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SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

WEDNESDAY, AUGUST 18, 1965

U.S. SENATE,
SUBCOMMITTEE ON FEDERAL, STATE, AND

COMMUNITY SERVICES

OF THE SPECIAL COMMITTEE ON AGING,
Washington, D.C.

The subcommittee met at 1:30 p.m., pursuant to notice, in room
4200, New Senate Office Building, Senator Edward '-M. Kennedy
(chairman of the subcommittee) presiding.

Present: Senator Edward M. Kennedy.
Committee staff members present: William E. Oriol, professional

staff member, and Gerald P. Nye, minority professional staff member.
Senator KENNEDY. The subcommittee will come to order.
Today this subcommittee opens hearings on "Services to the Elderly

on Public Assistance."
Within the next 2 days we will hear from witnesses who will help us

determine whether Federal, State, and local administrators have
made the best possible use of the Public Welfare Amendments of
1962 in their daily work with our older citizens.

The amendments of 1962 were advanced by the President and
endorsed by Congress because they seemed to offer hope that welfare
programs could be used-not only to pay out money to those in
need-but to offer social services that would help break the patterns
of dependence.

Congress and welfare experts gave much thought to the forms that
such services should take.

They envisioned programs to help elderly in housing projects.
They wanted to help older persons who need services in order to

remain in their own homes instead of going to institutions, and they
wanted to help return the elderly from institutions to their own homes.

They foresaw that volunteers could provide services to the elderly,
and they made proposals that would bolster protective services to
individuals who, because of mental or physical condition, are in-
capable of managing their own affairs.

Here was a direct affirmation by Congress that the true meaning of
welfare is, as our dictionary tells us, "the state of faring or doing well:
thriving or successful progress in life."

It was to be the task of our welfare administrators to give momen-
tum for "successful progress in life" to those who, through neglect or
impersonal social change, need the assistance and undcrstanding of
their Government.

Three years later, we see some progress. But we must stop now
to ask whether that progress is sufficient, and we must ask other ques-
tions, too.
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2 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

Are shortages of trained manpower stopping some programs before
they can really begin?

Are we taking full advantage of opportunities for coordination and
cooperation between local welfare programs and the community action
programs funded through the Office of Economic Opportunity?

Are States acting as quickly as they should to make full use of the
matching funds that will make the new services useful?

What attention is given to special needs of the elderly in crowded
central cities?

Can volunteer programs proposed under the 1962 amendments be
coordinated with volunteer programs activated by antipoverty
planners?

Has local leadership been adequately responsive to the new oppor-
tunities to provide services?

Now that we have an Older Americans Act on the books, we can
expect State agencies on aging to offer more comprehensive plans and
advisory services than ever before. Can we also expect that welfare
administrators will make the best use of such planning and consulta-
tion in their own planning for service programs?

The final question is basic: can we really expect social welfare pro-
grams to work if the assistance grant is so low that recipients can have
no real hope of self-advancement?

Any program to help elderly public assistance recipients to improve
their situations-and even to get off the relief rolls-is doomed to
failure if grants are insufficient to support a successful campaign
to restore self-sufficiency.

Inadequacy is not the only problem. As we look around our Nation,
we also see inequities in different States-the monthly welfare check
is set by State legislatures in widely varying amounts.

In view of the wide latitude which States now have in determining
income, we may well ask whether we should establish some "floor"
or "guide," or "standard" to the consideration of income and resources.

We will, therefore, invite testimony on the adequacy of welfare for
the elderly, and we will ask for comment on the advisability of Federal
legislation to place a floor under old-age assistance.

Our Nation has now, more than ever, recognized that poverty is an
intolerable drain on our society and on our individual consciences.

By hearing from witnesses who are experienced and skilled in the
rendering of services to the elderly on public assistance, we will
explore one neighborhood of poverty, and we will determine whether
legislative changes are needed to make our 1962 services provisions
more effective and helpful. If necessary, we will recommend new

.legislation to take maximum advantage of services techniques sought
by Congress when it acted 3 years ago.

We are delighted to have as our first witness today Mrs. Ellen
Winston, Commissioner, Welfare Administration, Department of
Health, Education, and Welfare.

Dr. Winston was sworn in as Commissioner on January 28, 1963,
and had been the commissioner of public welfare in North Carolina for
18 years before that date.

She is the former Head of the Department of Sociology and Eco-
nomics, Meredith College, in Raleigh, N.C., before becoming the State
Commissioner.
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She is the former president of the American Public Welfare Associa-
tion and is the current chairman of the National Conference on Social
Welfare.

Dr. Winston has really a unique background and experience in this
whole field, and this committee is very much in her debt for the time
she has taken to come and appear before us.

Accompanying her is Mr. Jules Berman and Miss Eunice Minton
of the Bureau of Family Service, and Mr. Charles Hawkins, legislative
reference officer, Welfare Administration.

Dr. Winston, you may proceed in your own way.

STATEMENT OF DR. ELLEN WINSTON, COMMISSIONER, WELFARE
ADMINISTRATION, DEPARTMENT OF HEALTH, EDUCATION,
AND WELFARE; ACCOMPANIED BY JULES BERMAN AND EUNICE
MINTON, BUREAU OF FAMILY SERVICES, AND CHARLES HAWK-
INS, LEGISLATIVE REFERENCE OFFICER, WELFARE ADMINIS-
TRATION

Dr. WINSTON. Thank you, Mr. Chairman.
Mr. Chairman and members of the committee, when President

Roosevelt signed the Social Security Act in 1935, he called it-
the cornerstone in a structure which is being built, but is by no means complete.

When President Johnson signed the 1965 amendments which in
cludes the historic Medicare legislation in Independence, Mo., on July
30, he called it-
the most important addition to that structure in three decades.

President Roosevelt's pen established Federal programs created to
meet the urgent human need for financial aid that grew out of the great
depression.

President Johnson's signature established pioneering legislation that
breaks new ground in providing medical care to the aged and other
needy persons.

Between these two historic events-the cornerstone laying and to-
day's vast addition-our Nation's social insurance and public assist-
ance structure has been expanded several times to strengthen its orig-
inal provisions, and to broaden its services.

Most important of these were the public welfare amendments of
1962. They constituted the most comprehensive overhauling of
public assistance and child welfare services that Congress had ever
made up to that point. For they broke new ground in providing
important social services-human resources development techniques,
you might call them, which help people achieve their potential.

When President Kennedy signed that legislation on July 25, 1962,
he described it as-
a new approach stressing services in addition to support, rehabilitation instead of
relief, and training for useful work instead of prolonged dependency.

Thus, three Presidents, supported by the Congrss and the collec-
tive conscience of the electorate, extended the hand of broad Federal
aid into three crucial fields of human need-income maintenance,
social services, and health care.

Today, Mr. Chairman, I am very happy to be able to respond to
vour request to give testimony on the Welfare Amendments of 1962
and future welfare programs for the elderly.
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Much has been done for older Americans. and we rejoice at the
additional opportunities granted by the 89th Congress, but the human
need is great and growing.

But, first, I would like to give you a progress report on the Public
Welfare Amendments of 1962. Then I would like to discuss the
floor for public assistance to which you have referred

I have been in the fields of public welfare and of aging for 20 years.
I remember very well when we only talked about food, clothing; and
shelter, and very little else. Yet I can also recall starting back in
1945 to work with the North Carolina Legislature to get a bill enacted
that would provide enough of a legal basis to develop a program of
services for older people.

It is out of these decades-lean years of social services for the
elderly-that I report progress to you today.

I think, generally, public welfare has come very lately to the
realization of its responsibilities to provide services for older people.
It is perfectly true that we have been giving money payments to them
since the midthirties. But we haven't done much beyond providing
money payments until rather recently.

This opportunity really was launched with the 1962 Welfare
Amendments. I might add that Public Law 89-97 offers Federal,
State, and local public welfare a magnificient new opportunity to
strengthen social, financial, and medical services for older people.
But that lies in the future.

Today, I want to report on the implementation of the 1962 Public
Welfare Amendments as they relate to older people. Let me say
that the response of the States to date is beyond expectation-as you
probably know, we are still in the "tooling up" stage and will be
until July 1, 1967-here are some highlights:

1. INCREASED STATE INVOLVEMENT

So far, 41 States have elected to provide increased services to public
assistance clients-actual or potential-in their programs for the blind,
the disabled, and the aged. They are now involved in the process of
fulfilling these commitments. Some of the remaining States also
have plans underway to take on these responsibilities.

We certainly hope that all States will follow suit. It is not difficult,
because, after all, as a result of the 1962 legislation the Welfare
Administration is ready, willing, and able to offer Federal funds to
meet 75 percent of the cost of special services.

I have discovered, however, that it is sometimes more difficult to
get $1 from State and local sources than it is to get $3 from the Federal
sources. Right here we have a critical problem. Without State
financial participation, there can be no Federal program. The result
is human suffering.

2. INCREASED STAFFING

Very few States had sufficient staff to assume the full scope of
potential services for older persons in mid-1962. But they have been
busy trying to close the gap. Specifically, I can report the following
encouraging facts and figures:

41 States have added a total of 2,721 caseworkers, with sub-
stantial numbers in Kentucky, 106; and Illinois, 298;
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29 States have increased salaries for caseworkers and super-
visors;

27 States have added 255 supervisors for service workers;
18 States have added 50 full-time and 20 half-time staff to

strengthen program planning and development of social services;
17 States have added 50 specialists to the existing 237 specialists

in aging, medical social work, and other areas;
9 States have upgraded their qualifications for casework and

supervisory positions.
All States, therefore, have been deeply involved since July 1963 in

carrying out their commitments to build up staff to meet the national
standards of (a) no more than 60 service cases per worker, (b) no
more than 5 workers per supervisor, and (c) providing some service
on a statewide basis.

Naturally, there will be understandable variation and method
and timetable by which the States will fulfill these commitments.
But all States must reach these standards by the target date of
July 1, 1967.

As further evidence of State concern, I can report their reaction to
the Welfare Administration's recent 2-week training institute for
State public welfare specialists in aging.

I think it is extremely significant that 25 States sent 60 specialists
in aging to this training session. This institute, and the States'
response, is certainly a measure of growth of our interest in, knowledge
of, and professional approach to social services for older persons.

3. SERVICES

We are relying heavily on several services that generally provide the
elderly with:

(a) Protection against hazardous living conditions;
(b) Security by enabling them to remain in their own homes

or return to their home communities from an institution;
(c) Help in achieving self-care and increased independence.

The spectrum of services includes casework, community planning,
group work, homemaker service, volunteer service, foster care, and
training for self-support or self-care.

Here are highlights of the progress of just two of these services:

HOMEMAKER SERVICE

The current national interest in homemaker services is strongly
reflected in public welfare. This is evidenced by the marked increase
in these services in public welfare agencies.

For example, since the 1962 amendments became effective the,
number of homemaker service programs in public welfare agencies
has more than doubled; there were 93 such programs in October
1963, by July of this year, there were 194, about half of which include
services to the elderly.

And there is zrowine evidence of their value, as in the case of Mult-
nomah County, Oreg., where homemaker services resulted in savings
of $83,000 in public assistance costs by helping elderly persons live
in their own homes instead of institutions.

5



6 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

Many agencies are interested in homemaker services not only for
the direct services it can provide to aged individuals, but also because
it is a potential source of employment for competent mature women
who might want to supplement their retirement income.

GROUP SERVICES

The development of group services in public welfare agencies is
still generally very limited. But awareness of its value in meeting a
need is growing rapidly. Group services are designed to help groups
of parents, teenagers, and older persons learn, get information, and
solve problems.

It may be extremely valuable for older persons who tend to become
socially isolated as their families and friends move away or become
less able to get about. Some 300 local public welfare agencies are
experimenting with group services.

Recently, 6 States reported that they had developed 23 new group
services. Several counties employ specialists to develop group
services.

I think that part of the progress we will have to make in reducing
individual caseloads will result from the skills we develop in dealing
with groups of older people. Counties which have tried group
orientation of older people applying for public assistance are favorably
impressed. Not only do group meetings help clarify questions of
recipients, they report, but they also help public welfare workers
make better eligibility decisions in far less time.

Another area where we are expecting to make progress is in demon-
stration projects. In the past 2 years, we have placed considerable
stress on funds available to the States under section 1115 of the
Social Security Act. This provides Federal funds, up to 100 percent,
to encourage States to try new methods and approaches in giving
services to older people.

I am convinced that the considerable increase in the numbers of
specialists in aging has been due, in part, to these project grants.

In the current year, we expect to do more with demonstration
projects. We want to encourage State public welfare departments to
use these funds for protective service projects for the elderly. Once
States provide this service to their older citizens, we feel they will
continue them as part of their ongoing programs.

The Federal project grants, in other words, will help States sample
the good they can do. Once they try, they'll buy, we are convinced.

4. INCREASED FINANCIAL ASSISTANCE

Several provisions of the 1962 amendments were designed to lift
some of the economic burdens borne by the elderly. Under the new
formula for Federal matching funds, for example, the Federal share of
the cost of old age assistance was increased enough to permit an
average of $4 more per month in payments without any increase in
the State's share of the cost.

I am happy to report that in general this increase in Federal funds
has gone into the pockets of the needy aged; moreover, State con-
tributions have been added so that the national average payment to
recipients of old age assistance in May of this year (the latest month
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for which we have State data) was $62.30-a $4.16 increase over the
average monthly payment of $58.14 for May 1962.

Counting vendor payments for medical care as well as money
payments, the increase is even greater-$6.54 per recipient per
month.

Another provision designed to give the aged more money for their
daily living permitted them to keep up to $30 a month in earnings
(the first $10 plus half of the next $40) without having their assistance
check reduced.

By the end of fiscal 1965, in 23 jurisdictions, these exemptions were
permitted and 3 other States, Massachusetts, South Dakota, and
Wyoming had enacted State legislation to permit their public welfare
agencies to make these exemptions.

A third liberalizing provision made it possible for States to use
Federal funds in vendor payments for medical costs incurred up to 3
months prior to the time a recipient applied for public assistance.

Since an accumulation of heavy medical expenses is often the reason
why elderly persons apply for assistance, you can readily appreciate
the importance of this provision.

By the end of fiscal 1965, there were 26 jurisdictions that had acted
upon this provision.

To sum up my progress report on the implementation of the Wel-
fare Amendments of 1962, let me make these points:

1. Federal funds are available to States for social services on a 75
percent matching basis. That means 3 Federal dollars for every
State dollar. It means that the State dollar has doubled its power
to help poor people. Unfortunately, the State dollar is hard to come
by. And without it, there is no progress. The great promise of the
1962 amendments as a new departure in human development and
social rehabilitation will not be realized by older citizens in many
sections of the country unless all States participate.

2. The participating States are actively engaged in making progress
as measured by the legislation's target dates. We plan to measure
progress, you may be interested in learning, through a State-by-
State review of service programs. This review already beginning
will be completed in December 1966. It will help us determine
where States still need help in reaching goals for providing statewide
services by July 1, 1967.

3. Regarding specialists in social services for the aging, I do not
think it is enough by any means to have them in the State offices.
I feel that in the immediate future we must have staff with this
responsibility in every local department of public welfare, or at
least serving a group of departments.

We made substantial progress in the 1962 amendments by requiring
that by 1975 there must be a child welfare specialist available to
every jurisdiction in these United States. We now have them in
80 percent of the jurisdictions-10 years ahead of the deadline. I
think the aged deserve no less than having a specialist in aging
available to them wherever thev mav live in this country.

4. Some progress has been made in meeting the financial needs
of the aged. Most recipients of old-age assistance now have a dime
or so more to spend on their daily living than they had 3 years ago.
But a little extra change cannot really alter the deprived conditions
under which so many of them live.

7



8 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

So much for progress. Now for the problem. And I think the
major problem which overshadows all others is adequate payments for
public assistance to the elderly and others. As I travel this broad
land of ours, I continually hear the concern of thoughtful and respon-
sible Americans.

The Welfare Administration's Advisory Council on Public Welfare,
which was appointed under section 1114 of the 1962 amendments, has
been having hearings around the country.

In New York City, Chicago, Atlanta, Washington, D.C., Oklahoma
City, and San Francisco-again and again-they have heard
rumblings from people in all walks of life: clergymen, businessmen,
public welfare administrators, community leaders, labor leaders.
The majority stress the importance of a floor under the income
maintenance payments of older people, so that the aged have enough
money for food and rent, and the electric bill and the gas bill, and
decent clothes, and a few bus tokens.

I may add that the temper of the testimony our Advisory Council
has been hearing is strong. Such graphic expressions as "shockingly
inadequate," "utterly indecent," "inhuman," are not unusual.

And, after all, it is not surprising that any compassionate person
would react this way. For the most important service of all, in my
opinion, is providing aged people with cash when their own income
and resources are insufficient.

This is the primary function of the old-age assistance program.
As President Roosevelt said in his first fireside chat, it was intended
"to provide sound and adequate protection against the vicissitudes of
modern life." There is serious question as to whether the objective
is being met. I am afraid it is not being met in many parts of the
country.

We would like to call the committee's attention to the inadequate
assistance provided in many States and to the wide variation between
sections of the country.

For example, as I mentioned earlier, the national average money
payment in old-age assistance for May 1965 was $62.30. But that
figure includes a range of payments from a high of $96.60 in California
to a low of $30.75 in Wisconsin. The Commonwealth of Massachusetts
provided an average payment of $70.02 a month.

No matter what level of living is used, these payments ore too low
to be consistent with our traditional concept of what life should be
like in this affluent land. Even recognizing that some of these old
people have help from relatives or receive some income from OASDI
and other sources, so that "average" payments are not synonymous
with the actual sums they live on, it is still true that the payments are
so low as to make it impossible for many of them to maintain a decent
level of living.

Indeed, some of these older people are sentenced to an existence
halfway between the "poverty line" and absolute destitution.

As one woman from Georgia puts it:
When I get through with the immediate bills, I have about $6 or $7 for food

for a month, and I have a problem trying to make ends meet * * * my biggest
problem is money, period; just money. I just don't have enough to live on.

We are pleased to note the interest of the Congress in this matter
in the form of liberalizing the formula determining the Federal share
of assistance payments under the 1965 social security legislation.
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This amendment permits the States to increase the payments for
old-age assistance about $2.50 a month. This will be welcomed by
the aged, but is hardly an answer to the crushing load of poverty
which these people are carrying.

We believe that there is a need for careful consideration of the im-
plications of this level of assistance for so many needy aged of the
Nation. Obviously, some further steps should be considered.

One possibility, which has been suggested with increasing frequency
in the past several months, is a national minimum standard. I recog-
nize the difficulties of developing one which will, on the one han,
protect the aged in the lowest paying States and, on the other hand,
does not serve as a ceiling on payments.

This is one of the most serious problems facing the needy aged and
one that needs full attention. It will be given the most careful study
by the Advisory Council on Public Welfare.

We are pleased to have an opportunity to appear before this sub-
committee on this subject. We will look forward to your report of
these hearings on the results of State implementation of the 1962
Public Welfare Amendments.

It is important, at this halfway mark, for us and for States admin-
istering the defined services for the older adults in the public assistance
program to take a look at progress States have made in achieving
social goals of self-care and prevention and reduction of dependency
for the aged.

Where States need to do more, we stand ready to assist them in
any way we can. If more is expected from the Federal Government,
then this is the point at which we should know it.

We shall be glad to answer any questions which members of the
committee may have on the testimony which has been presented
or on the current status report which the Department has made
available to the Chairman.

Senator KENNEDY. Dr. Winston, your statement was excellent.
It was both comprehensive and knowledgeable and will be extremely
helpful to this subcommittee.

I did have a few questions I would like to ask.
First of all, I am deeply interested in the concept of establishing

a floor under income for our senior citizens. In light of your ex-
perience, as indicated in your testimony, of the difficulty in having
all the States comply with the standards which have been established
in the 1962 Welfare Amendments, do you feel that there would have
to be an increase in matching formulas by the Federal Government
to support a Federal plan guaranteeing a minimum level of income
to the elderly?

Dr. WINSTON. I don't think there is any question but what if we
were to move toward some type of minimum floor there would have
to be readjustments in the way in which we match non-Federal funds.

We have a number of States which are making a very great effort
even to provide the present inadequate payments for older people.

We have great variation among the States in the percentage of
older people who fall within the old-age assistance classificUaiuon.

So unquestionably, in my mind, there would have to be some
basic changes in our fiscal arrangements with States for such a proposal
to be given serious consideration.

Senator KENNEDY. I would gather from your observation that you
fe~e there would be a serious drain on the financial resources of the
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States if such an undertaking were to be seriously considered and
enacted without higher Federal matching formulas.

Dr. WINSTON. Correct.
Senator KENNEDY. I assume as well, that you feel that the greatest

initiative should be forthcoming from the Federal level for the creation
of programs in this area.

Dr. WINSTON. Yes. Of course you realize, Senator, that we have
wide variations among the States in their ability to provide funds
and, consequently, we long ago accepted the principle in our public
assistance programs that there must be some kind of equalization
provisions in ordei to at least begin to level out some of the differences.

Senator KENNEDY. But this does not seem as an insurmountable
challenge?

Dr. WINSTON. I would not think so, in terms of our present affluent
situation.

Senator KENNEDY. I know you are very familiar with the figures
which indicate the incomes of our senior citizens in this country.
You refer to inadequate incomes in your testimony.

I think when we consider the median income levels of married
couples in 1962 with at least one member over 65, or the low median
annual income for unmarried persons over 65, the fact that one-third
of all couples over 65 had incomes of less than $2,200 a year, or that
one-third of all unmarried persons over 65 had incomes of less than
$810 a year, we can readily see the magnitude of the problem before us.

This is, I think, a situation which is shocking, to say the least.
And, when we consider that the recent Federal welfare payment
increases are on the order of from $2 to $4 in assistance payments,
it seems to me to be only really barely scratching the surface. Would
you not agree?

Dr. WINSTON. Of course, this is simply an increase in terms of
amount. It does not take into account the creeping up of cost of
living so that you really need to adjust this in terms of how much
more money it means. When you divide it by 30 days in the month
you begin to see, in perspective, how little it really is.

Senator KENNEDY. I was wondering if you could tell me what kind
of coordination there is between the OEO and the projects such as
the homemakers projects, in the area of community planning?

Dr. WINSTON. Well, actually, we have a great deal of interrela-
tionship with the Office of Economic Opportunity. As you know, we
administer directly title V which consists of the work and training
projects, and these projects have priority in communities where there
are community action programs.

We also have been very much interested in, and have provided
consultation on some of the proposals of the Office of Economic
Opportunity that have to do with special projects, so that there is
daily back and forth on all of this.

I think that it is important., when one talks about relationships
between two Federal programs, both of which are very large in scope,
to realize that not only are there differences in basic legislation but
there are a good many other differences.

By law, a public welfare program must be carried out in every
jurisdiction which means you have the program in all counties. In
contrast, the OEO programs are on a project basis and are in a large
number of communities but they do not have overall coverage.
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Then you have the fact that the public welfare programs are
administered by States or are supervised by States and administered
locally, which is a difference in pattern of administration so that you
have a good many administrative as well as financial differences, all
of which have to be taken into account.

On balance, I think that the extent of the coordination and coopera-
tion really has been quite remarkable at all levels of government.

Senator KENNEDY. I have just one or two other very brief questions.
The subcommittee, however, will stand in recess for 4 or 5 minutes

due to a Senate vote. I have to vote and I will be right back.
(Whereupon a brief recess was taken.)
Senator KENNEDY. The subcommittee will come to order.
Mrs. Winston, why have so few rural communities adopted the

service programs?
Dr. WINSKON. Actually, what happens is that a State adopts, in

its State plan, a particular service which it then agrees to make
available throughout the State. By and large, States have adopted
a relatively small number of such statewide services and we have had
project developments in our larger communities.

I think it takes a real selling job in rural communities. We also
have the fact, of course, that there are certain of the problems of older
people that are accentuated when they live in large urban communities.

It is our belief, however, that there should be workers who are
especially trained and skilled in providing whatever types of services
are needed across the State so that regardless of where an old person
may live, if he has need for a speciaJ type of service, that type of
service can be made available to him.

Senator KENNEDY. What, if any, indications do you have that
services to improve capacity for self-support help to keep elderly
recipients off the welfare rolls?

Dr. WINSTON. I would like to answer that question with regard to
older people in terms of their characteristics because there is a great
deal of misinformation or, at least, misplaced emphasis on this.

As far as the people on old-age assistance are concerned, you really
can't talk in terms of capacity for self-support. There is tremendous
potential for helping people who are older to become more independ-
ent, to increase their capacity for self-care, but let me just give you a-
few of the statistics here.

As far as the old-age assistance caseload is concerned, the median
age is 764,f years. Two-thirds of the persons on old-age assistance are
elderly women, so that what we really have is a concentration of rather
old people in terms of our ordinary definitions of aging and a concentra-
tion of women, many of whom have never worked.

Then when we look at their physical condition, we find that 20
percent of all the old-age assistance recipients are confined to their
homes, 8 percent are bedfast or chairfast. About half of this latter
group, by the way, are living in institutions.

Of those who are not confined to their homes, 1 in 9 needs actual
p~hysical help to get arudousd +the home.

We also have the fact that in terms of the present old-age assistance
caseload, they have been on assistance for. quite a long period of time,
relatively, and the longer they are receiving assistance, dependent
upon it, the less likely they are to be able to be restored to self-support.

The average old-age assistance recipient has been receiving assist-

al
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ance for 6%o years. The period is less for those who are also the
beneficiaries of old-age insurance.

For those who do not receive old-age insurance payments, the
average time on old-age assistance is 73%o years. So I think here we
must be realistic and place our emphasis on helping people to live
more comfortably, in greater dignity, free from fears of insecurity, to
help maintain their independence as long as possible and to relieve
them of the necessity for care from others to the extent possible.

It is true that we have a few people, younger recipients of old-age
assistance, who are coming on our work training programs under the
title V projects but, by and large, there just is not much potential
here for self-support.

Senator KENNEDY. I am wondering what your experience is with
programs designed for the elderly helping other elderly people? Do
you think this can be done?

Dr. WINSTON. Well, this depends, of course, first on how you define
"elderly." We start with people 65 years of age and older. Certainly
there is very great potential for the mature worker in many ways.
I have always been surprised that we find caseworkers in the full age
range from the very young to the older workers providing excellent
services to older people, but there tends, perhaps, to be some emphasis
on the more mature worker serving older people.

Sometimes the contact is a little easier to establish, and so on.
So there is opportunity there simply in terms of older workers working
with the older group.

I mentioned in my testimony "homemakers service." Here there
is real opportunity for the mature woman to provide much-needed
services. There is a great range of possibilities for volunteer services
by older people to older people.

I don't think we have begun to exploit the possibilities that we
have here.

Senator KENNEDY. Could I ask, Dr. Winston, if you could submit
for the record a profile on the individual who is receiving these benefits?

Dr. WINSTON. Yes, we would be very glad to.
(The information follows:)

CHARACTERISTICS OF OLD-AGE ASSISTANCE RECIPIENTS (BASED ON 1960
STUDY)

Their median age is 76.4 years-4.3 years higher than the median for the total
population aged 65 and over.

Women comprise two-thirds of the persons receiving old-age assistance.
Marital status of the male recipients: 46 percent are married, 30 percent are

widowed, 11 percent are divorced or separated, and 13 percent were never married.
Marital status of the female recipients: 18 percent are married, 67 percent are

widowed, 8 percent are divorced or separated, and 7 percent were never married.
Because of physical or mental conditions, 20 percent of all recipients are con-

fined to their homes, and 8 percent are bedfast or chairfast; half of the latter
group live in institutions. Of recipients not confined to their homes, 1 in 9 needs
help to get around outside the home.

Almost two-thirds of the recipients live in quarters maintained as their own
households, 16 percent live in the homes of sons or daughters, and 9 percent are
in institutions; the remainder have other living arrangements.
VA majority-57 percent-of all recipients live in nonmetropolitan counties.

The median time since most recent opening for old-age assistance is 6.1 years.
For those who receive old-age, survivors, and disability insurance benefits the
median is 3.9 years; for those not receiving such benefits it is 7.2 years.
N Of all recipients having nondependent children, almost a fourth receive contri-
butions from the children
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Old-age, survivors, and disability insurance benefits are received by about 3
out of 10 recipients-38 percent of the men and 25 percent of the women.

Senator KENNEDY. I think it would be very helpful for us to study
that in some greater detail.

I want to thank you very much for coming and for your patience.
I also wish to thank your good associates for joining you this afternoon.
You have certainly been most responsive to all the questions and
extremely helpful in providing material.

I would say that the Department of HEW is extremely fortunate to
have you in your capacity supervising these programs. I want to
thank you very much for appearing.

Dr. WINSToN. Thank you.
If, in the course of your hearings, there is additional information

that we can supply, we will be glad to.
Senator KENNEDY. Thank you very much.
Our next witness will be Mr. Leon Keyserling, president of the

Conference on Economic Progress, a nonprofit, nonpolitical organiza-
tion dealing solely in economic research and publication of economic
studies within the United States.

Mr. Keyserling.

STATEMENT OF LEON KEYSERLING, PRESIDENT, CONFERENCE
ON ECONOMIC PROGRESS, WASHINGTON, D.C.

Mr. KEYSERLING. Mr. Chairman and members of the committee,
I very much appreciate this opportunity to talk about some of the
problems of our older people. I must confess that, although I have
been interested in this matter since my participation 30 long years ago
in the preparation of the original Social Security Act, I am not
today as familiar with some of the details and intricacies of the various
specific programs and amendments which have been discussed so
competently by Dr. Winston and will be by others.

So I want to deal only with three basic questions which it seems to
me are fundamental to any examination of the problems of our
senior citizens.

First, what their income problems are; second, how much they
need to be genuinely helped; and third, where the money can come
from.

I share, entirely, Dr. Winston's views that this is basically an
income problem. Old people certainly need services of various kinds;
they need help, and to a degree, they can help one another. Some of
them can get jobs. But, basically, what most of them need is to have
enough money to buy an American standard of living in the framework
of our current productive capabilities and a fair allocation of a share
of our total national product. This would also be good for the whole
economy for reasons which I will disclose.

All I can do here is to run very quickly over some of my charts.
First of all, we see down at the bottom of chart 1, as indicated by the
bars (see p. 23), t Iabout 19 percent of the families in America
are poor, and about 44,14 percent of the unattached individuals.

This is based upon the criterion which the administration has ad-
vanced as to what constitutes a poverty level of income. If we take
the families and the unattached individuals together, and allow for
the larger size of the families, the total comes to somewhere inlthe
neighborhood of one-fifth of all Americans.

53-484-65--2
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On chart 2 (see p. 24) we see the extraordinarily higher concentra-
tion of poverty among those families whose principal family member
is over the age of 65. Here, as against the 19 percent figure I cited,
we have 47 percent of our senior families with incomes under $3,000
a year.

The other bars, which we don't need to go into now, show the
very much lower percentage of families with incomes under $3,000
a year as the age of the principal family member is lower.

It may be claimed that an older family needs somewhat less to
live than a younger family. This is true to a degree. But when we
recognize how far below $3,000 most of them are, which is shown on
the chart, the adjustment that would have to be made for this claim
is rather slight, and, as we know, the $3,000 figure is a low figure,
anyway.

The same kind of thing is shown by the median income comparisons
on the chart, to which the chairman referred a while back, showing
the comparisons between the average family incomes of those 65 and.
over, and those of other ages.

Turning to chart 3 (see p. 25) and I am merely indicating these, as
I think they may be more helpful to the committee when it has more
chance to examine them-this chart deals with unattached individuals
rather than with families, in other words, single person families, and
shows that among those 65 and over, 63 percent-plus live in poverty,
as against the 44.5 percent shown on the first chart among all indi-
viduals living in poverty in America.

Of course, the 44-percent figure includes the high concentrations
of poverty among the old people, so that the figure excluding the
old people would be much lower than 44.5 percent.

On charts 4 and 5 (see pp. 26-27) we come to the question of how
highly this poverty among the old people is concentrated among those
receiving payments of one kind or another either under the old-age
survivors and disability insurance program or under the welfare
programs or under both.

I want to stress, in connection with the earlier charts, that the
incomes which I show for these families and the number of people
living in poverty include income from all sources.

In a study which I prepared not long ago, called "Progress or
Poverty," I trace in detail that the preponderant part of the actual
income received by these old people is from public programs. For
the most part, they don't have much other income.

Among those receiving OASDI payments among married couples,
as I read it here on chart 4, about 58 percent live in poverty by the
definition that we have come to accept, among the unattached men
about 58 percent, and among the unattached women, 64 percent.

To state it more graphically, about two-thirds of all the unattached
women in the United States aged 65 and over, live in poverty, accepting
the definition as "incomes under $1,500." Let's remember, if they all
have incomes under $1,500, their average income, as I stated before,
may only be $700 or $800.

This chart shows, for example, how many fall below a thousand
dollars a year.

The bottom part of the chart shows as of April 1964 (it has changed
some but not much since), the average OASDI payments to retired
workers. On the right side, I have stated my belief that these



SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

benefits should approximately be doubled by 1970 and I will come to
the reasons for that later on.

Chart 5 deals with the income situation among recipients of public
assistance as distinguished from recipients of OASD I payments. I am
not laughing-it is a sardonic laugh-almost 100 percent of the married
couples, where the principal family member is over the age of 65, are
below $3,000, about 96 percent below $2,000, and about 20 percent are
below $1,000.

With respect to the unattached men, the situation is a little better,
but not much. Three-quarters of them are below a thousand dollars.
Among the unattached women, 72 percent are below a thousand dol-
lars. There, again, in the lower part of the chart, I demonstrate
my own views as to how we should move on this problem between now
and 1970.

Now this is a quick portrayal, but I believe an accurate one and also
a comprehensive one, as to what the income situation actually is
among our older people in the United States.

I would be glad to be interrupted at any time now as distinguished
from later, if you have a question, Senator.

Senator KENNEDY. Could you clear up-on this chart here, it
represents the number of married couples who are over 65 years of
age and have an income of under $3,000 who do not received the
OASDI; is that correct?

Mr. KEYSERLING. That is correct.
Now, as to the other chart, among those receiving OASDI, if they

receive additional payments besides OASDI, that is included in the
figures which are used as the basis for the chart.

Senator KENNEDY. Isn't that exclusion primarily because of State
regulation?

Mr. KEYSERLING. You mean why these don't receive OASDI?
Senator KENNEDY. Yes.
Mr. KEYSERLING. No, I don't think so, Senator. I think the

reason they don't receive OASDI is that when the Social Security
Act was passed, there were some who were already too old or already
retired, and therefore they could not make the payments which would
have brought them under OASDI. That is why the pension system
was set up.

In consequence, OASDI is becoming more important and the
welfare payments relatively less important, although they are still of
very substantial importance.

The ultimate ideal would be for everybody gradually, and especially
the elderly, to be under some kind of OASDI system.

My chart 6 (see p. 28) is entitled: "The Extent of Poverty Among
Groups With High Concentration of Poverty." Here we see, looking
at the middle square in the second cross-section and taking those
aged 65 and over as of 1962, that about 47 percent of the families, and
about 63 percent of the unattached individuals, were in poverty.
This repeats what was on some of the previous charts but has the
additional value of comparing that with the concentration of poverty
among other groups.

Aside from household workers and unemployed people who ob-
viously have very little income, the concentration is higher among the
old people than anywhere else.

Coming to chart 7 (see p. 29), this looks at it in a different way.
Ilstead of looking at the concentration of all noverty among the old
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people it looks at what percentage of the poor people are old. Here,
looking at the lower half of the chart, we see that about 27 percent
of all the poor people in the United States are over the age of 65.

The top bar shows that the highest concentration of poverty is
among those who have education below a certain level. But if I had
time, I would argue the point that lack of education cannot be isolated
as a cause of poverty as clearly as inadequate income payments to
our senior citizens can be so isolated. In other words, both the
uneducated and the old are poor because they have too little income,
but the remedy for too little income among the old is not nearly so
complex as the remedy for too little income among the uneducated-
since lack of education may or may not be the main reason for their
having too little income.

I would say my own view is that the old people constitute the largest
single group of the poor in the United States for whom a single specific
program could be related effectively to the removal of their poverty.
I might dramatize this a little bit, but I think justifiably: If the
national conscience were awakened to the point where, through estab-
lished programs which would involve no new committees, no new
local organizations, no new types of administrative costs, we simply
built on the OASDI system and the welfare systems, and brought
them up to levels representing the changes in the price level since
1935 and the greater per capita productive capacity of the Nation-
in other words, if we brought these programs over the next 5 years to
the levels where they ought to be, we would be making a full-scale
attack on about 27 percent of the whole poverty problem in the United
States.

Chart 8 (see p. 30) brings us to a different phase of my discussion
because the next question really is, if all these old people are poor,
what do we do about it?

Senator KENNEDY. Excuse me. Just before we move off this last
chart, is it not true that those who lack an adequate education are
probably the largest percentage in this chart?

Mr. KEYSERLING. That is correct.
Senator KENNEDY. Then what is the second group? They live

in the South, I believe.
Mr. KEYSERLING. Live in the South.
Senator KENNEDY. And the third?
Mr. KEYSERLING. Of course, those who live in the South have

multiple factors bearing upon their poverty: some are old, some are
Negroes, some are unemployed, et cetera. Living in the South is not a
category in exactly the same sense as the aged are in a single category.
That is to say, poverty among the aged could be dealt with almost
entirely by improving the OASDI and Welfare programs which pro-
vide most of their income But getting rid of the poverty in the South
involves practically every program that has any bearing upon poverty
anywhere in the United States.

Coming over to the next question, after all, everybody in the
United States wants to get rid of poverty and everybody wants to do
justice to the old. Everybody recognizes that a large percentage of
the poor people in the United States are old. The real issue is how
fast we can move and, how. This is a matter of resources related
to the wealth and power of the country. On chart 8 I have projected,
through 1975, 10-year goals for the reduction of poverty in the
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United States. These goals are not picked out of thin air. I would
like to do it in 10 minutes, I would like to do it in 1 year rather than in
10 years, but these goals correlate with my examinations of the
strength of the American economy, the resources of the American
economy, and the cost factors.

In other words, I have made a complete economic budget-which
the Council of Economic Advisers, incidentally, ought to do, but
doesn't-as to what our resources are available to meet the priorities
of our national needs, and how these resources will grow further under
appropriate cultivation On the basis of this, I reach the hopeful, but
I think justifiable, conclusion that we should reduce the amount of
poverty in the United States to nominal figures within a 10-year
period, and that is shown on this chart 8-I won't go into the details
at this point.

Coming more specifically to the means, some of what I have to say
now which relates to policy will not meet with the concurrence,
perhaps, of the majority of economists and might not even meet with
the concurrence of the majority of people in the Government, but this
does not bother me, because 5 years from now they will be writing
monographs in support of what I am saying now. I base this com-
ment on 35 years of experience in observing the persistent lag of the
body of the economics profession behind the needs and realities of the
times.

The main reason why we as a Nation are not thus far allocating
enough resources to the removal of poverty among the old, nor to the
removal of poverty among other groups, is that we have made a
partial but serious misappraisal of what the country most needs by
way of national policies and programs.

This misappraisal extends not only to the ultimate social objective
of serving the needs of our people, which is the ultimate purpose of any
economy, but also extends to the economic front as more narrowly
defined.

In fact, when we analyze the matter properly, what is best to do
in economic terms and what is best to do in social terms is really the
same thing, because in the final analysis in a country like the United
States what we can afford to do in economic terms determines what
we should do in social terms. We want to get a balance which
measures our social efforts per se against their effects on the economy,
and how they are paid for out of the resources of the economy. This
has led me to say that, if we made a sufficiently comprehensive list
of what we need to do to get rid of poverty in the United States and
what we need to do to have full economic growth and full employment
these two lists would come to practically the same items.

We all know, and I will not linger on the point, that we are not using
our resources fully now. After 12 years of efforts since the end of the
Korean war, and more extensive efforts within the past few years
which I applaud, we still have 4h2 to 5 percent unemployment measured
in one way, and more than 8 percent measured in another way. We
now nave 15 bO 20 percent - neMploynrt -i os ng npeonlP
and 10 to 12 percent among our Negroes. My chart 9 (see p. 31)
indicates, 1953-1964, the idle manpower and idle productive power
which we have suffered and are still suffering on into 1965.

The problem of economic growth is intimately connected with the
problem of meeting our social needs because growth provides the
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means, and, looking at it the other way, providing better incomes to
the people who are in want would stimulate economic growth because
the economy is stimulated basically by demand for the goods and
services that people buy with their incomes. Chart 10 (see p. 32)
sets forth our inadequate growth record, 1953-64.

The main big error we have made is that we have put too many
resources into reduction of taxes and not enough into meeting our
great needs. Even the Congress, and certainly the average informed
person, seldom stops to think that, since 1962 alone, not taking into
account what we did in 1954, we have enacted or otherwise initiated
tax reductions having an annual value of about $20 billion. Of this
$20 billion, a large part of it has been useful; but a large part of it,
I estimate about $10 billion, has gone to those who really didn't need
tax reduction on social grounds and who didn't need it for investment
purposes either and, therefore, it went overseas to increase our balance-
of-payments difficulties, or went to bid up the stock market, and so
forth and so on.

This is not crying over spilled milk. I am looking to the future,
we cannot repeal the past. We should begin now to think of using
in far more constructive ways the increased revenues or most of the
increased revenues which result automatically from economic growth.

The usual estimates are that economic growth will give the Treas-
ury $6 to $7 billion more a year in tax collections of current tax rates.
We should use this not for further tax reductions responsive to the
clamor of those who obviously always like to have tax reduction, but
to serve our national needs.

If we don't do this, no matter how much the economy grows, and
no matter how much tax revenues increase, we will never have the
money to do these high-priority things because we would be using the
money for other purposes.

Let's examine a bit more closely why we have fallen so far short of
maximum economic performance; why, even according to the estimates
of the Council of Economic Advisers-which I think probably much
too low-we have about a $30 billion production gap between what
we are actually producing annually and what we could produce,
which is the same thing as a $5 or $6 billion tax collection gap at
existing tax rates.

The main reason for the default is that we have allowed the growth
of our productive facilities to run far ahead of the demand for ultimate
products. This is not a new idea, but it is just as valid as it was
when it was first advanced. The demand for ultimate products
takes two forms, what do 195 million people spend individually and
what governments spend for the priorities of our national needs.
Chart 11 (see p. 33) shows the long-term shortfalls in private consumer
outlays and their significance. Chart 12 (see p. 34) shows the down-
trend in the Federal budget, realistically measured, which has added
to the shortfall in ultimate demand. What chart 13 shows (see p. 35)
without going into it in detail, is that, during every period when the
economy has been moving upward as it is now, investment in plant
and equipment which adds to our productive capabilities has tremen-
dously outrun the joint expansion of private consumption and public
demand for goods and services.

The only way to cure this and thus to bring the whole economy
into better balance, would be to enlarge faster the demand on the
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part of 195-odd-million people, and to expand faster the demand on
the part of the Government for products which people need and
cannot buy individually. This is the heart of the whole economic
problem.

It is also the heart of the whole social problem, because this same
approach which would help the economy more would meet our great
national needs more, even if it would be argued that the two methods
were equally valuable from the viewpoint of stimulating the economy.

Of course, it would be theoreticly possible-I do not believe that
it would be feasible in practical operations-to stimulate the economy
enough to use our resources fully, even while allocating these resources
in ways not responsive to our great national priorities. But the
essence of translating the quality of the Great Society into the quanti-
tive measures which will bring it to fruition are to apply enough
quantitatively to the greatest national needs and in accord with our
resources.

The avalanche of tax reductions of all kinds since 1962 has been
economically wrong and socially indefensible. I submit charts 14
and 15 (see pp. 36-37), which analyze the 1964 tax cuts, and chart 16
(see p. 38), an older study which shows that our tax system is far less
progressive than most of us realize. Chart 17 (see p. 39) presents a
balanced picture of the types of expansion we need through 1970 and
1975. The only part of it I want to concentrate on at the moment
is this last square on the right, in the middle section [indicating],
which shows that we ought to increase our transfer payments about
$30 billion by 1970 and about $48 billion by 1975 above the current
levels. Again, this is not pie out of the sky; this is reconciled with all
of our other national objectives and needs, in terms of our current
resources and potential for growth.

Very simply, this means that since transfer payments constitute
some of the payments to agriculture by one device or another, and
the transfer payments embodied in welfare programs and payments
embodied in the old-age survivors, and disability insurance programs,
it follows that one of the biggest catalytic factors in helping our
economy and helping our people would be a long-range, broad-scaled,
properly rationalized and integrated program to do much more for
our older people whether they are receiving OASDI benefits or whether
they are receiving welfare payments.

This finding as to transfer payments, is reconciled with my earlier
chart which indicates within the same tableau that it is feasible and
proper and therefore desirable to move on a long-range plan approxi-
mately to double these payments in terms of recipients within a
5-year period.

Charts 18 and 19 (see pp. 40-41) contain my estimates as to the
role of the Federal budget in meeting those needs which it should
properly serve both on a per capita and percentage of GNP basis.
These charts include estimates in the fields of all of the types of pro-
grams most relevant to the subject matter under consideration today.
I will not go into any more detail, except to say that these charts in
the Federal budget are reconciled with atl of my other charts, and
are an integral part of my "American Economic Performance Budget."

Now, I want to refer, lastly, to a few of the questions raised by the
chairman since I have been here.

First, the reasons why the Federal Government needs to assume a
large relative responsibilitv as against the States and localities, are
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very plain. First, over the last 10 or 20 years, or any way you want
to figure it, both the debts and the expenditures of the States and
localities have increased enormously, running up to 100 or 200 or
300 percent, while we are all familiar with the fact that Federal outlays
have increased relatively slightly, and on a per capita basis or in
ratio to GNP have actually declined.

Senator KENNEDY. Let me ask you on that: you take a position
generally with regards to Federal programs, that there should not be
a matching formula?

Mr. KEYSERLING. I think some matching formula has value, but
I think it needs to be greatly reconsidered.

For example, the Federal Government now does not make any
contribution in the general welfare category, and I think it should,
because it is from the general welfare that a significant part of the
aid in one form or another reaches old people, and also broken families
and others in need.

I think that the matching formulas with respect to many welfare
programs and pensions should be changed, with a larger Federal
relative contribution, which would also provide a stimulus to the
States and localities.

Senator KENNEDY. Would that include the use of general revenues
for social security?

Mr. KEYSERLING. I think the Federal Government should make a
larger contribution in the case of old-age pensions. The old-age
insurance system, of course, is not on a matching basis. It is on a
payroll tax basis. My own view, increasingly shared by others, is
that if the old-age insurance benefits were brought up to the levels
they should be, we should no longer continue to rely entirely on pay-
roll taxes. In part, they are a bootstrap operation. They take the
money from the same people that need help most. They are regres-
sive. I am not saying they should be abandoned. But as the bene-
fits are increased, a larger portion of the costs in my view should be
by general Federal contribution, which would enable the financing
of these contributions through the general progressive income tax
system, which I think we still need to rely heavily upon, other people
to the contrary notwithstanding.

Actually, getting back to what I said before, if we had used half
of the $20 billion annual value tax reduction for all these different
programs I am talking about, if we had used $2 or $3 billion of it as
a Federal contribution to increase the benefits under the OASDI
system, we could have rendered a powerful assist to that program.

Certainly, I think that in the future we should use the increased
Federal tax revenues derived from economic growth for these types
of high priority programs.

Another reason why enlarged Federal contributions are necessary
with respect to the old-age insurance system, and why the increased
Federal contributions are also necessary in the welfare payments
field, is the equalization principle, which is a basic principle of all
government.

I happen to come from the South, and Mississippi and Louisiana
are paying more for education and for welfare relative to their per
capita wealth than New York or Massachusetts or Illinois or a lot
of the more prosperous States.
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My chart 20 (see p. 42) indicates some of the trends in welfare
outlays over the years, and indicates again their inadequacy.

Exactly the same principle which. justifies within a State the use
of government to equalize county situations justifies in my view the
use of the Federal Government to equalize nationwide situations,
particularly with respect to the types of programs we are discussing
today.

These are the main elements of what I have wanted to say.
I appreciate the opportunity to be heard.
I think the charts will be helpful to you. I hope that our Govern-

ment someday may get from a specialized and particular consideration
of problems to the consideration of the total picture, which means
looking at problems all together and seeing how they fit into one
another.

Thank you very much.
Senator KENNEDY. I want to once again commend you for your

presentation today.
I would like to ask you what your suggestion would be for a mini-

mum income standard? What would be your estimate of the mini-
mum income that would be necessary for a person over 65?

Mr. KEYSERLING. Well, I am very much in favor of floors under
many types of incomes in the United States. They have been used
in some other well advanced countries.

In a sense, the old-age insurance system, so far as it goes, is a floor,
because if at any time it provides a benefit of so much, that benefit
is a floor.

What I am really saying as to that particular program, is that the
floor should progressively be raised through enlarging the benefits
under the old-age insurance system, because we now have the wealth
and the economic power to do this.

As to my specific recommendation, I believe that by 1970 we should
approximately double the average benefits under the OASDI and
public assistance to the aged programs.

The consequence would be that the floor 5 years from now would be
twice as high as it is now. It would still not provide a majority of
these people with an income much above the poverty level. It would
not provide them with a truly American standard of living, which is
very far above the poverty ceiling.

Now, with regard to the welfare payments as applied to the old
people, I don't think there is any way, taking history into account, for
the welfare payments to the old people quite to catch up with the
old-age insurance payments. They have a different history. How-
ever, they are far behind now, and there ought to be a partial catching
up.

This should also involve the concept of a floor. In other words,
what is the average welfare payment that old people through Federal
and State action, with appropriate variations based on family size
and other factors, should receive? Here also my proposal is that over
a 5-year period we should take as a rough gegle the approximate
doubling of these welfare payments, with appropriately expanded aid
through the Federal budget.

This would absorb only a part of the increased tax revenues resulting
from economic growth. So this is how I would attempt to set these
floors.

21
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Now, there are other welfare payments besides the old-age pension
systems which enter into the incomes of the aged. The people who
receive old-age assistance in the form of pensions, also receive pay-
ments by the States in the general welfare category, and various
other types of aid that Mrs. Winston referred to.

I think we need to set standards or floors for these payments also,
and as I said, I think the Federal Government should contribute in
the general welfare category, which it has not done yet.

Senator KENNEDY. Do you see any inconsistency between the
concept of social security as a public insurance program and welfare
programs? If we were to follow your recommendations, and Dr.
Winston's, it seems an individual would be drawing funds from two
different kinds of sources.

Do you see any problems, such as motivational problems, if a person
is going to be assured that one way or the other he is going to have a
guaranteed income after age 65?

Mr. KEYSERLING. I see problems, for all worthy efforts require
problems, but I don't see insuperable problems.

Theoretically, as I said before, we ought to have an old-age insurance
system, and not a welfare system for the aged. I see no way of
blanketing under the OASDI system the millions under the welfare
system. In time they will die off, and the new people coming up
from the lower years will be under the old-age insurance system, but
I don't think, pending the time when they die off, that they should be
neglected.

There are too many of them. They are going to live too long. It
is not good for the whole economy that they be neglected. Therefore,
one has to reconcile the two systems. One has to take the two floors
into account, and get a reasonable relationship between them.

In one sense, this is nothing novel. We have gotten results that
are too low, but all along we have been trying to make the two match,
in one way or the other. We did from the beginning.

Senator KENNEDY. And you don't anticipate a problem in moti-
vation?

Mr. KEYSERLING. Frankly, Senator, talking about the people over
65, I am really not very much worried about their motivation.

We are going to have a hard enough task to find jobs under the new
technology for the people coming up from the bottom. I am not
worried too much about a person 66, and soon going to be 70, not
having enough motivation.

This problem of motivation may apply in random cases, to 10,000
or 20,000 people, but I don't think it is a general problem in the case
of our senior citizens.

Senator KENNEDY. I want to thank you very much, Mr. Keyserling
for coming.

I have had an opportunity of hearing your testimony before Senator
Clark's Subcommittee on Manpower. I appreciate your appearance
here.

(Transcript resumes on p. 43.).

(Mr. Keyserling's 20 charts, referred to in his testimony, follow at
this point.)
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CHAT 1

AMERICANS LIVING IN POVERTY, 1963
Annual Incomes, Before Taxes. In 1962 Dollars-I

U~~s * 'a ' am" Im McIT

( in Millions )

FAMILIES

I 0 R

under ,i0uuu- z0uuu-
$1,000 $1,999 $2,999

under
$3,000

UNRELATED INDIVIDUALS

*

Under Tlp0,00- under
$1,000 $1,499 $1,500

(cfin)

FAMILIES
11 Percent of All Families
EM Shore of Total Income of All Families

3.9

In
Under $1,000- $2,000- Under
tietnn S!ooo 999 $o 5,

- --- -H ,-c- n

UNRELATED INDIVIDUALS
NM Percent of All Individuals

Shore of Total Income ot All Individuals

44.5

28.6

Under $1,000- Und
S !,0QQ S ! 499 $ !.5.

23

Data: Bosed on Census Bureau concept ot money income received.

-! The income distribution analysis is stated in 1962 dollars because the original determination
of poverty income levels was mode in terms of 1962 dollars.
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CEWU 2

AGE AS A FACTOR IN
POVERTY AMONG FAMILIES.1962

All Families Grouped by Age of Family Headand Percent in Each Group Living in Poverty

MEDIAN ANNUAL MONEY INCOME OF FAMILIES
Grouped by Age of Family Heods

t6.827

Age Age
65 and Over 55-64

Age Age
45- 54 35-44

Doae; Bureau of the Census.

Age 65 and Over Age 55-64 Age45-54
6 9 K111/ion 73 Mi//i, S.99 Ki//Mo

47.1%

iE 3.0% A E
Under Under Under Under Under Under Under Under Under

$1,000 $2,000 $3,000 $1,000 $2,000 $3,000 $1,000 $2,000 $3,000

Age 35-44 Age 25-34 Age 14-24
1/ I Mi//ion 9 / M,//,on 26 he//ion

Under Under Under Under Under Under Under Under Under
Mm00 $2,000 $3,000 $1,000 $2,000 $3,000 $1,000 $2,000 $3,000

Age
25- 34 14 -24
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CHA 3

63.5%

Age 35-44
.90 mi//oim

24.1%

......

I,,~~~~~~~~~~~~~~.. ... . '. ..
Under Under
$1,000 sl.,500

37.1%1

24.9%

Under Under
$1,600 $1,500

Age 25-34
z0#11110A

25.1%
19.2% :::::::

Under Under
$1,000 $1,500

Under
$I,000

29.8%,-II-
Under
$1,500

Age 14-24
106Si/vR

Under Under
$1.000 $L00

MEDIAN ANNUAL MONEY INCOME
OF UNATTACHED INDIVIDUALS

Grouped by Age of Unattached Individuols

$4,021

$ 3,705

$2,15 \\

$1,248<~

Age 65 Age Age Age Age
and Over 55-64 45-54 35-44 25-34

Data: Burnau of the Census.

*
AGE AS A FACTOR IN

POVERTY AMONG INDIVIDUALS.1962
All Unattoched Individuals Grouped by Age,And Percent in Each Group Living in Peverty

Age 65 and Over Age 55-64 Age 45-54
4./1 f/i/i/o '. 27 ki//lee /5I i//,aiD

Age
14 -24
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CHART 4

POVERTY AMONG OASDI BENEFICIARIES
AGED 65 AND OVER, 1962

Percent at Indicated Money Incomes From All Sources

MARRIED

13%

COUPLES

58%
* I -

Under Under Under
$1,500 $2,000 $3,000

UNATTACHED MEN

58%

U

26%

Under
$1,500

UNATTACHED WOMEN,
INCLUDING WIDOWS

64%

Under Under
$1,000 $1,500

AVERAGE OASDI BENEFIT, RETIRED WORKER

I/Benefits for wives and widows should be comparably Increosed,to lift married couples
and unattached women out of poverty.

Data: Dept. of Health,Education,ond Weltfre. Projection,CEP.

! :
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CHART 5

POVERTY AMONG RECIPIENTS OF PUBLIC
ASSISTANCE, AGED 65 AND OVER,

WHO DO NOT RECEIVE OASDI BENEFITS, 1962
Percent of Indicated Money Incomes From All Sources

MARRIED COUPLES

96% almost I

nder Under Unde
1000 $2,000 $3,0C

itr
)00

UNATTACHED MEN

87%

Under Under
$1,000 $1,500

UNATTACHED WOMEN.
INCLUDING WIDOWS

72%

86%

Under Under
$1,000 $ 1,500

AVERAGE PUBLIC ASSISTANCE
TO THE AGED

BENEFIT

Data: Dept. of Health, Education, and Welfare. Projection. CEP.

U
$1

$125
, rnte S

$61.46
(Ann r$7375

APRIL, 1964
(Monetary Payment)

27
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CHART 6

EXTENT OF POVERTY AMONG GROUPS
WITH HIGH CONCENTRATION OF POVERTY

1962 AND 1963

U.S.A. (1963)

44 s5.

Families Unattached ladjaiduals

IN ARMED FORCES OR NOT IN
CIVILIAN LABOR FORCE9(01962)

495%

Families Unanttahed Individutts

PRIVATE HOUSEHOLD
WORKERS1(1962 )

73.5%
..,........
::::::::::
::':-:::':':
:::::::::::::::
:::::-:,:::,
::::-::-:::
:::::::::::::::
:': ::: :'':':

_ : n e..
.......... he sdiid ci

AGE 65 YEARS AND
OVER'(19621

Families Unttached Individuals

FARMILABORERS AND
FOREMEN1(1962 )

s555%
:'::'::::::-
:::::: ::::::
',,:: .:,::,:.:
:::::::::::::
: :'': ':-: :-

_ n e...
Femlis re.eh. Idiidei

SEX: FEMALE9(1962)

Families Unattached Tndividuals

FARMERS AND FARM COLOR NONWHITE (1963) UNEMPLOYED IN CIVILIAN
MANAGERS"(1962) LABOR FORCE9 (1962)

70.4%

56.3%

44.6 43.1/

.......... 33~~~~~~~~~~~~~~~~~~.5% ~ ,~4

Families Unattached Indvidaals Femilies Unattched Individuals Families Unattached Individuals

EDUCATION 8 YEARS OR LESS9 REGION SOUTH ( 19621) SERVICE WORKERS.
EXCEPT HOUSEHOLD9(I962)

(1959)1s2

Faiis Uatce niiul Faile mlam es Unattached Indreiduals

I/ For fomilies, the choracterizotion opplies to the family head.
2/This datotbosed on unemployment at time of survey does not include those who suffered substantiol unemployment

at some time during the yeor but were employed lt time of survey nor those who were not in the Ciovlian Labor Force
becouse of inadequcte job opportunities, ond therefore underestimates connection between unemployment and poverty.

Dota:Bureau of the Census
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CjuT 7

WHO LIVE IN POVERTY IN THE U.S. ?
OF ALL FAMILIES LIVING IN POVERTY IN 1962:1/

55_6%Nodaheadsntbh8 ors
ae less edcaisaani/

44.9% Weed in the SOosh

_4.2% Had heads aged 65 yeans and aaen

_ 246L Hd bemob heeds

22.5% were mnomrle

AboDI 20% Had heads aho suftened ssbstanlicl
°nnemplaynnan ot m e time dnring the yeon, a
wene nt ijn the ciondlon habt lnce becofteof

9.7 % Nod leads itadequate job appantanities

lanin an la nngnharmens or form haoe'es

6.3% Hod Seeds sho aere sennbe soaers eseat household

6.1% Hod heads in ivilian ohbo flame ahoe neneaptayed
of time of sunnlyJ3X

3.1% Had leads aho we toen Wbonnns anaeen.e

2.7% Had heeds att ineae iniot leshosehold woknrs /

OF ALL UNATTACHED INDMDUALS LMNG IN POVERTY IN 62-

70.4% Went masen

54.3% Were aged 65 years

0 Had 5 yenns on less educanionn4/

38 2 % Were in citilian a°on lfame ond
.-n snenplayed at titnof as-neyl

2

32.2% LiNed in the SoAth

6 15% Werendoahite

d oa L-edeform

I(Not. Sata . t the canlb, nes sh..a br flaini c nat avuabte
toa anattacted indisiduan I

OF ALL PEOPLE LIVING IN POVERTY-5IN 1962:9/

_ EM M Sl 58% Wen a aaasten salts irnSae headshod8 yetasaeseducoton

Adbot 40% Wane in cons-en uins ahase hends sulleted lhntantial
sneatptyment at sane time duninq he year, ar ene at in
the t61ion lobo. lace beca#se of inodequate job oppatanilies

I 11.0 % Wene in conswa, nits abase beads aene in the cdiian hbaOr vae and
ane, urmpbayed at lime of survey.

1
'

-91962 used because 1963 data too fragmentary for these compoarisons.
2g Estimate based an 1963 dafo

-3 This does nol toke occount of those who suffered subsfontiol unemployment o0 someiNme during year, or were not in
civilian labor force because of inadequcle job opportunitiesand Iherefore underestimates connection between
unemployment and poverty

15 Estimate based on 1959 dat.
1 All people living in fomilies with incomes under S3,000, plus oll unattached individuals with incomes under S1iO0

53-484--5-8

-
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CH.&aT 8

GOALS FOR REDUCTION OF POVERTY IN U.S.
AND FOR OVERALL INCOME GAINS, 1970. '75-l'

in Mii/ons

E 1963, Actual

M 1970, Goal

= 1975, Goal

a.s

m ,, T_.
5.1

_ . 0.2
Under $2,000

0.1

Under $3.000
POVERTY

In Mfillions

42.0

h ~~~~~~30.54

170

$3,000-54999 $5,000-$6,999 $7,000 and Over
DEPRIVATION DEPRIVATION- COMFORTand

COMFORT AFFLUENCE

.,,U, I .I

in Millions

M 1963, Actual

M 1970, Goal

M 975, Goal

Under:
POVERTY

1.3

0.i

Under $1,500

/n Ml/ions

5.0

$l,500-$2,499 $2,500-$4,999 $5,000 and Over
DEPRIVATION COMFORT COMFORT and

AFFLUENCE

-"Annual Money Income Before Tuxes, In 1962 dollars.
Data: 1963, Bureau of the Census. ProjecticnsCEP.
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CHART 9

CHRONIC RISE OF UNEMPLOYMENT AND
OF IDLE PLANT, 1953-1964-'

(Total True Level, 1953-1964
67 Million Man YearsY)

Coucealed Uvryincyvt/
Tnae vucrycluyeeme

Fall-Tims Eqialert of 6.8 7.1

1953 1955 1959 1962 1963 1964

_CEMME8592% 9.5%

o ~~~~~~~.5

1953 1955 1958 3%

1953 1955 1959 1962 1963 1964

(Total Deficiency 1953-1964
$590.4 Billion)

Maxrimucm 663 692.9

in p oductt 560.8 h1.2 1.9

1953 1955 1959 1962 1963 1964 1953 1955 1959 1962 1963

/'Ercept for the base year 1953, no year during which a recession was in process is included.

2/About 33 million mon-years of unemployment (true level) would have been consistent

with maximum employment.

3/Estimoted as the difference between the officially reported civilian labor force and its likely size

under conditions of maximum employment.

!In deriving these percentoges. the civilian labor force is estimated as the officially reported
civilian labor force plus concealed unemployment

5YBosed upon sufficient annual rote of growth in G.N.PR to provide full use of growth In labor force,
plant and productivity under conditions of maximum employment and production.

Nate:ln 4th Quarter 1964.seosonclty adjusted.True Unemployment was 62 million workersor 8.l% of the

Civilian Labor Force; the GNP deficiency won $872 billionor t2.4% of maximum production.

. j=j' [II I:I IIII
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CHART 10

GROWTH RATES, U.S. ECONOMY, 1922-1964
Average Annual Rates Of Change In Gross National Product

In Uniform 1963 Dollars

!nI Long-Term
"Historic" Post Post Period of
(Excluding WorldWarl WorldWarfl Peace Post Korean War
Depressions And War

And War Eras)
"Historic" 46% 41% 4.8% 4.0%

3.5% 3.7% 3.0% 2.5% 4
.If . 7m m H3... . 7_ ,,,,7_ , _,-. [ ..I- 1:;

1922-64 1922-64 1922229
(Excl. 1929-47
and 1950 252)

.8%

s .1% 1'9%

1255 1955-56 1956257

7.-

-2.0%

19472!50 1947!53 1953464 1953-60 1960-64

* S SI� I �l *1 *

6.7% 2nd Of, 1960 6.3%

(Seasotaclly Adj 4.6%/
957-sa ~~~AnnCof Rafe 3.4c

'ss%585 Isss-to 196041 N 1961262 1962'i3 196=-'4

-2.4%

(Seasonally Adjusted Annual Rates-12 Month Trends)

8.1%
~~~6.1%

- Ul | ~~~~435% 3.5% 395% 458% | l3.9%

l19w- 2adO1,0619 Or1- 196I- 4fh,5*56- I5OQrM - 2Q A2.5 - Mof3 , 162- 43.*1962- N oh W- 2aM5*1r3- 3.Od 1961 41 OI63
11l0t1962 2.00*1962 M00'1962 4501ft62 $11*19063 2,4Q,1963 3.09t1963 491,196M 2140k1964 2nd851964 3001,19,64 401,0*964

am

r2i�
1t*,

_M&MW
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Qffli

DEFICIENT RATE OF GROWTH IN PRIVATE
CONSUMER SPENDING, 1953-1964

Rates of Change in 1963 Dollars

Needed Rote of Growth E Actual Rote of Growth

7.4%

5.8%

4.9% 4.% 5n.1

3.7% 3432%3.8%

1953-1964 1953-541954!55 M55j56 1956-57 1957!58 1956-59 195940 lQGo 61 1961-62 1962-631963-64

Annual Average

THE PRIVATE CONSUMPTION DEFICITS
DOMINATE THE DEFICITS
IN THE TOTAL ECONOMY

Billions of 1963 Dollars

1953-1964
Annual Anerage 1956 1958 1959 1960 1961 1962 1963 1964

Deficlency in PTtlnnte
6C4.umer EIpal .n.Pdui

Public outlays far
~~~j~~~~3v G1 ir oads and Services

49.2 09Deflciafly In Oms ___
52.6 ~~~~~~~~~~~~~~~~~~~private invesmetsel

______ Cla~~~~~~~ ~ nc. Net Foreign) -.=--.-

62.3 Deficiency Inji 'D Totala
64.6 L -.-i' Nat~~~~~~~~~~Ioa Production

Ll 70'9 L] A "

79.1 79.1
82.2'
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CHART 12

FEDERAL BUDGET HAS SHRUNK RELATIVE
TO SIZE OF ECONOMY AND NEEDS, 1954-'66

Fiscal Years

1956 1957 1958 1959 1960 1961 1962 1963 1964 1965 1966!I

J1/ Administration's proposed Budget os of Jan. 25, 1965; G. N.P estimated at $675.0 billion, CEP.

BUDGET OUTLAYS AS PERCENT OF TOTAL NATIONAL PRODUCTION

al

- All Domestic Programs -

* . .:8%jj.L

1954 1955

BUDGET OUTL4YS PER CAPITA
In 1963 Dollars

.
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CHA 13

INVESTMENT IN PLANT AND EQUIPMENT WAS
DEFICIENT-1953-1964 AS A WHOLE

BUT INVESTMENT IN MEANS OF PRODUCTION
AT TIMES OUTRAN DEMAND;

HENCE INVESTMENT CUTS AND RECESSIONS
Investment in Plant and Equipment

Ultimate Demand: Total Private ConsumptIon Expenditures Plus Total Public Out laysFor Goods and Services

,il 3 Qt.55F 3rd Otr.'57- Id HaHolf 59- itaHol fG60- I ist Otr'61- 4th Qtr.'63-
ldt3Qtrst57 3rd Olr. 58 lstHolf 60 lot Half 61 4th Qtr '64 4th Qtr.'64

"Boom Receuion Boom Recesion Boom I "Boom,

Up
12.3%

Up
Z6a/

Up
1.8%

Up
78%

Up
4.0%

Up
11.8%

Up
4.0%

--- ---- --

AVERAGE ANNUAL RATES OF CHANGE
In 1963 Dollars

XJFederol Stato and looal.

AVERAGE ANNUAL GROWTH RATE
1953-1964

In 1963 Dollors

3.0%

NEEDED ACTUAL

-
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CH1ART 14

1962 and 1964 TAX CUTS: ESTIMATED DIVISION
BETWEEN CUTS FOR INVESTMENT PURPOSES

AND CUTS FOR CONSUMPTION PURPOSES
(Including-Tax Cuts of 1962)

Billions of Dollars

I, S S

6.7

2 . Portion of proposed
2._ personal lxo cuts t

2 Proposed corporatetox cut

Toa concessions
2 0 to investors

///'. mode in 1962

mmzmzflfI
OS S **'tM

Portion of proposed
personal tox curs.O/

Portion of proposed
personal tox cuts !/

.i/Through Congressional end Executive action.

Z/Estimoted portion of personal tox cuts, for those with incomes of $10,000 end over.
which they would save for investment purposes.

~'Estimeted portion of personil tax cuts, for those with incomes of $10,000 and over.
which they would spend for consumption.

A'Personol tax cuts for those with incomes under $10,000. Note: Estimates of division. CEP.

F///////A
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CHART 15

1964 TAX ACT, PERSONAL TAX CUTS
Percent Tax Cut And Percent Gain In After-Tax Income

Married Couple With Two Children At Various Income Levels AI

$3,000 Income
100.0%

2.0%

Percent Percent Gain In
Tax Cut After-Tax Income

$5,000 Income

25.7%

Percent Percent Gain In
Tax Cut After-Tax Income

$7.500 Income

. if ~~2.1%
Percent Percent Gain In
Tax Cut After-Tax Income

$10,000 Income $15,000 Income $25,000 Income

16.9% 15.7 57%

2.3% 2.7% 3.8%

Percent Percent Gain In Percent Percent Gain In Percent Percent Gain In
Tax Cut After-Tax Income Tax Cut After-Tax Income Tax Cut After-Tax Income

$50,000 Income $100.000 Income $200.000 Income]/

15.1% 144% 16.0% 16.0%

Percent Percent Gain In Percent Percent Gain In Percent Percent Gain In
Tax Cut After-Tax Income Tax Cut After-Tax Income Tax Cut After-Tax Income

J/Adjusted gross income levels. 9/Estimated

Note: Standard deductions for $ 3,000 income level. Typical itemized deductions
for other income levels.



38 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

CHABT 16

TAXES PAID BY SPENDING UNITS'
AT VARIOUS INCOME LEVELS, 1954

Taxes-2JShown As Percent Of Income-'

O-$ 2,000 Income

23.4%

2.7% m fl
Fsd.Pers. Total Fed. Total Stot Total Toxes

Income Tax Taxes a Local Toxes All Levels

$2,000-$2,999 Income

25.5%

4.7%

Fed.Pers. TotolFed. Totol Stte Totl Totes
Income Tax Txes 8 Local TOate All Levels

$3,000-$3,999 Income $4,000-$4,999 Income

26.2% 26.8%

6.4% 17 ' 76 80 8

Fed.Pers. TotolFed. TotalState TotolToaes Fed.Pers. TotolFed. TotalState TololTales
lncomt Toa Toots a Local Toxes All Levels income To. Taxts a Local Totes All Levels

$5,000-$7,499 Income $7,500-$9,999 Income

28.9% 30.8%

10.6% 8.4% 1 822%

Fed.Pers. TotolFed. TotalState TotalTaxes Fed.Pers. TotalFed. TotolStote TotalToTes
Income Toa Totes 8 Local Tooes All Levels Income Too Totes 8 Local Totes All Levels

$10,000 And Over Income All Income Brackets

39.2 %
31 8/

14.0%FA
Fed.Pers. Totol Fed. Totol Stole Totol Totes

Itcome Toa Taxes a Local Tates All Levels

30.4%

22.0% .8

Fed.Pers. Total Fed. Total Stlte Total Toels
Income lax Totes a Local Toaes All Lesels

J/Spending units include families plus unattoched individuals.

1/Federal taxes include personal income, corporate profits, excises and social insurance
taxes. State and local taxes include personal income, excise, sales, and property taxes.

3/Adjusted money income and non-money income.

Data: Estimates by R. Musgrove, in Nov. 9,1955 publication of Joint Economic Committee.
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CIART 17

GOALS FOR 1970 AND 1975, PROJECTED
FROM ACTUAL LEVELS IN 1964-'

Dollar Figures in 1963 Dollars

EMPLOYMENT
(b illion. oi n.n-Y..r..

UP UPiiIl.S 187

11.5

FAMILY INCOME 2'
IA-e.oas

& uP

UP I Et

1975

BUSINESS and
PROFESSIONAL

INCOME

r;*

TRUE UNEMPLOYMENT
lin millions of mon-.oY.,.

1970 19T5

F; DOWN DOWN
27 24

FULL-TIME RECORDED
UNEMPLOYMENT

: 1970 1975

DOWN DOWN
1.5 1.2

WAGES and SALARIES

UP
$259.7 Billion

$1

1970 i975

GROSS PRIVATE
INVESTMENT
I lu Not ForoianI

TOTAL PRODUCTION

$488.8 Billion

UP 1

upbi BigS

1975

NET FARM INCOME

r,.

018

UP UP
S 18.4 8illion S 25.4 Billion

1970 1975

RESIDENTIAL
NONFARM

CONSTRUCTION
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CHanT 18

GOALS FOR A FEDERAL BUDGET GEARED
TO ECONOMIC GROWTH AND PUBLIC NEEDS

1966, Fiscal Year; 1970 and 1975,Calendar Years
Per Capita Outlay in 1963 Dollars

TOTAL FEDERAL
OUTAMS

% of Total Pir
Your Output Capita

1966 Admal4.76$476.06
1970 Goal 15.38 638.60
1975 Goal 14.18 677.08

ASSISTANCE

% ofTotl tPar
Year Output Capita

1966 Admft .52 16.71
1970 Goal .51 21.29
1975 Goal .49 2&44

NATIONAL EFENSE
SPACE TCUNOL Of

AND AL
INTERNATIONAL

%oftTotal Per
Year Output Capita
1966 Adnte&99 $289.69
1970 Goal 9.34 387.89
1975 Goal 8.82 421.00

EDUCAURON

%of Total *Per
Year Output Capita
1966 AdmYJ .39, 12.72
1970 Goal .80 33.11
1975 Goal .90 39.06

S I. I

LABOR MANPOWER
AND 407hERfLEAMN

SERVICES

% of Tolal SPer
Year Output Capita
l966 itdml/ .19 6.18
1970 Goal .23 9.46
1975 Goal .20 9.55

HOUSING AND
COMMUN/JY

DEVELOMEWNT

% of Total t Per
Year Output Gapta

1966 Adm? .001 .05
1970 Goal .38 15.61
1975 Goal .35 16.49

HEALTH
SERVICES

AND RESEARCH

% ot tal I Per
Ye ar Output Capita
1966 Adm? .32 10.46
1970 Goal .55 22.71
1975 Goal .64 30.38

ALL DOMESTIC
PROGRAMS AND

SERVICES

(lncludes cl10
Agriculture.

Natural Resources;
Veterons, Commerce;

Interest; General
Govern ent etc.)

sma A

S aTohtal SPer
Year Output Cwtll
1966 Admv'5.78 186.37
1970 Goal 6.04 250.71
1975 Goal 536 256.08

2
JAdmlnlstrotfon proposed Budget oa ot Jon 251965
3'Thls Item does rot Include the outloys tor the Economic Opportunity Aut program.

$1,346 million In the 1966 Budget.
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CHART 19

TOWARD A FEDERAL BUDGET CONSISTENT
WITH MAXIMUM EMPLOYMENT AND THE
PRIORITIES OF NATIONAL PUBLIC NEEDS

Billions of Dollars

156.0 General Government

135.0 @ " > Natural Resources

!@ 11 1 & A ~~Agriculture
99L Lbor and Welfare 1'

\International Affairs

kHousing and Community
7. 1 1 g;Development

-National Defense
and Space Technology

1965 1966 1970 1975
Actual Proposed J' Goal Goal

Fiscal Years Calendar Years

(Current Dollars) (1963 Dollars)

BURDEN OF FEDERAL OUTLAYS IN A
FULLY GROWING ECONOMY WOULD BE

LOWER THAN IN RECENT YEARS

(1954 -1966; 1966, Fiscal Years;
Goals 1970 8 1975, Calendar Years.)

(CONVENTIONAL BUDGET)

16.3% 14 8Y 15.4% 14 2%

1954-1966 1966 1970 1975
Av.Annual Proposed Goal Goal

Actual

Ji A, ol oduPtsj .soo. ol J.n. 25,1965.

1 /ncluding duCofloO cnd hth1 W.1O.IO

-I.
(Calendar Years)

1
hnclbdiOg conntinoncits nod Ino iotrnl. d tIronwdion
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.Cnr&RT 20

PUBLIC SOCIAL WELFARE OUTLAYS, U.S.
PER CAPITA, CURRENT DOLLARS

Fiscal Years I

192 93 1945 |95 |95 96 |96 196 196

PUBLIC SOCIAL WELFARE OUTLAYS, U.S.-
PER CAPITA, CONSTANT 1963 DOLLARS

( Fiscal Yecrs)

96.63 $196.07 $20483 l5$214.45
1929 1935 1945 1950 1955 1960 1961 1962 1963

PUBLIC SOCIAL WELFARE OUTLAYS, U.S.-'
MEASURED AS PERCENT OF G.N.P.

(Fiscal Years)

1929 7 935 . 945 190 95 160 7 19 7.2

1929 195 194 195 195 196 196 1962

i/ Includes public aid, health and medical services, other welfare services, veterns' programs, and education
Data: Dept of Health, Education, and Welfare.
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(Transcript continued from p. 22.)

Senator KENNEDY. The next witness this afternoon will be Mr.
Norman Lourie, who is representing the American Public Welfare
Association.

Mr. Lourie is the executive deputy secretary of the Pennsylvania
Department of Public Welfare. HIe is vice president of the APWA,
the former president of the National Association of Social Workers
and president-elect of the American Orthopsychiatric Association.

Mr. Lourie.

STATEMENT OF NORMAN LOURIE, AMERICAN PUBLIC WELFARE
ASSOCIATION, HARRISBURG, PA.; ACCOMPANIED BY ELIAS S.
COHEN, COMMISSIONER, OFFICE FOR THE AGING, PENNSYL-
VANIA DEPARTMENT OF PUBLIC WELFARE

Mr. LOURIE. Thank you very much, Senator.
I am very pleased to be here. I have with me Mr. Elias S. Cohen,

who is commissioner for the Office for the Aging in Pennsylvania, and
also representing the association, who will be available to answer any
questions.

I have a prepared statement; I hope you will spread it in the record.
I shall not read it all. I will try to touch the highlights of it.

The association is very pleased that you invited us to appear to
talk for services of all the people. We are interested in the develop-
ment of such services, particularly from public welfare programs.

We have developed a set of Federal legislative objectives which we
re-do each year.

For a number of years, the association has been engaged in a special
project on aging which has been aimed at the improvement of services
and grant programs to older persons through public welfare depart-
ments.

It has developed guide materials and has been conducting staff
training programs, organized and participated in seminars, including
some on protective services for the elderly, and administration of
programs for the elderly, and on the casework services, and the like.

Our testimony is based on experience in these fields.
Services for the elderly are quite widespread, and they vary. As

was pointed out by Commissioner Winston, and we agree with her,
they are still insufficient.

The 1962 Public Welfare Amendments sought to take advantage
of an important characteristic of public welfare; that is, the fact that
there is a public welfare office in every county in the United States.

Within this unusual system, matched only by our vast educational
system in scope, there lies the potential for creating a complete
social welfare service system for the aged.

Now, the potential which existed when the 1962 Public Welfare
Amendments were passed by the Congress still exists, and is being
developed. However, we bei e that ipt .il not and
cannot be realized until some problems are overcome, and I would
like to comment on those.

First, I would like to say that during the 1960's there arose a great
interest in certain services for the elderly as a result of converging
activities: The White House Conference on Aging, the activities of
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the U.S. Senate Special Committee on Aging, the activity of the
several States preceding and following the White House Conference
on Aging, the regional structure of the Department of Health, Educa-
tion, and Welfare in supporting the States, the activities of the Ford
Foundation which undertook aging as a new and principal interest,
and more recently, in the passage of the 1965 amendments to the
Social Security Act and the passage of the Older Americans Act.

In addition, there have been related activities which impinge upon
services for the elderly. The community mental health and ccm-
munity mental retardation programs providing for comprehensive
planning by the States; the Community Health Services and Facilities
Act of 1961, designed to stimulate States and communities to develop
new approaches in delivery of out-of-hospital care to people who need
it, especially the chronically ill aged; the recently enacted housing
legislation, as well as some of the earlier housing amendments; and
the Economic Opportunity Act, which has demonstrated imaginative
approaches in attacking poverty and the results of poverty.

Our first point, then, is this: Important as the 1962 amendments
are, they do not stand alone. To realize their full potential they must
be closely related to other existing and developing programs operating
under other legislative authorizations.

However, the 1962 Public Welfare Amendments represent the only
potential under existing statutes for development of statewide sys-
tems of services to the elderly, because they represent the only
mechanism which currently has available a county-by-county ad-
ministrative system.

Now while you have heard about some of these projects that Com-
missioner Winston particularly mentioned, the results have obviously
not been widely used.

The development of programs under the 1962 amendments has not
been without problems. Let me enumerate some of them:

1. Perhaps the basic problem is that our society does not yet em-
brace the concept of publicly provided social services for all who need
them.

This is a difficult concept to sell. While we all agree on the need
for certain public physical utilities, we are not yet agreed that social
welfare services should be equally well provided as social utilities.

This is not public welfare's problem alone. In an age when we
know as much as we do about the need for school preparation for
children, we have thousands of communities which do not yet have
kindergarten programs. We have thousands of communities which
do not have special education programs for the mentally retarded or
the slow learner.

There is no approach on the American scene as yet to public welfare
which holds the provision of services to vulnerable people as dear as
it does the removal of sewage or the provision of clean drinking water.

In fact, welfare programs are still unpopular, and welfare recipients
are looked down upon.

2. The 1962 Public Welfare Amendments are but 3 years old. The
States have necessarily been tooling up to meet the requirements of
the so-called defined services: the basic screening and evaluative
services, the increase of staff, so that caseloads of basic service cases
do not exceed 60, and the training and recruitment of qualified per-
sonnel so that there are no more than 5 service caseload workers to
each qualified supervisor.



SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE 45

The problems of manpower in reaching these levels are tremendous,
and we shall have some recommendations on that count.

3. The pressing ever-present audit reviews of eligibility which
concern public welfare departments at every turn. Our insistence
upon proving the negative; that is, proving an individual does not
have resources in order to qualify him, takes inordinate amounts of
time, without necessarily assuring us of better service to anyone.

These audits face us at the State level from our own State auditors,
the Federal audits, the review teams, and occasionally legislative
investigations. We shall discuss these at some greater length as they
affect eligibility determinations and the improvement of income levels.

4. The Federal strictures imposed by law, which preclude the pur-
chase of service from other agencies except for medical care and diag-
nostic and consultative services.

This has made it virtually impossible for some States to take ad-
vantage of the 1962 amendments, because existing services have been
developed through other means.

For example, in my own State of Pennsylvania, the Commonwealth,
4 years ago, elected to develop a system of grants to communities for
services for the aging, outside of the public assistance financing
mechanism.

In the course of the last 3 or 4 years we have developed some 39
services in 24 counties for which State funds are being granted.

Our system makes it possible for the State funds to be matched by
local public funds, and, in some instances, private funds, although all
money flows through a local public treasury.

In Pennsylvania, State funds spent in this way by the Common-
wealth were matched more than 200 percent by local public and volun-
tary funds for homemaker service, foster care, counseling, and referral,
day care centers, and community organization activities.

However, the requirements under the 1962 amendments preclude
combining public assistance funds with the nonpublic assistance funds.
Many public assistance clients are thus denied the benefits of new
programs.

5. The extraordinary difficulty encountered in producing a coales-
cence of Federal and State money streams prevent public welfare and
other Federal and State programs from achieving a maximum of
coordinated efforts.

The range of possibilities for help available through the Federal
programs include care of the aged in or out of their own homes for
part or all of the day, and range throughout the Department of
Health, Education, and Welfare, particularly the Welfare Adminis-
tration and the Public Health Service, the Housing and Home Finance
Agency, the Department of Commerce, the Department of Agricul-
ture, the Office of Economic Opportunity, and others.

These programs are concerned with mentally ill people, socially
disabled people, people with housing problems, people with problems
of mobility, income maintenance, health, and the like.

Theb nrninial barriers to effective integration of programs are
several.

First, organization of programs are usually along limited categorical
service lines. They are not designed to solve complex human prob-
lems. We organize to give money, we have separate organizations for
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different health services, for housing, others for different social
services. Each develops baronial characteristics.

Second, there is an unrealistic allocation of funds. Money flows
through highly restricted channels. Funds moving through a public
assistance channel, a health channel, a mental health or mental
retardation channel, or a housing channel must be expended in terms
of the limited service for which the agency receiving the funds was
established.

This leads to highly restricted programs on the one hand and
uncoordinated overlapping on the other.

Third, there seems to be less than adequate communication between
programs, and less than full acceptance of the notion that interdepart-
mental or interagency action is part of the normal business of program
administration.

Fourth, there is the matter of administrative initiative or courage.
Where there is honest disagreement over coordination and planning,
arbitration by some coordinating authority may be necessary to assist
agencies to avoid competitive roles.

While this is equally a local and State problem, and not simply a
Federal one, I should like to remind the committee the money streams
start at the Federal level.

Fifth, in the long run it is possible that only national commitment
and national standards will serve to broaden services. The 1962
amendments provide money. But apparently the size or sweetness
of the carrot is less crucial here than an imaginative and creative
administration of a standard which would require mandated services.

Experience has shown that State and local excellence develops best
when central standards are mandated. We can give many examples
of this result.

If we are to invest Federal funds in substantial amounts for services
for the aging, it must be on the basis of national policy, and national
policy must extend the benefits of the tax dollar, without stigma,
to every vulnerable older person, wherever he lives, or wherever be
may move.

Thus, we feel that absence of firm standards requiring mandated
services may represent a problem in their development.

Sixth, and of highest priority, is the problem of trying to mount
a service program in the face of a significantly inadequate approach
to income maintenance in old age.

I was particularly interested in hearing my old friend, Mr. Keyser-
ling, and Dr. Winston comment on this. I suppose since we nave
tried everything else, perhaps we ought to try money.

We think until a major attack is mounted on the problem of an
adequate income in old age, it will be extremely difficult and in some
ways futile to launch a well-coordinated attack on meeting the service
needs of the elderly. Indeed, we need not only a war on poverty,
but a war on the poverty of welfare.

On the income floor through social security benefits that you
mentioned earlier, Senator, our association is deeply committed to the
extension and maintenance of this. We have been committed to
this in meeting the income needs of the aged. However, we feel that
we would like to raise a variety of questions which should get major
attention by the Congress and all concerned.
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1. If it is true and inevitable that by the year 2000 income for older
people will have to be unearned income, as opposed to earned income,
does this mean that we are going to create a growing class of aged poor?

2. Are there alternatives to present methods of providing income
for the aged poor, or should we look to modifications of the existing
system?

Some alternatives might be as follows:
A. A national standard of old-age assistance requiring a basic

income floor, adjusted only for local conditions as reflected in standard
cost-of-living indexes. Should this floor be a condition of receipt of
Federal participation in the payment of old-age assistance grants?

B. Substantially increased old-age and survivors insurance to
provide a guaranteed annual income of adequate proportion to furnish
conditions of decency and health in old age.

On this score, Senator, I would like to say, because you questioned
Mr. Keyserling about it, probably somewhere between 30 and 40
percent of the people who receive old-age assistance are people who
are also receiving OASDI from the insurance system. In other words,
they are not receiving enough money on the insurance system, and
they therefore have to be supplemented by old-age assistance.

As the years have been going on, there has been an increasingly
larger percentage of people receiving moneys from both of these
sources, neither of which produces an adequate level.

C. Provision of a reverse income tax which would provide for the
filing of income tax returns by all older persons, and where income
exceeded a certain amount, the tax would be paid by the individual,
and where it fell below that amount, the Federal Government would
return in monthly sums an amount to bring his income up to the
minimum level.

D. A further increase in tax exemptions for the elderly.
E. The provision of strong incentives to save during the years of

earning, for example, the provision of constant purchase power bonds
as recommended by the Special Committee on Aging.

3. Should we persist in utilizing a dedicated tax; that is, a social
security tax, rather than general revenues for the provision of income
maintenance payments in old age?

Recent steps, particularly through the Housing Act of 1965, make a
major inroad in the area of income maintenance for the elderly via
subsidies for housing. If the rent supplement payments produce, as
Dr. Weaver anticipates, somre 500,000 units in the next 4 years, we
may begin to see universally healthful and sanitary housing, at least
for the elderly, in the next two decades.

It also suggests a national income standard; namely, that a person's
minimum income should approximate four times the cost of decent,
healthful, sanitary housing.

We look upon this feature in the recent Housing Act as one of the
first steps in this whole business of setting a floor on minimum income.

In the health care field, we have demonstrated that assistance to
the aged can be administered without an overbearing and often
demeaning approach. The Federal agency nas encouraged Soates
to experiment in this field.

And the Department of Health, Education, and Welfare is working
vigorously on this.

We should examine whether or not in administering old-age assist-
_ne we eann move toward a vastly simplified and efficient nondeterrent
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screening which eliminates item-by-item budgeting and the detailed
investigative process.

Doing this, in addition to simplifying procedures and getting more
money out to the needy people, frees professionals to give service
and reduces a substantial drain on scarce manpower skills. We
might then reserve those scarce skills for the provision of the warm
personal services that seem to be so hard to get.

RECOMMENDATIONS

There are a variety of recommendations we would like to offer
for consideration of the committee. They are as follows:

1. The Congress and appropriate Federal agencies should study
the question of an income floor for the aged, and consider recom-
mendations for congressional attention.

2. Consideration should be given to amendment of the old-age
assistance title, if necessary, and to the regulations of the Depart-
ment of Health, Education, and Welfare to permit an assumption of
average need as opposed to the requirement of budgeting for indi-
vidual need, and a resource determination which could be satisfied
by simpler methods.

3. In accordance with a longstanding Federal objective of APWA,
we would once again recommend that residence, settlement, and
citizenship requirements as far as old-age assistance are concerned
should be eliminated as a condition of continued receipt of Federal
financial participation.

4. The 1962 provisions should be amended to permit the purchase
of services other than medical and other diagnostic and consultative
services by State and local agencies.

The law and the regulations should be so developed as to enable the
greatest possible combination of public welfare services under the
public welfare umbrella.

We suggest that the committee explore ways and means that would
permit the flow of different program moneys from the Federal Govern-
ment to the States in such a way that they can be more effectively
joined at the State level, at the point where they touch the client.

Program accountability can and should be maintained in order to
assure satisfaction of legislative objectives. This can often be done,
we believe, by leaving to the discretion of the Governor how and
where he wishes to allocate funds appropriated for a specific purpose.

Matching formulas should not be so complex as to preclude blending
of Federal moneys, but should see as their primary objective sound
program development and translation with the appropriate State
financial participation.

We would hope that the new programs contemplated under the
Older Americans Act can move in parallel with those developed for
older persons under the 1962 Public Welfare Amendments. Other-
wise, they will become unrelated and locally competing programs.

The Congress, in its wisdom, included in the public welfare amend-
ments the notion of providing services for those "likely to become"
public assistance recipients. This includes a vast army of older people
who hover at the brink of eligibility, but who will not step beyond that
brink.
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It would seem a pity to have a State committee on aging developing
centers with one batch of Federal money while public welfare proceeds
to develop some other centers with another batch of money. This
simply doesn't make sense. And it does not take into account other
activities for the aged which are coming out.

5. Special efforts should be made in the development of total
service centers. At the present time, under the Appalachia programs,
under the Economic Opportunity Act, the Older Americans Act, and
the 1962 Public Welfare Amendments, such service centers can be
developed.

If we add to this the Community Mental Health Act, we begin to
find that we can develop unique instruments for serving people in an
effective and efficient manner. To combine the programs together,
however, is enormously difficult.

The Older Americans Act and the debate on the bill indicated the
clear intent of the Congress to develop such centers. The Congress
has long recognized the need for bringing together related services.

We suggest that some incentives be produced to eliminate competi-
tiveness among programs, and produce greater cooperation. This
may have to start with more communication at the Federal level, and
the development of methods for blending of Federal moneys.

6. We recommend one area of concern for special attention. The
development of protective services for the elderly, for those who are
unable to manage by themselves, requires greater attention than it
has received.

The Bureau of Family Services within the Welfare Administration
has taken an important lead in this direction through the publication
of certain training materials. We would urge that specialists in
protective services be employed by the Federal Government for the
purpose of giving advice and stimulation to the States so that these
services can and will receive a high priority among public welfare
agencies.

We very much appreciate the opportunity to address this committee.
The problems of producing services and changing the concepts of our
society to regard these services in the same way it regards a basic
education are indeed complex. The committee is to be congratulated
for taking on such a difficult task so we will be able to tackle and solve
the problems of old people.

Thank you, very much.

(Transcript resumes on p. 55.)

(Mr. Lourie's statement follows:)

STATEMENT OF NORMAN V. LOURIE, EXECUTIVE DEPUTY SECRETARY, PENNSYL-
VANIA DEPARTMENT OF PUBLIC WELFARE, REPRESENTING THE AMERICAN
PUBLIC WELFARE ASSOCIATION; ACCOMPANIED BY ELIAS S. COHEN, COMMIS-

SIONER, OFFICE FOR THE AGING, PENNSYLVANIA DEPARTMENT OF PUBLIC
WELFARE

I am Norman V. Lourie, executive deputy secretary of the renylvana
Department of Public Welfare, and I am here today representing the American
Public Welfare Association on whose board of directors I serve. I am accom-
panied today by Mr. Elias S. Cohen, commissioner, office for the aging, in our
Pennsylvania Department of Public Welfare. He also represents the American
Public Welfare Association and may be able to respond to any special questions
on program which I cannot answer.
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The American Public Welfare Association is pleased that you invited us to
appear to talk about services for older people. We have had a long and abiding
interest in the development of services through public welfare programs and
have developed a set of Federal legislative objectives.

The association has been engaged for several years in a special project on aging
aimed at the improvement of services and grant programs to older persons through
public welfare departments. It has developed guide materials, is conducting
staff training programs, has organized and participated in seminars, including
some on protective services for the elderly, administration of programs for the
elderly, casework services, and the like.

About a year and a half ago, your subcommittee received comprehensive testi-
mony from Commissioner Winston, outlining the status of older persons. There
is general agreement, to use her words, that older persons "are more likely than
younger ones to be poor, to be in ill health, to be living alone, to be institu-
tionalized, to be unemployed, and, of course, for many to be afflicted with a
combination of these unfortunate circumstances." "Nevertheless," she went on
to say, "many are relatively well off."

The situation has not changed.
Services for the elderly are widespread and varied and insufficient. Public

welfare has had a wide catalog of services it extends, going back over many years.
Indeed, foster care and homemaker services were known to exist, under other
names, during the colonial period.

Present services are thinly scattered; a foster home program in 5 counties of a
State, homemaker services in 13 counties in another State, protective services
for 500 or 600 persons emerging from a mental hospital in a State; day centers
located in a few of the major cities of a State, and so on.

The 1962 Public Welfare Amendments sought to take advantage of an important
characteristic of public welfare; the fact that there is a public welfare office in
every county in the United States. Within this unusual system, matched only
by our vast educational system in scope, there lies the potential for creating a
complete social welfare service system for the aged. In the testimony referred
to, Dr. Winston also noted the spottiness of our social services. "This", she
said, "is to be expected in a field so new and undeveloped, but the situation
must change. We do not expect every man to dig his own water well. Women
now bear their children in hospitals, although not so long ago childbirth took
place at home. In the same progressive manner, an advanced society must
provide services in the community to older persons, rich or poor."

The potential which existed when the 1962 Public Welfare Amendments were
passed by the Congress still exists and is being developed. However, we believe
that its potentials will not and cannot be realized unless some problems can be
overcome.

During the 1960's there arose a great interest in certain services to the elderly
as a result of converging activities: The White House Conference on Aging;
the activities of the U.S. Senate Special Committee on Aging; the activity of
the several States preceding and following the White House Conference on Aging;
the regional structure of the Department of Health, Education, and Welfare in
supporting the States; the activities of the Ford Foundation which undertook
aging as a new and principal interest, and more recently, in the passage of the
1965 Amendments to the Social Security Act and the passage of the Older
Americans Act.

In addition, there have been related activities which impinge upon services
for the elderly. The community mental health and community mental retarda-
tion programs providing for comprehensive planning by the States; the Com-
munity Health Services and Facilities Act of 1961, designed to stimulate States
and communities to develop new approaches in delivery of out-of-hospital care
to people who need it, especially the chronically ill aged; the recently enacted

housing legislation as well as some of the earlier housing amendments; and the
Economic Opportunity Act, which has demonstrated imaginative approaches
in attacking poverty and the results of poverty.

Our first point then is this: Important as the 1962 amendment are, they do
not stand alone. To realize their full potential, they must be closely related to

other existing and developing programs operating under other legislativ-
authorizations.

However, the 1962 Public Welfare Amendments represent the only potential
under existing statutes, for development of statewide systems of services to the

elderly because they represent the only mechanisms which currently has available
a county-by-county administrative system.

We shall not attempt to detail the results of the 1962 amendments. We are
confident that in her testimony Commissioner Winston will outline the accom-
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plishments achieved, the directions they are pointing to, and their enormous
promise.

The American Public Wclfare Association looks on the 1962 amendments as
one of the major legislative accomplishments in the field of public welfare since
the passage of the Social Security Act. The amendments embodied as a matter
of national policy the concept that financial assistance alone would not solve the
problems of vulnerable people. The 1962 amendments declared that it was na-
tional policy that the Federal Government should assist the States in alleviating
a variety of problems that were not susceptible to solution by increased money
grants alone.

The variety of services supported under the amendments even though spotty
embody new and exciting notions: the extension of volunteer services, the develop-
ment of basic education for self-care and self-support, the extension of homemaker
service, the development of foster home programs for older and handicapped
persons, special counseling programs for individuals displaced by urban renewal,
services in senior centers, counseling and referral services, protective services for
the aging, legal and financial planning, improved health services, institutional
services, money management services, and similar programs.

While the projects have demonstrated that the amendments could produce
exciting results, they have not been widely used.

The development of programs under the 1962 amendments has not been without
problems. Let me enumerate some of them:

1. Perhaps the basic problem is that our society does not yet embrace the
concept of publicly provided social services for all who need them. This is a
difficult concept to sell. While we all agree on the need for certain public physical
utilities we are not yet agreed that social welfare services should be equally well
provided as social utilities. This is not public welfare's problem alone. In an
age when we know as much as we do about the need for school preparation for
children, we have thousands of communities which do not yet have kindergarten
programs. We have thousands of communities which do not have special educa-
tion programs for the mentally retarded or the slow learner. There is no approach
on the American scene as yet to public-welfare which holds the provision of services
to vulnerable people as dear as it does the removal of sewage or the provision of
clean drinking water. In fact, welfare programs are still unpopular and welfare
recipients are looked down upon.

2. The 1962 Public Welfare Amendments are but 3 years old. The States
have necessarily been tooling up to meet the requirements of the so-called defined
services: the basic screening and evaluative services, the increase of staff so that
caseloads of basic service cases do not exceed 60, and the training and recruitment
of qualified personnel so that there are no more than 5 service caseload workers
to each qualified supervisor. The problems of manpower in reaching these levels
are tremendous, and we shall have some recommendations on that count.

3. The pressing ever-present audit reviews of eligibility which concern public
welfare departments at every turn. Our insistence upon proving the negative,
that is, proving an individual does not have resources in order to qualify him
takes inordinate amounts of time without necessarily assuring us of better services
to anyone. These audits face us at the State level from our own State auditors,
the Federal audits, the review teams, and occasionally legislative investigations.
We shall discuss these at some greater length as they affect eligibility determina-
tions and the improvement of income levels.

4. The Federal strictures imposed by law which preclude the purchase of service
from other agencies except for medical care and diagnostic and consultative serv-
ices. This has made it virtually impossible for some States to take advantage of
the 1962 amendments because existing services have been developed through
other means. For example, in my own State of Pennsylvania, the Commonwealth,
4 years ago elected to develop a system of grants to communities for services for
the aging outside of the public assistance financing mechanism. In the course
of the last 3 or 4 years, we have developed some 39 services in 24 counties for
which State funds are being granted. Our system makes it possible for the
State funds to be matched by local public funds and, in some instances, private
funud, although all money flows through a local public treasurv. In Pennsyl-
vania State funds spent in this way by the Commonwealth were matched more
than 200 percent by local public and voluntary funds for homemaker service, foster
care, counseling and referral, day care centers, and community organization activi-
ties. However, the requirements under the 1962 amendments preclude combining
public assistance funds with the nonpublic assistance funds. Many public
assistance clients are thus denied the benefits of new programs.

5. The extraordinary difficulty encountered in producing a coalescence of
Federal and State money streams prevent public welfare and other Federal and
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State programs from achieving a maximum of coordinated efforts. The range
of possibilities for help available through the Federal programs include care of
the aged in or out of their own homes for part or all of the day and range through-
out the Department of Health, Education, and Welfare, particularly the Welfare
Administration and the Public Health Service, the Housing and Home Finance
Agency, the Department of Commerce, the Department of Agriculture, the
Office of Economic Opportunity, and others. These programs are concerned
with mentally ill people, socially disabled people, people with housing problems,
people with problems of mobility, income maintenance, health, and the like.

The principal barriers to effective integration of programs are several.
First, organization of programs are usually along limited categorical service

lines. They are not designed to solve complex human problems. We organize
to give money, we have separate organizations for different health services, for
housing, others for different social services. Each develops baronial charac-
teristics.

Second, there is an unrealistic allocation of funds. Money flows through highly
restricted channels. Funds moving through a public assistance channel, a health
channel, a mental health or mental retardation channel, or a housing channel
must be expended in terms of the limited service for which the agency receiving
the funds was established. This leads to highly restricted programs on the one
hand and uncoordinated overlapping on the other.

Third, there seems to be less than adequate communication between programs,
and less than full acceptance of the notion that interdepartmental or interagency
action is part of the normal business of program administration.

Fourth, there is the matter of administrative initiative or courage. Where
there is honest disagreement over coordination and planning, arbitration by some
coordinating authority may be necessary to assist agencies to avoid competitive
roles. While this is equally a local and State problem and not simply a Federal
one, the money streams start at the Federal level.

Fifth, in the long run it is possible that only national commitment and national
standards will serve to broaden services. The 1962 amendments provide money.
But apparently the size or sweetness of the carrot is less crucial here than an
imaginative and creative administration of a standard which would require
mandated services. Experience has shown that State and local excellence develops
best when central standards are mandated. We can give many examples of this
result. If we are to invest Federal funds in substantial amounts for services for
the aging, it must be on the basis of national policy, and national policy must
extend the benefits of the tax dollar without stigma, to every vulnerable older
person wherever he lives, or wherever he may move. Thus, we feel that the absence
of firm standards requiring mandated services may represent a problem in their
development.

Sixth (and of highest priority) is the problem of trying to mount a service
program in the face of a significantly inadequate approach to income maintenance
in old age. Until a major attack is mounted on the problem of an adequate in-
come in old age, it will be extremely difficult and in some ways futile to launch
a well coordinated attack on meeting the service needs of the elderly. Indeed
we need not only a war on poverty but a war on the poverty of welfare.

For this reason, I make some remarks on the problem of income maintenance
in old age.

In her testimony last year, Dr. Winston pointed out that if we set the limit at
$3,000 per family and $1,500 for an individual, half of the older persons in the
United States would be considered to be living in poverty. She pointed out that
"in 1960 for every aged couple receiving old-age assistance there were four aged
couples who were not recipients but who had an income of less than $2,000.
For every old-age assistance recipient not institutionalized and not living with
his spouse, there were two such individuals who were not recipients but who had
incomes under $1,000 and three who had less than $1,500."

The problem of income in old age is enormously complex. Pressures exist at
every turn to remove the older individual from the labor market. Indeed,
current trends indicate that by the year 2000 a statistically insignificant number
of persons aged 65 will be actively employed. As of now, only 13 percent of the
65 and over group are in the labor market. The Social Security Act now provides
for optional retirement of a primary beneficiary at age 62, and the withdrawal
of a widow's benefit at age 60. Benefits so drawn are actuarily reduced. The
individual who removes himself from active employment at age 62 effectively
takes himself out of the labor market. He makes what amounts to a lifetime
decision to get along on a social security benefit about 25 percent less than what
he would otherwise receive at age 65. The mere availability of this optional
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early retirement provision produces an encouragement which has been demon-
strated already by an increasing number of men opting for this early retirement.
Add to this the fact that virtually no private industry pension plans provide for the
vesting of pension rights or for portability. Thus, we find that while 40 million
workers may be covered at any given moment by private pensions, only a small
number will realize the benefits from those pensions. The American worker is
mobile and changes job locations and pension plans frequently enough that he
does not build up substantial benefit rights by the time he retires.

On top of this, we must recognize a slow but steady inflationary creep which
impairs the ability of individuals to save a substantial amount necessary to provide
an annuity of any significance. There is serious question about the wisdom or
possibility of raising either the current tax rates for social security further, or
even the wage base. All of this-individual early retirement, decreased benefits
because of early retirement, inability of workers to reap the benefits of private
pension plans, the inadequacy of social security benefits even later on, and the
possible inability to seriously improve these benefits-all of this, plus the demand
on Americans today to finance their children in higher technical or college educa-
tion, will be accompanied by increased longevity so that people may be living on
a relatively fixed income for 25 or 30 years, during which an inflationary creep
may necessarily persist.

While the American Public Welfare Association is deeply committed to the
extension and maintenance of the insurance principle in meeting the income needs
of old age, we must raise a variety of critical questions which should get major
attention by the Congress and all concerned:

1. If it is true and inevitable that by the year 2000 income for older people will
have to be unearned income as opposed to earned income, does this mean that we
are going to create a growing class of aged poor?

2. Are there alternatives to present methods of providing income for the aged
poor, or should we look to modification of the existing system? Some alterna-
tives might be as follows:

A. A national standard of old-age assistance requiring a basic income floor,
adjusted only for local conditions as reflected in standard cost of living indexes.
Should this floor be a condition of receipt of Federal participation in the
payment of old-age assistance grants?

B. Substantially increased old-age and survivors insurance to provide a
guaranteed annual income of adequate proportion to furnish conditions of
decency and health in old age.

C. Provision of a reverse income tax which would provide for the filing of
income tax returns by all older persons and where income exceeded a certain
amount, the tax would be paid by the individual, and where it fell below that
amount, the Federal Government would return in monthly sums an amount
to bring his income up to the minimum level.

D. A further increase in tax exemptions for the elderly.
E. The provision of strong incentives to save during the years of earning;

for example, the provision of constant purchase power bonds as recommended
by the Special Committee on Aging.

3. Should we persist in utilizing a dedicated tax (that is, a social security tax)
rather than general revenues for the provision of income maintenance payments
in old age? Recent steps, particularly through the Housing Act of 1965, make a
major inroad in the area of income maintenance for the elderly via subsidies for
housing. If the rent supplement payments produce, as Dr. Weaver anticipates,
some 500,000 units in the next 4 years, we may begin to see universally healthful
and sanitarv housing, at least for the elderly, in the next two decades. It also
suggests a-national income standard, viz, that a person's minimum income should
approximate four times the cost of decent, healthful, sanitary housing.

In the health care field we have demonstrated that assistance to the aged can
be administered without an overbearing and often demeaning approach. The
Federal agency has encouraged States to experiment in this field. We should
examine whether or not in administering old-age assistance we can move toward
a vastly simplified and efficient nondeterrent screening which eliminates item-by-
item budgeting and the detailed investigative process. Doing this, in addition
to simplifying procedures and getting more money out bo thle needy peuple, frees
professionals to give service and reduces a substantial drain on scarce manpower
skills. We might then reserve those scarce skills for the provision of the warm
personal services that seem to be so hard to get.
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RECOMMENDATIONS

There are a variety of recommendations we would like to offer for consideration
of the committee. They are as follows:

1. The Congress and appropriate Federal agencies should study the question
of an income floor for the aged and consider recommendations for congressional
attention.

2. Consideration should be given to amendment of the old-age assistance title,
if necessary, and to the regulations of the Department of Health, Education, and
Welfare to permit an assumption of average need as opposed to the requirement
of budgeting for individual need, and a resource determination which could be
satisfied by simpler methods.

3. In accordance with a longstanding Federal objective of APWA we would
once again recommend that residence, settlement, and citizenship requirements
as far as old-age assistance are concerned should be eliminated as a condition
of continued receipt of Federal financial participation.

4. The 1962 provisions should be amended to permit the purchase of services
other than medical and other diagnostic and consultative services by State and
local agencies. The law and the regulations should be so developed as to enable
the greatest possible combination of public welfare services under the publicwelfare umbrella. We suggest that the committee explore ways and means that
would permit the flow of different program moneys from the Federal Government
to the States in such a way that they can be more effectively joined at the State
level, at the point where they touch the client. Program accountability can and
should be maintained in order to assure satisfaction of legislative objectives.
This can often be done, we believe, by leaving to the discretion of the Governor
how and where he wishes to allocate funds appropriated for a specific purpose.
Matching formulas should not be so complex as to preclude blending of Federal
moneys but should see as their primary objective sound program development
and translation with the appropriate State financial participation. We would
hope that the new programs contemplated under the Older Americans Act can
move in parallel with those developed for older persons under the 1962 Public
Welfare Amendments. Otherwise, they will become unrelated and locally
competing programs. The Congress in its wisdom included in the public welfare
amendments the notion of providing services for those "likely to become" public
assistance recipients. This includes a vast army of older people who hover at the
brink of eligibility but who will not step beyond that brink. It would seem a pity
to have a State committee on aging developing centers with one batch of Federal
money, while public welfare proceeds to develop some other centers with another
batch of money. This simply doesn't make sense.

5. Special efforts should be made in the development of total service centers.
At the present time under the Appalachia programs, under the Economic Oppor-
tunity Act, the Older Americans Act, and the 1962 Public Welfare Amendments,
such service centers can be developed. If we add to this the Community Mental
Health Act, we begin to find that we can develop unique instruments for serving
people in an effective and efficient manner. To combine the programs together,
however, is enormously difficult. The Older Americans Act and the debate on
the bill indicated the clear intent of the Congress to develop such centers. The
Congress has long recognized the need for bringing together related services. We
suggest that some incentives be produced to eliminate competitiveness among
programs and produce greater cooperation. This may have to start with more
communication at the Federal level and the development of methods for blending
of Federal moneys.

6. We recommend one area of concern for special attention. The development
of protective services for the elderly, for those who are unable to manage by
themselves, requires greater attention than it has received. The Bureau of
Family Services within the Welfare Administration has taken an important lead
in this direction through the publication of certain training materials. We would
urge that specialists in protective services be employed by the Federal Govern-
ment for the purpose of giving advice and stimulation to the States so that these
services can and will receive a high priority among public welfare agencies.

I appreciate very much the opportunity to address this committee. The prob-
lems of producing services and changing the concepts of our society to regard
these services in the same way it regards a basic education are indeed complex.
The committee is to be congratulated for taking on such a difficult task.
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(Transcript continued from p. 49.)

Senator KENNEDY. There is a vote in the Senate, and if you will
excuse me for just a few moments, I have some questions I would
like to ask you.

(Brief recess.)
Senator KENNEDY. The subcommittee will come to order.
Mr. Lourie, I certainly appreciated the scope and the depth of

your testimony. It will be of great interest to the members of this
committee. It is comprehensible and knowledgeable, and we axe
very appreciative for it.

I would just like to ask you one or two questions.
I was wondering if you had any ideas on how we would really

upgrade the concept of welfare payments. So often the concept of
welfare has a derogatory thrust to it. In many instances, in the
various States, where the States are trying to enforce the standards
which have been established, there is, at least as far as the recipients are
concerned, a harshness involved in the enforcement of these standards.

I was wondering if you had any ideas, on how we could really
uplift and upgrade the whole concept of welfare?

Mr. LOURIE. Well, I should say that there are two things that
come to my mind, and probably many more that could be said.

One is that there is reality in the fact of the attitude about harshness.
The harshness that has been present in the giving out of assistance
grants over the years arises from the fact that in the absence of national
standards to which States would have to adhere, each State set up
its own limitations.

Some of the limitations followed national requirements; for instance,
the necessity of counting each resource that a person had that carefully.

This general fact, plus the fact that there is a constant feeling that
people who are recipients of assistance grants have to be checked
more closely as to their eligibility, there is a feeling around that many
people are not on welfare honestly, and are trying to do the community
out of its money.

These two things together, it seems to me, produce a general nega-
tive feeling, and can be relieved only by changing some of the basis
on which we apply our eligibility determinations.

We have had some interesting experience in the medical assistance
programs in this respect.

Senator KENNEDY. Are you talking about standardization, now?
Mr. LOURIE. Yes. I am talking about a change in the approach

of determining eligibility.
We are always approaching eligibility of assistance recipients from

a negative standpoint, trying to go out to prove that they are eligible
for the service, and that proof becomes a kind of negative.

There is a constant auditing process going on, so that the caseworker
who is going out to determine eligibility always feels that somebody
is looking over his shoulder to make sure that the eligibility deter-
mination is sound.

That is one set of facts which can 'De de(t winli w L11nu, Uy liLLtin

some of the restrictions that come out of Federal regulations, by
establishing some basic standards which could be applied on a national
level, so that costs of living become the issue, rather than how little
you should spend.

55



56 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

The second thing is the general national attitude. As you know,
the people on the assistance rolls, we think, represent the poorest
group of people, and they are not necessarily the ones who get the
benefits of all the welfare programs. They get the benefit of the
assistance program.

Many of the other welfare programs are not designed for these
folks alone. I think some change in national attitude is probably
necessary.

People do not have the same negative feeling about folks who get
social insurance, and yet the social insurance program and the assist-
ance program are within the same frame.

Senator KENNEDY. We will have another short recess for a few
minutes.

I just have one or two questions.
(Brief recess.)
Senator KENNEDY. Once again I will express the committee's

appreciation for your patience.
Just one final question. What do you think of completely eliminat-

ing the concept of old-age assistance, but including all elderly persons
under social security, and boosting social security payments to an
acceptable minimal level?

Mr. LOURIE. This would be a very reasonable approach. It is
essentially the same approach that has been made in the medical
assistance. In medical assistance amendments there is an assumption
of presumptive eligibility, based on some level.

Now, Mr. Keyserling said if the OASDI social insurance could be
set up in the same kind of level, you in a sense will be eliminating
public assistance. You would be setting a floor, and assuming that
anyone that was without income would be eligible for that amount.

Senator KENNEDY. You don't see any time when the welfare
payments themselves would be eliminated, unless there were some
legislative enactment by the Congress, would you, just of their own
nature, because more and more people will be covered by social
security in the future?

Mr. LOURIE. If the social security base levels were increased, and
the eligibility for insurance were wide enough to include everyone
over 65, I think the assistance system could disappear.

Mr. COHEN. I was going to say that that can't happen unless there
is not only blanketing in, but also an assumption of earnings and
contributions on an earnings basis that would lead to a benefit that
met this level of adequacy.

That I would assume would require legislative enactment, so in
response to your question, I don't think that it is in the cards in the
foreseeable future, let's say in the next two decades, that old-age
assistance would simply wither away because the OASDI payments
would take their place.

Senator KENNEDY. You don't see any danger to the social security
program, as a public insurance program if we were to extend coverage
to include everyone?

Mr. COHEN. It depends on how wedded one is to the insurance
principle. Is this really the most important consideration, that people
will get back an annuity payment that is based on their previous
earnings? Is adherence to that principle sufficiently important to
say, well, if we adhere to it, we will be intellectually honest, or actuari-
ally honest, but you will be poor?
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We are not so certain that we should not proceed by using general
revenue funds, as we do in many other areas, instead of a dedicated
tax.

Mr. LOuRIE. This is the point that Mr. Keyserling made. He
thought that general revenues will have to be used.

Senator KENNEDY. You mention the reverse income tax.
Could you expand on this concept somewhat?
Mr. LOURIE. I can't expand on it from any standpoint of expertise.
It is a concept which has been advocated by some, just as the

OASI payments out of general revenues were as a method to provide
a floor.

It is a matter of saying that if, under such-and-such circumstances
an individual ought to have a certain base floor of income, and if
the income that he is receiving, let's say, from the OASDI payments,
or from a small pension that he might have, together with all the
other OASDI payments, just did not reach that floor, the reverse
income tax would provide him with that much revenue. It would
just be another source of providing income up to a level, but it would
come through the income tax return method.

Mr. COHEN. One of the recent developments that puts this more
closely in the realm of possibility is the increasing reduction to com-
puter tape of information about income records of virtually every-
body in this country. It reduces therefore, significantly, the chance
of fraud.

I think that this is one of the reasons for the increased interest in
this as a device. This has been one of the stumbling blocks that
has been posed earlier.

The proposition was written up in a recent issue of the journal
Social Work, an article by Edward Schwartz-I think it is within
the last 6 months, or 7.

Senator KENNEDY. I want to thank you, Mr. Lourie, very much
for appearing before the subcommittee and responding to these
questions.

Mr. LoURIE. Thank you very much, sir.
Senator KENNEDY. Our final witness is Mr. Charles E. Odell, who

is a director of the Older & Retired Workers Department of the United
Auto Workers, AFI-CIO. He is also Chairman of the Task Force
on the Aged Poor for the U.S. Office of Economic Opportunity, and
a member of the executive board of the National Council of Senior
Citizens.

Mr. Odell, we appreciate your appearance here, and we apologize
for the delay.

STATEMENT OF CHARLES ODELL, DIRECTOR, OLDER & RETIRED
WORKERS DEPARTMENT, UNITED AUTO WORKERS, AFL-CIO,
DETROIT, MICH.

Mr. ODELL. I want to thank you especially for continuing in ses-
sion, busueuut I lU-w unat, yuu are udiUg vmb u u se I ask ed t b e
heard today, instead of tomorrow.

I think rather than reading my statement, I will more or less let
it stand, but make a few general comments about it, and also about
a few of the things that others have said.

The burden of my reaction to the welfare amendments of 1962
(see p. 65) looking at it primarily from the point of view of the State
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of Michigan, in which I reside, and which I was chairman of the
State commission on aging during the period when the changes were
made in the program when it went into effect, is that there is a big job
to be done in public welfare to get priority attention paid to the
problems of older people, particularly in view of the fact that they
have other very perplexing problems in the field of aid to dependent
children and the whole child welfare service, as well as the general
welfare programs.

Our experience in Michigan was that the State welfare department
really moved very slowly in the direction of taking advantage of the
opportunities under the act. As a matter of fact, it was not until we
had a change of welfare administrators and ultimately a sweeping
change in the composition of our legislature that we began to get
significant improvements in the old-age assistance program.

In the last session of the legislature, the maximum allowance
under old-age assistance made by the State to local jurisdictions was
raised from $90 to $140. The residence requirement was reduced
from 5 years to 1 year, and there were significant changes with regard
to lien provisions and relative responsibility under the program.

I think, in the very nature and history of the public welfare programs
in the States that Mr. Lourie pointed out, the approach is essentially
negative, and there is a preoccupation on the part of those administer-
ing the program with the potential for fraud, and whatnot; so that,
basically, I find it very difficult to conceive of a broad-gage, overall
approach to the problems of older people as being effectively im-
plemented through the public welfare programs, even though there is
a county welfare setup in every county in the country.

I think the attitudes of older people themselves are indicative of the
fundamental reason why we can't look to public welfare as the prime
or lead base from which to develop effective services to older people.

That attitude, of course, is based on life experience, and the situation
that developed during the great depression, that if they could possibly
avoid involvement with public welfare, they would like to do so,
because of the humiliating implications of investigation of income
and assets, relative capacity of children to pay, lien provisions with
regard to recapturing of the amount of money invested by the State
and welfare payments, and so forth.

The burden of my testimony really, Senator, is on the income ques-
tions which have already been discussed by Mr. Keyserling, and I
think more or less generally supported by Mr. Lourie and Mrs. Win-
ston.

I should say that most of us who have been working for the past 8
years for the passage of medicare and some other basic changes in
Federal legislation might well have assumed after the good work that
the Congress has done in the current session that our job was done,
and we could sit down and relax for a while. However, fortunately,
or unfortunately for me, Mr. Shriver asked me to head up this Task
Force on the Problems of the Aged Poor.

About the 4th of March, it suddenly was brought sharply into focus
that 8 million of the 18 million people over 65 in this country are
living in dire poverty, and seriously need help.

Our task force has centered its attention not on the things that we
can discuss here today, because properly we do not see them as the
principal thrust or concern of the Office of Economic Opportunity.
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I think in general we agree that a basic minimum standard for
old-age assistance payments on a Federal level is in order.

I think, basicaly, we agree with your brother, the Senator from
New York, that a doubling of at least the minimum social security
payments for those in the lower 50 percent of beneficiaries is long
overdue, and certainly important.

But we went on in our deliberations to consider specifically what
we could recommend or suggest to the Office of Economic Opportunity
that they might do within their purview, and legislative mandate to
help the 8 million older poor in this country, constituted by a third of
all those living in poverty.

Our recommendations which are tentative, and not finalized, in
any sense, include I think some rather major native ideas with regard
to national program goals which could, if accepted by the Office of
Economic Opportunity, be effectively implemented through com-
munity action programs at the local level.

Specifically, we see a great need for a vast increase in the number of
personnel available to serve older people in the medicare program.
It is estimated that we will need anywhere from 50,000 to 60,000 home
aids and nursing home aids in that program.

By life and work experience, there are perhaps a million to perhaps
a million and a quarter aged and older people who could be recruited,
carefully selected, screened, and trained for that type of work.

All of them, obviously, are not going to be able to qualify for that
kind of work, but certainly one significant massive program that
could be adopted by OEO which would benefit the middle aged, those
in the 45-to-65 category, among older people in this country who are
living in poverty, would be an approach which we have suggested be
called something like a senior health corps, in which a badly needed
group of personnel could be organized and trained and recruited for
the medicare program.

We, also, have recommended a number of other specific programs
of this type which relate to meeting needs in the manpower field that
are not being effectively met through other sources.

Social Security is talking about hiring 7,000 additional people to
register and interpret and advise older people concerning their rights
to benefits in the insurance options, the second level of benefits under
the medicare program.

We think that many of these jobs could be filled on a short-term
basis by older people who could advise and assist other older people
in making wise choices under this program.

We call this one Operation Medstart, and we are hoping that
OEO will take some initiative in developing opportunities of this
type for older people.

In addition, we feel very strongly that there are significant oppor-
tunities to use older people properly selected and trained in developing
services to young children and to teenagers, who constitute the
principal thrust of the OEO program.

For examnle. we recommended and action has already been taken
on a program called foster grandparents, which is designed to recruit
and train older women, particularly, to work with small children and
family homes and orphanages and this type of thing.

The same approach could be taken in the Head Start program,
where the essential problem is to provide listeners, readers, story-
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tellers, or whatever you want to call them, to be with children who do
not have any continuity of parental relationship.

Finally, we feel strongly that there is a significant opportunity to
develop programs in a whole range of services and activities in which
older people would be trained and assigned to assist other older people.

I think that this is an area that is very little understood. I know
Dr. Winston commented briefly on the fact that there are some older
people who can be used as volunteers. My experience working with
150,000 living retired members of the UAW and with other senior
citizens groups is that there is a tremendous potential of active,
dedicated, and committed retirees who for very little more than
out-of-pocket expense money-by which I mean lunch and carfare-
are willing to dedicate many hours of their time to helping other older
people with a whole range of problems.

Some of the best casefinders and amateur caseworkers we have in
Detroit are retirees who will take the time to go from door to door in
their neighborhood looking in on their fellow older neighbors and
finding what their needs and problems are, and putting them in touch
with the agencies and programs that can do them some good.

I feel strongly that we could recruit, for example, insurance advisers,
consumer advisers, housing advisers, service advisers; advocates in
behalf of older people who would serve in very much the same way as
the service officers of the veterans organizations serve in relation to
the VA program in order to see to it that older people are put in
touch with the benefits and services that they need and that they
require.

I feel this is a very important concept, because I do not accept
the recent sociological findings that older people naturally seek to
disengage themselves from the American society. I feel quite
strongly that the vast majority of older people disengage, if indeed
they do, primarily because of the accumulative insults of inadequate
income, inadequate status, and recognition, which is lost when they
lose a job, a feeling that they really cannot afford to dress properly,
to groom themselves properly, and, therefore, rather than face public
censure or criticism, they withdraw, and in the process of withdrawal
they destroy both their physical and their mental helath.

We have studies to show that maintaining some kind of meaningful
contact with people of this kind whether they are on old-age assistance,
social security, or living on their own means, materially improves
their health, their physical health and their mental health, whether
this is done through friendly visiting, or through centers, or through
a variety of other kinds of social contact.

So, I feel quite strongly that one of the very real contributions
that the OEO could make, and that the Federal agencies could make,
if they would really put their minds to it, is in establishing some
kind of meaningful relationship between the senior citizens organi-
zations and the agencies which would develop a corps of both volun-
teers and normally paid working people among the aged who could
bring them into meaningful contact in relationship with the services
that they require and that they are presumed to have available to
them through public andvoluntary means.

Just one fnal comment about Mr. Lourie's testimony. I think the
only thing he said with which I really basically disagree is that the
essential approach to the business of providing services to the aged in
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this country can and should be taken through public welfare, because
public welfare has offices in every county in the country.

We might as logically argue that we could do it through public
schools or through other institutions, like State employment service
offices or selective service offices or any other organization which has
a national network of services.

The problem, basically, is that older people will not seek these
services or use them through public welfare auspices unless they are
forced to do so by economic and social circumstances beyond their
control.

So, I think it is quite important not to overestimate the significance
of public welfare as a leader in planning, coordinating, developing,
and extending services to older people.

I think it is an important resource. I think it has an important
part to play as a member of a team. I would not like to see us fall
into the trap of assuming that we could depend upon this structure
for national, State, or local leadership from a central coordinating
planning approach.

Thank you very much for this opportunity to appear. I will be
happy to answer questions, if you want to stay longer to converse on
this.

Senator KENNEDY. Mr. Odell, let me just say that your testimony
was worth staying for.

We had some questions, here. I might submit them to you, if you
would be kind enough to respond. Maybe in a letter you could give
us your opinions of them.

Mr. ODELL. Fine.
Senator KENNEDY. I think that would probably be the best way to

handle that, so we will include your prepared testimony in the record
as if read, and we will include after your testimony the letter in
response to some of these questions.

Mr. ODEBLL. Thank you very much.

(Transcript resumes on p. 67.)

(The statement referred to follows:)

PREPARED STATEMENT OF CHARLES E. ODELL, DETROIT, MICE., CHAIRMAN OF
THE TASK FORCE ON THE AGED POOR FOR THE U.S. OFFICE OF ECONOMIC
OPPORTUNITY, A MEMBER OF THE EXECUTIVE BOARD OF THE NATIONAL
COUNCIL OF SENIOR CITIZENS AND DIRECTOR OF THE OLDER AND RETIRED
WORKERS DEPARTMENT OF THE UNITED AUTO WORKERS, AFL-CIO

The year 1965 can properly be described as the senior citizens year in the Con-
gress and, indeed, in many State legislatures. Medicare, increases in social
security, improvements in the old-age assistance and medical aid to the aged
program, a greatly liberalized housing program, and last, but not least, the passage
of the Older Americans Act-all presage a new day and perhaps a new era for the
older people of America.

In my own State of Michigan we can also be justly proud of the record made
by the first Democratic controlled legislature since 1932. Out of 14 major legis-
lative proposals in behalf of older people in our State sponsored by the Michigan
and Detroit Councils of Senior Citizeens-lQ were enatetd into law, including: a
sizable senior citizens homestead tax exemption; a great reduction in the cost of
fishing licenses for seniors; significant liberalization of allowances and the reduction
of restrictive eligibility requirements for old-age assistance and medical aid to the
aged; closer regulation of cancellation practices based on age on automobile
insurance; and the establishment of an institute of social gerontology at the
University of Michigan and Wayne State University. These are a few of the
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legislative gains to which we can point with pride in this senior citizens year of
1965.

We, in the UAW, are also proud of the significant inprovements in pension
benefits which we won at the bargaining table in 1964, and which became effec-
tive in 1965, including a 40- to 50-percent increase in benefits for most of our
150,000 living retirees, and full payment of the premiums on hospital and surgical
insurance. And, of course, we are also looking forward with some anticipation
to the first of September when the early retirement provisions of our pension
agreements go into effect, making it possible for many of our older members
to retire on an adequate pension as early as age 55 with 30 years of service.

Having made this impressive recitation of gains achieved for senior citizens
in the past year, I suppose some people would feel that we who helped to lead
the fight to win these gains should sit back and rest for a while on our laurels.

The temptation to do so would have been very great if Sargent Shriver had not
asked me to serve as chairman of a task force on the problems of the aged poor
in relation to the war against poverty. This experience, which began for me
on March 4, 1965, has been a painful reminder that all that we have done and
all that we are doing is but the significant first step in what must be a bold,
imaginative program if we are to achieve social justice and provide a reasonable
degree of security and dignity for the Nation's 8 million aged poor.

The reason I say this is because my recent experience with the task force has
served to reinforce my conviction that most of the aged poor were not born
into a cycle of poverty; they were forced into poverty by a basic deficiency in our
national policy. A policy which, on the one hand, encourages older workers to
retire at earlier ages but, on the other, fails to provide adequate income to insure
that those who do retire can live out their lives in dignity and self-respect.

As Dr. Harold Sheppard of the Upjohn Institute and a member of our task
force has pointed out, the vast majority of our retired population, including those
living in poverty, were, during their working years, living decently as self-support-
ing, earning members of society. It is only when they are forced to retire either
because of fixed age retirement policies or failing health, or the loss of a job, or
other reasons, that their income is drastically reduced, their savings and liquid
assets dwindle, and their social and economic status declines.

This is not to say that there are not some older people who were poor before they
retired, and, indeed, a few who have perhaps always been poor. But the vast
majority of the aged living in poverty are real victims of an inadequate income
maintenance program and an inadequate network of supporting services in the
field of health, housing, recreation, education, and social services.

Walter Reuther recommended in his letter to Senator Smathers of June 9 the
following specific actions on social security and old-age assistance:

"The problem of poverty among the elderly takes on additional meaning when
we recognize that the larger number of these people have lived productive lives
and have been contributing citizens of our society. In the latter part of their
lives they now find themselves living in the twilight zone of subsistence to which
most of them have not been accustomed and for which the adjustments are severe.

"When it is recognized that the average OASDI benefit payments in mid-1964
were only $327 for a retired worker and $1,433 for a married couple, the inade-
quacies of the payments under our social security system are highlighted. I hope
your committee will give consideration to measures which will substantially in-
crease the benefits for already retired workers to bring them to a level well above
that now being received and well above those contemplated in H.R. 6675 now
before the U.S. Senate.

"More than 2 million older citizens are receiving public assistance, and almost
all of them are living substantially below the poverty level. I have been deeply
concerned over the fact that last year the average old-age assistance monetary
benefit was only $61.46 a month. Furthermore, the average benefits vary con-
siderably among the States, ranging from more than $108 in California to $38.40
in Mississippi.

"As part of the wide-ranging war on poverty I would recommend that your
committee give consideration to recommendations which would establish national
minimum standards for public assistance on a level of payments consistent with
the actual needs of older people. * * * "

I therefore agree with former Social Security Commissioner Dean Schottland
and with the January 1965 Report of the Social Security Advisory Committee
that our No. 1 priority now that medicare has passed is to reexamine the basic
adequacy of social security benefits and Federal- State public welfare with a view
toward establishing a new structure which provides the aged living in poverty
with a decent standard of living.
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The Social Security Advisory Committee recommended a 15-percent increase
across the board in social security benefits. This is a good beginning but hardly
an adequate answer to the ultimate goal of providing sufficient income to the
retired so that they are able to live on a modest but adequate budget level as
projected by Government sources such as the Bureau of Labor Statistics and the
Social Security Administration.

I further concur heartily with Senator Robert Kennedy's proposal on March 2
to the National Council on Aging that minimum benefit levels for those on
social security should be at least doubled if we are to bring the aged poor up to
a decent level of living.

As a matter of fact, I was staff consultant to the resolutions committee of
the 1965 Convention of the National Council of Senior Citizens which proposed
that minimum benefit levels under social security and old-age assistance be estab-
lished at at least $100 a month. As Dean Schottland and Senator Robert Kennedy
have pointed out, this will cost a sizable amount of additional money. While
some of it will come from broadening the wage base on which social security payroll
taxes are collected, I believe that the major portion of it should come from general
revenues so that the Federal Government, in effect, becomes an equal copartner
with employers and workers in the financing of an adequate social security benefit
structure which provides older people with a minimum basic standard of living.

In principle the Task Force on the Aged Poor agrees that this is the basic
approach to the basic needs of older people. We also agree that the Office of
Economic Opportunity is not the agency through which this should be achieved.
But we see many specific and practical things which can and should be done by
OEO and other Government agencies to enhance the social and economic position
of middle-aged and older people now living in poverty.

In the first place, we know that at any given time there are about 1 million
workers between ages 40 and 65 who are unemployed and actively seeking work.
We have good reason to believe that there are an additional three-quarters of a
million people in this age group who have virtually given up in their search for
work because of their rebuffs by employers for being "too old to work."

We believe that many of these middle-aged men and women could be retrained
and reemployed in competitive employment if an all-out effort is made to recruit
and motivate them in the same manner as is being done for out-of-school youth
in the Job Corps and the Neighborhood Youth Corps.

The question arises, what kind of work can these middle-aged people do? The
answer is that there are many emerging needs as a result of newly enacted Federal
legislation for which these middle-aged men and women are ideally suited by their
past work and life experience. Under the newly enacted medicare program; for
example, there is an immediate need for thousands of people who can advise and
assist those 65 and over in deciding what to do about their health insurance.
We have proposed to OEO that a program, which we suggest be called Medstart,
be set up to recruit and train personnel from among middle-aged and older people
to provide this information and counseling service.

In addition, under the home nursing and nursing home features of the medicare
program, there will be a need for a vast expansion of trained and qualified home
health aids, practical nurses, and nursing home aids. We have proposed to
OEO the establishment of a Senior Health Corps in cooperation with HEW
and the Department of Labor to recruit and train 50,000 or more new workers
to bring these new services to the Nation's elderly.

We have also looked hard at the ways in which middle-aged and older people,
including significant numbers of people 60 and over, can be creatively employed
in providing services to children and youth whose needs now seem to be almost
the sole preoccupation of the Office of Economic Opportunity.

We recommended to OEO, for example, that many older people could be
recruited and trained to work with foundlings and very young children who need
the tender loving care of parents which is not available to them. We called this
program Foster Grandparents, and we are happy to say that it is being launched
in a significant number of communities at the present time.

But there are many other ways in which older people can serve children and
vouth who are living in poverty. They can be employed as paid workers and
volunteers in day care centers, Head Start programs, as readers, counselors,
listeners, storytellers, homemakers, shoppers, and a variety of other roles which
are traditionally theirs anyway and which are badly needed in lifting the children
of poverty up and out of their straitened circumstances.

We have also been working hard to encourage seniors to volunteer in the
VISTA and Peace Corps. We see great opportunities for employing older
people as volunteers to reach out to other older people who are living in poverty
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and to bring them back into some kind of meaningful relationship to the rest
of society. In a letter to Senator Smathers last June, I made the following
statement which summarizes our views on this particular point:

"But there is still a very largely unrecognized need to promote the establish-
ment and implementation of social machinery which reaches out to the aged
poor and reestablishes for them a relationship to the rest of society. Loneliness,
isolation, disillusionment, and despair are all too frequently the most appropriate
words we can find to describe the condition of the vast majority of the aged poor.

"Sociological studies have been done which rationalize this condition by use
of the word 'disengagement,' which suggests that older people prefer to withdraw
and to 'live alone and like it.' Perhaps some do, but I would guess that the vast
majority withdraw only to protect themselves from the cumulative insults of low
income, failing health, loss of friends and neighbors, loss of job and status, etc.
To 'reengage' these older people, and, more important, to prevent or retard their
disengagement with its heavy social and economic costs to society is, to me, the
great challenge we face.

"In this respect, the Office of Economic Opportunity can make a most effective
contribution through the sponsorship of national programs designed to help
communities to reach out to the aged poor, to define their needs for help from
existing agencies, to refer them to such services, to create new services where
existing ones are inadequate, and to create useful roles, with some remuneration,
so that older people can help others and at the same time help themselves. These
are practical and achievable objectives which can help the older poor and at the
same time prevent or arrest the great social costs of catastrophic mental and
phvsical illness which derive from social and economic neglect of the aged."

What I am suggesting here is the establishment of a Senior Citizens Service
Corps whose members would serve in a manner similar to that of the service
representatives of the veterans organizations in helping veterans by acting as
their advocate in achieving for them their full rights and benefits under the various
VA programs.

This Senior Citizens Service Corps would be composed primarily of qualified
and knowledgeable retired citizens who are recruited and trained to consult with
the great mass of older people who need advice and assistance in qualifying for
Federal, State, or community programs enacted or otherwise established to meet
their needs.

Specifically, they might serve as counselors and representatives of the elderly
with information and advice concerning health and life insurance and their rights
to benefits under social security and medicare. They could assist senior citizen
groups in developing project proposals and market feasibility surveys under the
various senior citizen housing programs. They could act as advisers concerning
eligibility for Federal and State programs such as old-age assistance, food stamps,
medical aid to the aged, and they could advise and inform the aged concerning
frauds, quackery, and other forms of exploitation of older people perpetrated by
unscrupulous operators.

Finally, they could serve as advocates for older people who are not reached
through other programs and who need on-the-spot assistance in qualifying for
emergency and long-term help under a variety of public and voluntary programs.
In this effort to develop an effective Senior Citizens Service Corps, the OEO or
the new Administration for Aging, or both, could, with nominal financial aid,
enlist the active support and cooperation of retired persons-the American Asso-
ciation of Retired Persons, the National Retired Teachers Association, the Na-
tional Council of Senior Citizens, and other similar groups.

In conclusion let me restate my views as expressed to Senator Smathers in my
letter of June 1965, concerning the place and role of senior citizens in the Great
Society, and this I believe and will fight for from the depths of my personal
conviction:

"What is needed more than almost anything else is a sense of commitment and
compassion which permeates the public and voluntary structures of our society in
such a manner that the middle-aged and aged poor are given a sense of belonging
and involvement in the Great Society. To me this is of equal importance with
our commitment to overcome other aspects of our social neglect of so-called
minority groups, youth, the physically handicapped, the mentally ill, and other
culturally and economically deprived groups."

Thank you, Mr. Chairman, for this opportunity to appear and express my
views before this distinguished subcommittee. While I am only one person with
limited capacities, you may be assured that I will give as much of my time and
energies and that of the organizations which I represent as is humanly possible
to make a place for older people in the Great Society.
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I am also authorized by Mr. John W. Edelman, president of the National
Council of Senior Citizens, to state that the views I have expressed in this state-
ment parallel those of the national organization.

COMMENTS CONCERNING WELFARE AMENDMENTS OF 1962

Mr. Chairman, members of the committee, thank you for this opportunity to
present my views on these important matters affecting the welfare of older Ameri-
cans. When the Welfare Amendments of 1962 were passed and the Welfare
Administration was established in the Department of Health, Education, and
Welfare, many of us who had worked with and for older people throughout the
previous decade hoped that great improvements would be made in services to older
people in State and local welfare programs. At that time, I was still a member of
the APWA Committee on Aging and I worked very hard as a committee member
to stimulate State and local action to strengthen services to the elderly under the
1962 amendments.

Our efforts to achieve significant improvements in services to the elderly in
Michigan were not received with great enthusiasm by the Michigan Welfare
Department. It was not until we had a change in welfare administrators and a
clear 2-to-i majority of Democrats in both houses of the Michigan Legislature
in 1965, that we began to make significant progress. In the 1965 session, for
example, the minimum old-age assistance State allowance to local units of govern-
ment in Michigan was raised from $90 to $140, the State residence requirements
for eligibility were reduced from 5 to 1 year, and relatives' responsibility provisions
and lien provisions were liberalized under the medical aid to aged programs and
old-age assistance programs.

We also have word from field staff in the Michigan Welfare Department that
caseloads for old-age assistance caseworkers have been reduced for the first time
in many years and that the new welfare director, Mr. Bernard Houston, is taking
a very active role in assisting the Michigan commissioner on aging to develop
local and county councils on aging.

These developments in Michigan are evidence of the fact that the State is
taking advantage in a significant way of opportunities open to it under the Welfare
Amendments of 1962. The fact remains, however, that Michigan, like other
States, is limited in its financial capacity to maximize its efforts under welfare
programs based primarily on raising matching funds from State and local sources.

(On August 19, Senator Kennedy asked Mr. Odell for answers to
the following questions:)

AUGUST 19, 1965.
Mr. CIARLEs E. ODELL,
Director, Older and Retired Workers Department, UAW,
Detroit, Mich.

DEAR MR. ODELL: * * *
1. What specific action should be taken by the Federal Government to initiate

better working relationships between senior citizens' groups and the field office
or State and local agencies which administer programs that are supposed to serve
senior citizens?

2. Is there evidence or experience to justify your view that older people, par-
ticularly those who have retired, can be expected to volunteer, or work for nominal
pay, in programs like those you suggest for the Senior Citizens Service Corps?

3. You mention disengagement-isn't it natural for older people to withdraw
from life as they grow older? What is wrong with this?

4. What should be the role and responsibility of public welfare agencies in
developing and coordinating services to the aging and aged?

5. Can the new Administration on Aging organize and implement the idea of
a Senior Citizens Service Corps, or do we need additional legislation to bring
this idea into being?

* * * * * * *

EDWARD M. KENNEDY,
Chairman, Subcommittee on Federal, State, and Community Services.
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(Mr. Odell's reply:)
OLDER AND RETIRED WORKERS DEPARTMENT,

INTERNATIONAL UNION, UNITED AUTOMOBILE, AEROSPACE &
AGRICULTURAL IMPLEMENT WORKERS OF AMERICA-UAW,

Senator EDWARD M. KENNEDY, Detroit, Mich., August 24, 1965.
Chairman, Subcommittee on Federal, State, and Community Services,
Special Committee on Aging, Washington, D.C.

DEAR SENATOR KENNEDY: * * *
I have attempted below to give specific answers to the questions contained in

your letter of August 19.
Question 1. The essential problem here, which accounts in part for the

problems of neglect and poverty among the middle aged and aged, is that most
agencies, public and voluntary, have adopted the attitude that they already have
more than enough to do. Therefore, they do not reach out to the middle aged
and the aged. Nor do they seek their advice and support in developing more
adequate services. I believe every Federal agency should encourage its State
and local counterparts to reach out to older people who need help. One way of
doing this is to establish and maintain sound working relationships with groups
that enroll older people as members and to encourage these groups, in turn, to
bring their needy membership into contact with community agencies and services.
Project ABLE in South Bend, Ind., which used trained unemployed union
members to reach out to laid off Studebaker employees and to counsel with them
to help them to find new jobs is a classic example of how this can be done.
Operation Well-Being in Detroit is another example of a sound outreach to the
aged poor.

Question 2. As I pointed out in my extemporaneous testimony, we have
practical examples in the thousands of the willingness of retirees to volunteer and
work in behalf of their peers and others in younger age groups. With a modicum
of training there are many who are ready, willing and able to perform a wide
variety of functions. The greatest problem we face in sustaining this kind of
activity is that retirees living on reduced incomes are unable to continue to perform
in this way without some reimbursement of the money they spend for gas and
oil, carfare, lunches, etc., in the course of such volunteer activities.

Question 3. I addressed myself partially to this question in both my written
and extemporaneous statement. Certainly it has been "natural" for older people
to withdraw from life as they grow less useful because of poor health, inadequate
income, declining resources to dress and groom themselves and otherwise keep up
appearances. But the great challenge of work with older people is it seems to me,
to prevent, retard or reverse this tendency to disenage which is really a psycho-
logical problem aggravated by other physical, social, and economic circumstances.
The work done in a few demonstrations in mental hospitals and county medical
facilities in Michigan with presumably "lost cases" of older people with both
mental and physical disabilities, indicates that much can be done even for the
severely disabled older person through individualized and group services in
physical therapy, occupational therapy, sheltered employment, group therapy
and rehabilitation. If we can help these "lost cases" think what we could do for
thousands of others who are not so severely disabled if we reach out to them and
work with them before they lose ctntact with reality!

Question 4. The public welfare agencies have a big job to do in serving more
adequately the 2%4 million older people already on old-age assistance and the
tens of thousands among the middle aged on general welfare. The APWA Com-
mittee on Aging has developed sound guidelines for State and local action in
this area. I agree with those guidelines. In fact, I helped to write them. I do
not, however, believe that the State or local welfare authority is necessarily the
only resource, or the best resource, through which to plan, inii ate, and coordinate
broad-gaged services to middle aged and older people. This is why Congress
voted unanimously lo move the U.S. Office of Aging out from under the Welfaie
Administration and to establish a National Administration on Aging. I would
expect and hope that the Welfare Administration and its State and local counter-
parts will continue to cooperate in Federal, State, and local programs for the
aging and aged. They have a rightful place and function. So do public health,
education, recreation, employment, conservation, social security, and a vaiietv
of other public and volun7 ary agencies. The needs of older people cut across ail
agencies and services. They should not be subsumed in any unifunctional
compartment.
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Question 5. I believe the new Administration on Aging can, under its legislative
authorization, undertake a Senior Citizens Service Corps. To do the job effectively
additional funds may be necessary in the years ahead, but additional legislation
is not essential to the initiation of this program in my opinion.

Thank you for this opportunity to express my views on the important questions
you have raised.

Sincerely, CHARLES E. ODELL, Director.

(Transcript continued from p. 61.)

Senator KENNEDY. I again want to thank you very much for
appearing here and staying with us for the afternoon.

The subcommittee will stand in recess until 1:30 tomorrow, and
we will meet in a room later to be designated.

(Whereupon, at 4:25 p.m., a recess was taken until 1:30 p.m.,
Thursday, August 19, 1965.)
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THURSDAY, AUGUST 19, 1965

U.S. SENATE,
SUeCOMMITTEE ON FEDERAL, STATE, AND COMMUNITY

SERVICES OF THE SPECIAL COMMITTEE ON AGING,
Washington, D.C.

The subcommittee met at 1:45 p.m., pursuant to recess, in room
H-403, the Capitol, Senator Edward M. Kennedy (chairman of the
subcommittee) presiding.

Present: Senator Edward M. Kennedy.
Committee staff members present: William E. Oriol, professional

staff member, and John Guy Miller, minority staff director.
Senator KENNEDY. The subcommittee will come to order.
Our first witness today will be the Reverend Joseph T. Alves, chair-

man of the Massachusetts Commission on Aging, who has recently
been named to direct the Commonwealth Service Corps. Father Alves
is also the executive director of the Catholic Family Counseling Service.
He was ordained in 1953, after service as associate director of the
Berkshire County Council of Social Agencies.

Father, we are delighted to have you.
I might say, as a personal note, that I know of the fine work Father

Alves has performed in this field. He brings to this subcommittee a
unique background and experience.

The subcommittee is delighted and privileged to have you here,
Father. You may proceed in your own way.

STATEMENT OF REV. JOSEPH T. ALVES, CHAIRMAN, THE
MASSACHUSETTS COMMISSION ON AGING, BOSTON, MASS.

Reverend ALVES. Thank you very much, Senator.
Members of the committee, I come here with mixed feelings-a

tremendous amount of concern about people in need, not only the
aged in the United States but also those in need of every age in our
country, as well as the deprived in other lands, that is, backward
nations and the so-called developing nations. But, since you will
have experts in economics, sociology, political and social science to
give you the fruits of their profound reflections upon costly empirical
research in their disciplines, I must apologize in a way for my presence
as a maverick "jack of all trades, master of none" witness-a person
with an unusual number of years of formal education, perhaps, but a
generalist rather than a specialist, an eclectic, one who reads profeS-
sional literature widely and who is committed to a synthesis.

Furthermore, I have labored 16 to 18 hours a day, 62 days a week,
for the past 7 years in the marketplace of typical urban Americana-
the one-half day per week I have given to ecclesiastical activities-
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and although I have hurriedly prepared some material in writing, I
want to say that my major contribution is to recommend your con-
sideration of a change in the public policy of this Nation regarding the
support of our aged citizens.

The plight of those in need, both here and abroad, is a very crucial
problem and on the extent to which it is solved, I think, depends the
future of this Nation and the preservation of Western civilization and
the Judeo-Cbristian tradition of the past 19 centuries.

I must leave to you as legislators of the United States and together
with your economic advisers, the decision about how much of our
national wealth should be invested in building a greater society in the
United States and how much should be devoted to others of our
brother human beings in other lands who are dying of starvation and
of the simplest, and very inexpensive-to-cure types of diseases.

'If you and the American people decide that we can afford a greater
investment than we are now making in domestic programs, I wish to
go on record as appealing for special attention to the aged of this land.

Actually, I wish to see this Nation move in the direction of providing
a guaranteed income above the poverty level for everyone in our
society, and respectfully suggest that we begin the experiment by
assuring every American over 65 no matter where he lives, no matter
in what State he lives, in this land, an annual income now of at least
$2,000. I make this recommendation after a review of the OASI and
public assistance programs in operation in the Northeastern States.

Senator KENNEDY. Father, just on that point, how did you arrive
at that $2,000 figure?

Reverend ALVES. I am about to recommend I think it should be
$2,400-$2,000 is what it is commonly called to be a poverty level of
existence for a single person, $3,000 for a family. I suggest that by
the time escalator clauses go into effect when new legislation is made,
it is better that we start at $2,400. It is above the level of poverty,
as it is now defined.

The social security[method is now generally accepted as a vital
part of our American social and economic system and I say thank
God for that. More than 10 million aged persons are now receiving
monthly benefits under this program, and annual disbursements
approximate $10 billion a year.

We must not be complacent, however, in regard to our social
security program. At least two major defects -can be said to exist in
the present system:

1. The benefit structure should be scientifically related to a
minimum content of living scale which would assure that at least
persons receiving maximum benefits have an income above the
poverty line. They don't under the present system.

2. An automatic escalator clause is needed to adjust benefits
in accordance with the cost of living (as is done in 19 other
countries.)

Our basic objective under social security should be a comprehensive
program which provides retired beneficiaries with adequate income
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and a cushion against the risk of becoming public dependents due to
the expensive or long-term medical care.

Senator KENNEDY. Father, on that point, would you suggest the
elimination of all welfare payments, through the establishment of a
social security system which would be expanded to cover all over
age 65 and would be more realistic in terms of the level of benefits?

Reverend ALVES. And have general revenue funds put in out of the
Treasury to bring payments up to a level above.

Senator KENNEDY. Do you think this is a realistic concept?
Reverend ALVES. I see nothing against this concept.
Senator KENNEDY. Well, I think this has concerned a number of

people. The argument that has been used is that if general funds are
used for bolstering social security we violate a fundamental tenet of
the social security system. The system is based on an insurance con-
cept, critics say, and we are bringing this together with a "welfare"
concept.

Some have suggested that this would mean the demise of the social
security system as such. I personally don't feel that way but I was
wondering whether from your own experience and background,
whether you feel that such questions are justified?

Reverend ALVES. I don't see anything antithetical to our democratic
system to put general revenues into a system which is basically an
insurance system.

This is done in other lands, and I think Mr. Rohrlich later in the
afternoon will probably tell you something about the programs in
other lands. This is what is done in other countries. It has not
made those countries default in any of the other obligations.

Now the public assistance programs, unlike the insurance programs
for the aged-old-age assistance and its relatively new "sister"
program, medical assistance for the aged-care for approximately 2%
million persons (in 1964) at an annual cost of approximately $22
billion.

The assistance programs for the aged, unlike the sociai security
benefit program, have been marked by a iong history of permissiveness
with too much emphasis on States rights and local option, and too little
emphasis on standardization and equitable treatment of the constit-
uency to which the program is beamed.

To illustrate this, I have prepared tables I and II, below,
showing data from the 11 Northeastern States. The recipient count
(the proportion of elderly persons who receive benefits under social
security or public assistance), the income status of aged persons in
this Northeast region of the country, the expenditures per inhabitant
for the public aid programs for the elderly (OAA and MAA), and the
benefit scale both under social insurance and under public assistance
are included on these tables.
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(The tables referred to follow:)
TABLE I.-Old-age assistance and medical assistance for the aged: Recipient count,

average monthly direct payment, vendor payments by amount expended per inhabi-
tant for 11 Northeastern States

Recipients (OAA Average OAA Average OAA Expenditure per
and MAA) per monthly direct monthly vendor inhabitant, OAA

1,000 population payment payment for and MAA
State aged 65 and over medical care combined

Number Rank Amount Rank Amount Rank Amount Rank

Massachusetts -136.0 1 $71. 67 2 $18. 52 7 $22.21 1Vermont -128.5 2 48.83 11 34. 73 1 13.95 2Maine -106.0 3 53.22 9 30.50 2 11.48 3
New Hampshire -74. 0 4 78. 99 1 21. 25 3 8.94 5Rhode Island -66.0 6 68.80 4 15.50 8 6.89 7Maryland. -73.2 5 62.62 6 9.24 10 3.28 10Connecticut- 51.7 7 60.57 8 19.94 4 7. 71 6
New York -49.0 8 71.51 3 18.79 6 9.16 4Pennsylvania -46. 4 9 62.89 5 11. 36 9 5.32 8
Now Jersey -31.0 10 61.46 7 18.91 5 3.18 9Delaware -31.0 11 52.19 10 6.62 11 1.57 11

Sourc's: Social security bulletins, Welfare in Review, 1964 supplement, Department of Health, Educa -tion, and Welfare.

TABLE II.-Ranking by State of number of persons receiving old-age and survivors
insurance benefits per 1,000 population, average monthly old-age and survivors
insurance benefit to persons over 62 years of age by income status of single aged
persons, percent of population over 65 and per capita income for 11 Northeastern
States

Number of Average old-age Percent
persons on old- and survivors aged

age and survivors insurance bene- single Percent of Regional
insurance over 65 ficiary, persons over 65, population rank, 1960

State (per 1,000 aged) over 62 income over 65, per capita
less than percent income,

$2,000, rank
percent

Persons Rank Amount Rank

Rhode Island -734 1 $78.15 6 82 10.4 8New Jersey -695 2 83.49 2 80 9.2 4Connecticut -694 3 85.02 1 76 9.6 2Maine - 693 4 71.31 11 83 11.0 10New Hampshire-687 5 75.39 8 80 11.2 9Delaware -673 6 77.44 7 80 8.0 1Massachusetts --------- 665 7 79. 635 5 78 11. 1 5New York----------- 654 8 81.56 3 78 10.1 3
Pennsylvania -643 9 81.09 4 82 10.0 7Vermont -602 10 72 27 10 83 11.2 11
Maryland -582 11 75.06 9 81 7.3 6

Sources: Social security bulletins: January 1963, June 1963. "Guide for State Surveys on Aging," U.S.Department of Heath, Education and Welfare, May 1959; Department of Commerce Census Bureau. 1960.

We have separated the regular monthly benefit from the amounts
paid for medical care in the assistance programs.

The tables reveal some of the following startling results: Massa-
chusetts, in the Northeast region, has the highest recipient count,
and the highest expenditure per capita for the public aid program
for the aging-Delaware, the lowest.

The recipient count-that is, the portion of persons over 65 years
of age receiving either old-age assistance or medical assistance for the
aged in Massachusetts-is 136 out of each 1,000 elderly persons.
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In Delaware, this count is 31 out of 1,000. In other words, Massa-
chusetts aids 4;j 2 times as many older persons under these programs
as does the State of Delaware.

Senator KENNEDY. Now, Father, it could also be true that Massa-
chusetts has a larger senior population.

Reverend ALVES. No; I am going to go on.
Senator KENNEDY. I am sorry.
Reverend ALVES. These tables will show this is not the fact.
To express the statistic negatively, in Delaware, 969 out of each

1,000 elderly persons do not qualify for the programs of old-age
assistance and medical assistance for the aged.

Using the index of cost per inhabitant on these programs, we find
a much greater disparity. In Massachusetts, $22.21 per inhabitant
is spent annually on the aged; in Delaware, $1.57. In other words,
Massachusetts spends more than 14 times as much for its aged as
does the State of Delaware.

It is worth noting that four States in the region-New York,
Pennsylvania, New Jersey and Delaware-extend benefits to less
than 50 of each 1,000 elderly persons, and, therefore, have programs
under which more than 95 percent of the aged are ineligible for
assistance.

Two important questions must be raised at this time, and this is
what we are stressing, Senator:

1. Do the States which neither reach a large portion of
beneficiaries nor spend much money per capita under public
assistance have a higher portion of persons receiving social
security benefits, or a higher average payment under social
security?

2. Do the aged of these States which have low recipient count
and per capita expense have more respectable incomes than the
elderly of the States which have high recipient counts and high
per capita expenditures?

The answer to both of these questions is "No." For example, the
average monthly retirement benefit under social security for residents
of Delaware-$77.44-is actually lower than the average monthly
benefit in Massachusetts-$79.65.

The percentage of nonmarried persons (widows, widowers, single
persons, or others living apart from a family group) whose income
is less than $2,000 is virtually the same in the higher and lower States
in our region.

For example, in Delaware, 80 percent of the nonmarried persons
over 65 have an annual income of less than $2,000; Massachusetts
has a slightly lower rate of 78 percent with income less than $2,000.

The recipient count of persons receiving social security benefits in
Delaware-673 per 1,000 elderly-is virtually the same as that of
Massachusetts-665.

The data for the other States which score lowest in the region in
terms of recipient count on old-age assistance and medical assistance
for the aged are comparable. Pennsylvania and New Jersey have a
higher percentage of persons over 65 with income less than $2,000.
New York has the same percentage as is found in Massachusetts.
The recipient count of persons receiving social security benefits is
lower in New York and Pennsylvania, and virtually the same-673-
in New Jersey, as against 665 in Massachusetts.
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The average monthly benefit payment is higher in two of the four
low States but the difference is less than $2 per month-$81.56 for
New York, $81.09 for Pennsylvania, as against $79.65 for
Massachusetts.

In summary, the data on public assistance and social security bene-
fits as relating to the elderly in this region can be analyzed as follows:

A uniform pattern is found in the social security program through
the 11 States in regard to income, frequency of persons over 65 re-
ceving benefits, monthly benefit payment, and in the proportion of the
population which is aged.

This is a pretty standard region on all those counts.
Only 20 percent of the elderly in each State has an income of more

than $2,000 per year. About two-thirds of the aged receive monthly
social security benefits. The benefits are in the area of $80 monthly
and about 10 percent of the population is elderly.

Senator KENNEDY. Father, that bell was a vote.
The subcommittee will be in recess for about 5 minutes.
Reverend ALVES. Surely.
(Whereupon, a brief recess was taken.)
Senator KENNEDY. The subcommittee will come to order.
Will you proceed?
Reverend ALVES. In spite of this reasonably uniform pattern on

social security, public assistance-the program designed to supplement
social security-presents the following data: a range in recipients from
as low as 1 in 30 elderly to as high as 1 in 7; a range in expenditures per
inhabitant from as low as $1.57 per year to more than $20 per year;
a range in expenditures for medical care from as low as zero in medical
assistance for the aged-2 States-to more than $250 per month in
3 other States; and a range in medical payments on old-age assistance
from a low of $9.14 per month to approximately $35 per month.

Senator KENNEDY. Father, on that point, what conclusions have
you reached from the comparison between the Massachusetts and the
Delaware situation with regard to the standards which have been
established in these States?

Reverend ALVES. The major conclusion that I would draw is that
the public assistance programs and the medical assistance programs
give too much leeway to States to develop restrictive clauses which
prevent many people from qualifying for benefits.

Senator KENNEDY. Well, could you be somewhat more specific,
the kinds of restrictions?

Reverend ALVES. Residence requirements, children's responsi-
bility requirements, liens on property, the signing over of insurance
policies to the State where the State would recover after the death
of the deceased, and many other things like this.

This prevents large numbers of people in many of these States
from qualifying for assistance. I believe it was the intention of the
Federal Government when it passed these laws initially and when
they passed the amendment subsequently in 1962 and 1965, also,
that all the people of the land would benefit from these programs
and that we would not have the situation wherein a person living in
one State is unable to qualify for a program which has a sizable
amount of Federal funds in the program and if he moves to another
State he can qualify.
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So you are depriving large numbers of aged people of Federal
programs by having a State-administered program and a program
wherein States can set up qualifying restrictions.

This would be my major point.
Now with regard to the Public Welfare Amendments of 1962, par-

ticularly as they could apply to the elderly citizen, have failed to
fulfill their objectives of preventing or reducing dependency.

The elderly client does not receive the intensive counseling that is
the best feature of this act, services which are available to the family
on aid to families with dependent children. This is because of
staffing limitations and because the program, itself, includes the
elderly it seems only as an afterthought.

Moreover, there is a gap in the services available to the elderly
citizen due to lack of coordination between agencies and a concentra-
tion by new legislation on the problems of youth. The elderly person
has special needs, needs which are not being recognized in the imple-
mentation of this act or subsequent social legislation.

The act provides for increased services by a reduction of the case-
load to 60 cases when services are being given. This plan has run
into serious difficulties:

1. Staffing: There is a serious shortage of caseworkers, all over the
Nation, of course, which was intended to be solved by stepped-up
recruitment, but recruitment has barely replaced retiring personnel
The act will pay for educational leave, but because of the staff shortage
and because of the requirements of the act itself, it is very difficult to
spare workers for further education. Because of the staff shortages,
cases must be weighted, and an individual worker can have a caseload
of 180 if she does not handle any service cases.

Because of the weighting system, the cases with the most serious
or most numerous problems get highest priority, and these cases are
usually the family receiving Aid to families with dependent children.
The older person, living alone and quietly on a tiny allowance, may
suffer just as much and represent just as much wasted potential for
dignity and constructive living as the aid to families with dependent
children, but he is only one person. The overworked caseworker
cannot, or will not, take the time and effort to locate community
resources or provide extra services.

2. Even when the caseworker does devote special attention to the
elderly client, much depends on the worker's skill and knowledge of
resources available. In many cases, the client could avoid institu-
tionalization if provided with services which do not exist or are
unknown to the caseworker.

Such services might be a homemaker service, contact with a recrea-
tional or service group, or low-cost housing, but the paperwork and
time required may be too much for the worker to handle. As things
stand, Massachusetts directs its workers to concentrate on other
health services for the elderly, a service which will become less neces-
sary when medicare goes into effect.

3. Other Drovisions of the act were for establishment of new services
or demonstration projects, to be financed wholly or in part by the
Federal Government. Throughout the country, by the end of 1964,
only 17 States had set up demonstration projects, and of these, only
3 were for the elderly. Why? The reason is partly understaffing
again, partly the duplication of this provision under the Economic
Opportunity A c+ n ~ipatl- lank of concern for the elderly. For
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example, under the Economic Opportunity Act there are provisions
for the establishment of services for low-income groups and indi-
viduals, to be financed in part by the Federal Government, and to be
carried on by local organizations, public and private.

This duplicates and broadens a similar provision in the Public
Welfare Amendments of 1962. Unfortunately, these programs appear
to be directed primarily toward youth-that is, OEO-and do not
provide the type of service readily useful to the older citizen.

Senator KENNEDY. Father, relate to us your experience with OEO.
Reverend ALVES. Well, there is a personal observation from the

State of Massachusetts. I am in a position, Senator Kennedy, of
being on the Commission for the Service Corps which is the Office of
Economic Opportunity for the Commonwealth and even though I
have been, for a number of years now, commissioner on aging, I
received no communications or saw no interest for the first 9 months
or 7 months of the program in Massachusetts in involving the elderly.

It was not until I had the Executive Director of the Commission on
Aging push the staff in OEO in Massachusetts and Washington for
some special programs directed to the elderly that we got any interest
on the part of both State OEO and Federal OEO to direct some spe-
cific programs to the elderly.

I suspect that as a national problem, the youth of America are of
more concern to the legislature than the elderly, they represent the
future of a Nation.

I applaud the interest of the Federal Government and the State
government in programs for the youth of this Nation, but I don't
want the country to be so concerned with the youth and young fami-
lies of America that they completely forget people who have given
their lives to the building of this Nation.

I think we can have both, I think we can afford both, and I hope
and I see some signs now in the Commonwealth of Massachusetts and
the Federal level and the Federal staff in OEO of developing interest
in a program devoted particularly and exclusively to problems of
elderly people.

So I am a little more optimistic about the future than I have been
about the past.

We applaud the passage of the medicare bill, but it must be recog-
nized that once the health needs of the elderly are provided for, there
will still remain other needs. Medicare does not, and cannot, treat
the whola man, for the man is a social animal, and the older person
who is kept healthy but isolated or ignored, like an obsolete tool, is
being treated as less than a man.

What are the implications of these data for planning for the aging?
I suggest that the No. 1 priority in responsible planning for the elderly
should be a study of income maintenance and retirement benefits
under social security and an evaluation of the energies of the States
in regard to assistance payments and medical assistance for elderly
persons.

Most States with the lowest scores in expenditures and recipient
count on assistance programs achieve this result through punitive
children's liability provisions and restrictive lien requirements under
which real estate, personal property, and insurance ownerships must
be either lquidatu or revert Lo the State at the point of decease.

I think it is long past time for this Nation to humanize these needs
tests.
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We can afford it, I am certain, and I think we have grown up in
the stature of world civilization enough that we can now turn to
humanizing these needs tests, and stop being so vindictive and small
minded and reveal ourselves as the product of an ethic which no longer
exists.

Senator KENNEDY. Should I assume from that observation that
you have seen from your own experience countless examples where
the enforcement of these kinds of restrictions have worked real hard-
ships on our senior citizens?

Reverend ALVES. When I look at these facts, Senator, and I have
only looked at 11 States, and can see the difference in range of the
people, even though their income status is the same, and all the rest
of it, as far as we can find out, they are uniform, these 11 States.

When you can have only 30 people qualifying in 1 State, and you
can have 150 qualifying in another State, the only explanation for this
is this restrictive qualification.

Whether one's planning is directed toward leisure time, medical
care, development of homemaker services, decent public housing, or
any of a myriad of important goals for the elderly, in the last analysis
these programs will be successful only if the elderly person is in a
position to make use of the services-in other words, to pay his way,
or to be secure and worryfree enough to take advantage of extra
services provided.

As I have stated previously, the first goal of planning should be to
determine whether legislation in regard to assistance and medical
benefits is adequate-particularly in terms of whether the programs
are reaching a sufficient number of elderly persons.

I suggest that for the Nation as a whole they are not-and I base
this on the study of 11 States-and that one reason for this is that
there is too much freedom, too much States rights in our public
assistance programs.

The second objective is to assure that adequate appropriations are
available to enable the State to carry out the spirit of the law, so that
the minimum financial underpinning needed to supplement social
security benefit or other retirement income is available.

For our next objective we should apply the basic principle of social
welfare administration, which holds that strong private agencies will
have their counterpart in good public programs.

If we apply this tenet to the area of planning for the aging it is
obvious that well organized and directed planning efforts by health
and welfare councils are a necessary spur to bring about adequate
public programs in the area of income maintenance to provide both
basic needs and medical needs.

It is an indication of the weakness of our Federal public assistance
system, and its permissiveness, when two States in our region-
Rhode Island and Delaware-did not have a plan for medical assist-
ance for the aged in 1964.

A final objective in each State should be to develop a good public
program l the area of planning for the aging. The Massachusetts
system, patterned on New York, involves an unpaid commission of
four citizens, together with the commissioners of health, public
welfare, mental health, education, and labor.

An interdepartmental committee functioning under the commission
also includes representatives from the Massachusetts Rehabilitation

53-484- 65--G
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Agency, State housing board, and the agency responsible for enforcing
the laws relative to discrimination.

This device synthesizes the principal public departments which
have responsibility for the aging, and, in addition, gives adequate
representation to the citizens at large.

As most of you know, Massachusetts under this council has an
advisory committee of about 100 persons, and, in turn, subcommittees
and ad hoc committees working in appropriate specialties.

The structure is good, but the program still lags for lack of adequate
professional staff and appropriations. However, it is far ahead of
about 50 other States in the Nation.

In a State which expends more than $100 million annually for
assistance payments to the aged-and one-fifth of this amount again
for mental health care and other programs-we appropriate only
$50,000 in the area of planning, research, and community organization.

This disparate finding occurs in all of the States in the region.
Local planning at the community level is even further restricted in
Massachusetts. By statute, in Massachusetts a community cannot
expend more than $7,500 per year to staff and operate a local planning
council.

In summary, then, while I have concentrated the major part of
my remarks on the OASI and public assistance programs and their
effect on the poverty of aged Americans, I am not unmindful of the
more recent Economic Opportunity Act.

However, since a large percentage of poverty in the United States,
maybe 50 percent, is not related to employment opportunities, and
since these latter programs are really youth oriented and employment
directed, they offer little prospect of improving the financial lot of the
aged throughout the country.

By relieving the economic situation of the aged through guarantee-
ing them an adequate income above the level of poverty, we can avoid
producing anxiety in their children about their support, and they
in return can invest that amount of psychic energy and money in
their own children, and in other less privileged of their fellow human
beings here and abroad.

Senator KENNEDY. Father, I think that your testimony here would
certainly support Mr. Keyserling's statement of yesterday, which
indicated that 32 percent of the poor in this country were people
who were 65 years of age or older.

Reverend ALVES. That is right.
Senator KENNEDY. The observations you are making deal with

this concept extremely well. I think it is a matter of considerable
concern, and should be to all of us who are interested in the whole
question about what can be done for these hundreds of thousands of
people who exist in poverty and whom we are not reaching today.

Reverend ALVES. I don't really mean to have my remarks in-
terpreted as being, you know, exceedingly critical of the Economic
Opportunity Act, but it is employment directed, and this is what it
was intended to be; or at least it is directed to the solution of the
major problem.

I am appealing to your committee to consider something else to
solve the plight of the elderly.

To try to preserve the thre c-gneration farnily support system of
a rural agricultural economy of another century in this urban indus-
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trial society of the 20th century I think is not only stupid but im-
possible. And for those who think that to have Government assure a
decent living to every aged American will weaken the family, let me

insist that the evidence is all to the contrary.
When you take away the obligation of children to support their

aged parents, you actually strengthen family relationships.
I recommend serious consideration be given to a Federal program

which will assure every aged American over 65 an annual income of
$2,400.

I am very grateful for the opportunity you have provided for me to

give this testimony.
Senator KENNEDY. I want to commend you, Father, for one of the

finest statements we have had on this question in the time that I have
been on the Aging Committee. This is really one of the finest pres-
entations I have heard. I commend you for it.

I would like to ask you one final question relating to the last page
of your testimony, and it is a moral question.

If we are going to guarantee that every elderly person of 65 years of

age or older is going to receive an income of $2,400, do you feel that
the motivation within people prior to that period of time, recognizing
that when they get to be 65 that they are to be assured of $2,400,
might cause some kind of a moral weakness in a segment of our popu-
lation; that is, the elderly or those who are approaching the older age?

Reverend ALVES. Are you talking of family relationships, now?
Senator KENNEDY. Primarily of the individual.
Reverend ALVES. If you don't save; don't provide for your own?

Senator KENNEDY. That is right. He says: "When I am 65, I am
going to have guaranteed to me $2,400, so I don't have to really

continue to work to pay in to social security, because my payments are
not going to depend on the amount of money that I pay in. I have got,
maybe, $2,000 in the bank, and I will quit my job or take a part-time
job when I am 60, rather than continuing to work hard from 60 to 65,
as I will have that $2,000 and then I am annually guaranteed the
$2,400."

I am wondering whether you feel that this could cause a deteriora-
tion in individual initiative?

Reverend ALVES. I see no moral problem at all, Senator Kennedy.
On the contrary, I see some other benefits from this.

If the person did decide to get out of the labor market at 60, it
would be grand, according to the economists that I have talked with
in the recent years.

The projections they make originally astounded me. I begin to
believe them, now. I can remember one prediction that in 25 years no
one is going to be able to enter the labor market until he is 25, and
everybody will have to be out by the time they are 45.

So this kind of thinking on the part of an individual approaching 60
or 65, to get himself out of the labor market, and to get into some
creative activity and speculation of the arts and philosophy, and so
forth, I thiink wi perhaps promise to America some of the things that
this society has been criticized for.

It is too technological, and not enough artistic and creative and
philosophical, and so forth, so on the contrary, I see no moral problem.
I see nothing but benefit to the society and to individuals.

With regard to family relationships, you know almost universally
the families that I have found who struggle and who fight to take
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care of their aged parents, these are young families now with children
of their own, end up with such great frustration and controversy
between spouses over supporting the in-law parent that there is not
any affection given, and this is what the aged person needs most.

If you relieve the young families in America of this burden of sup-
porting their parents financially, then they would have a tremendous
amount of affection to give them, a lot of attention, and things that the
aged crave-more than money.

Senator KENNEDY. Well, Father, you have been a splendid witness
here before the committee, and I want to thank you very much. I
know that the rest of the committee vill find your testimony as help-
ful and as interesting as I have.

I want to thank you very much for taking the time to be here.
Reverend ALVES. Thank you.
Senator KENNEDY. Our next witness is Dr. Charles Schottland who

is the dean of the Florence Heller Graduate School of Social Work,
Brandeis University, and former Social Security Commissioner.

He said the following to the National Conference of State Execu-
tives on Aging, May 3, 1965:

To make our social security program a truly effective weapon in the war against
poverty, cash benefits must be increased substantially. The minimum benefit
should be raised to $80, double what it was before the 1965 amendments. The
taxable wage base should have also been doubled to $9,600, thus maintaining the
wage related nature of the system.

I am once again delighted to welcome a resident and a distinguished
citizen of the Commonwealth of Massachusetts, and we appreciate
his appearance before this committee. He brings an extraordinary
background and interest as demonstrated by his work.

So I want to welcome the dean, and ask you to proceed in your own
way.

STATEMENT OF DR. CHARLES SCHOTTLAND, DEAN, FLORENCE
HELLER GRADUATE SCHOOL OF SOCIAL WORK, BRANDEIS
UNIVERSITY, WALTHAM, MASS.

Dr. SCHOTTLAND. Thank you, Senator. It is a pleasure to be here.
My name is Charles I. Schottland. I am dean of the Florence

Heller Graduate School for Advanced Studies in Social Welfare,
Brandeis University, Waltham, Mass.

I appreciate the opportunity of appearing before this committee
for a very brief statement centering around the 1962 Amendments
to the Social Security Act.

By way of identification, I am chairman of the Division of Social
Policy and Action of the National Association of Social Workers.

From 1954 to 1959, I was Commissioner of Social Security in the
Department of Health, Education, and Welfare. At that time, the
position of Commissioner of Social Security encompassed the present
duties of the Commissioner of Social Security and the Commissioner
of Welfare, since the Social Security Administration and the Welfare
Administration, as organized at present, were combined in the Social
Security Administration.

Prior to that time, I was director of the State department of social
welfare i California, having been appointed to that position by the
then Governor, Earl Warren.
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In discussing the 1962 Welfare Amendments with particular
reference to the public assistance programs, which shall be the focus

of my brief comments today, one cannot help but take note of the
far-reaching and significant legislative enactments which have taken
place during the past few years, since our late and beloved President
John F. Kennedy took office, and continuing on through the present
administration.

Chief among these legislative enactments were the amendments
of 1962 and medicare.

Many persons are unaware of the importance of those provisions
of medicare bill, Public Law 89-97, relating to public assistance and
medical care for persons other than those who will receive such care
through the social insurance features of the Medicare Act.

Title IV of that act, which increases Federal payments under the

public assistance titles of the Social Security Act, provides for the
disregarding of certain earnings in determining need, and other
amendments carry forward the general spirit of the 1962 Welfare
Amendments.

The importance of the 1962 amendments lies not so much in the
immediate improvement of services to the 8 million persons receiving
public assistance, because these are developing slowly, but in the

direction, aim, and philosophy of public assistance which have been
significantly affected by the 1962 amendments.

The 1962 amendments made it abundantly clear that it was the
intent and purpose of the Federal Government to assist the 8 million
persons on public relief not only in their distress, but out of their

distress; not only to see that they have a minimum of food, clothing,
and shelter, but that society was interested in providing the kinds of
services that would assist individuals and families to leave their
dependency status and become as independent as their circumstances
made it possible for them to be.

The objectives are sound, but among many other factors which I
do not have time to discuss today, there are two factors which retard
the attainment of these objectives.

The first factor has to do with personnel. Public assistance has

been the forgotten child of our large public administration programs in
terms of the personnel requirements for administering these programs.

Considering the fact that more than $5 billion of public funds are
expended on public assistance, it is surprising how reluctant our
governmental leaders have been to insist on high standards of admin-
istration, efficiency, and the necessary administrative structure and
staff to put into effect the objectives so nobly expressed by law.

Most legislators would readily agree that highways should be built
by engineers who know something of highway engineering, or that our
public schools should be run by qualified teachers, but there has been
resistance to the very simple proposition that the complicated business
of public welfare, and particularly public assistance, should be operated
by persons competent, trained, and experienced in the task of adminis-
tcring thc huge public -elfare programs of the United States.

As a matter of fact, low administrative costs in the administering of
public assistance have often'been looked upon by the legislative bodies,
including the Congress, as being more efficient than higher administra-
tive costs, although any analysis of the problem would indicate that
higher administrative costs may easily result in lower total costs, as
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eligibility determination and efforts to assist persons to become self-
supporting result in substantial savings of public funds.

The objectives of the 1962 amendments are not going to be realized
through the efforts of amateurs.

Senator KENNEDY. Dean Schottland, our earlier testimony both
yesterday and this afternoon indicated that there really is a problem
in regards to trained personnel.

Could you elaborate: is it a question of adequate funds to train
these people? Is there a lack of interest in young people to be trained
in this field? Is it the lack of state initiative in providing these kinds
of services?

What is really at the heart of this problem?
Dr. SCHOTTLAND. I think it is a combination of many factors.
First, we have not had public welfare departments until the past few

years really interested in providing any type of real service, so that the
stature of services have not been great in the field of Government or
in the field of social welfare.

People have handed out relief checks with eligibility investigation.
The investigation has been of an investigative, almost police-type
nature, and the result has been it has not attracted large numbers of
young people who have had the opportunity to go elsewhere.

Senator KENNEDY. And you are satisfied that there could be ade-
quate supervision of such a program without these kinds of tactics?

Dr. SCHOTTLAND. Oh, yes; no question about it.
Senator KENNEDY. And you are sure that money is going to be

spent in the way that it was supposed to be spent?
Dr. SCHOTTLAND. Yes; there is no question about it.
You see, it is a great mistake to think that you eliminate a lot of

people from relief rolls through the normal methods of investigating
resources. The fact remains that most people who apply for relief
just don't have resources.

You have to have the minimum investigation. This is not where
you are going to save the money, however, if a man deserts his wife
and leaves his wife and his children destitute, you are not going to
save money by merely investigating that they are destitute.

If they are destitute-you may get an occasional person who is not
destitute-but you save money by reuniting the husband and wife,
so the husband supports the family. This takes skilled services.

If a person is disabled, and he needs to go to a rehabilitation agency,
you do not save money by investigating the fact that he is poor,
because the chances are that he is going to be poor when he applies.

Again, you may catch an individual chiseler here and there. You
save money by counseling that person, getting him to a rehabilitation
agency, working out a solution. This is why you need skilled services.

Senator KENNEDY. It is your feeling, now, that there is a woeful
lack of the kind of skilled or trained personnel to provide these
services?

Dr. SCHOTTLAND. Yes. We have practically no trained personnel.
A trained person who goes into public welfare does not last long

in the frontline trenches. We have many experienced people coming
out of social work schools, and in 6 months, they are supervisors,
because of the great shortage of trained people.

The result is, we have a combination of completely untrained people
with a tremendous turnover, because they have no dedication or
interest in the work.
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Most of our large cities have a personnel turnover of your first line
troops of from 30 to 45 percent per year, which means that in 2 or 3
years you have 100-percent turnover.

Considering that the most inefficient stay on forever, once they get
civil service status, it means every year and a half, every 2 years
certainly, we have 100-percent turnover.

This is a very wasteful and inefficient operation. When you con-
sider what the worker has to do on the frontline, even forgetting the
type of work I have been talking about, just straight eligibility in-
vestigation, this little public assistance worker authorizes the exoendi-
ture of between $100,000 and $200,000 of public funds a year, if you
take the average caseloads throughout the United States.

In order to do that, they have to know something about Federal
laws and regulations, State laws and regulations. They have to be
able to give advice on how to convert insurance policies. They have
to be able to work with the person on how to utilize his real property,
because that is part of the Social Security Act. He must utilize his
property not used as a home.

It is really a complicated job calling for the highest skills, and yet we
don't provide any training or background for these things. The
result is we have in many States just a sloppy, inefficient adminis-
tration.

Senator KENNEDY. I am sure you have given a good deal of thought
on how you can attract the kind of people that can provide these
services efficiently, and effectively, and who can demonstrate humani-
tarian feelings toward the needy. Do you have suggestions or
recommendations on what might be done?

Dr. SCHOTTLAND. Yes; in my testimony here later I do, but I don't
mind enlarging on it now; namely, that I think we ought to have
Federal grants for the training of such workers.

Federal grants for the training of workers in other fields make the
difference between inadequate personnel and more adequate personnel.
Even in the field of social welfare, the fact that the U.S. Children's
Bureau for years has used its funds for training, that National Insti-
tutes of Health have used the funds for training of social workers, these
have resulted in getting social workers interested in those respective
fields.

In the same way, if we had funds for the training of public assistance
workers, I have no doubt that this would result in bringing hundreds
and thousands of persons into the field.

We cannot have untrained and inexperienced persons, such as we
now have in large numbers in public welfare departments throughout
the United States, attempting to reunite estranged husbands and
wives, attempting to solve parent-child problems, attempting to
counsel untrained and uneducated and unskilled workers with refer-
ence to their rehabilitation and retraining, attempting to work with
disabled persons to enable them to better care for themselves, attempt-
ing to decide whether it is better for a mother whose husband is
absent to go to work or to stay at home and take care of her children,
attempting to counsel seriously emotionally disturbed persons in need
of the most skilled kind of services, attempting to do tasks which
many psychiatrists, psychologists, and the most highly trained and
skilled social workers would consider extremely complicated and
forbidding assignments, attempting to do all of these things without
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any background or training either on the part of the worker and
frequently on the part of the worker's supervisor.

Now if we are to achieve the objectives of the 1962 amendments,
we must do something about this situation. We cannot have only
1 trained worker for every 23,000 clients. That is roughly the situa-
tion for those on the firing line.

We have had these shortages of personnel in other skills in times
past in the history of our country, and we have solved these problems
by tremendous pushes in the direction of getting additional people
trained.

Thus, the Congress recognized the importance of training of nurses,
and made funds available for such training.

Is it not time for the Congress to recognize that the universities
and colleges throughout the United States are ready, able, and willing
to train the army of administrators and frontline troops to put into
effect the public assistance provisions of the Social Security Act as
the direction has been taken by the 1962 amendments, providing that
funds are available for additional buildings, faculty, and student
stipends?

This has been done in so many other fields by the Congress, and
consideration needs to be given now to increasing the supply of trained
personnel for public welfare positions. How else are we going to put
into practice the objectives of self-support-or self-care which are now
part of the aim and objective of public assistance?

I turn now to the second of the areas upon which I wish to comment;
namely, the standards of assistance in our various public assistance
programs.

More than 8 million persons are dependent for their very existence
on public assistance grants. The weekly or monthly check received
by these 8 million persons spell the difference between starvation and
their ability to keep their heads above water.

These public assistance programs represent the recognition by the
American people, the Congress, the State legislatures, and the ex-
ecutive branches of Federal, State, and local governments that an
affluent society such as the United States cannot permit people to
suffer because they lack income through no fault of their own, either
because they are too old or too young or too disabled to work, or suffer
from other handicaps which make it impossible for them to partake
in our increasing standard of living and our continued rise in personal
income.

Nevertheless, we can hardly make the statement which is made in
an official British document that, "No man, woman, or child in
Britain need for any reason fall below a minimum standard of life,"
because many of the 8 million persons on relief in the United States
do fall below any decent minimum standard which reasonable people
would be willing to set.

When we consider that the average payment on old-age assistance
in the United States is $80 per month, and that the average payment
per recipient in the aid to families with dependent children program
is approximately $34 per month, and that these amounts must take
care of rent, food, clothing, utilities, transportation, and medical
care, school costs, et cetera, et cetera, and when we realize that many
of the recipients of public assistance have little or no other income,
we can appreciate the seriousness of the problem.
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Old-age assistance payments reflect a more generous and liberal
attitude than payments to recipients of aid to families with de-
pendent children. Nevertheless, if we take the payments in April
1965-later payments are approximately the same-average payments
vary from a high of $116.48 in Wisconsin and $111.52 in California to
$40.32 per month in Mississippi, $54.01 in West Virginia, $55.86 in
South Carolina, $58.18 in Georgia, and even in the so-called more
affluent States payments are below the national average of $80.81.

For example, Delaware had payments of $65.31, Arizona $63.53,
Idaho $75.59, Oregon $71.34, and Utah $66.16.

But it is in the aid to families with dependent children that pay-
ments vary even more. The average per recipient in the United
States in April 1965 was $34.34-the change has not been too sub-
stantial since then-but these varied from more than $48 per re-
cipient in Massachusetts, New York, and Wisconsin, to such low
payments as $11.85 in Alabama, $16.82 in Arkansas, $16.29 in South
Carolina, and $9.31 in Mississippi.

Even among some of our more affluent States, payments were sub-
stantially below the national average. Thus, Delaware and Arizona
had average payments of $28.46, Indiana $29.23, Maine $28.84,
Nebraska $31.69, Nevada $31.23, Vermont $29.66.

Even such States as Ohio and Pennsylvania were below the national
average, with Ohio having payments of $31.89, and Pennsylvania
$32.31.

How can one justify taxing a Massachusetts resident in his Federal
income tax for a grant-in-aid program of public assistance which
results and can only result in undernourishment, bad housing, and
poor medical care for recipients of public assistance in some States,
the inadequate programs of which affect the resident of Massachusetts
perhaps as directly as the residents in the State in which the poor
public assistance standards are practiced?

This Congress has recently appropriated large sums of money for
the war on poverty. We have finally determined that in our affluent
society we need not have persons living in a poverty condition.

It is a noble war, and with the cooperation of our legislative and
executive branches, and the support of the rank and file of our
people, we ought to be able to eliminate poverty from the face of the
United States.

As one who is active in the Boston area in our antipoverty programs
through Action for Boston Community Development, commonly
referred to as ABCD, which is the Boston antipoverty arm, I know
the significance and value of such Office of Economic Opportunity
sponsored programs as VISTA, Head Start, Job Corps, and the
many other programs which are attempting to lift the poor out of
their poverty and to make them participating members in the upward
mobility of the American people.

However, we must remember that the 8 million persons on public
assistance represent by and large the poorest of the poor. They are
the persons whose poverty has been proved to public officials in
order to enable them to receive public assistance.

How can we carry on a war against poverty. and at the same
time have a Federal program which supports persons in their poverty,
because that is exactly what we are doing? We are spending money
to help the poor to better themselves at the same time that we are
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spending money to maintain persons below any standard of health
and decency.

This point does not need belaboring before this committee, and
will undoubtedly be touched upon by many others, but the war
against poverty must include a major battle in that war to raise the
standards of public assistance throughout the United States.

The 3,300,000 or more children receiving aid to families with
dependent children are not going to grow into healthy citizens on the
standards of public assistance now prevailing in many States of our
Union.

There is one simple answer to this problem. Both from a practical
as well as a humanitarian point of view, the logical answer is Federal
standards.

I know that many persons more interested in States' rights than in
people will raise the specter of States' rights, and claim that the State
has a right to keep many of its people at a starvation level if it so
wishes.

Those who maintain that this is an unfair and cruel way of putting
the problem, and who maintain that States must establish public
assistance programs consistent with their financial resources, ignore
one vital imperative.

The United States has the resources to maintain a decent standard
of living for all of its citizens. We have developed a mechanism for,
maintaining that standard for those who cannot maintain it them-
selves in the marketplace; namely, a combination of social insurance
and public assistance.

What is needed in the public assistance arena is a Federal standard
which will be binding upon all States which accept Federal funds.

This is neither radical nor revolutionary nor impractical. We now
have Federal standards for all kinds of grants. We require that
States maintain certain stadnards in the use of Federal funds for
highways, that they maintain certain standards if they are to get
funds for hospitals under the Hill-Burton Act. We require Federal
standards for public health agencies which receive public health and
maternal and child health and crippled children's funds. These are
only a few of the agencies and programs which set forth minimum
Federal standards. Why should we not set forth a minimum Federal
standard for public assistance?

In theory, we do this already. The regulations of the Welfare
Administration and its Bureau of Family Services spell out the goals
of public assistance and the items which need to be included in indi-
vidual and family budgets under the various public assistance titles
of the Social Security Act.

What we need to do is to make this more specific, so that in dollar
terms we have a floor below which no State may go.

We are not talking here about major new programs or fantastic
expenditures of public funds. The representatives of the Welfare
Administration can supply this committee with the facts, figures, and
expenditures involved, depending upon the standard that is set.

This committee can easily ascertain how relatively inexpensive a
reasonable standard will be, certainly when compared with the
tremendous expenditures now involved in social security, antipoverty
programs, and a host of related programs.
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May I express the hope that our Federal Government war on
poverty will not forget the 8 million on relief, and that we may soon
take the simple step of establishing minimum Federal standards.

Senator KENNEDY. Now on this point I would like you to comment
on whether you think these States are equipped today to afford to
set standards which would be more demanding on their own financial
resources?

Granted that they should, and granted that there is a need for it,
do you think from your experience that they can do this?

Dr. SCHOTTLAND. Some States would find it extremely difficult.
However, the present law weights the public assistance grant so that
the low-income States get a larger percentage of Federal funds.
Thus, some of the low-income States get almost 80 percent Federal
funds, against, say, a State like Massachusetts, which would get, say,
50 percent.

Therefore, if standards are raised substantially, the low-income
State would have to raise its standard so that it would only be respon-
sible for one-third or one-fifth of the raise for the lower income States.

Senator KENNEDY. Do you think it would be possible to establish
a sliding scale, which may be necessary, and yet raise standards to a
point that require the States to be constructive and positive in their
approach to welfare?

Dr. SCHOTTLAND. Yes; I think it would be possible to keep this.
It has been done in other programs, and I think it has been recognized
as a valid method of equalization.

The fact remains that some of the States with low standards are
really putting forth tremendous fiscal effort in what they do appro-
priate for public assistance, in terms of what some of the richer States
are doing. The percentage of their tax dollar going to public assist-
ance in some of the lower income States is as high as the percentage
of the tax dollar in the richer, more affluent States, so that their fiscal
effort of some low-income States is great.

It may be necessary, if we establish a Federal standard, for Con-
gress to reevaluate the formula, and maybe raise it for some of the
very low income States, but the Congress has done this many times
as public assistance standards have increased, and the present for-
mula is a result of several changes and raises in the Federal share.

Over the years, the Federal share has increased very substantially;
the local share decreasing. The trend is the local share has decreased
over a period of years, with more of the total dollar being Federal than
State, with the Federal increasing much more rapidly.

Nor can I miss the opportunity of pointing out that large numbers
of persons retiring from the labor market and depending for their
major support on payments under old-age survivors and disability
insurance are being forced to apply for public assistance or relief to
supplement their social security payments, because these payments
are too low for them to keep body and soul together.

With retired workers receiving an average benefit of $78 per month,
and with the cost of living what it is today, and with muany of these
workers having no other substantial income to supplement their
social security payments, it is going to be necessary to continue having
many of these persons go on the relief rolls unless social security
payments are substantially increased.
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The recent so-called medicare bill which increased social security
payments is a step in the right direction, but the increases are relatively
small. What we need are very substantial increases, and I hope that
the administration and the Congress will give this matter attention
in the months to come.

For the past 6 years, I have talked with many persons in receipt of
public assistance. I have interviewed them in the ghettos of Harlem
in New York, and Roxbury in Boston, In these two States, public
assistance standards are relatively high.

I have talked to such persons also in Texas, Maryland, and West
Virginia; States in which the standards are much lower.

It does not take a student of the problem to see what happens when
persons do not have enough money to keep body and soul together,
and to provide food, clothing, and shelter on the most minimum level.

We are simply not going to be able to help people out of their
poverty and make them self-sufficient or self-respecting if their stom-
achs are empty.

There are States with such low standards that it is simply impossible
to have enough money for any kind of decent housing and at the same
time have sufficient left over for decent food. There are States with
excellent medical programs for public assistance recipients, but such
low cash grants that the inevitable result has to be undernourishment
and malnutrition, in many cases, which, of course, will immediately
qualify such persons for excellent medical care to correct the condition
caused by the low grant.

These comments are not made merely to be dramatic, but to set
forth what is really a very critical situation for hundreds of thousands
of the poorest of our poor. The imposition of a Federal standard will
not solve these problems overnight, but it will be a step in the right
direction, and will constitute recognition by the Federal Government
that, on a national basis, we do care how the 8 million on public
assistance are faring, and that we do want to establish a minimum in
America below which none shall fall.

This brief statement has been of a very general nature, because I
feel that representatives of the executive branch of Government are
much better able to supply some of the specifics. I do, however,
wish to reiterate the two major points I have tried to make:

1. We need a substantial program to accelerate the training
of public welfare personnel in order that we may achieve the
objectives of the Social Security Act and particularly the 1962
amendments; and

2. We need a federally established minimum standard of pub-
lic assistance if we are to maintain that element of our popula-
tion who are unable to maintain themselves on a standard
consistent with health and decency.

Thank you.
Senator KENNEDY. Dean Schottland, I want to commend you for

your statement. I think that the testimony we have had this
afternoon has been extremely revealing and enlightening.

Particularly coming from you and Father Alves, people who have
concerned themselves in this field for such a great part of their lives
and with such dedication and with such background, your testimony
is a great service to this committee.

I would like to ask you just one or two questions similar to the
questions that I asked Father Alves earlier.
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Would you find that it would be consistent with your testimony
and your own experience that we should be attempting to perfect
the social security system in such a way as to make it responsible
and adequate and by so doing eliminate the concept of welfare? The
idea once again is the using of general funds to support the social
security program.

Dr. SCHOTTLAND. Yes.
Senator KENNEDY. Do you think it is reasonable now, or is that

something that we ought to be thinking about in 10 years? Do you
think we ought to be directing our attention to this approach, or do
you think we should wait until we are able to expand social security
to a point where it is more all embracing of our older population?
Is that unrealistic?

Dr. SCHOTTLAND. No; I don't think it is unrealistic. I feel that
we have to start thinking about it now. It took us 9 years to get the
medicare bill, and I think we have to start thinking about this now.

I think most people are in agreement that when we reach the point
at which only a small percentage of our people are not covered by
social security, that we then ought to take the plunge and blanket
them in. The disagreement is as to when we reach that point.

This fetish of not using general funds in the program has already
been breached. We are using general funds now when we give
credit for military service. We are going to use general funds in
medicare for those who are blanketed in during this interim period.

We already have the principle of using some general funds, so that
I think we need to start studying now how to utilize the social in-
surance principle to take care of the income maintenance of all people
whose income loss is due to the basic reasons for which the Social
Security Act was established.

For instance, old age-I don't think that we should continue
indefinitely to say certain people will be excluded merely because they
have not had the appropriate coverage under the act. I think we
have reached the time when we ought to consider bringing these
people in.

After all, if we are going to use general funds in one way to support
them, there is no reason why we should not use it for another.

Many of the foreign countries have found it very feasible to have
government contribution along with employer and employee contri-
bution.

Senator KENNEDY. And you don't feel there would be any problem,
as far as the destruction of the social security system, if we were to
infuse general revenue funds into the system?

Dr. SCHOTTLAND. No, I really don't. And it would become less
and less important as time went on, because more and more people
would be adequately covered under social security.

Senator KENNEDY. What is the level, at the present time, of people
that are covered in the social security? Are you familiar with that?

Dr. SCHOTTLAND. Well, roughly about 92 percent of persons
reachtng 65 years of age are covered,

Senator KENNEDY. I remember during the whole medicare argu-
ment that projections were made that in a limited number of years
it was going to be quite extensive, it was going to move up to 96 or
97 percent.

Dr. SCHOTTLAND. Yes, it will. The only people who will not be
covered will be primarily women, hoUsewives who never worked,



90 SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE

and so many of them would be covered under widows' or wives'
allowances that it would be a relatively small group.

Senator KENNEDY. Again, I want to thank you very much for your
appearance here in response to these questions. I think you have
given us a great deal of help in analyzing these public welfare amend-
ments, and also given us some strong insights into other areas where
there should be considerable debate and probing by this committee,
and by the Senate generally.

I want to thank you.
Dr. SCHOTTLAND. Thank you, Senator. It has been a pleasure to

be here.
Senator KENNEDY. Our next witness this afternoon will be Mr.

George F. Rohrlich, who is a professor of social policy, University of
Chicago. Formerly he held positions as Chief, Disability Research
Branch, Social Security Administration, Department of Health,
Education, and Welfare; Chief, Division of Actuarial and Financial
Services, as well as of Program and Legislation, Bureau of Employ-
ment Security, Department of Labor; principal member of the Social
Security Division of the International Labor Office, Geneva, Switzer-
land; and instructor in economics and government, Sweet Briar
College.

Professor, we are delighted to have you here this afternoon. We
appreciate your taking the time to come from Chicago.

I believe that you interrupted your vacation to be with us.

STATEMENT OF GEORGE F. ROHRLICH, PROFESSOR OF SOCIAL
POLICY, UNIVERSITY OF CHICAGO SCHOOL OF SOCIAL SERVICE
ADMINISTRATION

Mr. ROHRLICH. Mr. Chairman and members of the committee, I
would like to express, first of all, my appreciation for the invitation
to acquaint the committee with some of the approaches taken in
other countries to assure a minimum income to the aged.

The call reached me while I was far away from my desk and files,
and even though I cut short my planned absence from the office in
order to devote a couple of days to sifting and organizing such infor-
mation on the subject as is at my disposal, the time available did not
permit me to compile as complete a statement as the committee
might have liked.

Under the circumstances, it occurred to me that perhaps the most
useful addition I could make to the already considerable amount
of information which is being put before the committee might be to
sketch the principal methods that have been developed abroad, and
to comment on their merits and shortcomings as revealed by the
experience in selected countries.

In essence, there are three main approaches: social insurance,
social assistance, and universal pensions. These are used either as
alternatives or in combination with one another, and, quite frequently,
are supplemented by various other measures.

Social insurance is the most common of the principal methods in
use. It is, of course, the method we use in our own country's basic
social security program and is, therefore, well familiar to all of us in
its general features, such as contributory financing, eligibility for
benefits based on past work or earnings, usually some long-range
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financial plan, et cetera, and, perhaps most important of all, entitle-
ment to benefits as an earned right.

Probably well known, too, are certain shortcomings which, though
not all of them are inescapable, attach to many social insurance pro-
grams, including some of our own.

One is the difficulty of achieving truly universal coverage of all
persons exposed to the risk, while making substantial and extended
participation in the labor market a condition of the insured person's
eligibility for benefits.

Another is the problem of assuring the adequacy of benefits in all
cases, even by minimum criteria, not only where work records show
gaps due to illness and unemployment, but also where the insured
person's work history is reasonably continuous but his earnings have
been consistently very low, barely enough to meet minimum normal
needs-what with social insurance benefits constituting usually but a
fraction of the insured person's normal earnings.

The same problem presents itself, even at higher earning levels,
where social insurance benefits, being aimed at the presumptive needs
of the average person or family must, in fact, be stretched to meet
above-average needs, such as the costs of severe or prolonged illness
or of having to maintain numerous dependent members of the insured
person's family.

Yet another difficulty is involved in keeping up, within the frame-
work of purely contributory social insurance operating under condi-
tions of rising earnings and prices, the real value of benefits, and beyond
that, the relative economic position of those retired and others de-
pending entirely on social insurance benefits vis-a-vis the bulk of the
economically active population.

The experience of these and other difficulties has led the Congress
in this country, as it has led policymakers in many of the socially
advanced among the foreign countries, to seek remedies which would
make their respective social insurance programs cope more fully with
felt social needs.

As regards the extension of coverage of old-age and survivors insur-
ance to bring under its protective umbrella all persons who, during
their active years, were dependent for their living on income from
their work, this country has probably gone as far as any country
relying primarily on the social insurance approach-what with the
successive liberalizations for eligibility to benefit on the basis of re-
duced "quarters of coverage" requirements, most recently in the
Social Security Amendments of 1965.

The only possible further extension, that is, the compulsory inclu-
sion of all residents of working age, has been achieved in certain
European countries, for example, the Netherlands or Switzerland, by
stretching the social insurance concept even further. Since this type
of extension brings under the coverage of the system, on the one hand,
persons that do not pursue a remunerative occupation, and whose

Cme. iR~ therefore not derived from work in employment or self-
employment, and, on the other hand, persons with- only marginal-
occasional, seasonal-work experience and income, such schemes must
rely on financial sources additional or alternative to the usual pay-
roll and self-employment taxes, notably income taxation and Govern-
ment subsidies.
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The search for ways of guaranteeing to even the lowest earning
strata qualifying for benefits under a social insurance program a mini-
mum adequate income has led to various technical devices to be found
in most social insurance programs.

Thus, the method of computing benefits is frequently so designed as
to favor insured persons in the lower earnings brackets, and to
emphasize the higher earnings years within the insured person's
working life. These devices are, of course, part of our own OASI
program. Taken by themselves, however, such techniques cannot
guarantee minimum adequacy, unless the minimum amounts thus
determined meet some test whereby they can be adjusted to satisfy
the minimum needs of the average beneficiary.

In some countries, notably in the French orbit, this is sought to be
achieved by reference to a national minimum wage standard-
salaire minimum interprofessionnel-which serves as the lowest base
for benefit determination purposes.

France itself came to establish minimum benefits on the basis that
no contributory old-age insurance benefit ought to fall below the
amount of the allowance that was payable to those retired persons
who had formerly been wage earners but who have not established
sufficient credits to be eligible for insurance benefits and whose income
is below certain specific amounts.

In addition, the French have established a so-called national
solidarity fund, financed from general revenues, out of which supple-
mentary benefits are paid to all social insurance beneficiaries whose
regular social insurance benefits fall below stated amounts.

While this must be regarded as a complementary measure, rather
than as part and parcel of a social insurance scheme proper, it does
provide a means of putting a floor under social insurance benefits in
keeping with whatever is deemed to be a socially acceptable minimum
standard.

Viewing the problem of adequacy of social insurance benefits in
a broader context, it is evident that even above-minimum, so-called
average benefits, fall short of meeting exceptional needs.

Rather than raising benefit levels. so high as to preclude this from
happening in all but the most unusual cases-which is likely to be
costly-most Western countries have established some sort of residual
scheme or schemes as a second, and frequently last, line of defense.
These programs usually make available supplementary benefits and/
or services subject to a means or income test.

In the most advanced countries, this secondary or subsidiary
benefit, even though each individual case is subject to the test referred
to, is given as a right, pursuant to standards that are nationally
determined, and is not subject to the discretion of the administering
officials or to the vicissitudes of local finance.

Britain's national assistance scheme underpinning, as it does, her
national insurance system, is a much cited example.

Where such a scheme exists and a large percentage of retirement
pensioners has to resort to this supplementary benefit-as was the
case in Britain in 1964, where nearly one-fourth, 23 out' of every 100,
did so-this in itself is probably a sensitive and reliable gage of the
adequacy-or lack of adequacy-of soeia1 insgurance benefits.

There are at least two indirect ways in which the adequacy of
ocial insurance benefits can be enhanced by subsidiary measures.

Both are extensively used abroad.
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One is to subsidize certain ever-present needs of pensioners, notably
the need for housing.

Senator KENNEDY. Now on that point, is that similar to the rent
subsidy concept?

Mr. ROERLICH. Yes. I am going to go into it in more detail, sir.
Senator KENNEDY. I am sorry.
Mr. ROHRLICH. The other is to remove or lighten certain heavy

expenses of an intermittent nature, or of uneven incidence, most
particularly ill health and the continuing obligation to support children
who, though no longer minors, have not as yet become economically
self-supporting.

Among the countries which, for some time, have been pursuing an
active public policy aimed at making available to pensioners generally
and to other low-income groups standard housing at reduced rates
are the Norse countries.

Denmark may serve as an example. Similar easures have been
taken in the other Scandinavian countries. Apart from fostering
general housing programs through various government aids such as
low cost loans or loan guaranties to cooperative and other builders,
tax exemptions for 20 years and more, and direct subsidies to apart-
ment house owners, to enable them to charge lower rents, the Danish
Government has taken special measures to reduce housing costs to
old age and disablement pensioners.

These are mostly in the form of direct subventions so calculated as
to keep housing expenses to about 15 percent of the pension amount,
which is considerably below the prevailing rentals.

This policy has, by now, taken the place of an earlier one which
was designed to enable local authorities to construct special housing
projects for the aged. A major reason for the policy shift was the
Government's conviction that the intermingling of the aged with
other strata of the population in accommodations not earmarked
or otherwise recognizable as belonging to special groups was preferable
to the earlier segregated housing arrangements.

In the attempt to counter, or, at least, limit the unbalancing effect
of unusual or uneven but heavy expenses, many foreign social security
programs, including some operating in even the less advanced coun-
tries, provide that pensioners be relieved of all or most of the cost
of their medical, hospital, and related expenses, and of part of the
continuing burden of still dependent children.

Thus, pensioners and their dependents in most European and
other socially advanced countries have full rights to medical and
allied insurance care which, for example, in the European Common
Market countries, Belgium, France, Germany, Italy, Luxembourg,
Netherlands, means noninstitutional care-either free or at one-fifth
to one-fourth of the costs-without time limit, except in Italy, where
a 6-month limit exists, and hospital care either of unlimited duration-
Belgium, France-or of long duration, 70 days to 1 year.

The most comprehensive health protection, for the aged as well
as for all other residents, is, of course, that currently available in
Britain under that country's national health scneme.

Senator KENNEDY. Professor, before continuing, will you comment
on when these programs were adopted in these European countries?

I think we are all familiar with the British health care program in
the last 10 years, but what about the other programs as adopted in
these other elountries? Housing, for example?
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Mr. ROH1LICH. Well, in the Norse countries, the housing policy
has operated for at least three decades; social insurance has long been
established in Europe, the longest in Germany, but has in all the Euro-
pean countries taken a tremendous upswing after the war.
* The whole idea of transforming essentially limited and group-
oriented social insurance programs toward comprehensive social
security schemes became popular in the 1940's, as a consequence of
the spread of the Beveridge report, and has been acted on in all Euro-
pean countries.

A more specific impetus toward the further perfectioning of their
respective social security schemes came with the conclusion of the
European Common Market.

In the past decade or so, there have been very active efforts to assim-
ilate the schemes of the member states if and where possible, pulling
those that are less advanced up toward the level of the more advanced
ones.

This process continues. It is now oriented toward the more
broadly conceived European Charter of Social Security, which sets
certain goals even in excess of the minimum goals that have been set
by the International Labor Office.

Senator KENNEDY. Well, you would recognize in a general way that
certainly none of these European countries which you mentioned this
afternoon has a standard of living which is equivalent to that which
we have here in the United States.

Mr. ROHRLICH. That is correct.
Senator KENNEDY. And you are also suggesting that in the fields

of social progress, certainly in the health and the social welfare field,
and housing, that they seem to have progressed a good deal further
and faster than we have.

Would that be a fair statement?
Mr. ROHRLICH. Well, sir, I would not want to compare without

qualifications, or to express value judgments in so doing. My
impression would be this, that in a way, the poorer a country is, the
more its social conscience, if it is developed, forces it to do something
for the less privileged groups, and even for the general public.

An illustration is the fact that where you have low wages, where
the wage in itself does not go as far as it goes here, you could not
possibly make a social security benefit meaningful if it were on the
average something in the order of our average wage loss compensation
here, that is frequently less than 50 percent, even less than 30 percent
in the higher earnings brackets.

You therefore find quite generally that wage loss compensation
ratios of European social security benefits are far higher; 60, 70, 80
percent is not uncommon.

In the Communist countries it goes up to 90 and 100 percent. This
is only in part liberality. In large measure it is a necessity, because
you cannot get along on a small percentage of a lower wage.

So to wind it up, I would like to say in general, Senator, that I have
tried in this paper to emphasize tbe best of what there is abroad, not
with the idea of putting ourselves or our efforts to shame, but rather
to try and point out in what ways we could have something even
better than what we have, and better than what many of the foreign
nations have, if we followed similar lines

Children's allowances, which are payable in all European countries,
have been extended, in the event the child pursues his education, up
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to age cutoffs as high as age 27 in the Netherlands; 26 in Italy; 25 in
the German Federal Republic and Luxembourg; and to age 20 or
over in many other countries, including several outside ot Europe.

Any reduction in the real value of benefits may become a serious
threat to the well-beiDg of the bulk of a social insurance system's
beneficiaries, no matter how comprehensive its coverage and how
equitable and adequate its basic benefit structure when it was first
conceived.

That the importance of this factor has been recognized in this
country is evident from the successive amendments of the Social
Security Act passed by the Congress and aimed at increasing benefit
amounts to offset intervening losses in purchasing power.

Unless such increases are made retroactive, which is not always
readily feasible, or else exceed the rate of devaluation, pensioners,
unfortunately, are left to absorb at least a part of the loss in the
interstices between such revalorizations of benefits during periods of
sustained price rises.

It is with a view to eliminating both the timelag and the uncertainty
inherent in ad hoc adjustment of benefits that a number of countries
have established trigger devices and semiautomatic escalation mech-
anism whereby benefits are made to reflect more promptly and
reliably any substantial changes in the cost of living.

Belgium and Luxembourg, for example, automatically adjust
benefits whenever the price index varies by 2.75 and 2.5 points,
respectively.

In the Netherlands a Government decree is issued adjusting benefit
rates whenever, over any 6-month period, there is a movement in the
wage index of more than 3 percentage points.

French legislation provides for an annual revalorization whereby
the adjustment factor is fixed by an order and benefits are adjusted
accordingly effective the beginning of April.

Any one of these provisions would appear to reflect significant
changes in the real value of benefits with reasonable accuracy and
promptness. Similar provisions form part of the Swedish, Chilean,
Ecuadoran, Uruguayan, and the Israeli social insurance systems.

Senator KENNEDY. Now, Professor, one of the charges raised by
those that suggest there should not be an escalation clause that would
tie social security payments to the cost of living index, is that such a
relationship contributes inflationary trends within our economy.

In your experience, in studying the situation in these other countries,
have you seen where they do have built-in escalating factors that this
has been an inflationary factor?

Mr. ROnRLICn. Senator, it is sometimes difficult to disentangle
the causes of certain phenomena in the social realm, and one is reduced
to applying one's own best judgment.

As you well know, Europe and some countries outside of Europe are
very intent on and very successful in maintaining full employment.
It is true that at the same time that they have experienced exceedingly
low unemployment, they have also experienced a gradual rise in the
cost of living.

Many of these same countries also have built into their social
benefits escalator clauses of one form or another. The question
arises to what extent, if any, do these escalator clauses in social
insurance or other social security programs help cause the inflation?
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It is my own best judgment, one must weigh the order of magnitudes
involved. In so doing, one is bound to conclude, I believe, that
revalorization of social security benefits constitutes the very least of
all causes.

But even if my judgment came out differently, if I were to conclude
that the escalator clause does contribute not insignificantly, as I
believe, but significantly, to the continued rise in prices, I would have
to conclude nonetheless on simple grounds of equity that the aged and
other beneficiaries of substitute incomes, whose position is necessarily
precarious to begin with, is more or less at minimum levels, that these
groups ought not to be the ones left holding the bag.

To put it differently, even if the adjustment of social benefits were
to contribute to heightening an already rising cost of living, this
cannot be taken as an argument for not performing such adjustment
with reasonable frequency and promptness in order not to let social
security beneficiaries fall back.

I simply do not see that a country following a progressive policy
has a choice in the matter; besides, as I said before, I do not believe
that the pushup of social security benefits in line with cost-of-living
increases is really an economic issue of any proportion worth worriyng
about.

A broader problem, and one more difficult to come by, is that of
maintaining a meaningful relationship between the general level of
living enjoyed by retired persons and the level of living enjoyed by
those currently active in the economic process.

With the sustained long-term growth in productivity, the current
level of living of those economically active is likely to be substantially
above that enjoyed 10, 20, or more years ago, when those now retired
were active participants in the process of production.

If nothing is done to lessen the difference, the curtailment in living
standards necessarily involved in retirement, when income shrinks to
a fraction of what it had been, is bound to become accentuated with
each year of retirement.

The German Federal Republic and Sweden, therefore, currently
base entitlement credits on an insured person's individual earnings as
related to the earnings of all other covered persons in any given year.

Since both countries adjust, in addition, benefits already being paid,
there is a double assurance that retirement benefits-provided they
bear a reasonable relationship to presumptive average needs to begin
with-will not only maintain their real value, in terms of purchasing
power, but also assure the beneficiary of a measure of participation
in the economic advances made over his lifetime.

Austria amended its social insurance legislation earlier this year to
similar effect.

Senator KENNEDY. I am sorry to interrupt you, Professor. That
was a vote.

We will be in recess for just a couple of minutes.
(Brief recess.)
Senator KENNEDY. The subcommittee will come to order.
Mr. ROHRLICH. At last it may not be amiss to spell out the rather

obvious fact that for those aged people willing and able to work, any
system which permits the unrestricted retention of both their earn-
ings and their social insurance benefits opens up possibilities of ma-
terially increasing the income of at least some of the aged.
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While this issue is a controversial one on several grounds-financial,
economic, and social-a considerable number of national social insur-
ance systems permit such cumulation, among them the German Fed-
eral Republic, France, Ireland, Luxembourg, the Netherlands, Sweden,
Switzerland, and Uruguay.

So much for social insurance.
Both of the principal alternatives to social insurance as a first line

of defense against needy old age and other common contingencies-
namely, social assistance and universal pension schemes-have evolved
more recently, and neither has achieved as yet the same wide spread.
But they, too, have proved their usefulness, and, hence, may be of
increasing importance in the future.

Social assistancelprograms are designed to make available benefits
broadly comparable to those provided under social insurance systems
to all persons resident in the country for whom the contingency in
question-age, invalidity, et cetera-has materialized, and whose
income or property does not exceed certain stated amounts.

The test of means or need is an objective, uniform one, according to
nationally set criteria. It concerns only the applicant, not members
of his family, except the spouse, even if they could and might be
expected to contribute to Cs support but choose not to. Certain
income is disregarded, as is certain property, such as a modest house
that the applicant may own and live in, and the furniture therein.

The important point of difference, as against older forms of as-
sistance, is that any applicant who meets the statutory conditions,
including the means test, has a right to the benefit. It is a social
benefit or service, much as is social insurance, based on a legal entitle-
ment, not subject to official discretion, nor contingent upon the
availability of funds in a given locality. It is intended to be free of
any taint of charity.

A good example of an old-age security system based entirely on the
social assistance principle is that of Australia. There, all men aged
65 or over, and women aged 60 or over, who have resided in the
country for 10 years or more are eligible for a flat pension, or a reduced
pension if their income or property exceed the allowable amounts.

The effect is to guarantee them a minimum income either from
the pension alone or from other sources combined with part of the
pension.

A similar system is in use in New Zealand, for residents age 60 or
over, although there it is paralleled by a universal old-age pension
scheme under which benefits become available unconditionally at
age 65.

A similar two-track arrangement of this type exists in Canada,
except that the qualifying ages are 65 and 70, respectively.

Norway and Iceland used to have social assistance programs, but
later abandoned the means test, converting them to universal pension
schemes.

To evaluate the social assistance approach as a means to guarantee
income securitv for the aged, one must have regard to the way each
particular program is designed, but also to the setting within which it
operates.

Thus, it may be that in a country where this is the only or the
principal vehicle of income security for the aged, and invidious com-
parisons are, therefore, less likely to occur between various types of
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income maintenance schemes-for example, in Australia-no linger-
ing association with the poor laws remains.

An Britain, where social assistance is used to supplement, where
necessary, social insurance benefits, rather than as a first line of defense,
the memory of "less eligibility" appears not to have vanished com-
pletely, for it has been estimated that about half a million people
prefer to live in need rather than to apply for assistance, even though
it is their right to do so, and even though they can be certain to obtain
the benefit if they only applied.

This situation recently-just last month-prompted the British
Minister of Pensions and National Insurance to issue an open letter
in which she airs her concern about it and encourages "elderly people
living in poor circumstances" to avail themselves of the financial
help available through the National Assistance Board, stressing that
such help was given "as of right."

Thus, social assistance has not gained acceptance everywhere on a
par with that accorded to social insurance. The reason, without
doubt, is the common aversion of people-and, perhaps, particularly
of the aged-to see themselves separated out from the rest and classed
as in need of some benefit, no matter how readily it is given.

Wherever a benefit or service is given unconditionally to some but
is available to others only under certain conditions, invidious compari-
sons are perhaps inevitable and resentment may ensue.

Nevertheless, a well-designed social assistance scheme does afford
the certainty of benefit once need is shown, regardless of past tax or
contribution payments, although such may be levied to finance the
program, and independently of local sentiment or financial conditions.

Thus, it can play an immensely valuable role as a "last line of
defense," in particular when coupled with social insurance, in assuring
a minimum security to those aged who for one reason or another fall
through the mesh of the social insurance program, or who need,
hopefully only in exceptional instances, supplementation of their
social insurance benefits.

What I am emphasizing here is the right to, and the assurance of,
assistance once need is proved on the basis of objective tests. This,
it seems to me, is what is valuable in the social assistance approach,
especially when coupled with a social insurance program as a first line
of defense.

I am now turning to the universal pension approach, the last
important approach that has been tried abroad.

The universal pension approach seeks to free entitlement to benefit
as much as possible from any and all qualifying conditions except
realization of the contingency; that is, the attainment of the statu-
tory age, thus making protection-as the name implies-truly
universal.

This method has won adoption in some countries of the British
Commonwealth-Canada and New Zealand-also in northern
Europe, Denmark, Sweden, Norway, Finland, Iceland.

Where social assistance confines benefits to those in actual need,
and social insurance prevailingly ties payment of benefit to presump-
tive need-an aged person being substantially retired from work and,
hence, delivering no major income therefrom, the universal pension
a--roach broadens t -onep to make the presumption of need an
unconditional one, open to disproof only by an eligible. person's
failure to apply for the benefit.
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This type of income security has also been called demogrant and is
but one of the several types of unconditional cash subsidy payments
that have evolved within the field of social security, and, of course,
outside of it, as well; other types of benefit of this sort being the
unconditional children's or family allowances and maternity grants
that are being paid in many countries.

They are the counterpart, in the area of cash benefits, to the free
public service, such as medical and allied care under the British
National Health Service, in the area of service benefits.

With the exception of Finland and New Zealand, which make this
universal pension available to residents aged 65 or over, the age of
eligibility is usually higher than is common under the social insurances
or social assistance. In Canada and Norway the eligibility age is
70; in Denmark, Iceland, and Sweden it is 67.

The benefit is typically a flat amount. In Canada, for example, it
is $75 per person, husband and wife each drawing his or her own
pension. Sweden pays a principal pension to the aged husband, with
supplements for an aged wife and for any children under age 16. The
principal amount is, at present, somewhat over $800 per year plus half
as much for the wife and over a fourth again as much for each child.

There can be no question, I think, but that unconditional entitle-
ment is most po ular with the benefit recipients. Equally clearly,
the cost is bound to be higher than if those with income from work
were disqualified, as under most social insurances, and much higher
than. under an income-tested benefit scheme.

Amounts payable may compare favorably with minimum or even
with average social insurance benefits. They are not likely to attain
the upper ranges of the benefit scale which are characteristic of income-
related social insurance benefits.

Quite generally, the philosophy underlying universal pensions is
that they ought to assure for all a reasonably comfortable minimum.
Where other benefits are also available, an adjustment is made either
by permitting the pierson entitled to both benefits a choice of the bigger,
as in New Zealand, or by reducing the other benefit as for example
in Norway.

Increasingly, however, countries with a flat universal pension
scheme have superimposed upon it a graduated, income-related
pension scheme-as is the case in Sweden and Norway-or are con-
sidering doing so, as in Canada.

In the main, these additional schemes can be understood as a
response to a deeply felt desire for better than a minimum retirement
income, and, to that extent, they fall somewhat outside the purview
of this summary presentation.

Thank you, Mr. Chairman and members of the committee, for
your attention.

Senator KENNEDY. Thank you.
I want to commend you for your testimony here. I think you

brought a unique background to this subcommittee in your discussion
of programs that exist principally in the Western European countries.
I also-noticed you mentioned some countries in Latin America and in.
the Far East as well.

I feel that we can learn a great deal from these experiences. I
think that your enlightened and exhaustive examination of these
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programs and how they are administered, and what their experience
is, is of significance and value to this committee.

I want to tell you once again how much we appreciate the thoughtful
presentation you have made before this committee this afternoon.

Thank you very much.
Mr. ROHRLICH. Thank you very much, Senator.
Senator KENNEDY. Our final witness today is Mrs. Inabel B.

Lindsay, dean, School of Social Welfare, Howard University.
Mrs. Lindsay has been the dean since the establishment of the

school in 1945, and she is a member of the board of directors of the
Legal Aid Society, a member of the District of Columbia Urban
League board of directors, and she has won the training specialists
grant for study and lectures in Norway and Sweden.

Mrs. Lindsay, we are delighted to have you here, and we appreciate
your patience with this committee this afternoon.

We are delighted to hear from you now.

STATEMENT OF MRS. INABEL B. LINDSAY, DEAN, SCHOOL OF
SOCIAL WELFARE, HOWARD UNIVERSITY, WASHINGTON, D.C.

Mrs. LINDSAY. Thank you, Senator.
My name is Mrs. Inabel B. Lindsay. I am dean and professor of

the School of Social Work of Howard University.
I am appreciative of the opportunity to appear before this com-

mittee to present some observations regarding needed services to
the elderly on public assistance.

The invitation to participate in the deliberations of the Special
Committee on Aging reached me only 2 days ago, and I have thus
had insufficient time to prepare an adequate statement for your
consideration.

However, the subject of your deliberations is so vital to the effec-
tive and constructive meeting of the needs of a numerically and
socially significant group in our population that I, as a deeply con-
cerned social worker and a social work educator, could not forgo the
opportunity afforded me, and hope to supplement this brief state-
ment with additional comments, if desired by the committee.

I shall limit my remarks primarily to the problems of supplying
the quantity and quality of personnel essential to assure optimum
social service benefits to the aged-especially those dependent upon
public assistance.

The 1962 Amendments to the Social Security Act emphasized the
positive goals of the total public assistance program. These amend-
ments stressed the objectives of strengthening family life, rehabilita-
tion of damaged lives, achievement of self-dependence, and pre-
vention of individual and social breakdown.

When applied specifically to the economically dependent aged,
these objectives afford the opportunity to revitalize existing, or to
create new techniques to help the elderly regain or retain self-respect,
human dignity, and a sense of "belonging"-of usefulness.

A major hindrance to the achievement of these, however, is the
severe lack of personnel adequately prepared for the job.

I am sure that earlier witnesses have supplied well documented
statibticS as to the size of the elderly population, the fact that the
percentage of older persons in the population is growing rapidly, that
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the majority are widowed and that most live in their own households-
frequently alone.

Also, some research and analysis into the problems of the aged
reveal the fact that while approximately 2 million of them receive
assistance, in varying degrees of adequacy, as many more need, but do
not receive, financial assistance.

The needs for services other than financial assistance can only be
imagined.

Universal needs experienced by all elderly may be classified rather
broadly into such categories as the physiological and biological, the
psychological, social, and economic.

Within such a framework fall such basic and elementary needs as
food, clothing, and shelter, as related to the aging process.

In addition, health problems, both physical and mental, are intensi-
fied. The loss of defined and identifiable roles is often a serious psy-
chological problem in a culture which values independence and self-
direction.

The fact that ours is a "future oriented" society makes it compara-
tively easier to gain acceptance of programs to meet the needs of
children, but increases the difficulty of obtaining adequate support for
programs for the elderly.

While these are general needs experienced by all, they probably are
felt more acutely by those aged who must depend on public assistance,
for even the process of establishing eligibility conducted by unskilled
workers may represent to the needy individual a threat to his inde-
pendence and an invasion of his privacy.

Meeting these and many other needs with skill, sensitivity, knowl-
edge, and trained understanding requires special preparation.

The shortages of trained personnel for all the social welfare serv-
ices-particularly the public services-are a matter of major concern
and constitute a bottleneck in efforts to advance the extent and
quality of services.

Demographic projections of population increase indicate that the
total population of the United States is expected to exceed 200
million by 1970 and to include more than 225 million by 1975.

This fact alone justifies the expectation that increased numbers of
social workers will be needed to man the existing services at even
the present inadequate level.

In 1960, family services in public welfare, which include services to
the aged, had only slightly more than 1 percent professionally trained
workers.

With new programs emerging and existing programs expanding, the
*need for an increased supply of qualified social workers becomes even
more apparent. Social work, more so than other helping profes-
sions-such as health and education-suiffers from a short supply of
qualified personnel.

This necessitates extensive use of workers with only partial pro-
fessional education for the field, or with only baccalaureate degrees.

I might insert that in some States without even a baccalaureate
degree. Hopefully, that is being corrected.

The Occupational Outlook Handbook, 1963-64 edition, published
by the Government Printing Office for the Department of Labor,
reported that social agencies throughout the country estimated their
personnel needs at 15,000 annually, simply to meet the needs for re-
placement and to staff existing and proposed services, according to
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Mrs. Dorothy B. Daly, writing in the current issue of the Journal of
the American Public Welfare Association.

The overwhelming majority of these workers are needed in public
welfare.

Special mention is made of manpower shortages in services to the
aging, along with other groups, by Morton Levine in a paper pre-
pared for the Institute on Research Approaches to Manpower Prob-
lems in Social Welfare to Children and Families.

The manpower dilemma in the social welfare services must be ap-
proached in many different ways. First, the graduate schools of
social work may be able to expand their capacities, if resources are
made available to enroll larger numbers of students, and to increase
faculty.

In 1964, the 59 graduate schools of social work in the United States
produced less than 3,000 graduates. If all of this number are elected
to accept posts in tha public social services, this would hardly create a
ripple in the pool of unmet needs.

A second approach to remedying this manpower shortage should
include coordinated, carefully planned expansion of undergraduate
programs to help prepare subprofessionals who can be assigned
appropriate tasks in the public welfare services.

Efforts to strengthen the existing staffs through programs of staff
development and inservice training, such as is already undertaken
by divisions of the Welfare Administration of the Department of
Health, Education, and Welfare, may need to be increased and
accelerated.

Even if these approaches could be implemented immediately, there
remains the problem of financial support for the prospective candidates
for training. Most are mature adults, many with dependents, who
must look to their own resources for support.

Federal matching funds to the extent of 75 percent are available to
States to provide educational leave for qualified applicants. How-
ever, for many reasons, including in some instances reluctance to
appropriate the necessary 25 percent from State funds, this program
does not at present substantially increase the supply.

Better results would undoubtedly occur if the formula of 100-per-
cent matching Federal funds, as are now available through the
Children's Bureau for the training of child welfare workers, were
extended to provide resources for the educational development of
public assistance workers.

Presently, only very modest help is available for social workers
preparing to work with the elderly. The National Institute of
Men al Health, through its Psychiatric Social Work Training Section,
makes available a very limited number of stipends for students in the
field of services to the aging.

Also, a very few agencies, mainly voluntary, provide educational
leave for a limited number of workers.

Although I have not had the time to check actual numbers supported
in these ways, it would be my guess that no more than 200 students
annually receive even this assistance.

In the effort to improve the quality of public social services, the
requirement has been made that every county provide at least one
specialst Cn crud wefr y1 . iuaniai resources have been
made available to aid in the achievement of this goal.
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If we seriously want to supply the quality and quantity of workers
essential for effective services to the aged, perhaps a similar require-
ment and the necessary supporting resources should be considered.

The recently enacted medicare bill greatly expands possible services
for the elderly. It likewise underlines the need for increased personnel
to provide the professional care and services to the elderly to maintain
them in their own homes or to improve the quality of care in nursing
homes and for provision of additional services.

To provide the quality of services to be made available under this
bill, and in sufficient quantity, there must be competent teams of
professional personnel. It is essential that professionally qualified
social workers be a part of such teams.

Senator KENNEDY. Mrs. Lindsay, I want to commend you for your
statement, and indicate that the record will be open for any supple-
mentary material that you may wish to file.

I think your testimony is of particular value to this committee,
because as you have heard earlier this afternoon, it is in the area of
training people that will work in the social services that there is one
of the most critical and urgent needs.

I feel that you, having been the dean of the Social Welfare School at
Howard, can speak to this question with experience which is extremely
valuable.

I am wondering if you could to some extent elaborate on, first of all,
your own opinion why there are not more young people who are
interested in social work, whether you would agree with the earlier
testimony of Dean Schottland and Father Alves that this has been an
area of vocation which through certainly no fault of its own has not
had the kind of general public acceptance that I think all of us realize
that it should, and what you feel could be done to stimulate young
people to dedicate themselves toward this vocation. What role you
feel that the Federal Government could play in helping, and assisting,
in uplifting the social service profession, and any general comments
that you have on this.

Mrs. LINDSAY. You would like me to add supplementary comments?
Senator KENNEDY. I would be interested now. You could respond

now.
Mrs. LINDSAY. I will give it further thought, but my immediate

response is that social work is a very young profession, having the
characteristic of a profession for only this century.

I would say after the first decade of this century we began to see the
emergence of some characteristics that identify a profession. Pre-
viously-and I think this probably relates to our cultural heritage, our
cultural orientation-it was considered appropriate for a goodhearted
person who had the interests of his fellow men at heart to give to the
extent of his ability in a voluntary way. That is one factor.

Another factor is that social work, probably because of its youth
and probably a more concrete reason because of low levels of salary
and high cost of education for it, has not achieved the status of some
of the older professions such as law and medicine and education.

Certainly the professionalization of giving services to people is not
too well understood. I think the implication in your question, that
we need to devise ways for planned recruitment and disseminating
the knowledge of the field and the gratifications of it is a very chal-
lenging one that the whole profession is struggling with.

103
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Senator KENNEDY. Now, in your testimony on page 5 you indicate
that the graduate schools of social work may be able to expand their
capacities if resources are made available to enroll a larger number of
students.

Are you suggesting there is a role the Federal Government can play
in expanding facilities and also funds for scholarship students, for
example, by a formula that rewarded the student remaining in the
social welfare field or social service field, that the payment or the
return of payment for education might be relieved-are you suggesting
some of these techniques?

Mrs. LINDSAY. Yes; some of those techniques are certainly very
valuable, as has been demonstrated by the grant program of some
of the Federal agencies already.

There are grant programs offered to graduate schools of social work
by the National Institutes of Health, particularly for social work in
the field of mental health, the Vocational Rehabilitation Administra-
tion for training social workers, primarily for social services in the
rehabilitation field.

More recently, the Children's Bureau has initiated a grant program
to help increase the supply of trained workers for child welfare.

These grant programs that I have mentioned afford assistance to
schools to hire faculty to help carry the increased load, and they also
offer stipends to cover school expenses and living expenses for students
who are recruited.

Again, a good many States offer State stipends for education in
social work, particularly for child welfare.

There are much more generous resources available for child welfare
than for public assistance. In fact, the only resources available for
advancing or improving the education of public assistance workers
comes from the States or local departments.

Senator KENNEDY. Well, I want to thank you, Mrs. Lindsay, for
your appearance here. As I mentioned, I think it is extremely helpful
to have your testimony, since I think every one of the principal
witnesses both yesterday and today indicated that it is in this area
that there is one of our very critical needs.

Adding your supporting testimony to this, and your suggestions on
it, I think, willfbe extremely helpfultin deliberations-of this committee.

I want to once again thank you for staying with us and being here
and taking the time to come down.

I hope we can feel free to contact you, as we hope we can with the
other witnesses over these next few months, as we are trying to work
on some of the material which has evolved from these hearings, to
contact you and to seek out your guidance and your suggestions and
your advice.

Mrs. LINDSAY. Thank you very much, Senator. I shall be glad
to be available at your request.

(Testimony resumes on p. 109)

(A further statement by Dr. Lindsay follows:)

SUPPLEMENTARY STATEMENT OF DR. INABEL B. LINDSAY

In my earlier testimony before flhe Subcommittee on Federal, State, and
Community Services, I emphasized the deterrent to high quality of services in
public welfare occasioned by the lack of a sufficient number of well-prepared
social workers. I am submitting some case illustrations which I hope may further
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document the need for more and better trained social work personnel to staff the
public welfare (especially public assistance) programs.

The following six cases illustrate the improvement in social functioning which
is possible of achievement when adequate personnel is available to supply good
services.

MR. R.

Mr. R., age 42, had worked at an automobile agency as a laborer for 20 years
when he had to stop work because of a serious heart condition. Relatives helped
for 3 months when he was hospitalized for congestive heart failure. When the
clinic advised bed rest and limited activity for several months, Mr. R. applied
for and received an AD grant (aid to disabled).

The worker did not need to encourage treatment for Mr. R. was so afraid that
he would not get well that he was overly conscientious in complying with medical
advice. On the contrary, the worker had to help him overcome unwarranted
fear of overexertion as he improved with treatment, and to assist him to reach
a realistic idea of his capacities in terms of work. The busy clinic doctor had not
taken time to discuss with Mr. R. activities within his physical capacities until
the worker made the suggestion.

Mr. R. wanted to return to his old job and the previous employer was brought
into planning. At first the only opening was work that was too strenuous but
the employer was anxious to help and, in May, advised that before the first of
June he would be able to place Mr. R. when he returned to work in a suitable
assignment. His case was closed after his return to work.

Comment
The emphasis in work with Mr. R. was upon his remaining capacities and

strengths, rather than in reinforcement of his fears. With this supportive help,
Mr. R. could regain his independence.

MRS. M.

When she applied for ADC for her three children, 4, 6, and 3, Mrs. M. was
unhappy, discouraged, frustrated, and found staying at home caring for her
children distasteful. Mr. M. had deserted 3 years before, moving to another
State, had had no contact with his family, and his present whereabouts were
unknown. There was a divorce and a support order which was not paid. After
a few months, the family's resources were exhausted. Mrs. M. continued an
unhappy, embittered woman, and wanted the father punished. She felt that
although her former husband was to blame for their troubles that it was she
who was paying for the failure of the marriage. She did not want to discuss
any subject except how worthless the children's father was. The children were
unhappy and bewildered because the mother complained and, nagged almost
continuously.

To help relieve the frustration and bitterness, the worker suggested employ-
ment but the mother became distressed and interpreted this as the county de-
partment's now turning against her, too. She said it was her former husband's
job to support their children, not hers. The children now were all in school.
Before her marriage Mrs. M. had been a telephone operator. When a vacancy
occurred in the local telephone office, the worker encouraged Mrs. M. to try
the job, first as a relief operator, telling her that she would find adult companion-
ship again and might even enjoy her work. Although hesitant at first, she ac-
cepted the part-time job. She became interested in her work, in her fellow
employees, and her attitude toward her responsibilities gradually changed.
She accepted a full-time job within 2 months' time, her hours of work coinciding
with school hours. Her appearance began to improve, she began to dress better,
her social activities increased, and her friends said she was beginning to be like
her old self again. Her tirades against her former husband, although not elimi-
nated completely, gradually decreased. Mrs. M. is now a happier, more secure
individual and, therefore, a better mother, earning sufficient to support her
family.
Comment

Aiding this frustrated, hostile mother to get out of the home and into em-
ployment where she could make new contacts was undoubtedly therapeutic
for her and created a better environment for the children. Yet, continuing case-
work help and active efforts to obtain the warranted support from the father
might have helped her become a more adequate and accepting mother.
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MRS. A.

Mrs. A. had to apply for ADC for her three children aged 7, 6, and 3, when
Mr. A. had to be committed to a State mental hospital. The State hospital
urged her to commit Mr. A. because he had left the hospital twice without per-
mission to return home. He was morose, suspicious, and unpredictable. The
final blow came when he threatened her with a gun and struck the youngest
child so hard that he became unconscious. When she came to ask for financial
help, Mrs. A. was confused, discouraged, and defeated. Efforts of the PA
worker helped Mrs. A. to face the fact that Mr. A could not return to his family
as the wage earner. Referral to the mental hygiene clinic helped her to accept
her responsibility and to look more hopefully toward the future. When all of
the children had reached school age, encouraged by the worker, she began to
sell cosmetics from door to door. While her earnings were limited, this experi-
ence helped her gain confidence and develop sales ability. After nearly a year,
she secured a full-time job as saleswoman in one of the town's finest department
stores and the A. family has been self-supporting since. A close neighbor was
hired to supervise the children after school hours until the mother's return home.

Meanwhile, the children have done well at school. The oldest boy has shown
talent in drawing and a "Big Brother" has been found who is helping to supply
a father figure. The girl has a music interest and plays in the school band.
She is an honor student in the sixth grade. The youngest is a Cub Scout and
a husky active boy-far different from the timid, anxious child of 3 who, when
first known, had nightmares and the digestive troubles of a dyspeptic old man.
Comment

Sustained by the worker's understanding support and the financial assistance,
Mrs. A. was able to develop inner strengths to help in rebuilding a shattered
family life. The worker's wise and constructive use of other community resources
was an especially good factor in helping this family to a better life.

MISS IL

Miss H., age 71 and an OAA recipient who lived in a home of good standards,
was placed in a nursing home when she felt too ill to stay alone during the hospitali-
zation of the landlady. Although Miss H. had seen several private doctors and
had been in a rehabilitation hospital twice in the previous 5 years, no clear picture
of the reasons for her repeated periods of hospitalization and convalescence was
available until she was referred to the geriatrics rehabilitation program at a local
hospital. There, a diagnosis was made which included: senile emphysema,
otosclerosis, and munchausen syndrome. Intensive neurological examination of
this patient did not reveal any organic brain disease. There was a perceptive
type of bilateral deafness which was not incapacitating and did not at the present
time require a hearing aid. Her weakness was attributed to general muscular
weakness which responded to PT and OT. She was discharged to live on room
and board.

The caseworker helped her secure a hearing aid and Miss H. has been fitted
with dentures. It has become clear that Miss H. becomes ill from worry about
herself. She feels a great need for the contact and support of the caseworker
as she has no one but her niece. She has been encouraged by the worker to
renew her interest in the community center she previously attended. In this
way she has kept well and lives a satisfying life outside of a nursing home without
repeated periods of illness and hospitalization as formerly.
Comment

Helping this elderly and lonely woman live outside a nursing home increased
her enjoyment of life and facilitated normal contacts, at less cost from public
funds than otherwise would have been necessary.

MR. A.

Mr. A., age 72, single, received old age assistance in the county home, where
he had resided (against his will) for 12 years. Both legs had been amputated
above the knees when he was in his late sixties. He was a wiry little man with
piercing blue eyes, sharp features, intelligent, sarcastic, and bitter, considered
uncooperative by the county home, didn't like living there, and said so. He sat
and brooded a great deal in Uhs wheelchair. Prosthesis had not been approved,
presumably due to age.

Prior to entering the county home, Mr. A. had worked as a civil engineer and
was still mentally keen. The public welfare worker requested an examination by
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the county home doctor as the first step in a rehabilitation plan. The doctordid not recommend full legs, in view of Mr. A's age and the cost. Over the next
few months, however, the worker secured consultation with the UniversityHospital, and with vocational rehabilitation, meanwhile maintaining constant
encouragement to Mr. A., pacifying his impatience, and bolstering his morale.The director of the hospital's orthopedic service admitted that Mr. A. couldprobably learn to walk, 'But what could a man of his age do if he did learn towalk?" The worker investigated job possibilities and, after many efforts, secured
the promose of two jobs. After more than a year from the beginning of this plan,Mr. A. entered University Hospital for surgery preparatory to being fitted withpermanent legs. Upon his discharge the hospital psychiatrist said the patient
was "withdrawing" and would never use his legs.

The worker took him back to the county home and arranged for physicaltherapy and training at the local hospital, where Mr. A. progressed rapidly.Soon he started work on one of the jobs the worker had located, the first daycompleting seven pages of figures using formulas, logarithms, slide rule, etc. Hisemployer found him alert, eager, and diligent. After 2 weeks Mr. A. resigned,
however; because he said there was not enough work and he did not want to be an
"object of charity." The worker then arranged for him to start on the second job,previously secured. During this time there had been an unsuccessful attempt to
live outside the county home, involving much effort on the part of the worker inmaking necessary arrangements. Mr. A. was able to reenter the county home
on a special commercial basis, paying for room and board. At last report he wasstill working, very enthusiastic, taking only 15 minutes for lunch, doing maps,computations, "reducing" notes when survey parties come back, working on
"topo" notes, using calculating machines and other computing devices. Em-
ployers were well satisfied and very much interested. His old friends reported
that Mr. A. had not let them know where he was all these years as he was mortified
at being in the county home, but was no longer embarrassed.
Comment

The time and effort necessary to help this old, severely handicapped man
regain his interest in life and realize to the fullest the extraordinary potentials
which he possessed were possible only because the agency had established a special
unit, with reduced caseloads, where individualization of the client was the focusof service. The loss to Mr. A. in personal satisfaction and in economic produc-
tivity as well as the loss to society, had such service not been available, are dis-
turbing to contemplate.

MRS. S.

When Mrs. S. was admitted to the institution for the aged and infirm, she had
been living with one of her daughters, Mrs. W. She was referred to the insti-
tution because of conflict with the daughter's husband who was nervous and
whose condition was aggravated by Mrs. S.'s presence in the home. Mrs. S.
had a diagnosis of diabetes and incompetency. Mrs. W. complained that she
could not control her mother's eating habits and reacted with nervousness and
irritation to her mother's eccentricities. Mrs. W. also expressed resentment that
her brothers and sisters living in the community failed to share the responsibility
for their mother.

During the 8 months that Mrs. S. remained in the institution she was irritable
and uncooperative. Her physical condition deteriorated to the point where she
refused to get out of bed. The worker undertook to reestablish contact with her
children and met with a ready response from Mrs. W. She agreed to visit her
mother and to try to get her brothers and sisters to do likewise. These visits
were encouraged and although infrequent seemed to have a good effect on Mrs. S.
After the first visit from Mrs. W., Mrs. S. subsequently got out of bed and walked
for the first time in months. Mrs. W. then began to consider possible arrange-
ments for her mother's return to the community, and explored with the worker
the possibility of a small apartment in the same building as the W. family, where
Mrs. W. would be able to give her mother attention but would not have to have
her in the home. Mrs. S. responded enthusiastically to this plan and, with the
w. orker's help and m edical apnro vwa ls w perm itted to spend th e C hristm as holi-
days with her daughter and to explore the possibilities of the apartment nearby.
The daughter was instructed in the administration of insulin for her mother and
felt that she would be able to manage comfortably with her mother near. After
the trial visit worked out well, plans were begun for Mrs. S.'s eventual return to
the community with assistance of an OAA grant. The worker also began to
explore the possibilities of homemaker service so that Mrs. W. would not have
sole responsibility fo r her mother
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Comment
The strengthening of the relationship of Mrs. S. to her children seemed to have

been the key restoring her to sufficient interest in life to want to walk again. The
worker's alertness to the meaning of these relationships and the ability to help
the daughter work out modified plans for her mother's care, meant that Mrs. S.
no longer had to face the isolation of institutional life but could return to the
community and be near enough for her children to enjoy contact with her again.

Unfortunately the service component in public assistance programs is frequently
lacking for various reasons; significant among these being lack of sufficient num-
bers of workers qualified by professional education and/or in-service training.
The following four case summaries illustrate some of the inadequacies in service
due to such lacks:

MISS H.

Miss H., a 23-year-old unmarried mother with one child 3 years old, applied
for assistance when she became pregnant. A previous application a year and a
half earlier has been denied because Miss H. was nonresident in the State; where-
upon she had found employment as a dietitian's aid at the hospital. Her parents
remained in Oklahoma. Her father was a minister of a small Baptist Church.
Her parents had been disappointed in her behavior but had not been punitive
and had accepted her and the child in the home. . .

Through casework referral to the Red Cross and helping Miss H. follow through
on instructions given by the Red Cross, monthly support for the 3-year-old child
was secured from the father who was located in the Army. Unsuccessful efforts
were made to establish paternity and secure support from the father of the second
child. Financial assistance was given and plans made for vocational rehabilitation
training for Miss H. which promised eventual self-support.
Comment

This case suggests the kind of environmental assistance which may be offered
by untrained workers in agencies where good supervision and orientation to
community resources are provided. Comprehensive in-service training and/or
the opportunity for professional education should have helped this worker learn
something about the causes of the behavior of Miss H. and the dynamics of the
interpersonal relationships involved. Such understanding is needed if Miss H.
is to be helped to refrain from further illicit relationships and to achieve a more
satisfactory way of life. Also, a better trained worker would have tried to in-
dividualize the child and to determine what needed to be done to safeguard his
future.

MR. B.

Mr. B., age 45, his wife, age 28, and five children ranging in ages from 4 to 12
received ANB and ADC. Prior to receipt of assistance Mr. B. operated a filling
station and grocery store, but these had failed along with his health. He suf-
fered congenital eye defects which became progressively worse. One of the
children will probably have to enter the State school for the blind. After certifi-
cation for assistance, the vocational rehabilitation counselor for the blind began
working with Mr. B. and after a few months he secured work as a switchboard
operator for a local cab company. He was .on a trial basis earning 70 cents a day
but at least was occupied and feeling more useful. Mrs. B. showed evidence of a
personality difficulty, having frequent trouble with neighbors and problems in
relation to child care. Collateral contacts on behalf of the family have involved
doctors, vocational rehabilitation counselors for the blind, and State school for
the blind. Housing has been a problem as the family lived in a housing project
but were forced to get out because they were unable to get along with neighbors.
The worker helped them make better housing arrangements. She also worked
with Mrs. B. to help her become a better homemaker and to try to reduce the
evident tension. Since Mr. B. has secured employment the situation in the
family seems to be considerably better. Nevertheless there is a need for more
work and at this point it seems that public assistance will be needed indefinitely
although there is an advantage in Mr. B. working some. Very frequently the
VR counselor for the blind has pointed up the need for casework service with this
family because of the family problems and the time that should be spent in
counseling them.
Comment

The need of this family for extensive and intensive casework service is evident.
Because of too large caseloads and lack of training of staff, such service was not
possible.
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MRS. Y.

In one ADC case the father was in the State mental hospital, and the mother
was greatly concerned about him. A teacher had referred the family because
the two boys in school had no lunch. The worker explained to the mother that
in order to receive ADC she would need to seek employment or have a physical
examination to establish her inability to work and suggested the university
clinic for obtaining the examination. The mother became greatly disturbed at
discussion of the examination, but the worker apparently was not alert to the
possible significance of this reaction. Assistance was authorized contingent upon
the mother's complying with the worker's request. There was some evidence of
worker's attempts to persuade the mother to follow through on the referral to
the clinic but no indication of trying to understand why the mother became
hysterical each time it was mentioned. Finally, threatened with withdrawal of
assistance if she didn't go to the clinic and having no other source of income, the
mother went to the clinic. The diagnosis was cancer, and a complete hysterectomy
was performed. The medical report following the operation was good. The
worker commented that the medical report shows that "our efforts were necessary."
Comment

Aside from revealing the worker's confusion about State policy governing
employment of mothers and the act of threatening clients with the withdrawal of
assistance, this case appears even more revealing in terms of what the worker
does not understand about the meaning of illness to people, the fears, the signifi-
cance of these fears and, of course, how to go about considering these and other
inherent problems with clients.

MRS. M.

The case record carried an early entry as follows:
"Her eyes are inflamed and are giving her great pain. She says she wishes

she had the money to have treatment and to have new glasses. She was rubbing
her eyes and twisting her head as though in pain." A year later, recording
indicated that "Mrs. M. is almost blind and is showing signs of age and infir-
mity. * * * She complains of being ill much of the time * * * is worried about
her granddaughter entering white school * * * she needs better clothes." Stili
another year passed and the worker recorded, "M. looks thin and tired, says she
hasn't been well for a long time * * * wishing she had money to go to a doctor
when she felt she needed to go * * * her eyes look bad and she now fears blind-
ness * * *.'

Comment
For 3 years the worker observed Mrs. M.'s eye difficulty and deteriorating

vision, with no recorded effort to refer her to medical resources. Even though
legal anl policy limitations might have precluded provision of funds for the
needed care and even though Mrs. M. might have had to take her place on a
waiting list of a public clinic, nevertheless some recognition of her need for medical
care would have been reassuring. This disregard of evident need shows insensi-
tivity or perhaps unconcern for the well-being of Mrs. M. and also lack of suffi-
ciently careful supervision to point out to the worker the significance of factors
of which she was seemingly unaware.

(Transcript continued from p. 104)

Senator KENNEDY. This concludes the hearings for today. The
record will be left open for any additional statements that may be
submitted.

The hearings will resume at the call of the Chair.
(Whereupon, at 4:30 p.m., the subcommittee recessed, subject to

the call of the Chair.)
(The following was submitted for the record:)

EMPLOYMENT POLICY AND iNCOME MAINTENANCE FOR THE AGED

(By Juanita M. Kreps*)
The secular decline in the labor force participation of older men, interrupted

only by the sharp rise in demand for labor during the Second World War, suggests

'Associate professor of economics, Duke University. This statement is excerpted from a forthcoming
v olue, fh-l C. MeRinney and Frank T. de Vyver, "Aging and Social Pollcy" (New York: Appleton-
Century-Crofts, 1966).
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that increasing attention will need to be given to the maintenance of retirement
income in the decades ahead. The economic plight of today's aged is intensified,
moreover, by the shrinking of job opportunities for workers in their late fifties
and early sixties, and by the pressure for early retirement. Attempts to formulate
policy dealing with the aged's position must therefore take into account both the
immediate pattern of economywide unemployment, which penalizes the older
worker and threatens the adequacy of his future retirement benefits, and the
secular trend toward shortened work-life, which makes it necessary to spread
work-life earnings over a longer nonworking period.

Progress in solving both the shortrun and the longrun problems has been
impeded first, by our failure to distinguish between the two. Under pressure
to improve the low-income status of today's aged-a status conferred on them
by past events-we are constantly in the position of preparing for the last war.

In concentrating on these tactics, we may fail to set in motion a course of
events that will insure adequate income and employment opportunities for future
aged, whose lot we clearly can control. The second deterrent to a solution to the
aged's problems arises from the fact that retirement practice has come to be
used as a measure for reducing labor force size (and hence lowering the number
counted as unemployed). What we have tended to view as a problem of the
aged-lack of job opportunities-has in reality been a problem of the age. Since
the difficulty arises from circumstances not related to the age of the individual,
but rather to the state of the economy, policy of necessity pertains to economywide
measures. Finally, progress has been slowed because of society's failure to agree
as to the goals of policy for the aged. Since the goals implicitly embedded in
present programs are only vaguely defined, it is difficult to anaylze the feasibility
of these aims within the constraints placed by total national product and the
competing claims of other age groups.

In the ensuing analysis, four major questions are raised: (1) What are the
origins of the income problems of this particular age group? (2) What timing is
involved both in the appearance of the problems and in the introduction of
programs? (3) What goals are to be sought for the aged? In particular,
what is to be their income position vis-a-vis that of other age groups in the society?
And finally, within what areas and subject to what constraints are khese goals to
be pursued?

I. ORIGINS OF NEED FOE SOCIAL POLICY

Broadly summarized, the economic dilemma of today's aged originated in the
demographic and technological changes of the 20th century. As Professor
Spengler has shown elsewhere,' collective aging, or an increase in the relative
number of older persons, arises from a decline in fertility which reduces the pro-
portion of younger persons in the population. But while greater life expectancy
has hardly influenced the percentage of the population aged 60 and over, it has
affected, significantly, the individual person's view of his survival possibilities.
In the early 19th century concern on the part of the middle-aged person with his
post-60 economic status would have been a bit farfetched. Expectation of life at
birth was 30 to 35, with only 60 to 66 of 100 newly born reaching the age of 10,
and perhaps a dozen of these reaching age 70. By contrast, 98 out of 100
today's newly born persons will live to age 10 and three-fourths of the 98 will live
to the age of 70.

But neither the view that the individual has of his greater life expectancy nor
the increase in the relative number of older persons in the population evokes a
Deed for change in economic policy unless these demographic trends are accom-
panied by some change in the patterns of work and income distribution. Since
the health of older persons is gradually improving, their work capacities could be
expected to extend to later ages. Their earnings could thus sustain them during
a longer work-life span, or viewed in lifetime perspective, each man's total output
would be sufficiently increased to provide for his needs during a longer lifespan.
Under such arrangements lifetime income not only reflects the individual's pro-
ductivity; the income is also apportioned relatively evenly over most of his adult
life, so that he receives factor income in the later years as well as in the years up
to, say, 65a

The need for a new economic policy, dramatized and given voice by the collec-
tive aging of the population and by the individual's perception of his own future,
must, in fact, be explained by a currently changing industrial framework within
which jobs and earnings are coming to be concentrated within the years of 20 to
60. And although total fe earnings from work-now euupressed within a short-
ened portion of adult life-are increasing, their temporal distribution is neverthe-

I Joseph J. Spengler, "Aging Populations: Mechanics, Historical Emergency, Impact," Law and Con.
temporary Problems!27 (winter 1962), pp. 2-21.
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less changing. The problem of evening out one's total income through the life-
span, rather than receiving all of it during working years, becomes more acute as
the industrial setting further telescopes man's work-life span.2

Reduction in the portion of man's adult years spent in working is largely attribu-
table to the forces of technology. In fact, technology can be credited to a great
degree both with making reduced work-life necessary (by raising productivity
and thus lowering the amount of labor required for any given volume of output),
and with making it possible (by producing enough goods to sustain both the work-
ing and nonworking members of society). Moreover, technological developments
also affect decisions as to the age composition of the employed labor force. The
pace of automation in the 1950's and 1960's has created demands primarily for
workers with education and up-to-date skills, and these demands are increasingly
met by younger, more recently schooled workers.

A period of rapid technological advance which in the short run, at least, dis-
employs large numbers of persons, is, of necessity, a period in which a society by
implication decides how jobs and earned income will be allocated and, as a corol-
lary, how nonworking groups are to be supported. Thus, when the supply of
labor exceeds the manpower demanded by the economy, critical questions are
posed: (1) Who will comprise the labor force (and what mechanisms will bring
about this allocation of jobs); and (2) what portion of the total product is to be
available for the nonworking groups (and again, what mechanisms will bring
ahout this distribution of the product)?

In a decentralized economy, decisions as to the allocation of jobs and factor
income are not necessarily made on the basis of age. However, the individual
firm's hiring and retirement policies have in recent years reflected the gradual
rise in unemployment and the consequent pressure to find jobs for younger men.
In the mid-1960's retirement is being used as a device for drawing workers out
of the labor force, and helping to restore the balance between labor supply and
what many believe to be restricted labor-force requirements. The current move-
ment toward early retirement, evidenced by labor-union action and by the lower-
ing of eligibility age for OASDI benefits, suggests that the decision is being made
to allocate the available jobs to young and middle-aged workers.

Retirement policies designed to reduce labor-force size seem defeatist and un-
imaginative in comparison with policies aimed at increasing the rate of economic
growth and hence providing more jobs. In a full-employment economy the avail-
ability of jobs solves many of the economic problems of the aged, first by provid-
ing continued employment during their youth and middle age, thereby permitting
the accumulation of privately held equities and pension claims, and second, by
providing full- or part-time jobs after age 65. Efforts to stimulate aggregate
demand, most recently made by a tax reduction, are therefore extremely
significant.

The extent to which a given increase in demand induces an increase in employ-
ment depends primarily on the composition of the demand increase. In certain
sectors of the economy increased output can be produced with very little increase
in the work force employed; 3 existing capital facilities are simply utilized more
fully. A given increase in the demand for services, by contrast, furnishes a
greater increase in employment. The substantially larger demand for labor
accompanying an increase in the output of services is associated with productivity
differentials; real output per man rose about 334 times as fast in the goods sector
as in the service sector in the period 1929-61.4 Thus, the labor required per unit
of output in services will be higher, and a shift in the composition of demand
toward services will tend to raise the labor input requirements of aggregate
product. As the composition of demand shifts away from goods and toward
services, demand-stimulation policies may become more effective in creating jobs.
But at present the rate of mechanization in manufacturing, particularly, permits
great increases in output with no substantial increases in the manpower required.

Concomitant with this mechanization, certain structural problems have acted
to worsen unemployment. Resources made idle by automation in one industry
or location do not move easily and swiftly into other uses. Lack of geographical
mobility, lack of education and training, insufficient knowledge of job opportu-
nities, all militate against the goal of full employment in the present era. And

2 Seymour L. Wolfbein, "Changing Patterns of Working Life," U.S. Department of Labor, August 1963.
3 For a summary of postwar trends in output per man-hour, by industrial sector, and a projection of these

trends to 1970 and 1975, see Juanita M. Kreps, C. E. Ferguson, and James M. Folsom, "Labor Force Re-
quirements and Labor Supply," in Kreps, "Employment, Income, and Retirement Problems of the Aged"
(Durham: Duke University Press 1963).

4 An analysis of shifting demand composition and its effect on the demand for labor is made in Joseph 3
Spengler, "Today's Circumstances and Yesterday's Theories: A Note," a paper not yet published.
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although governmental policy now encompasses programs for retraining and
relocating workers, these programs havc so far not been able to deal to any great
extent with the particular employment problems of older workers.5

The combination of increasing output per man-hour, which reduces the effec-
tiveness of increased aggregate demand as a means of stimulating employment,
and the structural problems involved in transferring workers from one job to
another, has led policymakers inevitably back to a consideration of measures
designed to reduce the labor supply. Obviously, labor supply could be limited
by means other than early or compulsory retirement. Further postponement of
entry to the labor force would reduce the number of job applicants; policies which
keep young adults in school longer are therefore desirable, not only as a means of
restoring the labor demand-labor supply balance, but more importantly, as a
means of providing a qualitatively improved labor force for the future. Too
little attention has, in the past, being given to the kinds of continued education
that are appropriate for today's noncollege youth, although high levels of unem-
ployment, particularly among young men, and acute shortages of certain fairly
low level skills (automobile mechanics, TV repairmen, etc.) have coexisted through-
out most of the postwar period. Until more educational resources are devoted to
vocational and technical training, qualitative improvements in the labor force
might be negligible, even if age of entry were postponed. Finally, a reduction
in the workweek or some variation on this idea (such as the "sabbatical" plan
negotiated by the United Steelworkers) is constantly under discussion.

Regardless of what decisions are made on the allocation of jobs, the corollary
question of providing nonfactor income to the retiree, the unemployed, the young
adult in school must be resolved. In the case of earlier retirement, it should be
noted that except for private pension plans,' no retirement income is now available
to workers at age 60 and OASDI benefits, when taken at age 62, are reduced. If
early retirement is to be used effectively as a means of reducing the number of
jobseekers, it will clearly be necessary to provide a stronger (income) incentive
to retire.7

In summary, the economic problems of the aged in this era are attributable
to the demographic and technological nexus which have produced on one hand a
rapidly expanded labor force and on the other a pace of mechanization that acts
to slow the aggregate demand for labor and to change its composition. Current
retirement practice, used as an instrument of overall employment policy, therefore
reflects the pressure of postwar unemployment. Policies designed to reduce
unemployment through the media of increasing aggregate demand and improving
labor force quality have thus been accompanied by measures designed to lower
retirement age and thereby reduce labor force size.

II. THE GOALS AND TIMING OF SOCIAL POLICY

If persistent unemployment means that retirement age is to be lowered, or
even that most workers must retire at age 65, certain questions demand attention.
First of all, what are the related programs that need to accompany attempts
to induce retirement if these attempts are to be effective and if the retirees are
to share in the national product? This question poses the paradox of providing
incentives not to work, when throughout most of our history society has been
concerned with providing incentives to work. There are parallels however, the
most obvious one being that of restrictions placed on farm output. This first
question is one of goals: in what measure is the national product to be shared
with nonworking groups, the retirees in particular? A second question has to
do with timing. Given a longer period, what social changes may occur that will
dictate different policies for the aged? The circumstances of the man who re-
tires 10 years hence may have changed significantly both by reason of a markedly
different economic environment and because of the changes in his own needs and
capacities.
A. The goals of policy

Although the overall economic goals of a predominantly free enterprise system
may be quite clear, policy commitments to any one group of persons may be
only vaguely defined. In this decade and the one past the primary economic
objective has allegedly been economic growth; price stability and full employ-

6 Gerald G. Somers, "Training the Unemployed," to be published in Joseph Becker, S.I., "In Aid of the
Unemployed."

* Joseph ri.lnv "WrnRl-o. Bernefit Plans, 1954-62, "So-Sem-ty Blic (A pril 1 pp. A6 20.
For an analysis of the relation between retirement benefits and willingness to retire see Margaret Gordon,

"Income Security Programs and the Propensity To Retire," in Richard A. Williams, Clark Tibbitts, and
Wilma Donahue, "Processes of Aging" (Englewood Cliffs: Prentice-Hall, 1963), pp. 436-468.
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ment were also major goals. Emphasis on making the size of the national product
ever larger, however, has not been paralleled by concern with the composition
of this output or with its distribution. In one sense it may be argued that
governmental attempts to influence the composition (except, say, in wartime)
or the distribution of output conflict with the operation of a free price system.
Whatever the explanation, our growth objective has been justified not on the
basis of providing any particular goods for any particular group of persons but
on the basis that growth raises the standards of living of all.

The fruits of this growth would be shared by all consumers if the greater output
resulted in gradually falling prices based on the lowered cost of output. But the
downward trend of prices which characterized much of the 19th century no longer
holds. During the 20th century productivity gains have been taken mainly in
the form of rising money incomes. Under these arrangements, the increased
output accrues to the worker and the owner of capital who brings about the in-
crease, but not to the person who has ceased to be actively engaged in production.
Hence, the economic position of retirees on fixed incomes gradually worsens relative
to that of the active population. The wage guidelines indicated by the Council
of Economic Advisers, incidentally, endorses the practice of wage increases
commensurate with the overall rise in productivity.

This worsening occurs even if price stability is maintained. In fact, the
emphasis on increasing the money incomes of the aged commensurately with price
rises has only helped to obscure the basic consideration of whether retirees are
sharing in the Nation's growth in output. A policy of tying social security benefits
to the price level, while guaranteeing a fixed real income from this source, permits
most of the aged no participation in economic progress and may even discourage
broader attempts to liberalize benefits. Only by tying retirement income to the
growth in output, rather than to prices, will their relative deterioration in income
be prevented. 8

The goal of extending the gains from growth to retired persons may become
merely one part of an economywide movement to spread technology's expanding
output to nonworking members of society. Just as rising productivity per
man-hour speeds up the rate of movement out of the labor force and increases
the amount of leisure time, so, too, this rising productivity increases the quantity
of goods and services that must be purchased. As the number and proportion of
nonworking adults increase, the problem of distributing the national product
becomes more acute. To the extent that insufficient demand (rather than re-
source constraints) limits total output, failure to apportion money claims to the
aged, the unemployed, etc., results in lower levels of output than need be the case.
Again, the curious inversion seems to have occurred. In the past it has often been
argued that distributing income to persons not at work would reduce economic
incentives and lower output. Now there seems to be some grounds for fearing
that failure to apportion income to nonworking persons will limit demand and thus
lower output.

The difference lies, of course, in the decline in need for certain types of human
labor. This decline renders unemployable many of today's workers, and because
of their inferior educational and skill levels a large proportion of these are workers
approaching retirement age. It is therefore important to consider policies
dealing with today's retiree in this particular context of diminished job oppor-
tunities, and to analyze separately the position of the retiree of a decade hence.

B. The timing of social policy
It is obvious that the present generation of retired persons have scant oppor-

tunity to work, and that in the absence of some shift in policy, the age group
60 to 65 will be under pressure to retire altogether at age 65, or in many cases to
retire earlier. This confusion of retirement policy and unemployment policy
encourages today's worker aged 62 or over to dilute his social security benefits
and accept a reduced private pension, if any. Once he has decided to do so, he is
thereafter classified as retired, rather than unemployed, although often he would
prefer to continue working.

Two types of policies have been suggested for this immediate situation. First,
it would be possible to adopt measures which would spread the work differently
and in so doing "share the unemployment" among all nge grouDps. Bv reducing
the workweek, for example, or by major efforts aimed at educating and training
young persons it might be possible to reduce the pressure for early or compulsory
retirement. Such measures could be viewed either as a means of creating part-
time unemployment for a much larger group as opposed to full-time unemploy-
ment for older persons, or as a mechanism through which all of society is permitted

.inmph J. Spengler and Juanita M. Kreps, "Social Credit for the Aged," in Kreps, op. cit.

53-484-65--9
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to share in increased leisure. The view one holds of this process depends onwhether he prefers goods to leisure or vice versa.
Not only is the question of goods versus leisure at stake, however, with in-creased productivity some increase in leisure is inevitable. The use of the word"inevitable," incidentally, belies our reluctance to embrace this non-Calvinisticuse of time. At issue also is the question of the temporal distribution of leisurediscussed elsewhere by Professor Spengler. He suggests that a reduction in thenumber of workweeks per year is preferable to a shortened workweek or workday,and this distribution of leisure would seem to be preferable also to the short-ening of worklife via early retirement. For one thing, an increase in the lengthof the annual vacation would surely have great utility to the man who has 50weeks of work and only 2 of leisure. It seems likely, also, that the shorterworkyear would increase the taste for and consumption of various goods andservices. Spreading leisure in this manner would then have the effect of raisingthe demand for labor along with the increase in leisure. Even more important,perhaps, the distribution of earned income is uninterrupted by lengthened va-cation, whereas retirement usually brings sudden and sharp curtailment in livingstandards. Spreading the leisure among the employed members of society hasthe advantage of lengthening worklife (as compared with conferring an ever-lengthening period of leisure on the retiree), and hence spreading earnings over alonger portion of life. Since one of the major problems created by the increasein the number of nonworking years is the apportionment of income during theseyears, measures to prevent further enlargement of the retirement period areappropriate.

In practical terms, however, there may be little hope of staying the pressurefor early retirement of workers in the present 55 to 64 age group. A long-termreduction in the number of workweeks will not solve today's problem; in fact, inthe case of the lengthened vacation period provided for steelworkers, early reportshave indicated that the number of new jobs created has been disappointinglysmall. Even a reduced workweek might affect the demand for older workers,services only moderately, given the present level of unemployed younger persons'and the likelihood that industry would economize further in the use of labor iflabor costs rose.
In this period of unemployment, it would seem important to deal with theunemployed older worker on the same basis we deal with the unemployed of anyage groups, i.e., through unemployment insurance, and to retain retirement bene-fits for actual retirement which would ideally not occur before age 65, and certainlynot before age 62. In so doing it will clearly be necessary to make increasedunemployment benefits available for longer periods. Since many States are nowreluctant or unable to make any substantial increases in benefits, but instead areattempting to reduce outlays because of diminished reserves, some form ofFederal supplementary unemployment benefits is needed. Within the frameworkof unemployment compensation, special attention should be given to the olderworkers, who suffer longrun unemployment more frequently than younger workers.It may even be necessary to provide something close to permanent benefits tothose older workers who have been displaced by technology and who possess lowlevels of education and skill.
This second type of policy-of "pensioning off" many of the workers in theirpreretirement decade, through special unemployment insurance arrangements-has the advantage of being a shortrun device for meeting what we hope will be ashortrun problem. In the longer run, the problem may be eased somewhatwhether or not we achieve full employment, as a result of broad social changesand as a result of improvment in the position of the older worker and retiree.Society's gradual acceptance of (and even demand for increases in) the amountof leisure may result from changes now taking place in the composition of thelabor force.9 This tendency will hold, however, only if income is maintained inthe retirement period. Moreover, the longrun pressure for early retirement willdiminish if the temporal distribution of leisure and the accompanying temporaldistribution of income shift in the desired direction.
The economic position of the older person, although likely always to be relativelydisadvantaged, nevertheless will surely improve somewhat in time if his retirementclaims are thinned down by financing unemployment during his later workingyears. Improvement in educational levels should bring improvements in earningcapacity and employment stability. Private pension benefits can be expectedto grow for certain groups of workers. The increasing use of part-time workers
El. L. WiieusKy, bLife Cycle, Work Situation, and Participation," in Robert Kleemier, editor, "Agingand Leisure: Research Perspectives on the Meaningful Use of Time" (New York, Oxford University Press,19i1), ch. 8.
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indicates some willingness on the part of industry to create arrangements whereby
older workers as well as other adults can achieve a more nearly optimal distribution
of their time as between work and leisure. In addition to these sources of longrun
improvement, policies designed to spread lifetime earnings more evenly between
working and nonworking years, discussed below, would seem appropriate.

III. POLICY CONSTRAINTS AND MECHANISMS

The problems inherent in providing economic support for the aged are thus in
part short run, even temporary, and in part long run and permanent. At present
the aged's inferior economic status can be improved only by creating for them
better job opportunities or by transferring to them an increased share in the
national product. The former requires a solution to the problem of unemploy-
ment and such a solution will not be found immediately. On the contrary, con-
tinued unemployment among workers of all ages will surely lend support to the
move for early retirement. The latter alternative involves both an increase in
the level of social security benefits and provision for supplementary unemployment
benefits to those workers who cannot find jobs during, say, their 10 preretirement
years.
A. Early retirement and income maintenance

In the long run the male's full-time participation in the labor force will tend to
become more and more concentrated within the middle years, making necessary
a gradual increase in the amount of income transferred to nonworking adults
(both young and old) and their families. This trend can be slowed, however, by
distributing leisure throughout working life rather than lowering retirement age.
Union-management contracts providing for longer vacations would serve this
purpose, as opposed to attempts to provide earlier pensions. Moreover, govern-
mental provision for unemployment compensation for the older displaced worker
would slow the downward pressure on retirement age which, in the absence of such
provision, will come to be 60 rather than 65.

Permitting retirement at, say, age 60 by offering reduced benefits at that age
would seem to allow the maximum freedom of individual choice as between goods
and lesiure. This freedom is illusory, however, if retirement benefits are merely
subsistence level, and if the worker is expected to retire more or less automatic-
ally as soon as his pension is available. There is some danger that optional
retirement may soon become compulsory retirement in a period of unemploy-
ment and that in concentrating on reducing the labor force size the income needs
of persons forced into early retirement may not be given adequate consideration.
Under the present social security arrangements, the man who retires at age 62
with a wife the same age receives a substantially reduced benefit. Given the
income levels of today's aged, it seems unlikely that such a reduction in benefits
would be elected voluntarily. Extension of reduced benefits to the group aged
62 to 64 was designed, in fact, for those persons who for reasons other than dis-
ability were unable to find substantial employment. The work experience of
OASDI beneficiaries indicates that of the beneficiaries aged 62 to 64, a smaller
proportion work full time than is the case of the beneficiaries aged 65 and over.
The composition of the younger beneficiary group further reveals characteristics
that adversely affect employment opportunities. Nonwhites are about twice,
and persons in hospitals and nursing homes about four times, as prevalent among
the 62- to 64-age male beneficiaries as among the older beneficiary group. Average
earnings in the younger group were only $700 in 1962.10

Optional early retirement which merely serves the function of providing income
to the present group of older workers who cannot find jobs would not be objection-
able if this policy did not also have the effect of reducing benefits to the group
whose retirement income will be extremely low even without such a reduction.
If, in addition, industry, unions, and the public adopt the attitude that workers
who can claim even a reduced OASDI benefit should do so in order to make their
jobs available for younger workers, a hardening of the lower retirement age is
likely to ensue. Such a development is undesirable unless it is accompanied by
a significant upward revision in benefits.

B. The constraints on income
The shortrun costs of providing adequate income for older workers now being

squeezed out of the labor force and the longrun costs of raising the benefits paid
to retirees (and paying these benefits for a lengthened retirement period) need
to be considered with reference to the economic changes now taking place. In

'° Lenore A. Eptein, "Report No.2: Work Experience and Earnings ofthe Aged in l9G2," Social Security
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particular, the kind of income maintenance program a society can afford for itsaged is a function of its level of output and the competing demands of otherage groups. If because of productivity growth and increased labor force size,society no longer demands the services of a large proportion of its older people,the argument that maintaining too high a retirement income discourages incentivesto work is not applicable. Or, to the extent that it is applicable, the higher incomeaccomplishes the now desired end of inducing people not to work. The onlyconstraints on the income provided the retiree are then the constraints placedby aggregate output and the claims of younger members of the society.
In the decade of the fifties the output of goods and services rose from a dollarvalue of $285 billion in 1950 to an aggregate of $503 billion in 1960. At thebeginning of 1965 gross national product was running at a rate of roughly $625billion. This growth in the Nation's output raised the median income of familiesfrom $3,319 in 1950 to $5,620 in 1960. In constant (1960) dollars, the medianfamily income rose about 40 percent in the period 1947-60; this was a rate ofgrowth of about 25s percent per year. The median income of unrelated individualsrose from $980 in 1947 to $1,720 in 1960. In 1960 the median income for familiesheaded by persons aged 65 and over was $2,900, or about half the $5,900 receivedby families with younger heads. The median for unrelated individuals aged 65and over was $1,100, or about 40 percent of the $2,600 median for younger per-sons. 11 Later data from the 1963 survey of the aged indicate 1962 median incomesof $2,875 for aged couples and $1,130 for aged individuals.12
By what order of magnitude might the income of the aged be raised during thepresent decade, on the assumption that these trends in total output and in medianfamily income continue? Assume, for example, that median real income for allfamilies rises another 45 percent between 1962 and 1975. If they are to sharein this rise on the basis of present incomes the aged's median family income wouldincrease to $4,169 and the aged person's median to $1,639 in 1975. Moneyincomes would have to increase faster to the extent thai prices rose. A 45-percentincrease in real income during this period would not reduce the disparity in in-comes now existing; in fact, since the aged's income base is so much lower, theabsolute rise would still allow the young to gain relative to the elderly.
Given the constraint of the assumed growth in real income, the aged's economicposition can be further improved only by some redistribution of the output.This second constraint-the competing demand of younger age groups for theNation's product-is particularly evident at present, as efforts to train and createjobs for youth; to reduce poverty, especially in certain geographical areas; andto raise wage incomes, gain momentum. Such programs are of obvious longrunimportance to the aged; success in upgrading the skills and earning capacity oftoday's worker improves his chances of an adequate retirement income. Thequestion of the aged's proper share in the national product nevertheless continuesto go unanswered. In the growing volume of literature on the deprived positionof the aged vis-a-vis the rest of the population, questions of how much of a shiftin income is appropriate, or on what basis the income ought to be apportioned,

are seldom raised.' 3

Proposals for redistributing income are generally viewed with alarm and thisopposition persists even when the proposed redistribution is from son (who worksand pays OASDI taxes) to father (who is retired). The impersonal tax arrange-ments by which the working generation now transfers income to retirees tends toobscure the true nature of intergenerational support. An increase in payrolltaxes may be resisted by the worker, although alternatively he may have tosupplement his parents' income directly. In either case, a redistribution ofincome occurs. But the manner of redistribution markedly affects family relation-
II "Income of Families and Persons In the United States, 1960," Bureau of the Census, Current PopulationReports, Consumer Income, series P-60, No. 37, 1962.
' Lenore A. Epstein, 'In~come of the Aged in 1962: First Findings of the 1963 Survey of the Aged,"Soeial Security Bulletin 27 (i964), pp. 3-35.

la The question of income standards is discussed in Lenore A. Epstein, "Income Security Standards inOld Age," a paper presented at the International Gerontological Research Seminar, Markaryd, Sweden,Aug. 6-9, 1963. The issue of public versus private programs for financing income in old age it discussed inEveline M. Burns, "Public and Private Provision for Income Security in Old Age," a paper presented atthe same meeting.
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ships, particularly living arrangements. Moreover, the aggregate demand for
goods is likely to be influenced significantly, intrafamily support, being less pre-
dictable, providing a much less stable demand for goods on the part of the aged.

Opposition on the part of middle-aged and younger persons to a higher payroll
tax might be reduced if the relation between taxes and benefits were more clearly
understood, and if it were further understood that higher benefits would also be
available to the present taxpayer when he retires. But even the promise of a
higher retirement income would probably fail to convince a majority of persons
of the merits of shifting income via taxes. For vast numbers of Americans have
traditionally exhibited very high rates of time preference. Usually, the family's
demand for goods and services rises faster than income, with the result that
personal debt, rather than saving, ensues. Even relatively high income families
often overspend their incomes. They are therefore under pressure to collect as
much of their income as possible for current consumption. Failure to spread the
family's income more evenly over the lifespan through private saving and annuity
plans indicates the extent of our unwillingness voluntarily to postpone consump-
tion. It indicates also the wisdom of relying on some form of forced saving (as
in a pension plan) or public transfer to provide income for old age.

Consideration of the question of the aged's proper share of the total income may
be one indirect result of the attacks now being made on low income groups in
general. The position that incomes below a certain level should not be permitted
implies a willingness to take the action necessary to raise these incomes. Capacity
to raise incomes is dependent partly on growth of output, but partly also on the
willingness to redistribute what is produced. If the public accepts the notion that
a family income of less than $3,000 is "too low," it accepts a definition of the
minimum extent to which any family shares in a given output. Although the tar-
get group includes all families whose incomes are below a certain level, the dis-
proportionately large number of older families who are below this level calls
attention to this particular group. Families headed by persons age 65 and over
comprise 34 percent of the families with incomes under $3,000, but only 14 percent
of all families.

Until such time as the concept of a minimum income is actually established, or
until some other benchmarks are drawn indicating the extent to which the aged are
to participate in present and future national product, the goal of economic policy
for the aged (and hence the constraints on this policy) remain undefined. Broadly
conceived, the goal might be set, as indicated above, in such a way as to insure that
the aged share proportionately in future growth of national income, thus making
the rate of such growth the only constraint, no redistribution of present incomes
being involved. Alternatively, the goal might be the maintenance of some level of
real income (above that now prevailing) for all aged persons, with incomes in excess
of this minimum being determined by past savings, wage-related be!efits, private
pensions claims, etc. The setting of such minimums would involve some redistri-
bution, presumably through general tax revenues, and the establishment of
mechanisms through which these minimum incomes would be maintained in the
future.
C. Policy mechanisms

The media for publicly transferring income to the aged are already established,
and there is growing use of private transfers through the medium of pension
funds. The expectation that a decade hence only about 25 to 30 percent of the
aged population will be receiving private pensions underscores the continued
need for reliance on social security benefits, which by 1965 will extend to 9 out
of 10 persons aged 65 and over.

In order for the aged to achieve the minimum incomes currently set as the
poverty levels, more than 50 percent of the families and about 60 percent of the
nonmarried persons would need increases in income. Alternatively, money
incomes somewhat lower than the $3,000 per family and $2,000 per individual
have been suggested, in part to take account of the fact that an elderly couple has
a lower cost of living than a younger family. For an elderly couple, figures of
$2,800 and $2,500 have been discussed. If $2,500 for an older couple and $1,800
for a single person are taken as the poverty lines 14 (which are the approximate
amounts required for the Department of Agriculture's low-cost food plan, assum-

" See Margaret S. Strotz, "The BLS Interim Budget for a Retired Couple," Monthly Labor Review,
November 1950; Mollie Orshansky, "Budget for an Elderly Couple: Interim Revision for the Bureau of
Labor Statistics," Social Security Bulletin, December 1960; "Technical Note: Estimating Equivalent
Income on Budget Costs by Family Type," Monthly Labor Review, November 1960; Lenore A. Epstein,
"Retirement Income and Measures of Need," Division of Program Analysis, Social Security Administra.
tion. February 1964.
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ing that the elderly couple spends 27 percent of its income for food), a large pro-portion of the aged would still fall below these incomes. In 1962, two-fifths ofthe older couples and three-fourths of the single persons would not have sufficientincomes to meet the low-cost standard. Even the Department of Agriculture'seconomy plan, which has been priced at $1,800 for an older couple and $1,300 foran individual, is out of reach of more than one-fourth of the couples and aboutthree-fifths of the older single persons.' 5
If a minimum income is to be guaranteed to the aged, the minimum needs tobe set with reference to the acceptable minimum for all families. However, someof the means by which the minimum might be achieved for younger families wouldnot effect the aged's income. An increase in the minimum wage, for example,would not improve the position of lowest income elderly, since most of themdo not work. Increases in social security benefits and in old-age assistancepayments are essential if the extremely low incomes are to be affected. However,the cost of financing of such improvements in income should probably be spreadbroadly, rather than being limited to payroll taxes.
A very rough estimate indicates that the cost of raising the incomes of agedfamilies and individuals to the level necessary for the economy food plan ($1,800and $1,300) would be about $3Y2 billion.ii The cost of raising the incomes to thelow-cost food plan ($2,500 and $1,800) would be something over $7y2 billion.Approximately three-fifths of the costs involved would arise from payments madeto nonbeneficiaries; hence reliance on an increase in the OASDI tax to carryall of this cost does not seem appropriate. Rather, the cost could be borne inthe same way the overall poverty program is financed-i.e., from general taxrevenues. Or some combination of general revenues and payroll taxes couldbe utilized.i7
Once the aged's incomes have been raised to these levels, the problem of providingretirees some share in the growth of the national product can be met most easilythrough increases in OASDI benefits which reflect this growth. Since wages rise

Is These figures are based on the aged's income levels according to the 1963 Survey of the Aged, and re-ported by Lenore A. Epstein in the table below:

Size of money income for units aged 65 and oner: Percentage distribution by income intersal, 1962

Noanmarried personsTotal money income Married No_________persons
couples I

Total Men Women

Number (in thousands):
Total -- ------------------------- 5,445 8,731 2,402 6,329Reporting on income -4, 719 7,709 2,173 6 536

Total percent - 100 100 100 100
Less than $1,000 -_----- 5 44 32 49$1,000 to $1,499 -10 22 25 21$1 .500 to $1,999 -14 13 12 13$2,000 to $2,499 13 8 11 7$2,500 to $2,999 ----- ------------ 12 4 6 3$3,000 to $3,999 -16 4 6 3$4,000 to $4,999 -11 2 3 1$3,00 to $9,999 -- ------------ - 15 4 6 3$10,000 and over -5 () 1 (2)

Median income -$2, 875 1, 130 $1, 363 $1, 015

X With at least 1 member aged 65 or over.
2 Less than 0.5 percent.

Source: Social Security Bulletin, 27 (1964), p. 8.
"0 This estimate was made earlier and reported In Kreps, "The Aged Poor," a paper prepared for the U.S.Chamber of Commerce Task Force on Economic Growth and Qpportunity.
i' A popular technique for making any desired outlay appear feasible is to compare It with the nationaldefense budget. Hence, It can be argued that raising the aged's Incomes to the "economy" level wouldrequire an expenditure equal to about 6 percent, and raising these incomes to the low-cost budget levelan expenditure of approximately 14 percent of the current defense cost. By the same reasoning, the cost ofraising the Incomes of all families and persons to the $3,000 and $1,500 levels has been estimated at $11 billionor one-fifth of the defense budget. One might also note the relative magnitudes of the cost of a particularprogram designed to alleviate poverty at home and the cost of foreign aid, which in a general way is aimedat the same goal for underdeveloped countries. If foreign aid expenditures were diverted to expendituresfor the aged in this country, most of the cost of raising incomes to the "economy" level would be covered.
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in rough proportion to productivity growth, the source of some of the revenue
for benefits would logically be some proportion of this wage increase. The
possibility of financing improved retirement benefits on a tripartite basis, with
employers, employees, and public revenues sharing the cost, should be considered.

IV. SUMMARY AND CONCLUSIONS

Employment opportunities for most persons past the age of 65 are scant, and
it seems unlikely that these prospects will soon improve. In fact, the persistence
of long-term unemployment among older workers and current attempts to draw
men in their early sixties out of the labor market threaten both the earnings of
workers in their preretirement years and the adequacy of benefits received during
retirement. The availability of part-time employment for persons in retirement
may offer some supplementary income, but the secular decline in labor force
participation of older men is expected to continue. The position of today's aged
is particularly disadvantaged because of their relatively poor earnings in the past,
resulting in low retirement benefits; because of their low educational levels
resulting in low job aptitudes; and because of the current level of unemployment,
which reduces job opportunities for all persons, but particularly the elderly.

Movements toward earlier retirement age, being attempts to alleviate the
present problem of unemployment, sometimes result in merely reclassifying the
older unemployed worker, whether or not an adequate retirement income is
available. There is some danger that in this attempt a new class of future aged
poor will be created. These early retirees will not only have meager private
resources; they will also suffer reduced monthly benefits which then must sustain
them during longer periods of retirement. Alternatively, it would be possible
to provide unemployment benefits or some other form of transfer to these marginal
workers until they can qualify for retirement benefits at age 65, and thereby
maintain for them their maximum income during actual retirement. These
temporary measures would ease the aged's present difficulties but would not
create additional future problems.

Decision as to the appropriate retirement age is but one aspect of the larger
question: What is the best temporal distribution of leisure? Increased leisure,
made possible by the growth in productivity, can be apportioned over the work-
life rather than being concentrated in a longer retirement period. The advantages
of such an apportionment are at least twofold: one, leisure in the form of longer
vacations is likely to have a greater utility than leisure in the form of extended
retirement (and may well raise the level of demand for goods and services) and,
two, earnings are distributed more evenly over the lifespan.

Even if the present problem of unemployment is treated as unemployment
and early retirement is resisted, the future incomes of persons aged 65 and over
will be maintained at an adequate level only after certain fundamental decisions
are made regarding (1) the minimum income, if any, which society intends for
all its members, including the aged, (2) the extent to which non-working groups
are to share in the fruits of economic growth. The first of these questions is far
from being resolved, but past measures such as the minimum wage laws, and
current discussions, particularly those surrounding the poverty program, reflect
a view that incomes below certain minima are unacceptable. The second question
has received very little attention, although in its resolution rests the economic
future of the aged.

The primary constraint placed on income maintenance programs is, .of course,
the size of the national product; to date, no method has been discovered that
would enable an economy to confer on its members more goods and services than
it produces. However, if the income in question is that of a particular group in
the economy, obviously the further constraint of the needs of other groups also
applies. Since there are competing needs, defense of higher transfers of income
to the aged rests upon the present disparities between the incomes of the aged and
those of younger persons, and on the inability of the aged, in most cases, to find
jobs.

If the gains from technological progress are to be taken partly in the form of
increased leisure, and if a good bit of this leisure is to accrue to mankind during his
later years, it is necessary to spread man's ever-growing income over a longer
lifespan, which includes an increasing number of nonworking years. Allotting
the aged person an increased span of leisure without also allotting him adequate
income converts leisure from a utility to a disutility and makes retirement syn-
onymous with unemployment. Within the overall constraints of total income
and total needs, the temporal distribution of both leisure and income needs to be
reappraised.
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STATE OF RHODE ISLAND AND PROVIDENCE PLANTATIONS,
DEPARTMENT OF SOCIAL WELFARE,

DIVISION OF PUBLIC ASSISTANCE,

Providence, R.I., August 20, 1965.Hon. EDWARD M. KENNEDY,
Senate Office Building,
Washington, D.C.

DEAR SENATOR KENNEDY: I am writing to express my support of your efforts
to establish some realistic base to the standards of assistance for the aged as
reported about hearings before the Special Senate Committee on Aging. Despite
Federal participation, there have been wide extremes between the case payments
in the various States.

For a long time I have felt that Federal leadership is necessary in order to
assure that the needy aged would receive payments which would assure a reason-
able standard of health and well-being.

Enclosed please find a copy of a speech which I gave at the American Public
Welfare Association meetings in Washington, D.C., in 1963. This paper with
modifications was published in Public Welfare, the. journal of the American
Public Welfare Association in October 1964.

I consider the furnishing of the essentials of living to be the basic element in
providing social services. Effective rehabilitation, or even self-care, is unlikely
without the means for basic subsistence. Therefore, I feel that the 1962 Public
Welfare Amendments will be limited in their effect until the problem of adequate
assistance is resolved.

In the subcommittee hearings of the Special Committee on Aging which you
held in Providence, R.I., on January 21, 1964, I attempted to convey to the
committee the urgency of this matter, but unfortunately sufficient time was not
available to make a complete statement.

Please be assured of any support which I can give to your efforts in this matter.
Very truly yours,

JAMES H. REILLY, Administrator.

THE PRIMARY FACTOR IN GOOD SERVICES-ADEQUATE ASSISTANCE GRANTS

Address by James H. Reilly, Public Assistance Administrator, at the American
Public Welfare Association Round Table, Washington, D.C., December 4,
1963
I was most anxious to accept this invitation to speak to you about this very

important subject. I know that there is not a man or woman among you who has
not borne that burden of disaster which has inclined our shoulders and moistened
our eyes within the past 10 days. And though I do not demean-could not even
if I were so disposed-the greatness of John F. Kennedy, my own personal
bereavement haunts me with yet another of his fellows.

I was younger then and there was great poverty in these United States. Men
marched on Washington and sold apples on the streets. In those days medi-
care-or whatever else you want to call it-was not known. To our disadvantage,
if not our ignorance, there were no great programs for the mentally ill, the re-
tarded, the crippled, the weak at heart, the person with cancer. There was only
the poor, and one man was determined to act on this problem and spoke openly
about it. He made plans on how to mount his attack as feeble as they might
seem in these enlightened days.

These plans were known as CCC, WPA, PWA and they were useful and men
worked and they had pride in themselves. That man's name was Franklin
Delano Roosevelt. And there were those who helped him-lobbyists and legis-
lators strode the Halls of our Congress and assured the passage of bills that would
feed men and their families. The same was true at every State legislature in the
land. Men and women were concerned with the plight of the poor and they were
determined to act-if only through "make work" programs. There were few,
if any, legislators in the land who did not cultivate the vote of the poor.

Today there are few. Today I would wager there is not a lobbyist or Congress-
man who, above all else, espouses the problems of the poor. Not in our Congress,
not in our State legislatures; but there is no dearth of persons who wish to investi-
gate the poor.

Ever since the days of Franklin Delano Roosevelt and the birth of the Social
Security Act small advances have been realized. ± am aware of this. Our situa-
tion today, and I guess for the near future at least, will rest with those in the
social work field to promote advances which will swell the stomachs of the poor



SERVICES TO THE ELDERLY ON PUBLIC ASSISTANCE 121

with food rather than with hunger. Public welfare arouses the conscience of the
community to the acute needs within the field.

Adequate assistance grants are a prerequisite to the achievement of social serv-
ice goals. The presence or absence of sufficient money to purchase the necessities
of life affects physical condition but also personal relationships within the family
and the community. The caseworker may have at hand improved resources
within and outside of the agency, but if adequate assistance is not available, the
casework staff operates with considerable handicap. An increased investment in
social services without a similar commitment for adequate allowances limits the
possibilities for case movement.
The intent of Congress

In 1956, Congress promulgated the goals of self-care, self-support, and the
strengthening of family life for public assistance. In 1962, it extended these
objectives with the services amendments which directed the States to establish
"prescribed" services. Both the Congress and President Kennedy expressed a
concern that the States would not only develop services, but would also increase
their assistance grants. The Congress had increased the formulas for Federal
participation but few States passed the money along to recipients. It should be
noted that although the Federal formulas were increased three times in 6 years,
the revisions in 1960 and 1962 did not apply to ADC, the family program with
substantial unmet need.

The Public Assistance Advisory Council report in 1960 showed that unmet
need for the Nation as a whole according to monthly ayments in OAA repre-
sented one-half or more of the cost of 1 week's food. In ADC the unmet need
represented the cost of up to 3 weeks' food per recipient under the U.S. Depart-
ment of Agriculture low-cost plan. Although there has been action to improve
public assistance services, there has been a paucity of effort in behalf of better
assistance grants.
The problem of poverty

The problem of meager assistance allowances is but one part of the larger picture
of poverty in the United States and the apathy of the general public about it.
The proportion of income going to the bottom 20 percent of society is less today
than it was in 1910 while there has been substantial gain in the middle income
groups. In 1947, there were 7.4 million family units with incomes of less than
$40 per week (in 1960 dollars). In 1960, there were 7.2 million family units with
income of less than $2,000 per year, or 13 percent of all families and unattached
individuals. In those 13 years the gross national product had risen from $314
billion to more than $426 billion (1959). In that period at least 7 million families
have not benefited from the postwar prosperity.

David T.. Bazelon in his book "The Paper Economy" states: "It is very im-
portant that under the New Deal and early war years we experienced a genuine
decline in poverty. But not during the postwar boom. The reason is partly that
in the thirties the decrease in poverty was intended, and since the war years,
there has not been any concerted attack upon it. The poor have been left behind
while the organized workers and the new middle class continue their climb up the
ladder * * *."

The New York Times on October 7, 1963, commented on this problem in an
editorial called "Our Affluent Metropolis:"

"The family budget standard just issued by the Community Council shows
that New Yorkers in low-to-moderate income brackets are eating more meat,
seeing more shows, walking on thicker rugs, and generally living better than
they did 8 years ago. In fact, a family of four now spends $6,26S annually as
against the $5,325 that made up its budget in 1955. All this would give us a
decidedly expansive feeling were it not for the fact that 300,000 New York families,
or roughly one family in eight, have incomes less than the standard budget, and
in this group the ratio for Negro families runs 2% times the ratio for whites.
The ratio for Puerto Ricans is three times as great. Affluence still has a lot of
picking up to do."

Although only about 20 percent of the poor receive welfare aid, the Conference
on Economic Progress say- that two-fifths of our Nation lives in povertv or
deprivation. Estimates run from 34 million persons to 77 million persons. -The
low estimate is based on a single person with less than $1,250 annual income;
a couple with less than $1,750 annual income; or a family of four with less than
$2,700 annual income.

Although 60 percent of all Negroes are classified as poor, 80 percent of the poor
are white. There are 4.5 million aged living on pensions, support from relatives,
or OAA. Some 3 millinrn nhildren and about 8 million adults receive public
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assistance. Another 3.5 million persons in financial need receive surplus foods
from welfare departments. The social work profession should be vitally interested
not only in the public assistance caseload, but about all of those living in these
groups which spawn public assistance need. Those living on the threshold of
public assistance are the potential recipients of assistance in the future depending
upon economic developments.
The public assistance situation

The advisory council on public assistance devoted a major portion of its
report in 1960 to the need for adequate public assistance grants. It noted that
American standards for health and well being assume that every human being
needs:

Food enough and of the right quality to nourish his body.
Clothes and the wherewithal to keep them repaired and clean.
Shelter decently furnished and clean, with light and heat and water and

sanitary facilities.
Incidentals for personal grooming and a little extra for a newspaper, the

church collection, for school and to participate in school activities.
In addition to these basic living requirements, adequate medical care is anessential.
Have the Federal, State, and local contributions been sufficient to permit the

maintenance of a level of health and decency? The national investment in public
assistance has remained at a static level of only 0.8 percent of personal income
since 1953. Dollar expenditures have increased but no greater share of our
increased affluence has been invested in this segment of our society in an attempt
to improve their condition. The average payment per person per day on ADC is
less than $1 per day. Since the last revision in the Federal contribution in AFDC
was in 1958, a revision is overdue. In March 1963, 30 States were making pay-ments in AFDC which were higher than the Federal matching ceiling. At the
State level only 12 States are meeting need in full in AFDC. Only 13 States are
meeting need in full in OAA. Most States apply a maximum to the amount of
the money payment made to individual recipients and families. Another 12
States are not meeting need according to their own established standard of need.
These States reduce payments on a flat basis or apply a percentage reduction inone or more programs. It should be noted further that some States which claim
to meet need in full base it upon standards that have not been adjusted to the in-.
creases in the costs of the necessities of life over the years.

The nationwide study conducted by the University of North Carolina for theAmerican Public Welfare Association in 1963 called "An American Dependency
Challenge" said:

It is clear that the public welfare agencies estimates of the needs of ADC
families fell far short of what is considered a minimal budget for U.S. families
as a whole."
The effects of inadequate income

You are aware as I am that inadequate income has a destructive effect on human
life. It causes poor nutrition, it forces people to inhabit crowded slum areas, it
causes poor health, and it destroys incentive. A recent report in Rhode Island
showed that it even causes a higher death rate. Dr. Edward G. Stockwell, of
Brown University, in a special study found "a very pronounced inverse relation-
ship between social rank and the level of mortality."

Inadequate income causes children to become distraught, resulting in mal-
adjustment in school and in the community. It leads to school dropouts because
of the need to earn to improve their level of subsistence. Lack of income causes
family breakdown. It is an important factor in the dissolution of marriages
through divorce, separation, and desertion.

Low income is a characteristic of the one-parent family. In 1960, among the
4.6 million families with a female family head the median income was only $2,968
and almost two-thirds lived in poverty. About one-third were under $2,000 and
nearly one-sixth under $1,000. Low income and ill health are closely linked-
16.5 percent of persons with family income of less than $2,000 are disabled or have
their major activity limited by a chronic ailment.

There is also substantial evidence that the growth of poverty and dependency
are in themselves caused by poverty. Although satisfactory income alone does
not guarantee that children will escape low income status as adults, it is usually aprime criteria. Calling it "the legacy of poverty" Mollie Orshansky in an
article "Children of the Poor" in Social Security Bulleiiin, July 1963, stated:

"There are people whose only legacy to their children is the poverty and depri-
vation which they themselves inherited."
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She pointed out that 40 percent of the parents receiving ADC had themselves
been assistance recipients as children.

The recent nationwide study of AFDC requested by Congress identified exten-
sive error in the use of assistance standards by social workers. The simplification
of these procedures has been suggested to enable an improved correctness of pay-
ment. Some believe that the errors are caused by the inadequacy of the standards
and the efforts of the social worker to grant every possible allowance to the family
to enable minimum subsistence. The Bureau of Family Services has begun work
with the States to simplify their standards. A meeting of a group of State admin-
istrators in Washington, D.C., in September 1963, suggested that the focus be
placed on increasing the allowances and that administrative simplification should
be a byproduct of such action. It was generally agreed that if States are not
meeting need according to their own standards for low-cost subsistence, inten-
sification of social services could have limited results. At the APWA regional
conference in September 1962, Sidney Hollander said:

"Relief grants are so inadequate in some areas as to constitute a national
scandal. Should you be inclined to complacency give a glance at the recent
report of Eveline Burns and hide your heads. Not security but planned and
imposed hunger is what it reveals. 'Casework' she insists, 'can be no cure for
empty belliesV; that there can be slight acceptance of reconstructive help in settings
of degradation and squalor, where every vestige of decency and self-respect is
denied. That has long been my conviction too. For me, the inadequacy of
aid constitutes welfare's challenge No. 1. Many of you, I suppose, see those
monthly HEW charts with their record of each State's aid to its unfortunate,
and I wonder if they shame you as they do me. That anywhere in this land of
affluence pittances averaging less than $3 a week are considered adequate for a
dependent child; less than a dollar for those on 'general assistance.' To me
this is a scandal, a national disgrace. Is this the goal of security, not to relieve
distress but to assure it? Can any program be justified that fails to recognize
that people must eat whether we list them as employables or unemployables;
that they must have clothes whether they are married or single; that they must
have a place of shelter whether they are black or white; that they are eligible for
sickness and death even through they be ineligible for relief. Is it enough to
keep people from starving? Have they not the right to live, not simply to be
kept alive? If a 'challenge' is what you seek, need you look further than this?"

Plans of action
1. Congress.-Congress should review Federal participation in AFDC and bring

this to the same level as the adult categories. With so much at stake in the
development and maintenance of sound family life and the preparation of children
to become responsible adults, it is difficult to understand the lack of adjustment
of the Federal financial formulas in ADC.

The Conference on Economic Progress reported that:
"During the 9-year period from the start of 1953 to the end of 1961 as a whole

sufficiently higher public outlays in addition to reducing poverty and deprivation
by promoting more employment and production, should have flowed substantially
into improved education, health services, housing and other human welfare
programs."

It stated that Federal sponsorship of increased general public assistance pay-
ments is urgently needed. Under the Federal-State program of ADC the average
payments in November 1961, were only $31.26 per recipient and only $121.29
per family with dependent children. In the same month the average monthly
payment under the Federal-State program for OAA was only $68.78. With much
more Federal aid, these averages generally should be doubled by midsixties.
("Poverty and Deprivation in the United States"-Conference on Economic Prog-
ress, Washington, D.C., 1962.)

2. U.S. Bureau of Family Services.-There are a variety of actions which
should be taken to remedy the problems of inadequate assistance. The Bureau
of Family Services should assume a leadership role in setting up standards of
assistance that are compatible with health and well being. Historically the
States have had the responsibility to establish standards. When a State has
failed to meet need adequately, people become deprived. It should be the re-
sponsibility of the Bureau of Family Services to influence the States to set siand-
ards which will help maintain reasonable subsistence. If the Bureau has the
power to require the establishment of caseload standards and types of services to
be rendered by the States, it should be just as concerned about those parallel
factors in public assistance, allowances to purchase the necessities of life.
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Both the U.S. Department of Agriculture and the U.S. Department of Labor
publish statistics on living requirements and on the cost of living. The Bureau
of Family Services could begin to influence State plans by designing minimum
cost standards according to a regional plan and set reasonable standards of living
for those who must depend upon public assistance.

The Social Security Act begins with a statement that it exists "to provide for the
general welfare." What could be more important to the general welfare than
enough food to eat, decent clothing, and a place to live? In 1961, Secretary
Flemming ruled that a State was out of conformity for Federal funds when it
imposed a "suitable home provision" in ADC. Isn't the establishment of a level
of assistance inadequate to meet basic need out of conformity with the objectives
of the Social Security Act?

S. Local responsibility.-Basically, however, the quality of the public assistance
program must be determined by the State and local communities. The States
should maintain their contributions toward public assistance and not permit the
increase in the Federal contribution to replace the State share. Note should be
taken as to whether allocations for public assistance have continued to maintain a
ratio to other expenditures in government, or whether, in fact, as a percentage of
State-local costs they have been declining. There is evidence that, in general,
demands for education, public works, and redevelopment are having a prior claim
to State dollars.

During this same period the costs of welfare institutions have risen more sharply
than public assistance expenditures. It seems that the public or its representa-
tives are willing to meet the costs of the brick and mortar and the personnel of
institutions despite the fact that the use of community placements may be more
desirable and also less costly. Undoubtedly, the personnel engaged in these
institutions and the relatives of the patients have been powerful factors in effecting
more reasonable expenditures. As another example, within the public assistance
budget, medical and nursing home care continue to consume an increasingly larger
portion of total expenditures while the income maintenance aspect of the public
assistance program remains static.

Progress will be achieved in this area to the extent that those who work within
the program, and who know the program, communicate with the community in
general and help it to understand the problem. Public welfare must become more
social action minded. The needy, as a group, do not represent a lobby in legisla-
tive halls so an informed citizenry must stimulate governmental action. Studies
of local assistance budgets by university specialists could bring the weight of
such authority to mobilize public opinion. Citizen boards can be helped to under-
stand the issues through involvement in the public assistance program. This can
be made even more effective through direct visiting to assistance families to
permit actual contact with case situations. Community council planning groups
should be aware of the need for adequate assistance standards, and through study
and action influence the development of a reasonable plan. In their activity
with communications media, agencies should interpret not only service goals, but
income maintenance needs and its meaning for human beings.

Although inadequate financial assistance is one of the most devastating factors
in personal and family breakdown, more reasonable standards of assistance
are not a panacea for the elimination of dependency. Knowledge, skill, imagina-
tion, and courage are required to develop programs aimed at prevention and
rehabilitation. Solutions must be found to the problems which perpetuate
poverty: Chronic unemployment, poor housing, education, retraining, and health.
There must be greater planning and intervention into the cycle of poverty by both
governmental and private resources. The public, its representatives, and the
news media must come to realize that public welfare does not create need. It
heeds need.

George S. Hoshino of the School of Social Work at the University of Pennsyl-
vania in the October 1963 issue of Social Casework has said:

"The need for and interest in services should not be allowed to divert attention
from what should be the basic purpose of an income maintenance program in a
democratic society-to maintain a level of health and well-being under conditions
that enhance the individual's dignity and self-respect."

If the potentials of the 1962 service amendments are to be realized, aggressive
action to provide the necessities of life to the needy must be a top priority.
Services are no substitute for income. It may even be that adequate allowances
would eliminate some of the need that exists for services.
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