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PART III·
IS THE CITY LIVEABLE?
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INTRODUCTION

While the crisis of the cities involves much more than poverty, the documentation
in the readings of this section reveals why the urban poor are such a pervasive
and striking part of the urban scene. The sources of urban poverty, as well as
the special ways in which the city is providing a haven for the non-white urban
poor yield a background of information that should strike down the cliches so
commonly associated with poor peole. Brinner and others underline the well
documented fact that a major cause of urban poverty in unemployment. The
vicious circle of self-generating poverty of the ghetto adds another sombre note.
These conditions, if unattended, would of course threaten the very survival of
urban life. Indeed, some observers would say that the very largest cities have
already approched the knife edge of danger.
The reader must absorb, then, something of the range of initiatives that are
being sought in order to bring a decent level of income to urban poor. Family
allowances, reform of the welfare system, job training and the proposed Nixon
Family Assistance Plan are the new responses for improving a basic need for life
in the city ••• income. The steadily eroding tax base of the city and the
rising welfare roJ:1.s highlight these issues.
The related and vital questions that one asks in speculating about the city's
chances for survival concern the social and physical environments. Perhaps no
issue is as thorny for the urban scene as that of public safety. To many .
urban dwellers, especially those trapped in the ghetto, this is the transcending
issue. For them the city has truly become a jungle. The Police on the Urban
Frontier reflects the dilemmas and anxieties that aggravate the issue of crime
in the city. Add to this grim picture the deteriorating quality of air to breathe
and water to drink, the snarl of moving from p~ace to place and the congestion
of crowds - and one may well ask if the true issue is not one of ~urvival.
This section dramatises how the cities are reeling under the hammerblows of rapid
population and technological changes: the process known as urbanization. The
solutions suggested indicate how much must be done to improve the whole range
of essential services to make cities human and liveable.

I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

A DEFINITION OF POVERTY
Richard Parker
The Federal Government in:1970 designated $3700 as the poverty line for a
family of four. All families falling below this income are defined as poor,
and therefore are eligible for various kinds of assistance.
How in fact was the government's poverty budget originally arrived at? Politically,
several factors interacted; methodologically, the explanation is simple. An
annual food budget was prepared, and then that figure was tripled. The budget
followed Department of Agriculture guidelines that included the notion that
food occupies about one-third of normal expenditures. Oscar Ornati, in
Poverty Amid Affluence, summarized a typical 1960 "adequate minimum" budget for
a family of four~
"It provides for simple clothing to protect against the weather and
maintain cleanliness. A woman's coat, for instance, must last five
years. Leftover food must be retrieved. A cup of flour spilled means
no thickening that week; a blown bulb, no light for that month; and
a chair broken in anger cannot be replaced for a year. The meat budget
allows for stewing lamb, beef liver, or heart, picnic shoulder, fillet
of haddock, or perhaps ,a boned veal roast. No frozen foods are
provided for. It allows nothing for an occasional glass of beer~ tobacco, or telephone calls. The budget assumes a small rented five-room
flat. The family living room might have two chairs. A mattress and
spring on legs may serve as a couch, a dropleaf table for eating;
two straight chairs may also be there. Linoleum may cover the floor,
and there can be a lamp or two. An electric refrigerator and iron are
allowed. The family may listen to the radio an hour a day, but television is not included in the budget. There will be money to buy
aspirin but none for 'miracle' drugs. The husband may get a haircut
once a month, and the wife a home permanent once a year. She can use
a self-service launderette. There will be no money to buy the
children candy or ice cream, or to go to the movies, or to offer
a visitor a cup of coffee."

Excerpted from ,:The Myth of Middle America", The Center Magazine, March 1970.
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GETTHJG TO KNOW THE POOR

Herein lies the tragedy of the age: Not that men are poor - all men know
something of poverty; not that men are wicked - who is good? Not that men
are ignorant - what is truth? Nay, but that men know so little of men."
11

This observation by W;E.B. DuBois in 1903 has not lost its relevance in the
passage of time. Men know so little of men, especially of poor men. The
popular stereotype of the poor is all too familiar - lazy, shiftless, irresponsible,
unwilling to work.
Fortunately, however, many of the myths are being dispelled now that the focus
is on pove.rty and now that the more widely disseminated. One of the better
studies in this regard is the newly released, 0 Who Are the Urban Poor?", written
by economist Anthony Downs for the Committee for Economic Development.
A key finding in that report is that 47 per cent of all poor in metropolitan
areas are in households that cannot be expected to become economically selfsustaining at any time in the future. They are the elderly, the disabled males
under 65 and females under 65 with children. One strike against the 11 lazyshiftless11 stereotype.
Another major finding is that the poverty of about one-third of all urban poor
persons stems from low earnings, rather than from unemployment, inability or
unwillingness to work. Low wage jobs are responsible for at least twice as
much urban poverty as in unemployment. Strike t,10 against the "lazy-shiftless"
stereotype.
A third significant finding is that only about one out of every seven urban
poor persons lives in a household headed by an unemployed male family head under
65 years of age. Nearly half of these persons were children. Strike three
against the 11 lazy-shiftless 11 stereotype.
Such findings contain important policy implications if the country is to eliminate
poverty. Downs says :that family allowances, a negative income tax or guaranteed
minimum income are among ways to assist the urban poor who cannot become
self-sustaining. Mo~e government incentives could help employers to upgrade the
earnings of the employed poor. And 710,000 additional jobs might elminate
most unemployment among the urban poor. The cost of all this, he estimates,
might exceed $5 billion a year. The United States is spending $4 billion on
the space program next year.

Reprinted from the Minneapolis Tribune, Editorial page, 1968.
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MINNEAPOLIS IS BECOMING HAVEN OF HAVE-NOTS
Joe Rigert
"There wasn't no work of any kind. The only way was to hunt most of the time
and get part~time jobs. They lasted a couple of days a week? farm jobs mostly."
A year ago, Lyman Heaver, his wife and five children left a bleak existence on
the White Earth Indian reservation of northern Minnesota and came to Minneapolis.
The lure was the prospect of a job and a better life.
That same prospect is attracting a steady migration of Indians and poor whites
from the small towns and rural areas of outer Minnesota to the promised land
of Minneapolis, making the central city more and more 11 the haven of the have-nots."
Many of them find that better life in the cities, but s0me do not, and the
promised land for them becomes a disappointing illusion.
Weaver's case is not too unusual. Equipped with only a grade-school education,
he worked at first in the summer on seasonal construction in Minneapolis and
returned in the winter to the home he was buying on the reservation. But because
his earnings were inadequate, he had to give up the reservation house and bring
his family to the city.
Weaver's fortunes have been up and down since then. He worked as a machinist
for a while. His diabetic condition cost him that job and has made it difficult
for him to find other employment. His wife has taken house-cleaning jobs to
help keep the family going. Weaver, now 36, recently applied for city relief
to sustain his family while he attended a bartender's school in the hope this
will assure him of permanent empJ9yment.
The problems of the Lyman Weaver family and the problems of many other migrants
making the transition from rural to urban life have become the problems of
Minneapolis - problems that mean added responsibilities for the city in welfare,
education, health, housing.
The result is that Minneapolis, while it is losing population and tax base because
of an exodus of middle-class residents to the suburbs, is running up higher and
higher costs to assume burdens that previously were shared more widely across the
state.
Welfare figures demonstrate this shift in responsibilities from rural areas to
the cities.
Minneapolis provided for only 10 percent of the Indians on relief in Minnesota
in 1957. TI1e city now has 28 percent of the state's Indian relief recipients
on its rolls.

Reprinted from the Hinneapolis Tribune, March 24? 1969.
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Urban Hennepin, Ramsey and St. Louis counties supported only half the relief
cases - white, Indian and black - in the state in 1953. The urban counties
now provide for two-thirds of the cases, the r11ral areas only: one-third. Yet,
the urban counties have less than half of the state's population.

Hennepin County served 20 percent of the Aid for Dependent Children (AFDC) cases
in the state in 1953. The county now supports double that percentage - or 40
percent of the state total. The overwhelming majority (82 percent) of the
Hennepin AFDC families live in Minneapolis.
The urban welfare loads are far out of proportion to population. Minn£applis
has 13 percent of the state's population but 28 percent of the state's AFDC
families. Hennepin County has 27 percent of the state's population compared
with the 40 percent of AFDC families.
As the welfare responsibilities have shifted, so have the tax burdens.
The number of Indians on the Minneapolis relief rolls has increased by nearly
four times since 1957 to a 1968 total of 1,762 and the cost has gone up more
than five times to $207,840. Minneapolis taxpayers covered the $163,804 cost
for recipients who had lived at least a year in the city; home counties paid
the rest.
Hennepin County welfare costs have more than doubled since 1960, to a
1968 figure of $61.9 million. The share for Hennepin County taxpayers has
risen from $10 million in 1960 to nearly $20 million in 1968. The state
and federal governments pay the remainder.
Welfare officials list many reasons for the increases - a rise in the percentage
of persons in dependent age groups, more births out of wedlock, marraige breakups, liberalized benefits, higher living costs, greater awareness of available
programs ••• and the migration to the urban areas.
The Hennepin welfare department reports that more than 1 out of 10 AFDC and aidto-disabled applicants comes from out of the county •. They come because of
job opportunities, to live near relatives and friends, or to take advantage
of treatment facilities for veterans, the retarded, the chronically ill, the
physically handicapped - facilities that m~y be lacking in their home communitie
11 We end up being an intake county, having to meet the needs of people with
special problems that do not fit into their own communities," said a welfare
official.

Hennepin County does not have to pay any of the AFDC grant for a new arrival
for the first·year - that is the responsibility of the home county. But Hennepin
taxpayers pick up the county share thereafter.
A study of persons on the Minneapolis relief rolls last October also bears out
the extent of the migration and the reasons for it. More than a third of the
families had come from the suburbs and outstate Minnesota, and nearly a third
from other states. Nearly five out of six of the single men had come from
outside the city.
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Whether married or single, the biggest single reason.· for coming was economic to seek a better job and a better life.
For many of the migrants to the city, jobs are available, health services are
more adequate, and life is better. But for a Lyman Weaver, lacking in skills
and education, suffering from an incurable health problem, the jobs may be less
available and the life not much better.
Weaver. who now lives in a duplex in north Minneapolis, says he would return to
his former home in Waubun, Minnesota, where it is "cleaner and freer• 1' if ~mployment were available there. But it isn't, and he must remain, regardless of
preference.
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THE SPATIAL DISTRIBUTION OF URBAN POVERTY

/3o

by

Oscar A. Ornati
It is in the cities that the great transformation takes place. It is there,
in modern times, that many of the poor become non-poor. The extent to which many
urbanites remain in poverty is a measure of the failure of one of the cities'
essential functions.
DEFINITIONS OF POVERTY
The wealth of nation determines what their peoples regard as poverty. In advanced industrialized societies, having or not having "enough" resources is at the
heart of the formal judgment of who is and who is not called "poor". The judgment
that some people do not h-ave enough implies that at least others do. In same cases
it implies also that others have more than enough.
Many variables go into the definition of peverty: levels of production and
income, the existing pattern, rate and direction of changes in iucome distribution,
the demographic profile and characteristics of the population, social values
and expectations, the population's urban and rural distribution, variation and
changes in the cost of living, and many others. Obviously the weight of these
variables changes with time and place. The multiplicity of determinants lends
scientific meaning to the common sense observation that poverty is relative even
though the term "relative", more often than not, reflects only different individual perceptions of poverty.
INTERCITY DISTRIBUTION OF POVERTY
It is useful to have some measures of the relative importance of poverty in
different cities. Because there are many problems of definition in giving a
precise cut-off point, I have found it helpful elsewhere to present some of the
appropriate data in terms of a 3x3x3 matrix. Socha matrix looks at poverty
in terms of a band of incomes at the level of (1) $3,000, (2) $4,000, and (3)
$5,000 of income for a family of four and i~s equivalents. It analyzes the poverty
population within and below this band in terms of (1) the demographic composition
.of the poor populati·on (i.e. how many of the poor are old, females, Negroes, etc.);
(2) the incidence of poverty among certain demographic groups (i.e., how many of
the youns, uneducated, disabled, etc., are poor); and (3) the risk of poverty for
a number of socio-demographic groups. The "causes" of poverty for the population
groups so isolated can be viewed as falling tnto three broad categories: (1)
poverty due to insufficient economic development, as in some of the smaller cities
of some of the "core South" states; (2) poverty due to insufficient human resource
endowment as with the low levels of education, skills, and health of some of the
slum dwellers of the larger Northern cities; and (3) poverty due to the "closedness of our society 11 which affects primarily members of ethnic minorities. The
application of this matrix to data from the United States Census of 1960 for cities
of different sizes yields the following:
1.

Urban poverty accounts for most of the United States poor;

2.

The propottion of the poor in the urban agglomerates is consistently
lower than that of rural areas;

Excerted from Power, ·Poverty, and Urban Policy,
Sage Publications, Inc., 1968.

Bloomberg and Schwandt, editors.
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The proportion of the poor in the total population of urban centers decreases
e.s the size of the urban .center increases;. t!1e relationship is not monotonic
·as the link with poverty grows weakest precisely where urban population
exceeds one million;

4.

Inequalities in income within the city,i.e. the size of the spread between
rich and the poor, increase as the size of the city decreases;

5.

Cyclical differences in national economic activities, to the extent that
such data can be integrated with the more limited data on income distribution
by city size, affect poverty only at the upper level of the band (i.e. those
whose family income is between $4,000 and $5,000) and their movement is
parallel to that of the cycle. The very poor are not effected by cyclical
fluctuations.

When we search for explanations of differences in the proportion of the poor
within classes of equal size,the task becomes more complicated and our knowledge
more limited. Nevertheless, for the United States, it can be asserted that:

1.

Diversity of employment increases with size, but, given constant size,
the city with greater employment diversity has a smaller proportion of
the poor;

2.

Gities with a greater proportion of their employees in white collar occupations
tend to have fewer poor.

When we search for explanations of the variations in the intercity distribution
of poverty according to causes, we can first associate different levels of
poverty with different broad systems of causes:
-If we consider $5,000 to be the criterion for poverty, we see that.
much "poverty" is explained by the presence of low-paying· industries.
-If it is $4,000, we find that the different incidences of poverty in
different cities are related to their differing labor-capital coefficients
and to the occupational (skill-unskilled) ratios of their industries.
··-If we use $3,000, then the different incidences of poverty among cities

may be better explained by their demographic composition. In this case,
wage rates, labor intensivity, or occupational mix have little direct
influence. Welfare payments have much more effect on the income
distribution below this level.
Much has been said recently about the crisis of American Cities in terms of
. their increased "Negritude"; this is not to be equated with the implied
proposition that the demographic mix of cities alone determines their levels
of poverty. The increase in the number of Negro city dwellers has had a much
more marked effect on the intra- than intercity distribution of poverty. However,
since the inflow of Negroes has-on the whole- increased racial residential
segregation, it is worthwhile inquiring into the extent to which variations
in segregation -per sea cause of poverty - explain variations in poverty among
cities. A variety of inde,ces to measure residential segregation have been
developed in recent years and from these we have learned . that:
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l.

There is a universally high degree of segregation in the United
States. In the words of two observers, "'l'here is no need for
cities to ,,ie with each othe.r for the title of the most segregated
city; there is room at the top for all of them11

2.

On the average, segregation has increased between the 1940s and
1950s and decreased slightly between 1950 and 1960.

3.

What has happened between 1960 and 1967 is not clear. Some
authorities aruge that segregation has in fact increased and
there is good a priori reason - the faster rate of growth of
the economy - to believe that this has happened.

4.

Increases in the degree of segregation do not go hand in hand
with increases in the proportion of people in poverty. While
no definitive study linking changes in the cities' segregation
index with changes in their proportion of poverty has been
carried out, inspection of the data suggests the absence of any
relationship between these two variables.

We know little else about the causes of urban poverty. The rate of ·. :!.I~-migration
from rural areas, the size of the non-native-born group, their length of residence,
the 11 openness 11 of the city to the new in-migrants and the assistance it provides
them - all these determine the incidence of poverty in the various cities.
THE INTRACITY LOCATION OF THE POOR
Two ideas dominate our.knowledge about the intracity location of the· poor; the
central city is where the poor congregate, and "birds of a feather flock together."
Both are valid and helpful but nei~her is complete.
The notion that the central city is the repository of the poor population for
the United States stems primarily from 1950 and 1960 data, from comparisons
of median family incomes in the central city and in the suburbs, and from
equating poverty with a subsistence minimum, the bottom of the poverty band
expressed in ternis of incomes of less than $3,000 per year for families of:·
four or their equivalents. Indeed, the~ratio of median family income of the
central city to that of the metropolitan statistical area shows a consistent
disadvantage for the central city in the case of the major municipalities.
Hoving from an analysis of median incomes to one of distribution, we learn that
in 1960, families who lived in a central city of the nation's 213 urbanized
areas had nearly twice as great a chance of receiving less than an annual
income of $3,000 as those who lived in ·.the suburbs of the same areas.
Other measures attest to the central city as the repository of the very poor.
In the central city, poverty extends to educational attainment: the gap between
the inner urban core and the suburb is wide. About 51 per cent of those over
25 who live on the urban fringes have completed at least 4 years of high school;
only 41 per cent of those over 25 in the city itself are high school graduates.
In some areas, the educational gulf is even greater. In Chicago's central city,
only 35 per cent of adults over 25 have the equivalent of a high school education.
In Chicago's suburbs, about 54 per cent are high school graduates. The ratio
varies in different areas but always, the central city lags behind the suburb.
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As indicated earlier, the flow of Negroes, Puerto Ricans, Mexican-Americans into
our urban population took place within the frozen and debilitating mold of
residential segregation wr.ic:i affected t1"..c u:r•· r._-.-·;ut,.!~:,,~..., patte:.:n of the location
of the poor. Nonwhite overrepresentation in central cicies is typical of urbanized
areas in general. By 1960, fewer than 5 out nf every 100 residents of the
fringes of urbanized areas were nonwhites while in the central cities themselves,
nearly 1 in 5 was nonwhite. In 1960 already half of the non-white population
of the country lived in these central cities but only every third white person.
If the suburb is the land of the,··child, the central city is the land of the
aged poor. The "over sixty-fiven population of the 16·major central cities
ranged from 5.4 per cent in youthful Houston to more than 12 per cent in five
major central cities. In 14 out of the 16 major central cities, the proportion
over 65 was as high or higher than the national ratio of 9.1 per cent for
the urban population in general. Without exception, in each major central
city there was a greater proportion of the aged than in its urbanized area as
a whole. For example, the 65 and older group ccr.stitute 13 per cent of the
city of Pittsburgh and only 9.6 per cent of the urbanized area; similarly, they
comprise 13.4 per cent of the population of Minneapolis and 9.3 per cent of the
Minneapolis urbanized area. The differences would be even more striking if
the city and only the urban fringe were compared, since the ratio for the
urbanized area is raised by inclusion of the inner core and its elderly.

Predictably, concentration of the very poor in the central city is evidenced in
statistics on the locational distribution of recipients of federal welfare
programs. Just over half of the families receiving Aid to Dependent Child~en
(P. JC) - 51.4 per cent - lived in urbanized areas, compared to only 6.8 per cent
in the urban fringe. The ADC recipient rate in central cities - 63 per 1,000
child residents under 18 years old - was more than three times the rate - 17outside th:?. central cities but within standard metropolitan statistical areas.
The majority of Old Age Assistance (OM) payments still go to non-metropolitan
counties. However, within metropolitan counties payments have been increasing
while the proportion of the OAA caseload living in cities of under 10,000
population has been declining concurrently with'.::the increasing i.proportion of
caseloads in the larger cities.
The central behavioral hypothesis explaining the concentration of the poor we
have described is that people choose to live with their own kind. This "birds
of a feather" theory is attractive for its simplicity and its corresp·ondence to
everyday experience. Known also as the "sector theory" of development, it argues
that high income consumers move outward from the center of the city to follow
fashionable neighborhoods, or bettar schools, or the panorama. The high income
areas set the pattern of development leaving behind them older dilapidated
houses which become the heritage of the poor. Land values in the low income
districts remain high as the commercial activities of the CBD*compete for
space. The history and topography oLthe city, overt and covert discrimination,
the power of condemnation in urban renewal-type projects, all reinforce the
associative forces posited in the behavioral hypothesis that sets the price
of real estate. Selective low status in-migration into the city and high
status out-migration to the suburbs (observed also outside the United States)'
appear to cement the pattern.
When our observations are raised from city versus suburban income distribution
comparisons, from a focus on the 1950-1960 dat~, from a poverty-line definition,
and from the situation in the--United States, the picture of the poor concentrating
*CBD:

Central Business District
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concentrating in the central city becomes less convincing. Other variations in
the patterns of residence of the poverty populations are the result of 11 leap frogging" development patterns; st:_ll othErs fol} ow f:-or. tl,e e-cattering of job
locations which are in turn due to changes in technology and the characteristics
of demand.
Observations of the way of life of H1e great cities point to the frequent living
cheek-by-jowl of rich and poor. Comparisons of income distribution, census
tract by census tract, reveal islands of wealth in the middle of the central
city and enclaves of poverty in the middle of rich suburban areas. A precise
demarcation of where the poor live requires a breakdown of census tracts by
blocks but the U.S. Census does not present income data on a block by block
basis. Imputations of income distribution from data on average-value of homes
and from data on average rentals have been made for a limited number of cities.
These do not present conclusive evidence: they do not deny that the poor are
concentrated in certain neighborhoods nor that these concentrations are large.
They suggest that in the larger and older cities there is significant diffusion
of low income families in middle and high income areas, and vice versa.
Furthermore, they suggest that this diffusion is least marked where the nonwhite
population is large.
If, in studying the spatial distribution of the urban poor, we concern ourselves
with those above the minimum subsistence line, the scattering we have observed
in the older cities increases. The proportion of the poor outside the central
city becomes higher. In the larger urbanized areas we find significant subcenters
of poverty extending into the suburbs, a phenomenon which may (or may not) be
linked to discriminatory housing patterns. Cities with significant nonwhite
populations have suburban subcenters of poverty populations of greater density.
All suburban subcenters are characterized by the presence of many aged and unattached un<lividuals.
The manner in which the facts about urban poverty have been organized above should
provide sufficient clues for their rational direction. Clearly, the matrix of
causes, population groupings and levels of poverty needed to explain intercity·
differences of poverty, argues for a multiplicity and a city-by-city tailoring
of programs. Clearly,,the mass provision of funds for housing programs is a
major requirement of policy; and antipoverty action at the neighborhood level,
with ample resident participation and involvement, is a requirement,even though
we do not yet know how this is to be done.
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SOURCES OF CHILDHOOD POVERTY
Alvin Schorr
For the moment, we shall speak of the sources of poverty superficially, notiµg
employment and unemployment but not asking why a man failed in competition
with other men, noting family breakdown but not asking why this particular
family was affected. Poor children may be classified roughly into three groups
- one third live in homes h~aded by men who have regular work, one third in the
homes of men who do not, and one third in homes headed by women.
Most poor children live in a home headed by a man. For these families work
would unequivocally seem to be the route to a decent income. But in 1963, 1.5
million families with a father regularly employed were poor; they included 5.2
million children. Thus responsibility for a third of the children who are poor
must be charged to employment that does not, even with full time devoted to it,
provide an income adequate to family needs. The problem of minimum income is
compound. On one hand, it is a problem of the poorly paid occupations - laborer,
farmer, and so forth. On the other hand, a modest income, of, say $4,000 does
not, for urban families of six or more, escape,the standard we have described
as poverty. Unfortunately men wtu work in poorly paid occupations tend, generally
speaking, to have larger families.
In 1963 another third of the po,)r children lived in the families of men who
had worked part-time, less than a full year, or not at all. When asked, about
two out of five of those who had been continuously unemployed during the year
referred to illnesss•or disability. Who is disabled depends, of course, upon
how badly workers are wanted. In any case, an unemployment rate that hovers
about 4 per cent constitutes an obvious risk of poverty for children. For the
unemployed (that is, those able to work and seeking work), the Connnittee on
Economic Security proposed programs of unemployment insurance. However, not
everyone is covered and most state programs provide for at most six months
of benefit payments. Of those unemployed for five weeks or more, only about
half receive unemployment insurance payments. The average weekly payment is
$36 - an amount insufficient to keep a family with children from being classified
as poor.
Four million children, or somewhat less than a third of those who are poor,
live in families headed by women. The income deficit in these families is
larger 'than in those headed by men. On the average, they have only about half
the income required to escape poverty. Work may constitute an acceptable
route to income for families headed by women but depends on a number of considerations - the age and number of children, availability of child care, previous
training of the mother. In fact, early in 1964 more than a third of the mothers
heading poor families were at work or seeking work. Children in families without
a father thus suffer to some extent from the same difficulties as families with
a father - low wages and a labor market in which only the best prepared can
count on finding work. Moreover, a husband earning little may look to his wife
to supplement his wages, but a divorced or wi.~owed·woman relies perforce on
herself. Even with full employment and a high minimum wage, a substantial number
Reprinted from Poor Kids: A Report on Children in Poverty.by Alvin Schorr,
Basic Books, New York, 1966.
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of children in faTUilies he.aded by women would remain poor. Some women could not,
would not, or should Iiot leave their children for the day. The exigencies of
children's daily needs limitthe types of work their mothers can do. Women do
not, in general, have the work habits or skills that men do.
Survivor's ir.surance was intended to provide a floor of income for children
whose fathers died. However, partly because some fathers have not achieved
coverage under social security, survivor's insurance is currently paid to cnly
about 70 per cent of paternal orphans. Of those who do receive payments, almost
a third (550,000 children) must nevertheless be counted as poor - a reflection
on the amounts of payments. Aid to Families with Dependent Children (AFDC) was
also intended to meet the needs of children without fathers, whether orphaned
or not. However, only about 40 to 50 per cent of such poor children receive
AFDC at any given moment; and payments are made in such low amounts that most
children receiving aid would be counted as poor anyway.
We have now totted up the children who are poor and the programs that were meant
to succor them. Obviously the need for a vigorous peace-time economy with high
wages and full employment is at the heart of the matter. Diligence and wisdom
are being invested to develop the necessary techniques, and we propose no
contribution in this area. But time passes for children while we are achieving
the objectives we do visualize. For these casualties of (what is the clinical
euphemism?) frictional unemployment and of the crude economic techniques of
the moment, for children without a father, and for children poor for miscellaneous
reasons, a variety of income maintenance programs is required. But if ·we are
not without resources of this sort- and we are not - why do current programs fall
short by 15.6 milliion children?
We have observed about each of the relevant programs that it reaches only half
to three fourtl~s, of the children for whom it is specifically designed. Moreover,
payments are not high enough to 'i_:reclude poverty for the children reached.
Unfortunately this problem does not arise merely from an oversight. Public
assistance incurs a·set of problems we shall discuss later. The other programs
are social insurance programs, with benefits roughly related to contributions
that were, when they were made, based on income. Benefits are not generally
planned to replace all income; in principle, other resources will also be
available. To make a minimum benefit high ;,.,r,ough to eliminate poverty among
beneficiaries would, if other payments were scaled upward in accordance with
the insurance principle, entail an extremely expensive program. The dilemma
has been resolved by compromise, by providing formulas for calculating benefits
that give some advantage to those who are poor but not aufficient advantage to
eradicate poverty.
For example, about half of those unemployed receive no unemployment insurance
at all. Studies show that these are families whose incomes were lower to
begin with and which are more likely to contain children. Similarly, families
with a father who earned little.r~ceive the lowest survivor's benefits. Savings
and other private resources are most likely to be available to those whose
incomes were higher and who now receive higher benefits. Thus the advantage
on one side and disadvantage on the other are compounded, and the compromise
between insurance and meeting need has an effect in no way intended. This effect
has been put as follows by Robert Lampman:
Our system of income maintenance, which now pays out $35 billion in
benefits per year, is aimed more at the problem of income insecurity
of the middle class and at blocking returns to poverty than in
facilitating exits from poverty for those who have never been out
of poverty.
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The discussion so far echoes the conventional American (one is tempted to say,
conventional Calvinist) syllogism: Work means income. Unemployment means lack
of income. Protect against lack of income by protecting against unemployment.
But hidden from view is a striking demographic fact - namely, that three out
of four poor youths can make one or both of these statements: 11 I did not live
with my father or even a man I could call father!i; and 11May family has five
or more children. 11 Thus most poor children are rt:adily described in terms of
social risk; they are vulnerable to low income because of a family characteristic.
(Possibly the risks we accept are regarded as economic and those we do not yet
accept are called social). From the point of view of th.;::se three out of
four children, current programs fail to meet their needs because major risks
to them are not even in principle covered. In trith, either the economic
or the social explanation, taken independently, is oversimple. We shall see
how closely interwoven are large families, broken families, and poor earning
ability.
That three out of four poor children belong to one or another of these povertyvulnerable family types means that we cannot rely solely on the healing processes
of a vigorous economy. If one overlooks the problem~£ the moment ( the moment
that is a lifetime for some children), rising wage levels and concomitant
improvement of the social insurances can be expected steadily to reduce the
number of children who are poor. On the other hand, the number,:,:of children in
poverty-vulnerable families is on the rise.
Fundamental shifts in American patterns of marraige and birth are involved in
the increase in vulnerable children. Young men and women are marrying earlier
and having children earlier. In 1959, men were two years younger when first
married and at the birth of their first child than in 1940; women were 1.3 years
younger. If children are born earlier in marraige 9 more children are likely to
be caught in their parents' divorce. In fact, the number so caught has been
rising steadily and now approaches half a million a year. About three fourths
of divorced men remarry; the rate is higher among younger men. For this and
other reasons, suppor payments are not easy to procure upon divorce. Thus the
---· children of divorce are increasing in number, but money available to them is
limited.
Official figures account for only legal divorce, but informal family breakdown
is increasing in the same way. The number of mothers with low income (under
$2,000 a year), with out a man in the home, and still of child-bearing age (under
thirty-five) increased by one fifth between 1949 and 1959. In other words, the
number of young, husbandless mothers with less than $2,000 income increased; yet
$2,000 was worth less at the end of the ten-year period. Mothers without husbands
generally have more children in their lifetime than mothers with husbands; thus
the disadvantage that accrues to large families is added to their burden.
It may be worth recognizing that socially orphaned children - children of
divorce and separation - are a product of widely approved, basic American values.
We are very much a marrying and a child-bearing people. We seem to be unaware
that people have satisfying lives without a mate and a child. We also require
that love be personally satisfying. When it does not turn out that way, we divorce
or separate and try again if we can. Former generations did not know even
as luxuries the things we regard as necessities. To obtain the things we must
have we move, with pain sometimes but without a real alternative, in search of
jobs or better jobs. In the ensuing movement and change, we experience satisfac-:
tion, but also shock and maladjustment. When we do not achieve our objectives,
we feel unmanned or unfeminine and unvalued.
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This set of values gives to many children homes in which they are cherished and
surrounded by material possessions. It is fundamentally the same set of values
that leaves·other children with no father. Socially orphaned children are the
casualties of a family pattern oriented to quality of relationship, to:happiness,
and to material possessions, just as cherished children are it successes. To
understand this is to understand a phenonenon that may be controlled but is
not likely to be rooted out. Family breakdown may continue to increase; there
is no sign on the horizon that it is likely to decline.
We can now sum up the sources of childhood poverty. Work <loes not pay enough.
There is not enough full-time work for all; or 9 as some prefer to say, not
everyone has the capacity and training to command full-time work. The programs
we have established do not protect all the children they set out to protect.
For the children protected, benefit levels are frequently not high enough to
avoid poverty. Many children are deprived of a father and many live in families
too large for their income. Against these twd :contingencies that handicap
three out of four poor children we do not have a program of social insurance, even
in principle.
Numbers and generalizations inevitably lack immediacy. It may help to let a
handful of visible children stand proxy for the 15 or 16 million.
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ECONOMIC PROGRESS OF NEGROES IN THE UNITED STATES
THE DEEPENING SCHISM
Andrew F. Brimmer
I decided that it might be helpful to focus on a question that has generated a
considerable amount of debate in the last few weeks: did Negroes make such
extraordinary progress during the 1960's that the best course for public
policy over the years ahead is one of "benign neglect"? Obviously this is not
a trivial question. While the exact meaning of this proposition is far from
clear, it has been advanced in a context whose potential impact on public
policy in the area of arace relations can be considerable. This,it is crucial
that all of us have a clear understanding of the extent of economic progress
which Negroes have made -- and we must also have a full appreciation of the
extent to which important segments within the Negro connnunity have failed to
share in this progress.
To help provide such an understanding, I have pulled together a considerable
amount of statistical information relating to the economic experience of Negroes
during the last decade. From an examination of this evidence, I am convinced
that it would be a serious mistake to conclude that the black community has
been so blessed ~Jith the benefits of economic advancement that public policy-which played such a vital role in the 1960's -- need no longer treat poverty
and deprivation among such a large segment of society as a matter of national
concern. To accept such a view would certainly amount to neglect-- but it
would also be far from benign.
The evidence underlying my assessn,ent is presented in some detail in the rest of
these remarks, but the salient conclusions can be summarized briefly:
~During the 1960 1 s, Negroes as a group did make a significant economic
progress. This can be seen in terms of higher employment and occupational
upgrading as well as in lower unemployment and a narrowing of the income
gap between Negroes and whites.
-However, beneath these overall improvements, another -- and disturbing
trend is also evident: within the Negro community, there appears to
be a deepening schism between the able and the less able, between the
well-prepared and those with few skills.
-This deepening schism can be traced in a number of .ways, including the
substantial rise in the proportion of Negroes employed in pro~essional
and technical jobs -- while the proportion i.n low-skilled occupations
also edges upward; in the sizable decline in unemployment -- while the
share of Negroes among the long-term unemployed rises; in the presistence
of inequality in income distribution within the black community -while a trend toward greater equality is evident among white families;
above all in the dramatic deterioration in the position of Negro families
headed by females.

Excerpted from remarks by Andrew F. Brimmer, Member of Board of Governors of
the Federal Reserve System, at the Founder' Day Convocation, Tuskegee Institute,
Tuskegee, Alabama, March 22, 1970.
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-In my judgment, this deepening schism iwthin the black community
should interest us as much as the real progress that has been made
by Negroes as a group.

/Y(J

Before concluding these remarks, I would also like to comment briefly on the
new program of family assistance 1 recommended by the President and now
being considered by the Congress. It is my impression that this program
is a source of much discussion -- and some apprehension -- within the Negro
community. In my personal judgment, there is more reason to support it than
to campaign against its enactment.
Let us now turn to a closer examination of each of these main points.
EMPLOYMENT AND OCCUPATION UPGRADING
The economic progress of Negroes can be traced in the trends of the labor force,
employment and occupational advancement during the last decade. In 1969 1 there
were just under~ million nonwhites in the labor force -- meaning that they
were holding jobs or seeking work. (Well over 90 per cent of nonwhites are
Negroes.) This was a rise of 16 per cent since 1960, a rate of increase virtually
the same as for whites and for the total labor force. However, employment of
nonwhites rose more rapidly than it did for whites (by 21 per cent to 8.4 million
for the former compared with 18 per cent to 69.5 million for the latter).
Expressed differently, while nonwhites represented about 11 per cent of the total
labor force in both 1960 and 1969, their share of the gains in employment during
the decade was somewhat larger: they accounted for 12 per cent of the employment
growth, although they held just over 10 per cent of the jobs at the beginning
of the period.
Advancement in the range of jobs held by Negroes in the last decade was also
noticeable. This wasJparticularly true of the improvements in the highest
paying occupations. Between 1960 and 1969, the number of nonwhites in professional and technical positions increased by 109 per cent ( to 692 thousand) while the
increase for whites was only 41 per cent ( to 10,031 thousand). By last year,
nonwhites had progressed to the point where they accounted for 6-1/2 per cent
of the total employment in these top categories in the occupational structure
(compared with less than 4-1/2 per cent in 1960), and they got about 11 per
cent of the net increase in such jobs over the decade. During this same period,
the number of nonwhite managers, officials and proprietors ( the second highest
paying category) increased by 43 per cent (to 254 thousand)compared to an expansion
'of only 12 per cent (to 7,721 thousand) for whites. In the 1960's, nonwhite
)vorkers left low-paying jobs in agriculture and household service at a rate to
to three times faster than did white workers. The number of nonwhite farmers
kid farm workers dropped by 56 per cent (to 366 thousand) in contrast to a decline
df 31 per cent ( to just under 3 million) for whites in the same category. In
fact, by 1969, nonwhites accounted for the same proportion (11 per cent) of
employment in agricultuer as their share in the total labor force; in 1960, the
proportion for nonwhites (at 16-1/2 per cent) was more than 1-1/2 times their
share'-in the total labor force. The exit of nonwhites from private household
employment was even more striking. During the last decade, the number of nonwhites so employed fell by 28 per cent ( to 712 thousand); the corresponding.
drop for white workers was only 9 per cent ( to 900 thousand). Although
roughly half of all household workers were.nonwhite in 1960., the ration had
declined to just over two-fifths by 1969. The number of nonfarm laborers also
fell (by 8 per cent to 876 thousand) over the last decade while the number of
white laborers rose by the same percentage ( to 2,809 thousand).
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Nevertheless, as already indicated, the accelerated movement of nonwhites
out of the positions at the bottom of the occupational pyramid did not
carry through the entire occupational structure. For example, nonwhites in 1969
still held about 1.5 million of ·the service jobs outside private households
most of which require only modest skills. This represented one-fifth of the
total -- approximately the same proportion as in 1960. Moreover, the number of
nonwhites holding semi-skilled operative jobs ( mainly in factories) rose by
41 per cent ( to about 2 million) during the decade, compared with an expansion
of only 17 per cent ( to 12.4 million) for hwites. The result was that nonwhite's
share of the total climbed from 12 per cent to 14 per cent. Taken together,
these two categories of low-skilled jobs chiefly in factories or in nonhousehold
services accounted for a larger share (42 per cent) of total nonwhite employment
in 1969 than they did in 1960-- when their share was 38 per cent. In contrast,
among whites the proportion was virtually unchanged -- 26 per cent at the beginning
of the decade and 27 per cent at its close.
While nonwhites made substantial progress during the 1960's in obtaining
clerical and sales jobs -- and also registered noticeable gains as craftsmen
their occupational center of gravity remained anchored in those positions
requiring little skill and offering few opportunities for further'advancement.
At the same time, it is also clear from the above analysis that those nonwhites
who are well-prepared to compete ~or the high-paying positions in the ~pper
reaches of the occupation structure have made measurable gains. These contrasting
experiences should be borne in mind because they point clearly to the deepening
schism within the black conmrunity.

TRENDS IN UNEMPLOYMENT
Over the 1960's, unemployment among Negroes declined subsLantially. In 1960,
about 787 thousand nonwhites were un~mployed,representing 10.2 per cent of
the nonwhite labor force. Among whites in the same year, about 3.1 million
were without jobs, and the unemployment rate was 4.9 per cent. By 1969, unemployment had dropped by 28 per cent ( to 570 thousand) for nonwhites and by 26
per cent ( to 2.3 million for whites. Their unemployment rates had fallen to
6.4 per cent and 3.1 per cent, respectively.
The incidence of joblessness among nonwhites continued to be about twice that
for whites during the 1960's. Even in those categories where the most favorable
experience was registered, nonwhite unemployment rates remained significantly
higher than those for whites. For instance, among married nonwhite males aged
20 years and over, the unemployment rate in 1969 stood at 2.5 per cent, compared
with 1.4 per cent for white men in the same circumstances. Nevertheless, one
should not lose sight of the . :fact that -- taken as a group -- Negroes made
real strides in escaping idleness in the 1960's.
But, here again, we should not stop with this over-view. On closer examination,
one quickly observes that a sizable proportion of the remaining unemployment
among Negroes appears •. to be of· the long-term variety. For example, in 1969, just
under 20 per cent of the unemployed nonwhites on the average had been without
jobs for 15 weeks or longer; among whites the proportion was only 12-1/2 per
cent. Moreover, those out of work for more than half a year represented 7 per
cent of the joblessness among nonwhites compared with 4 per cent for whites. ,In
1961, when unemployment rose substantially under the impact of the 1960-61
recession, nonwhites accounted for about 21 per cent of total unemployment and
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for roughly 24 per cent of those without jobs for at least 3-1/2 consecutive
months. However, by 1969, nonwhites·tnade up 27 per cent of 1:he pool of long-term
joblessness -- although their share of total unemployment had declined slightly
to 18 per cent. So, while a significant number of Negroes did find-- and k~ep
-- jobs during the last decade, a sizable number of 0thers were stuck in
idleness for fairly long periods of time.

Still other evidence can be cited which underlines the contrasts within the
Negro community. During the first eleven months of 1969, the unemployment rate
among nonwhites living in the central cities of the 20 largest metropolitan
areas averaged 6.3 per cent; it was a full percentage point less among those
living in the suburban sections of these areas. Among nonwhite teenagers (those
members of the labor force 16 to 19 years old), the unemployment rate averaged
27 per cent.· During the same period of 1969, there was very little difference
in unemployment rates between whites living in central cities (3.1 per cent) and
those living in suburbs (2.9· per cent), and for white teenagers, the rate was
10 per cent.
So, judged by the differential impact of unemployment -- as well as by the trend
of employment and occupational upgrading -- some Negroes have experienced commendable improvement while others have lingered behind in relative stagnation.
TRENDS IN INCOME: A REEXAMINATION
Undoubtedly, income statistics are probably the most closely watched indicators
of economic progress. This is true for Negroes as well as for whites. These
figures also demonstrate that the Negro community recorded significant gains
during the last decade. In 1961, aggregate money income of families in the
United States totaled $306.6 billions, of which whites received $290.4 billion
and nonwhites received $16.2 billion. Thus, the nonwhites' share was 5.3 per
cent. By 1968, the total had risen to $488,4 billion -- with $454.5 billion
going to whites and $33.9 billion going to nonwhites, In·that year, the nonwhites' share had risen to 6.9 per cent.
In terms of median family income, ·the same indication of progress is evident.
In 1959, the median income of nonwhite families amounted to $3,164, or 54 per
cent of that for whites -- which amounted to $5,893. By 1968, the figure had
risen to $8,936 for whites and to $5,590 for nonwhites, thus raising the
nonwhite/white ration to 63 per cent.
These relative family income data are a useful concept for some purposes, but
they must be interpreted carefully. Otherwise they yield a misleading picture
of the comparative economic status of the nonwhite population. A principal
source of error is the failure of data on median family income to account for
the fact that nonwhite families on average tend to be substantially larger than
white families. When further adjustments are made to differentiate among types
of families, several important conclusions result. Ther first and most important
of these is that, for all types of families, nonwhite per capita family income
is substantially lower in relation to that for white fmailies than was suggested
by the unadjusted figures. It appears that in 1967 the median income data adjusted for differences in family size may have overstated the relative economic
status of nonwhite families by something on the order of 11 per cent.

I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

/-;1/:;:,

For all families and for husband and wife families, the relative gains on a ...._;;,
per capita basis were only slightly less than the relative gains on a total
family income basis. The picture for female headed families, however, is
completely different. The latter have the lowest median family income in
general, and nonwhite families headed by females have the lowest median income
compared to their white counterparts. What is perhaps even more disturbing,
however, is that -- because of the much larger size of ~onwhite female headed
households -- the per capita differences in family income are substantially
wider than the differences in median family income. In 1967, the ratio. of
family income per capita of female headed nonwhite families ( at 44 per cent)
was 18 percentage points lower than the ration of Negro to white median family
income. The data appear to indicate that the gap between white and Negro
per capita family income has not been narrowing as rapidly as suggested by the
most widely cited income ~igures.

The conclusion reached by expressing median family income in per capita terms
is that the usually observed ratios convey an unrealistic picture of family
well-being because they fail to account for the larger absolute size of nonwhite
families.
Another indication of the widening gap within the Negro community is provided
by the distribution of income among families and individuals at different levels
of income.
In examining these data, the first thing to note is that the distribution of income is by no means equal in either the white ornonwhite community. If it were,
each fifth of the families would receive 20 per cent of the aggregate income each
year. In reality, however, only those families around and just above the middle
of the distribution come close to ·receiving approxi~~tely this proportion of
the total income. The families constituting the lowest fifth receive between
3-1/2 per cent and 6 per cent of the income, while those in the highest fifth
receive over 40 per cent of the total. This general pattern of income distribution holds for both white and nonwhite families.
But looking beyond these overall characteristics, it will also be observed that,
within the nonwhite community, the distribution of income is considerably more
unequal. Among nonwhites,-from the lowest through the middle fifth, for each
of the years shown, the proportion of aggregate money inccme received by the
families in each category is below that fbr the white community. The opposite
is true for nonwhite families above the middle fifth; their share is greater
than that received by white families in the same category. The same tendancy
is evident when the top 5 per cent of the families with the highest incomes
in both groups are compared.
Moreover, in the last few years, the distribution of incomes within the nonwhite
community has apparently run counter to the trend among white families. In
both the 1961-65 period and the 1965-68 period, the income distribution for
white families became more equal. For nonwhite families, the same trend toward
greater equality was evident in the first half of the decade. However, it
remained roughly constant in the 1965-68 years. And the share received by the
top 5 per cent particularly showed no further tendency to decline.
Again, these figures seem to underline a conviction held by an increasing number
of observers: a basic schism has developed in the black community, and it may
be widening year-by-year.
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POVERTY IN THE NEGRO COMMUNITY
Poverty is a difficult concept to define in any rr.eaningful sense. Yet, quantitative estimates are necessary if policymakers are to have reliable information
on which to make decisions. Since 1965, the United States Government has relied
on the estimates developed by the Social Security Administration, which, for
whatever their defects, appear to be the most reliable data available. The
poverty doncept developed by the Social Security Administration classifies a
family as poor if its income is not roughly three times as great as the cost
of an economy food plan for a family of that particular size and farm or nonfarm
residence. In 1968, a nonfarm family of four was assumed to be living in
poverty if its total money income was less than $3,553. The income deficit of
a family is that amount required to raise its income to the poverty threshold.
Tablelattached reviews the 1959-68 record of the escape of individuals from
poverty* These data demonstrate quite clearly that the rate of decline of
poverty for ~bites has been substantially faster than the rate of decline
for nonwhites. Between 1959 and 1968, poverty among whites declined by 39
per cent while poverty among nonwhites declined by 27 per cent. Thus, in
1968 nonwhites made up a greater proportion of the total poor population
than they did in 1959 -- the fraction increasing from 27.9 per cent to 31.5 per
cent. This much more rapid rate of exodus by whites from poverty is explained
by the fact that in 1959 the average white family was not nearly as deeply
in poverty as the average poor nonwhite family. In 1959, the median income.
deficit for white families was only $868 while for nonwhites it was $1,280s
or 47 •5 per. cent higher. Clearly, it took less economic achievement to lif,t
the average white family out of poverty. It should be further noted that
in 1968 the median income deficit for poor nonwhite families was $1,260 while
for white families it was only $907, a difference of 38.9 per cent. Thus
these figures suggest that the future will continue to witness a more rapid
rate of escape from poverty by whites than by nonwhites.
The data in Table 1 are of further interest because they permit an analysis
of changes in poverty status by type of family. Disaggregating the poverty
data into male and female headed families highlights several important points.
Between 1959 and 1968, the rate of decline in poverty among individuals in male
headed families of whites and nonwhites was roughly equal and also rather rapid.
In 1968, the number of individuals classified as poor in male headed households
for both faces was roughly half the number in 1959.
Distressingly, however, for female headed families, the pattern was quite
different. For the white population 5 the rate of decline among poor individuals
in female headed families was substantially below the rate for individuals in
male headed families. By 1968, there were only 16 per cent fewer poor individuals
in white female headed households compared with 1959. For nonwhites, the data
on changes in poverty among individuals in female headed families are extremely
disturbing. Between 1959 and 1968, the number of nonwhites in poor female headed
families increased by 24 per cent, and the number of nonwhite family members
under 18 rose by an alarming 35 per cent. Between 1959 and 1968, there was
an absolute increase of 609 thousand nonwhite family members 18 or less classified
as poor living in a female headed family. So while the 22 million Negroes
constituted only 11 per cent of the country I s total population in 1968:, the 2. 3
million poor children in nonwhite families headed by females represented 52
per cent of all such children.
t:Table 1, page 148.
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The data on the rate of escape from poverty for different types of families aiso
emphasize the development of a serious schism within the Negro community.
Negroes in stable male headed families appear able to take advantage of economic
growth and are leaving poverty at roughly the same rates as whites. The oppostie
appears true for families headed by a female, who appear unable to earn a
sufficient income to escape poverty. The rapid increase in the number of poor
nonwhites in female headed families -- and particularly the very rapid rise
of children 18 and under in their families -- suggests that the problem of
poverty in the black community has by no means disappeared.
The conclusions from this section are that nonwhite poverty in general has
not declined as rapidly as white poverty, primarily because nonwhites classified
as poor tended to be substantially poorer than whites classified as poor. This
section has also shown that in the last decade there has been an alarming rise
in the number of poor nonwhite children under 18 living in female headed families.
PROSPERITY IN THE NEGRO COMMUNITY: THE Il!PORTANCE OF EDUCATION

The above discussion has ~bviously reflected a rather pessimistic assessment of
. several aspects of economic developments in the Negro community -- focusing as
it did on nonwhite poverty and the fact that actual white-nonwhite income
discrepanices are wider than commonly observed statistics would suggest. To
stop here, however, would present a somewhat unbalanced view of Negro economic
progress. To present a more balanced picture, it is important to consider the
source of some of the recent gains within the Negro community. In particular,
it is important to discuss the role of education.
Recent data suggest that Negroes are making considerable gains in both secondary
and higher education. Between 1960 and 1969, the per cent of Negro males aged
25 to 29 who had completed 4 years of high school er more increased from 36
per cent to 60 per cent while the white fraction increased from 63 per cent to
78 per cent. Thus, in 1960 the gap had been 27 percentage points, and in nine
years this gap had narrowed to only 18 percentage points. In 1968, for the first
time a greater percentage of Negro males aged 25-29 completed high school
than Negro females.
In the case of higher education, the gains also have been impressive. Between
1964 and 1968, the number of Negroes in college rose by 85 per cent. What is
more striking, however, is the fact that during this period, 82 per cent of this
enrollment growth occurred in institutions other than the predominatly Negro
colleges. Thus, in only four years, the per cent of Negro college students
enrolled outside predominantly Negro colleges increased from 49 per cent to
64 per cent. This fact suggests that the larger institutions are Lecoming
increasingly aware of minority problems and are making a concerted effort to assist
minority group students. In four years the number of Negro students at these
institutions has more than doubled.
The importance of higher education in the economic achievements of whites and
Negroes is clear: that median incomes for men of both races increase dramatically
with increasing amounts of education. What is even more important, the
ratio of Negroes' income to that of whites rises as the level of education climbs.
Stated in a slightly different fashion, the relative gaps within the Negro
community between those with·higher education and those with lower education
are wider than for whites. In 1968 a Negro man, aged 25-54, with a high school
education had an income 29 per cent above that for a man with only an 8th
grade education, while for whites this gap was 26 per cent.
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The case of a Negro with some higher education is of particular interest.
This is a man with the highest absolute income and the highest ·income relative
to whites. Of all 1-Jegro men 25 years of age or over in 1967 reporting one
or more years of college, 60 per cent were concentrated in the 1-3 year category.
For all l~hi te men reporting more than 1 year of coll1;:ge, there was a much
greater tendency to have four or more years of college, with only 42 per cent
concentrated in the 1-3 year class.
Since major education gains among Negroes have been a rather recent occurence
the better educated Negro man will be substantially younger than his white
counterpart. Differences in educational achievements are in large part a
function of age with the widest gaps among the older segments of the population.
It is clear that the best educated within the Negro community are much reore
highly concentrated in the younger age brackets.
Younger Negroes are making substantial progress in achieving secondary and
higher education, and this increased education is associated with higher
absolute income and income relative to whites.
CONCLUDING OBSERVATIONS
The analysis present here has sketched a rather mixed picture of economic progress
among Negroes in the United States. While not meaning to deny or demean the
recent impressive economic gains by Negroes, we must be careful that no one is
lulled into believing (falsely) that the economic problems of Negroes have been
solved. In this regard, the commonly. observed income statistics, when accepted
at face value, convey an unwarranted sense of greater economic parity between
whites and Negroes than actually exists.
It was also noted that a closer analysis of the available data shows clearly
that a definite economic schism has arisen within the Negro community. Individuals
in male headed households appear tble to share fairly well in economic advances,
while those in female headed households are sinking backwards into poverty.
Those individuals who hnve prepared themselves for challenging careers by
seeking and obtaining higher education are registering relatively large
improvements in incomes, while those without such training are falling further
behind. Clearly, the economic condition of those who currently are lagging
should be made a matter of serious national concern.
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TABLE I
PERSONS BELOW POVERTY LEVEL IN 1959 and 1968,
by Family Status and Sex and Race of Read
(Numbers in Thousands)
Percentage
Change

1959

1968

White 2 Total

28,484

17,395

-38.9

In families with Male head, Total

20,211

9,995

-50.5

4,952
8,996
6,293

2,595
4,298
3,102

-47.6
-52.1
-50.7

4,232

3,551

-16.1

Head
Family Members under 18
Other Family Members

1,233
2,420
579

1,021
2,075
455

-17.2
-14.3
-21.4

Unrelated Individuals

4,041

3,849

- 4.8

·11,006

7,994

-27.4

7,337

3,710

-49.4

1,452
4,097
1,788

697
2,032
981.

-52.0
-50.4
-45.1

2,782

3,439

+23.6

683
1,725
374

734
2,334
371

+ 7.5
+35.3
- 0.8

887

845

- 4.7

Head
Family Members under 18
Other Family Members
In Families with Female head, Total

Negro and Other Races 2 Total
In Families with Hale Head, Total
Head
Family Members under 18
Other Family Members
In Families with Female Head, Total
Head
Family Members under 18
Other Family Members
Unrelated Individuals

Source: U.S. Department of Commerce, Bureau of the Census, Poverty in the
United States 1959 to 1968, Series P-60, No. 68, December 31, 1969
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ANATOHY OF THE GFETTO ECONOMY
Daniel R. Fusfeld
American cities have always had contrasts of wealth and pover~y. Slums, present
from the very beginning·, have served two functions. They have been temporary
stopping places for innnigrants from abroad and from rural areas who were etarting
the .journey upward in American society: "three generations from Delancey
Street to Park Avenue. 11 But they have also been the end of the line for
failures,-for those who were society's dropouts and rejects.
The urban poverty areas of earlier tin:es differed, however, in t-wo important ways
from today's. First, they were not actually ghettos. Although there was a
tendency for racial and nationality groups to cluster together, and Negroes
especially tended to be segregated, the clusters were usually not large. The
. more common pattern was for nationality groups to be intermingled with each
other in the same city block and even within the same tenement house.
Secondly, most nationality groups other than the Negro in part bypassed the
slums. For example, although most Irish immigrants moved first into urban
slum areas, other did not. Some moved directly into higher income and more
respectable parts of the cities. As a ~esult, when the slum Irish moved up
economically and out of the slums physically they found themselves moving
into urban areas where others like themselves had already broken the ground.
The residents of the new areas knew what Irishmen were like because they
already had some as neighbor·s. Other nationality groups followed similar
patterns and some, like the Germans, largely bypassed the big-city slums.
Neither of these two patterns applied to the Negro. The black parts of slum
area tended to be segrega:ted from the white earliest days, and as the black
population of cities rose the sector of the slums became more crowded and
expanded into formerly white-occupied areas. New York's Harlem of the 1920's
and 1930's is perhaps the classic example of this development. Furthermore,
black people seldom bypassed the black areas of cities even when their economic
status might have permitted it. By the 1960's the black ghetto comprised
both slum and nonslum areas. As a result, today's problems of urban poverty
and racial ghettos, ~lthough not synonymous, ere inextricably intertwined.
The crisis of recent years was brought about by the interaction of a major
migration and population explosion with the continuing problems of urban change,
poverty and racism. Displaced from southern agriculture by mechanization, some
one and a half million blacks moved from south to north in about five years,
from 1949 to 1954. This migration between 1910 and 1940, but was concentrated
in about one-sixth the time. Comprising mostly young people, it triggered an
equally large population explosion over the succeeding decade. The strain was
too much for the central cities to bear~ and the insurrections of 1966-67 were
the delayed result.
The worst is yet to come. The first generation of children born to the migrants
of the early 50 1 s has reached maturity and is starting the second round of the

.Reprinted from New Generation, Volume 51, Number 3, Summer 1969.
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population explosion of the ghettt1 ... Yet there has been no break in the oppressive
forces of overcrowded and deteriorating housing, bad education, poor transportation facilities and inadequate employment opportunities.
All of this has been piled on top of an initially poor position of the Qlack man
in the labor market. Heavily concentrated in low-wage, unskilled, semi-skilled
and service employment, excluded from the skilled construction trades by discriminatory practices, suffering from racial discrimination in most of the upperlevel job categories in business (until government pressure partially changec
the situation in recent years), the black man starts with a major disadvantage.

,,

In addition, he is hampered by the economy of the urban ghetto, which stands in
sharp contrast to the progressive and expanding economy enjoyed by the
typical American. It has characteristics of permanent depression as well as
backwardness, and requires continual injections of income from outside in order
to maintain itself even at these levels.
The ghetto economy is in many ways a world apart. It differs markedly from
that of the rest of the country in many ways. Perhaps its most important
distinguishing characteristic is its backwardness, its lack of the dynamic,
progressive changes that bring advancement to the rest of the economy. At the
same time, there are points of contact through which·the ghetto is influenced
by economic activity in the rest of the nation.
The income of the urban poverty area comes from four major sources,only one
of which represents a viable and continuing link with the forces of progress:
.Some residents work in the high~wage, progressive sectors of the economy.
In Detroit, for example, jobs in the automobile industry are held by
a racially integrated work force, a number of whose members live in the
urban ghettos. The industry is highly capital intensive, oligopolistic
and has a strong union: labor productivity is high and wages correspond.
Detroit, however, is something of an exception. Most large cities have
a smaller portion of their central city work force in such industries.
.The economic base of the urban poverty area is the more backward sector
of the economy, characterized by low wages, relatively wide cyclical
variations and exposure to all the debilitating forces of competition.
A large portion of the workers who are employed full-time in these industries earn wages around or below the poverty level.
.This low-wage economy is supplemented by an 11 irregular 11 economy, partly
legal and partly illegal, which provides further income for the residents
of urban poverty areas, largely through provision of services to other
residents •
•Finally, jncome supplements from outside the urban poverty areas, some
public and some private, provi.de the transfer payments without which the
population could not survive. Welfare payments are probably the largest
and certainly the most controversial of these transfers.
Although these four aspects of the economy of urban poverty areas can be relatively
easily identified, the studies which would document their extent and significance
have not been made. We do not know, for example, the proportion of the income
of residents generated by these fo 11r sources. Nor do we know which are increasing
and which are decreasing. Nor do we have much,notlon of how the four sectors have
changed in recent years.
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population explosion of the ghett~o. Yet there has been no break in the oppressive
forces of overcrowded and deteriorating housing, bad education, poor transportation facilities and inadequate employment opportunities.
All of this has been piled- on top of an initially poor position of the '!?la.ck.man
in the labor market. Heavily concentrated ift low-wage, unskilled, semi-skilled
and service employment, excluded from the skilled construction trades by discriminatory practices, suffering from racial discrimination in most of the upperlevel job categories in business (until government pressure partially changec
the situation in recent years), the black man starts with a major disadvantage.
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In addition, he is hampered by the economy of the urban ghetto; which stands in
sharp contrast to the progressive and expanding economy enjoyed by the
typical American. It has characteristics of permanent depression as well as
backwardness, and requires continual injections of income from outside in order
to maintain itself even at these levels.
The ghetto economy is in many ways a world apart. It ciffers markedly from
that of the rest of the country in many ways. Perhaps its most important
distinguishing characteristic is its backwardness, its lack of the dynamic,
progressive changes that bring advancement to the rest of the economy. At the
same time, there are points of contact through which·the ghetto is influenced
by economic activity in the rest of the nation.
The income of the urban poverty area comes from four major sources,only one
of which represents a viable and continuing link with the forces of progress:
.Some residents work in the high-wage, progressive sectors of the economy.
In Detroit, for example, jobs in the automobile industry are held by ·
a racially integrated work force, a number of whose members live in the
urban ghettos. The industry is highly capital intensive, oligopolistic
and has a strong union: labor productivity is high and wages correspond.
Detroit, however, is something of an exception. Most large cities have
a smaller portion of their central city work force in such industries.
.The economic base of the urban poverty area is the more backward sector
of the economy, characterized by low wages, relatively wide cyclical
variations and exposure to all the debilitating forces of competition.
A large portion of the workers who are employed full-time in these industries earn wages around or below .the poverty level.
.This low-wage economy is supplemented by an "irregular" economy, partly
legal and partly illegal, which provides further income for the residents
of urban poverty areas, largely through provision of services to other
residents •
•Finally, income supplements from outside the urban poverty areas, some
public and some private, provide the transfer payments without which the
population could not survive. Welfare payments are probably the largest
and certainly the most controversial of these transfers.
Although these four aspects of the economy of urban poverty areas can be relatively
easily identified, the studies which would document their extent and significance
have not been made. We do not know, for example, the proportion of the income
of residents generated by these fo,Jr sources. Nor do we know which are increasing
and which are decreasing. Nor do we have much- notion of how the fou:t sectors have
changed in recent yea:i:s.
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In addition, he is hampered by the economy of the urban ghetto, which stands in
sharp contrast to the progressive and expanding economy enjoyed by the
typical American. It has characteristics of permanent depression as well as
backwardness, and requires continual injections of income from outside in order
to maintain itself even at these levels.
The ghetto economy is in many ways a world apart. It differs markedly from
that of the rest of the country in many ways. Perhaps its most important
distinguishing characteristic is its backwardness, its lack of the dynamic,
progressive changes that bring advancement to the rest of the economy. At the
same time, there are points of contact through which the ghetto is influenced
by economic activity in the rest of the nation.
The income of the urban poverty area comes from four major sources,only one
of which represents a viable and continuing link with the forces of progress:
.Some residents work in the high-wage, progressive sectors of the economy.
In Detroit~ for example, jobs in the automobile industry are held by
a racially integrated work force, a number of whose members live in the
urban ghettos. The industry is highly capital intensive, oligopolistic
and has a strong union: labor productivity is high and wages correspond.
Detroit, however, is something of an exception. Most large cities have
a smaller portion of their central city work force in such industries.
.The economic base of the urban poverty area is the more backward sector
of the economy, characterized by low wages, relatively wide cyclical
variations and exposure to all the debilitating forces of competition.
A large portion of the workers who are employed full-time in these industries earn wages around or below the poverty level.
.This low-wage economy is supplemented by an "irregular" economy, partly
legal and partly illegal, which provides further income for the residents
of urban poverty areas, largely through provision of services to other
residents •
•Finally, income supplements from outside the urban poverty areas, some
public and some private, provide the transfer payments without which the
population could not survive. Welfare payments are probably the largest
and certainly the most controversial of these transfers.
Although these four aspects of the economy of urban poverty areas can be relatively
easily identified, the studies which would document their extent and significance
have not been made. We do not know, for example, the proportion of the income
of residents generated by these fo•1r sources. Nor do we know which are increasing
and which are decreasing. Nor do we have mu.ch- notion of how the four sectors have
changed in recent years.
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Although the number of welfare recipients is large and the amount disbursed
nationally now runs about $5.7 billion annually, there is very little good
information on the economic impact of the welfare economy. We do not know
its effect on the mobility of labor, its effect on the tax base and financial
structure of cities, its relationship to the rest of the ghetto economy, its
impact on the structure of the community, its effect on property otmership
and real estate values or its relationship to the incidence and nature of crime.
Very few aspects of the welfare economy have been studied, but htere is reason·
to believe it may be having a perverse effect on the total ghetto economyencouraging family disintegration, discouraging work and promoting a breakdown
of social controls.- that in the long run could be more costly than the short-run
gains now being obtained.
One of the most striking characteristics of the urban poverty area is the continual
drain of resources out of the area and into other sectors of the economy. Although
largely unmeasured, and perhaps unmeasurable, the drain includes savings, physical
capital, human resources, and incomes. As a result, urban poverty areas are
left without the mbst important resources needed for development and improvement,
and the economic infrastructure is seriously deficient.
The drain of resources can be seen most clearly in the process of transition
as an area becomes part of the spreading urban ghetto. As migration and population
growth spread the boundaries of the ghetto into neighboring parts of the city
over the last two decades, middle-class whites moved out. With them went most
of the professional personnel which provides personal and business services.
Doctors, dentists, lawyers, accountants, insurance agencies and related
professions left and were not replaced.
Other human resources leave by way of the educational system and the high-wage
economy. ~rawn by opportunities outside the urban poverty area, many .of the
most intelligent, capable and imaginative young people move into the progressive
sectors where rewards are greater and opportunities are wider. This drain of
the human resources leaves the economy of the ghetto - whose chief resource is
manpower to begin with - without many of its best products.
The drain of capital is equally striking. A substantial portion of the savings
of the urban ghetto goes into financial institutions such as banks and savings
banks whose investment policies draw the funds out of the area and into business
loans, mortgages and other investments elsewhere. Little comes back to support
the ghetto economy or promote its developmetn. Even though the ownership of
the original savings of thrift accounts remains with ghetto residents, the
funds are gene:1:'ally used elsewhere.
Probably the largest flow of capital out of the urban poverty area, however,
takes place in housing. Failure to maintain housing facilities enables the
owner to withdraw his capital while at the same time maintaining his income.
Ultimately the property will be worthless simply because of wear and tear,
but while it is being used up the owner has been getting his capital back
and has been deriving a nice current income. Housing authorities in most
major cities are quite aware of this process, and have found noway to stop it.
The net result of the drain of.resources from the ghettoized slum is to create
a backward, underdeveloped area in the midst of an otherw1se progressive and
expanding economy. Capital moves:out, human resources move out, community
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structure is weakened, public services are inadequate, and the professional
skills needed for improvement are largely lacking. The economic infrastructure
required for development is primitive, The major resource of the area is its
manpower, which is used by the rest of the economy as a pool of low wage and
relatively unskilled labor. And, as the Vietnam war has shown, by the armed
forces for front-line infantry service. Although the charge of "colonial
expolitation 11 may be an exaggeration, there are some striking similarities to
the old-fashioned colonial economy.
Income flows out of the urban poverty area in much the same way as capital and
other resources. Earnings of residents are spent in stores owned outside the
ghetto and very often staffed by employees from outside the ghetto. The earnings
and profits of these outsiders are respent elsewhere, and serve to promote
economic growth elsewhere.
No community is self-sufficient. The goods purchased in any community are imported,
except for a very small proportion of local products. In this respect the urban
poverty area is like any other. But in other communities a significant portion
of the retail and wholesale trades are ovmed locally and most of the employees
are local. The profits and wages earned by those people are spent locally
and serve to help support ~he local community. A chain of spending and
respending is set up which adds strength and variety to the local economy.
The drain of resources out of urban poverty areas - manpower, capital, income,serves to reinforce the poverty. Social overhead capital is inadequate. The
public services which might overcome part of the deficiencies in private incomes
are insufficient. In particular, deficiencies in the educational system lead to
inadequate training, low skill levels and low productivity.
Employment patterns, especially in the low-wage industries and the irregular
economy, reinforce the pattern of poverty and create barriers to movement of
workers :i-nfo the high-wage sectors outside the -.urban poverty area. At the
same time, those ghetto residents who do move up and out take with them much
of the entreprenuership that development of the ghetto economy requires.
Economic development is further retarded by ineffective instruments for local
control: the destinies of urban poverty areas have been largely in the hands
.of outsiders. Weak political representation and control of local governments
by an 11 establishmentn power structure have kept the poor out of power. The
result is a weak infrastructure of voluntary organizations and a low level of
popular participation in the decision-making process. This, in turn, retards
the development of decision-making and entreprenuership and effective power means
that decisions which affect the ghetto economy will be made largely by the outsiders who dominate the decision-making process.
One result has been··that many policies and programs have hurt the ghetto rather
than helped. Welfare payments have tended to weaken attachment ot the labor
market. Urban renewal has increased the overcrowding of housing rather than
diminished it. Highway construction has had the same effect. Educational
programs have been unable to prevent a serious deterioration of the schools.
Even the benefits of low-cost housing have been relatively small compared with
the incomes generated for nonghetto residents.
In this context the racial attitudes of whites and the long heritage of
black represEion takes on its key significance. Together they have kept the
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great majority of blacks in the ghetto, unable to move out of the vicious (ircie
of sel-generating poverty which prevails there.
The pattern of the ghetto economy then, presents a series of self-reinforcing
influences:
I
1. Poverty breeds a style of life which reinforces the conditions that lead
to poverty.
2. Resources which might lead to betterment and development are drained out.
3. Lack of political power has brought public programs which are often
harmful to the ghetto economy.
4. White attitudes toward race have kept most of the ghetto residents from
moving out.
Economic growth is particularly difficult for the ghetto economy. Its weak
infrastructure, the lack of local initiative and entrepreneurship, and the
shortage,·•of capital make it difficult to get a growth process started. This is
part of the self-reinforcing process by which poverty creates the conditions which
preserve poverty. Mere important; ·the tendency for resources and income to
drain out of the ghetto economy means that even if the forces of development
were to appear, much of their strength would be dissipated before they had a
significant impact ori the ghetto itself. Any program or programs that seek
to improve the economy of urban poverty areas must reverse the drain of skilled
manpower, capital and income if a cumulative process of growth is to be
established.
The movement for community self-development, including economic development, munt
be understood in relation to the nature of the ghetto economy. It is a realistic
and practical reaction to the semi-isolation, premanent depression and exploitation
of the ghetto, on the part of people who realize that they themselves are the
only ones who can move their little subsection of society toward a more desirable
condition. It is an effort to reconstruct the relationships between that
world and the larger world outside on more favorable terms. The new relationships
that will emerge are yet to be defined, but the movement itself should be fostered,
for it promises for the first time to give ghetto dwellers a degree of control
over their own destiny.
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SYSTB1S- OF IHC0MEl_..1'RANSFEIC
Hartin Rein

I.

Strategies for distributing income based on need may be described as follows:
1. Social Insurance - Contributory wage-related payments when need is presumed from the interruption of income.
Goal: To mature under sustained economic growth to cover new risks that
threaten income security, and in time to achieve universal coverage (Social
Security, or Old Age, Survivors, Disability and Health Insurance).
Critique: We have not developed insurance for those employed but still
in·poverty or those with long-term unemployment or short-term disability,
but have moved in the opposite direction of including these ri'sks under
Public Assistance (PA). Many who are not poor receive benefits, and
payments do not lHt others out of poverty. There are risks other than
occupational, such as being "socially orphaned" by divorce of desertion,
which are not covered.
2.

Public Assistance - Based on individual need, individually determined.
Goal: to be residual, meeting special needs for those not accommodated
in other programs.
Critique: narrowly efficient, in that it reaches only the poor, but
not effective, because it doesn't reach all the poor and doesn't provide
adequate money to those it does reach. Usually administered by Welfare
Depts., these programs use a means test that in the words of Titmuss,
British Sociologist, can be "a damaging assault on the recipients ••• in
terms of their self-respect and self-determination." There are administrative restrictions for eligibility as well as for spending, arid a stigma
attached to the recipients of ~oor-law benefits. The tradition of poor
law allotments, paid not paid for past work, ncr for the many reasons
converted into social rights, but for the one reason we have so far failed
to make into a right: - WANT, fastens the shackles of "intergenerational
povertyu on its clients, according to Alvin Schorr of HEW. He, along
with many others, has urged the use of more simplified and reasonable
eligibility procedures, along with more dignified treatment for clients.
Such proposals would not only negate the demeaning aspects of PA for the
clients, but equally for the social ~orkers, who would be free for more
fully professional tasks - the provision of more meaningful social services.
The stigmatized PA recipients have become a categorical rather than
a residual group, growing in absolute numbers despite economic growth,
increased minimum wage, and almost universal Social Security. The
means tests for eligibility often promote family instability, lack of
incentive (there is a 100% tax on earnings), and the other factors which
contribute to the cycle of poverty.

Abstracted from Professor Rein's article, "Poverty and Income" in the American
Child, Summer 1966
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3.

Demogrants - Pensions or allowances based on assumed need of all
members of a particular social category Universal - i.e. all citizens who are headsi of'"households :·(Guaranteed)
Minimum Income or (GMI).
Partial - the aged, children, veterans, etc. (i.e. Family or Children's
Allowances).
Goal: to avoid stigma and yet preserve the virtures of work-incentive,
thrift, etc. which PA is though to deny, while providing benefits to those
in need.
Critique: In-Kind payments in services or goods, such as medicare, food
stamps or rent subsidies are regarded as paternalistic, and difficult to
administer.

II. The tactics to reduce poverty and economic dependency in recent years emphasized:
1. Participation (poverty as ·the lack of power and dignity - the Civil
Rights definition - leading to involving the poor in shaping their own
destinies - OEO, CAP Programs).
2.

Services (poverty as the incapacity to consume resources adn to exploit
available opportunities, so services provided to encourage independence
and reduce economic dependency - Citizens Community Centers).

3.

Social Welfare (poverty as lack of access to amenities and training
opportunities - categorical aides to the aged, the blind, etc;j.

4.

Employment (poverty as the incapacity to maintain income for lack of jobs·~
manpower program, ie. New Careers, WIN).
The most obviously absent from the intervention strategies is that "poverty
is a lack of income and what the poor need is more money"- the Family
Assistance Act, the Negative Income Tax, the Guaranteed Minimum Income,
the Family Allowance·.,. represent plans for income distribution.

III. The following 5 criteria are suggested as evaluative measures for any program:
1. the proportion of the poverty income gap which is closed.
2.

the portion of money going to the poor.

3.

the porportion of those who are brought out of poverty.

4.

the reduction of the size of the public assistance rolls.

5.

total overall costs and their impact on the problem of vork-incentives.

In all of the current readings and discussions on the proposals for income
maintenance, one, universal note is sounded: NO SINGLE SYSTEM OR PROPOSAL, NEW
OR OLD~ WILL SUFFICE. We must reform our old methods, and integrate them with
whatever new programs are adopted.
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IV. Some Suggested Plans for Income Distribution:
1. Negative Income Tax (NIT)- One device for guaranteed income, operated by
Internal Revenue Service, payments to make up the difference between
available income and need, according to a national minimum income standard.
For example, if the sum of exemptions and deductions that apply when payi,ng
income taxes, e.g. $900 for first faniily members, and $700 for each additional member, is greater than the family's income, a tax deficit would
exist. The amount of this deficit would be the payment in NIT. The
NIT seems to have garnered support from many quarters, both conservative
and liberal in their approach to the problem (Milton Friedman, former
adviser to Barry Goldwater; James Tobin,former adviser to Pres. Kennedy,
Sargent Shriver of OEO, Pres. Johnson's Commission on Technology already
mentioned, among others). Some would recommend it as part of tax law
reform, others would use it in various combinations with other types of
aid.
2.

In judging the new proposals for income maintenance, two important questions
arise - the cost and the work-incentive. Some scientists believe we have
exaggerated the importance of the incentive question. We know income
security has little effect on initiative of high earners. In addition,
when wages fall under $6,000 annually, people tend to double up on jobs
(moonlight).
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The NIT is though by many to be costly and in the poor-law tradition,
because of the means test, tho the meanness and stigma may be lessened
by administration through the tax structure. Unlike other GMI plans, the
NIT will provide more directly for those who are poor, but certain variables
will determine its effectiveness. These variables are the tax rate, the
breakeven income (a.level near the poverty line assures the neediest
poor of enough income) and the types of income to be counted (possibly
all monetary income except free gifts and Public Assistance (PA). PA
could then serve as a supplement for those unable to work. These economists feel the NIT would reduce the fiscal burden of state and local
governments. They also feel we can afford it now, contrary to the
statements by others that we can't have "guns and butter" - "A two-point
across-the-board increase on existing individual income taxes would
produce revenue to finance a $5 billion negative tax, whiclr- is_" jcstified
in terms of size and equity. In 1964, truces were cut by over $11 billion,
yet the poor received none of this increase."
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Guaranteed Minimum Income (GMI) - The GHI, as described by Garth L.
Magnum, economist, is a 11 floor under family income· ••• not an adjustment
mechanism, offered as a defense against technological change, but a gift
of technology's productivity in a wealthy society."

3.

What is Family Allowance *
Definition: A universal system whereby each family gets so much per child
per month, a social security program for every family. It is based on
the assumption that the great majority of families can put extra income
to good use for their families ( the usual shoes, clothes, dentists,
piano lessons, etc.) The very well to do will pay back most of their
allowance through income tax. The result - a small inequity is paid to
promote a universal system - one that is fair and just.

* Abstracted from The New York Times Magazine, February 5, 1967 from testimony
by Daniel P. M9ynihan before a Senate Government Operations subcommittee on
the Federal role in urban problems.
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How Is It Different From Guaranteed Income? - It's only a supplemental
income 1 to help in meeting family needs. It's a basic rule of social
science that people do not abandon their responsibilities, but by and
large do their best, given sufficient resources. It's not a special
handout to the man not working, but an aid to all.

How Is It Different From Guaranteed Job? Wages are geared to production,
not need. Raising the minimum wage to get a tolerable family income
operates to raise the level of unemployment. For example: 31% of Nonwhite teenagers in the area work force in New York City are unemployed
at our current minimum wage level of $1.25/hour. If the rate ware raised
to $2.00/ hour, the lowest skilled worker would be out of a job. So just
providing a job does not always provide sufficient money to those who
need it most.
How Is It Different From Welfare? It does not separate or leave a stigma,
since it is universal. Families on relief would still get Federal family
allowance. It encourages the family to stay together, rather than
encouraging desertion so the family can get some relief.
Present Family Allowance in the U.S.: ONLY FOR BROKEN families - the Aid
to Families with Dependent Children. nwe seem to believe in supporting
these children, and since we let them live rather than starve to death
why can't we give them some of the basic resources that people need to
go into the world - a reasonably stable family and reasonably stable
neighborhood."
~ : $9 billion/year, if it is to be comparable with present Canadian
and Scandinavian levels, which amount to 1% of the gross national product:
(this would sharply reduce the number of Negro families living in
poverty). $8.00/month for children under aged 6 - $12.00/month for children
aged 6-17. For a family of four children the average payment would be
$40.00/month or $500.00/year more in income.
Administration: Family allowance payments could work like Social Security,
.which takes only 200 people at the Social Security Administration Headquarters. It's a system that works beautifully.
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THE WELFARE }IDDDLE

There is not, in the U.S. today, general agreement as to what our present welfare
system is supposed to do. There is, however, general agreement among welfare
recipients, government officials, social workers, and informed citizens, that
the system is not "taking care of business" and that many of the methods are wrong.
Public welfare is money given to needy people that is taken from general tax funds'
of governmental units. OU:r present welfare system, which was scn:ewhat consolidated
and centralized from earlier "systems" by the 1935 Social Security Act is seen
as a temporary fcrm of aid, designed to "get people back on their feet." The
Social Security Act ~as passed in the middle of the greatest economic depression
that this country has known, and was seen then as one of the t1ays to provide
against widespread human want as a result of economic upheavals over which individuals have no control.
·
In the almost 40 years since, however, the U.S. has moved into a period of
unprecendented national prosperity which h&s not only removed economic need for
the majority of our citizens but has brought about a national economy largely
dependent upon the consumption of items which are not necessities, even in terms
of living in a fairly comfortable manner.
Along the way to this era of 11 consumerism," part of our population was left
behind. And the welfare system which we set up to provide some help to the needy
is now seen by many, in terms of our national economy, our population and our
social needs as being anachronistic at best, oppressive and punitive at worst.
As of August 1968 there were 8.5 million persons receiving public assistance under
the Federally aided categories (set up under the Social Security legislation) Old Age Assistance, Aid to the Blind, Aid to the Permanently and Totally Disabled,
and Aid to Families with Dependent Children. These 8.5 million welfare recipients
are less than 1/3 of the 26 million people in this country living at or below
the poverty line as defined by the Federal Government. The 8.5 million people
receiving assistance from governmental agencies because they are poor are still
poor. And the welfa~e system tends to keep them poor - and thus on welfare.
The National Advisory Commission on Civil Disorders (Kerner Commission) made
two important observations in 1968 about the present welfare system, ~rl1ich they
pointed out as a major source of dissatisfaction and rage in ghetto areas:
"The system is deficient in two critical ways: First~ it excludes large
numbers of persons who are in great need and who, if provided a decent
level of support, might be able to become more productive and self-sufficient.
Second, for those who are included, it provides assistance well below the
minimum necessary for a humane level of existence and imposes restrictions
that encourage continued dependency on welfare and undermines self-respect.
In short, while the system is indispensable simply because for millions
- mostly children - it supports basic needs, drastic reforms are required
if it is to help people free themselves from poverty."

Excerpted from League of Women Voters Newsletter, June, 1969.

I
I

I
I·
I
I

I
I
I
I
I
I

I
I

I
I
I

Federal,state and local governments have made decisions about the ways in which
monies allotted for welfare will be spent without cor.sulting with, or providing
for the participation of welfare recipients themselves ..
For instance, a great deal of money goes into the many family counseling, family
planning, job training, day care, health and food stamp programs carried on under
the auspices of welfare departments in an attempt to provide needed services to
welfare recipients. These services are an indirect subsidy to welfare recipients,
providing them with low cost or free i:help 11 •
At the same time, getting such "help" has often been made a condition for receiving
much needed cash allotments, either through welfare department regulations or
because individual caseworkers have decided that such services are needed and
have withheld or threatened to withhold the checks as an incentive for~t!:c
client to 11 take advantage" of such services.
The Kerner Commission observed that few of these programs have been effective
and that the day to day administration of the system 11 serves to remind recipients
that they are considered untrustworthy, ungrateful, promiscuous and lazy." The
relationship between the poor and velfare workers was described as ,ibrittle" because the "cumulative abrasive effects of the low levels of assistance, the
complicated eligibility requirements, the continuing efforts required by regulations to verify eligibility - often by means that constitute flagrant invasions
of privacy - have often brought about an adversary relationship between·the case
workers and the recipient family. 11

RECIPIENT WELFARE PROBLEMS
Although each case is differents the problems of welfare recipients have a
common base:
1. Welfare ~llotments are inadequate to meet the basic needs of the people receb
ving them. An income of approximately $3600 is the minimum amount that a family
of four must have in the U.S.'generally to subsist, according to the Office
of Economic Opportunity~ Most welfare grants are at or below this ;€igure.
The welfare muddle is the difference between ~hat is absolutely necessary to
keep alive and what is adequate to live, in terms of dollars and cents. And yet
the Bureau of Labor Statistics tells us that for a family of four to have an
adequate amount of food, clothing, housing and transportation their income must
be $6,021 in New Yo.rk City, $5,873 in Detroit, $6,520 in Seattle, $5,:'i42 in Houston,
$5,597 in Atlanta and $6,133 in the District of Columbia!

2. Welfare allotments are money with strings - and the strings are often in the
form of practices which violate what most people in our society take for granted the right to privacy, the right to decide how and on what you spend your money,
the right to have a boyfriend or husband, the right to care for your children
as you think best, the right to seek training in an area which interests you.
The classic example offered by proponents of welfare reform is the unemployed
father who has to desert his family in order for them to receive welfare. The
mother may then have to go to work. If she refuses, she may lose her welfare
grant completely. She is likely to have to leave her children unsupervised
or with an inadequate day care arrangement. Her welfare payments are cut almost
dollar for dollar for her earnings. And she may then be subject to prosecution
as an unfit mother because her children are inadequately provided for, and thus
lose custody of her children.
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ADVISORY COUNCIL STUDY
There have been many suggestions for reforming the welfare system. Perhaps the
most comprehensive study was done by the Advisory Council on Public Welfare which- ·
was appointed by the Secretary of the Department of Health 1 Education, and ·we1£are
in:1964. The study took two years and out of it came 32 major recommendations
for" the present operation and continuing irnprovement of public welfare in the
U.S." In 1967 however, the amendments to the Social Security Act of that year
put several new restrictions on welfare recipients and welfare departments, many
of them in direct opposition to the recommendations of the Advisory Council.

RECOMMENDED REFORMS
The National Advisory Commission on Civil Disorders (Kerner Commission) cited the
welfare system as one of the major sources of grievances among ghetto residents.
The Commission called for the repeal of the restrictions passed in 1967, a broad
reform in the entire welfare system and the establishment of a guaranteed annual
income for all Americans.
A first step would be for all welfare departments in every state to standardize
the welfare grants through a federally based amount. Along with this reform the
intensive, continuing and expensive eligibility investigations might well be
discontinued in favor of a more efficient ( and certainly more humane) "declaration
of need 11 • This would enable the single largest largest group 6£ poor American
citizens - the underemployed - to use welfare to help them care for their
families. It would also free a great many social workers to do social work
ilistead of what now constitutes "detective 'tvork."
These however, are just two of the many major reforms that would have to be
brought about in the welfare system to make it "workable" - t):J.at is, for the
system to function so that people could use it to become self-supportive - or at
least for their children to become self-supporting. More and more, Americans
are beginning to think in terms of revolution rather than reform. Rather than
reforming a malfunctioning system, a case is being made to discard the welfare
system entirely, and set up a new system which would better care for more people.
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MANPOWER TRAil'HrIG PROGRAMS
Daniel H-. Kruger
Professor of Industrial Relations
Michigan State University
A JOB IS A VALUABLE PIECE OF PROPERTY
Manpower training programs are important because we live in what can be called
the job economy. Today there are approximately 82 million Americans in the
labor force, and:of this number 90% are employees: they earn their livelihood
through having a job. This has not ·always been the way persons in the United
States earned their income. Once upon a time we were a nation of farmers and
worked the land. A little later on we worked in offices, shops, and service
activities. As our society became urbanized and industrial self-employment
declined3 and working as an employee in business and industry increased to the
point that today the job is the most important economic activity in the lives
of most Americans. It is the centrality of the job which is the most distinguishing characteristic of the job economy. Preparing for a job, getting a job,
holding a job, separating from a job, even having income between jobs, finding
another job which is suitable
all of these are very crucial matters for
the bulk of the labor force. To put it bluntly, a job is a very valuable
piece of property.
A number of benefits accrue to the indivmual because he has a job. Leaving aside
the psychological and sociological benefits of a job, we can concentrate on the
economic benefits for a moment. In addition to income the job provides access
to social security benefits, unemployment insurance, workman's compensation,
disability incurance, retirement benefits. The employer even pays for leisure
time activities such as holidays and vacations. Many employers provide
educational and training and upgrading opportunities. Many employers provide
life insurance, health insurance, and similar benefits.
There is another important economic benefit to a job, and that can be called
paid privacy. Having a job, a good job, means freedom from the rules and
regulations of the welfare department. Nobody looks over my shoulder except
my wife when I spend my income. Just as an aside, one could make a strong case
that the history of social insurance in the United States also reflects the
emergence of the job· economy. Most, in fact all our social insurance programs
are related in some way or another to having a job. In brief, my point is that
in our kind of society work is still the most important segment of adult life.
In the job economy to have a job, especially a steady job, is the goal·of
most Americans.
CHANGES IN THE JOB ECONOMY
Workers eeek jobs and employers seek workers in t)ie labor market, and there
are intense pressures operating on the job economy which have serious implications
for the development and utilization of the nation's work force. The thrust
of manpower programs arises out of the fact that the job economy operates in
Excerpted from Income Maintenance Alternatives, A Conference Report, Robert
Eyestone, Editor, Conference on Income Maintenance, Macalester College, November
1969.
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what can be called a system of change. I want to discuss the system of change
very briefly, to put the manpower training programs in perspective. In this
system of change there are four interdependent components. A change in one
affects the others in varying degrees. The four components are technology,
economic change, social change, and legislative change.
First a word about technology, which deals with the application of scienfific
knowledge to the development of new processes, new techniques, and new products~
All of us are familiar with technological innovations over the last twenty years-jet airplanes, electronics, atomic energy, space ships and so forth. Also included in modern technology is mechanization, which is the substitution of
mechanical power or human beings or animals. We are seeing a large and continuous
impact on labor markets through the introduction of labor saving devices.
The second component in the system of change affecting the development and utilization of manpower is economic change. The very dynamics of our economic
system give rise to manpower problems. The way consumers spend their income,
rising incomes, plant location decisions, foreign trade, just ·to mention a
few, all affect the allocation of manpower resources. Next a word about social
change. We have witnessed in the last twnty-five years the largest.mass migration
in the history of the world. Large numbers of Americans have moved out of the
South to various parts of the country. They moved from rural areas into the
small cities, and from the small cities to the great metropolises across the
country. The sad fact is that this mass migration was unplanned and unassisted,
with the result that large numbers of Americans found their way to the great
cities of the United States and became crowded together into small geographical
areas which we now call ghettos. Here again, many of the migrants were ill
equipped to compete realistically in·the job market. Many of the jobs for
which conceivably they ~ould qualify in a former period were being eliminated
through technological improvements.
Another social change taking place concerns the changing attitude of women
toward the world of work. Women have developed a two phase working cycle.
They get out of school, get a job, and they stay at their job until they get
married. Once their families begin to ccme along they drop out of the .labor
market. But an increasing'number of them return to the labor market when their
children are back in school, and the number of women inthe labor force
increases yearly.
Next a word about the legislative component. All kinds of manpower programs
are either being discussed in the Congress or being considered outside the
Congress, and this legislation does affect manpower to a significant degree.
Civil rights legislation is also related to manpower. Fair empl9yment practices
legislation, coupled with executive orders, all have their impact on manpower
development and utilization.
The system of change which affects the job economy has indeed raised very serious
problems about the development and utilization of our precious human resources,
and it is extremely important that we understand the dimensions of the system
of change as it relates to manpower. In my view the job econonmy operates in
a system of change unparallelled in our nation's history, and the lessons of
the past may be of little value to us in resolving the manpower problems arising
out of that system of change. The current period is not just an extension
of the industrial revolution which began 250 years ago, rather it is a period
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which marks a drastic shift in the troditional manner in which the nation has
developed and used its hu~an resources. Above all, it is imperative that
we re-examine some of our traditional concepts about manpower development and
utilization activities.
Why do I say this period is so unparalleled in our nation's history? First,
there is the electronic era with its fat: reaching possibilities, ,-,,:ith the
capabilities and versatility of the computer as just one familiar example.
Computers have wide applications, and it is this breadth of application which
makes them so different from the technological improvements of the past. For
one brief example, take the stream engine which ushered in the industrial
revolution. That was a great advance at the time, but by comparison with the
computer the steam engine has a very limited application.
Another force at work which makes this period unique is the emphasis being given
to research and development. Once upon a time we said that necessity was the
mother of invention. That's not true today. Today it is basic science which
is the source of invention. Research and development activities spawn innovations
and the monies being spent for R. & D. reflect that growth. In 1940, for
example, the nation spent about $1 billion for research and development activities,
while in 1965, we spent about $26 billion for these activities. These expenditures have created an unprecedented demand for more skill and highly talented manpower.
There is still another factor which makes this period unique. The economic
environment has changed. Capital in-the form of new plants and equipment is
becoming more efficient, and these new plants and equipment require fewer
workers to perform the necessary tasks. Perhaps the most important factor
which differentiates this period from the past is the man-machine relationship.
It is becoming painfully clear that the labor force as a factor of production
is not homogeneous despite what we are told in the principles of economics. A
highly industrialized urban society r~quires manpower with particular skills.
The occupational distribution of the labor force reflects demands for particular
kinds of skills, and the demand for blue collar workers is steadily decreasing,
while the demand for tvhite collar workers is steadily increasing.
Changing manpower requirements have created a need for better educated manpower.
Workers with low skill levels and workers with inadequate educational preparation
are finding it increasingly difficult to hold employment. Some workers could
perhaps have qualified for simple repetitive and routine jobs, but these are
the very jobs that can easily be taken over by electronically controlled. machines.
These individuals are not candidates for thh jobs in the growth industries because
in many instances they do not possess the necessary skills. The less educated
worker has truly become a handicapped worker. In many instances he has very
little to offer the employer. Further, the impact of the system of change has
been felt disproportionately by the non-whites in the labor force. For more
than a decade, despite high levels of economic activity, the unemployment rate
for blacks has been twice that for whites, and the unemployment rate amcrg
the Spanish-speaking Americans and the Indians is even higher.
SOME FACTS ABOUT THE LABOR MARKET
The impact of the system of change on large numbers of workers seeking work
has indeed created serious problems in the labor market. The labor market on
which we rely for the allocation of the labor force is not a perfectly working,
self-adjusting, mechanism. It does not insure that workers will find jobs. It
tends to operate more effectively when the system of change operetes gradually.
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In the long run it does adjust, but many important long run adjustments may
take a lifetime, especially if they require extensive training and education.
Workers of necessity are concerned with both the short run as well as the
long run, and for the most part they want a job here and now.
Public policies dealing with manpower are also concerned with both the short
run and the long run, and both the labor market and public policies affecting
the labor market are undergoing profound changes. For too many years we have
had in the United States what might be considered a policy of exclusion. The
labor market institutions of the nation, both public and private, excluded
large numbers of persons from active participation in the world of work. Screens
were established such as testing, educational attainment, medical requirements,
race, age, and sex. All of these were obstacles which hac to be overcome. The
selection process and the selection procedures became more refined, and with
each refinement some policy of exclusion became more institutionalized.
The objective of these screens.was, at least in theory, to obtain the best
qualified worker for the available job. The job design became all important.
Worker specifications were established in terms of a job to be performed, but
it mattered little whether these specifications were ever validated. The job
was defined by management, and the placement agencies, both public and private
then proceeded to search out persons to fit the specifications. If the applicant
did not measure up to these standards he was excluded from consideration. The
job designeers set the tone for hiring during the post y,ar period. Employment
specialists, university-trained I might add, developed and array of supportive
instruments and practices to get "the best qualified applicant".
Of course, demand in the labor market affected and altered the requirements for
jobs. When levels of unemployment were high the requirements became more
stringent. As the level of unemployment fell and the labor market became
tight, requirements were relaxed. Despite this relaxation, despite the
high· levels of economic activity, there are still large numbers of unemployed
workers, many of them young, who are not able to compete realistically in
the labor market.
Fortunately, with the enactment of manpower legislation such as the Area
Redevtil.opment Act, the Uanpower Development and Training Act, the Economic
Opportunity Act, civil rights legislation, and the many educational acts, we
have changes the policy of exclusion. As a society we have made a decision,
a critically important decision, that everybody is going to participate in the
mainstream of American life, and this is what I mean by a policy of inclusion.
We are moving from a policy of exclusion toward a policy of inclusion, and
this indeed, is a very significant change.
Let me say this with all the candor I can muster: the kind of society we are
going to have in these United States of America depends to a very large measure
on how we as a society go about the business of implementing this policy of
inclusion. We are playing for very high stakes, and it is for this reason that
I have become extremely concerned and involved in finding better ways to implement
and manage the nation's manpower effcrts. Manpower training programs, in my
view, are essential. Where possible it makes more sense to focus on human
resource development than to give income to individuals.
.,
I do not ··believe that mothers with young children should be required to work if
they want to take care of their children. I do not believe that people 65 years
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or over should.be forced to work because of inadequate Social Security l:ienefits
or low pensions, but in 1968 over 3 million people age 65 years and older were
in the labor market. There are, however, large numbers of individuals who
need training in order to find their place in the world of work. There are
those who can benefit, both economically and psychologically, by participating
in training program designed to improve their employability.
PURPOSES OF A MANPOWER TRAINING PROGRAM
These assumptions raise the question of the purposes of a manpower training
program. In my view, there are four broad objectives: to improve the employability
of individuals by training and providing manpower services; to ease the skill
shortage in certain occuaptions; to make the nation more conscious of the
importance of human resource development in efficient and effective utilization;
and above all, I view the manpower training programs as a means to preserve and
enhance the freedom, the dignity, and the worth of the individual, both as a
member of the labor force and as a citizen in our society. The present emphasis
on most of the federally supported tnanpower programs is pn the disadvantaged,
and this is as it should be. Training programs, especially since 1962, have
shifted their emphasis in response to changes occurring in the job economy.
In 1962 when we enacted the Manpower Development and Training Act we were
concerned with retraining the experienced, but technologically displaced worker.
By 1963 and 1964 we began to focus on unemployed youth, and by 19(.6 the emphasis
was on the disadvantaged. This change in emphasis resulted frcm changing
characteristics of the unemployed, the explosive discontent in the cities,
and the dilemma of the disadvantaged.
What are the ingredients of our manpower programs? What do we attempt to do?
We provide basic education, we have outreach activities, we have work orientation,
we have institutional training and on-the-job training, we supply counseling
and a whole array of supportive services like health services and physical ,
examinations. We provide a relocation assistance, we seek to develop job
opportunities, we try to provide incentives to private employers and public
employers to hire the disadvantaged, or the hard-core unemployed. We have a
whole array of alphabetic programs already in operation like MDTA, NYC, CEP,
New Careers, and Operation Mainstream. There is the JOBS program, job opportunities in the business sector, there is the Job Corps, and there is WIN, the
work incentive program.
There are two new types of training programs that I am pushing vigorously. The
first one, called Vocational Readjustment Benefits, is related to the unemployment compensation system. Under the unemployment compensation program a worker
is entitled to his benefits. We can encourage him to participate in training
programs, but that's about it. What I am proposing is that if a worker
exhausts his benefits we will give him another round of benefits up to 39 weeks
if he participates in an approved training program. The extended benefits would
be a "quid pro quo" for participating in an approved training program.
I am advocating Vocational Readjustment Benefits because the MDTA programs are
designed primarily for the disadvantaged. We have very little to offer unemployment compensation claimants,those workers who have a long and substantial
attachment to the labor force. In 1963, for example, about a third of the
MDTA trainees were unemployment insurance claimants, but in 1968 less than
9% were. Obviously we need another way to develop training programs for those
workers who have a long attachment to the labor force.
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/&, :?The second program I am advocating I call. Widows' Educational Benefits, and it
is tied to the Social Security mechanism. Today there are over 500,000 widows
who receive survivors benefits because they have children under 18 years of
age in their care. Earlier this week I testified before the House Fays and
Means Committee in Washington on the new Social Security bills, and I suggested
that Congress give serious consideration to the Widows' Education Benefit Program.
The purpose of the program is to make it possible for widows with children
under 18 in their care to take advantage of educational training opportunities.
For widows under the age of 49 I am suggesting up to a tr.axirnum of four years
of education and training to be used as they see fit, without affecting their
benefits one iota. Widows from 50 to 59 will have two years of training
opportunities.

We need a variety of job training approaches. There are many job openings which
could be filled if applicants were better qualified. There are workers who
could get certain types of information if they knew how to read and write, there
are those who perhaps need some counseling in job orientation, and there are
those who require the total array of manpower services. An'increasing effort
is being made to individualize the manpower programs to meet individual needs.
It is a mistake to think in terms of massive types of programs. It is also
a mistake, in my view, to view training programs solely in terms of skilled
occupations. This is a complex job economy. Labor markets differ, job requirements vary, and the characteristics of the individuals in search of a job
vary significantly also.
Despite .. all the effort in training and human resource development, such programs
alone will not resolve the nation's manpower difficulties. We are also trying
to create job opportunities, and this is an essential component of a manpower
effort. One aspect of job creation is the development of new career ladders,
new types of jobs. In recent years we have seen such jobs as clerical aide,
teacher aids, library assistants, community specialists, and outreach workers,
to mention a few. This to me is a very exciting development, and I hope we
will see a steady growth in a variety of jobs which have been structured to use
the skills and abilities of individuals without reference to their educational
credentials. It is rather paradoxical how we have misused education in this
country. Historically we viewed education as being essential to a democratic
society, as a means of enabling people to move up in· the world; but now
we use education as a barrier to people moving up. We have really become a
credential society, where education serves as a significant barrier which has
to be overcome. State occupational licensing procedures have also required
unrealistic educational attainments to block people from getting a crack at
licenses.
The OEO program is related to the problem of job creation. In my view one of
the major achievements of CEO was that it opened up jobs to large numbers of
blacks, Spanish-speaking Americans, and Indians. This is a unique kind of
job creation. Job opportunities were created uhich gave individuals a chance
to demonstrate their capabilities. Hany employees who were early poverty warriors
got their start in OEO by demonstrating their capabilities and moving on to
other jobs in business, industry and government. I am sure that the framers
of the early OEO legislation did not have this goal in mind, but the fact is
that OEO did create employment opportunities for a relatively large number of
people who otherwise would not have had access to the world of work. I am
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very much interested in job creation in this area of community service employment. We have a whole array of unmet needs which could be served through
jobs of this kind, and we've only scratched the surface here. There are many
unique and untapped opportunities for utilizing the skills of individuals,
but we are always short on funds. For this reason I keep thinking about ways
to develop new training programs, because in the process of developing new
training programs more funds are added to the total manpot1e effort.

'

What can be said about the effectiveness of manpower training programs, broadly
defined? Unfortunately·, evaluation is difficult. Do we measure a program's
success by the number of people enrolled, the number who completed the course,
or the number who stayed on the job? Grar.ting these difficulties, it seems to
me from studying these programs and being directly involved myself that the
training programs have paid off. Perhaps they have not worked to the degree we
wanted, but I believe that we are at last on the right track.
The second contribution of the manpower training programs is that they have made
the nation more manpower conscious. The Federal government has stimulated
interest in training. We have.involved the business community to a degree that
no one would have predicted a few years ago. As a result of our emphasis on
manpower training activities and as a result of moving from a policy of exclusion
to a policy of inclusion, all basic manpower-related institutions in the United
States are re-examining themselves. The universities, as a case in point, are
in the process of evaluating themselves as they relate to .. manpower questions.
Business is also re-examining itself, and it is really ironic that it took
the black man to force American business and industry to re-think its whole
approach to personnel administration. Many sacred cows have been challenged;
high school diplomas, for example, and even the unions are beginning to worry
about their restrictive practices in controlling entry to the building trades.
Manpower programs have certainly made the nation more manpower conscious. But
what are the shortcomings of these programs? The first and most obvious is the
proliferation of overlapping and competing programs, and we are trying to do
somethings about that. There are three bills before the Congress now which
will bring together in one piece of legislation all Federally supported
manpower programs.
The second shortcoming is that many organizations have tired blood. They're in
a rut. There is too much rigidity of operation. We have to look at Civil
Service and merit employment, for example, for what they really are. I
certainly favor merit employment, but I do not favor using the Civil Service
mechanism as a way of institutionalizing patronage for those within the system.
Many organizations, both public and private, have failed to renew themselves.
They are not aware that times are changing and that traditional ways of doing
business .must likewise change. I said earlier that the kind of society T.i/e will
have hangs in the balance, and that how we go about implementing a policy of
inclusion will determine to a very large extent the kind of society that does
develop in the United States. It is for this reason that all citizens, all
institutions have a stake in our manpower programs. Through our manpower programs
we have an opportunity to build a responsible society. The responsible society
does not require an omnipotent government. As a matter of fact, a responsible
society is relatively easy to create. All that it takes is for one citizen
to respond to the needs of another citizen, and in the process of responding,
we become responsible.
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NEW STRATEGY FOR POOR: INCOME, NOT SERVICES
by
Daniel P. Moynihan
The premises of an income strategy are threefold.
First, the single most powerful determinant of behavior and well being
in society is the level and security of an individual's income. Second, the most
efficient role government can play with regard to the social system is that of
adjusting inequalities of income, in particular, in ensuring a minimum income
for those most in need. Third, the provision of adequate income makes unnecessary
the elaborate secondary markets wherein the poor are required to obtain the goods
and services--housing, clothing, food, whatever--that other persons obtain. in a
general market.
Thus the segregation of the poor is avoided, as well as their deprivation.
Probably the most basic domestic decision the President made on taking office
was to opt for an income strategy with respect to the problem of poverty and inequality.

In April 1969 the President proposed that the federal government stop taxing
persons whose income is below the poverty level. An income strategy dictated
that the money should be left in the hands of the low-income persons who had
managed to earn it. Then came the Family Assistance Plan, the single most
important piece of social legislation to be sent to the Congress in a generation, or
really two generations as we count them today.
Excerpted from a speech by Daniel P. Moynihan, counsellor to President Nixon, to
the American Newspaper Publishers Association quoted in the Minneapolis Tribune,
July 6, 1970
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THE NIXON ADt.HNISTRATIO}:S F/1.l:UL"." AP.STSTANCE PLAN
F.obert Patrlcelli
Mr. Patricelli is t~e Deputy Assistant Secretary for Intergovernmental
Affairs, Department of Health, Education and Welfare.
There are four major features that shpped the Administration's proposal. First,
of course, there is a tremendous cost spiral in the present system. AFDC costs
have more than tripled since 1960. Case loads have more than doubled. The rate
of growth has been tremendous. It took fifteen years, from 1945 to 1960 for AFDC
costs to reach half a billion dollars. It took only another ten years to break
the one billion mark, but what teok from 1945 to 1960 in terms of cost escalation
was duplicated between 1960 and 1967 when another billion was added, and in the
next year alone another half billion dollars was added to the system. Conserva~
tive estimates as to how AFDC will grow if left in its present form indicate
that by 1975 costs will have again doubled, case loads will have grown by perhaps
60%. Even the proportions are growing. There were 30 children per 1000 on
AFDC in 1955, and it is now over 60. And, of course, this was accompanied in
a great many states by various kinds of legislative and taxpayer revolts against
the welfare system.
I think the country is coming to a very serious impass over welfare. There is
no disposition in state houses around the country to spend very much more on
this system. The fiscal structure that we have is inadequate to achieve anybody's
goal. For low benefit states the Federal matching arrangement. under AFDC is
very sweet, something on the order of 5/6 of the benefits being paid by the
Federal government, but even with that mechanism we aren't aele to raise
benefits in the low benefit states up to any kind of adequate level. In the
high benefit states we are running into situations that are provoking a good
deal of taxpayer consternation because the states can draw from an open~ended
appropriation that you mught call 50¢ Federal dollars - benefit increases can
be voted at only 50¢ on the dollar costs to state legislatures, so the fiscal
structure there isn't one that ~llows the Federal government to determine the
size of its own contribution. At both ends of the scale there are difficulties.
There are other inequities buit- into the system. There are geographic inequities
in AFDC which are a ·consequence of the fact that states control benefit levels
and standards of eligibility. They themselves, of course, administer the program.
There are also inequities between male and female headed families. In no state
in this country is a male headed family where the father is working full time
eligible for assistance under AFDC. In only half the states is a male headed
family with an unemployed father eligible for assistance. Those distinctions
are·. not made for female headed families, of course. Not very logical. No one
knows what the actual impact of that kind of incentive to family breakup has
been, but the statistics show an alarming progression in the-AFDC-c.aseload.
In 1940 30% of the caseload was characterized by families with absent fathers'
it is now up over 70%.
A third difficulty I want to point to quickly is the distinction between working
and non-working heads of households. Male headed families with fathers working
fulltime aren't covered. That is not very logical. It is strange that we have
gotten ourselves in the situation where we don't help people who are able and

,,
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Excerpted from Income Maintenance Alternatives, A Conference Report, Robert
Eyestone, Editor~ Conference on Income Maintenance, Macalester College, November
1969. Mr. Patricelli is-the Deputy Assistant Secretary for Intergovernmental
Affairs, Department of Health, Education and Welfare.
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doing their best to work bu1.: are still living ir.,,ru\•erty, but we do help those
who are not working. It just doesn't make very much sense. There are important
racial overtones to the exclusion of the so-called working poor. Something
on ·.the order of 50% of the AFDC caseload now is non-white, but something on
the order of 70% of the working poor are non-white. Thoµgh we might wish it
otherwise, this particular categorical approach under welfare, we think, bred
racial hostility inthe program.
There seem to be several grand alternatives for dealing with the welfare problem-things like government as an employer of last resort, raising the minimum wage,
children's allowances. Just:.let it be said that we came down in:'favor of a
kind of neg~tive income tax, and income transfer system. Having made that
fundamental choice, and that takes some doing, there seem to be three options
that can be pursued as priorities in any negative income tax structure. First,
we could have a system that puts most of its dollars on benefit increases for
present recipients. Second, we could emphasize a system that affords a good
deal of fiscal relief to states and counties in terms of their expenditures on
welfare. Third, most of the dollars could be put into so-called structural
reform of the system, essentially changes in the basic nature, the formulas,
and the coverage of the system.
The President chose to do the'i last of those three. It may not be the politically most popular thing he could have done, but if you look at the $3 billion in
new benefit payments which are contemplated under the Family Assistance Plan
as they reJ.ate-;to those three different goals, something on the order of $300
million will go for increases in benefit payments for present recipients,
something on the order of $500 million will go for fiscal relief to the states,
and the remainder and by far the lion's share,over $2 billion, goes for
structural reform, largely expended coverage.
The goals of the Family Assistance Plan can be summarized rather quickly. First,
and very importantly, there is an effort to correct geographic inequity by
moving toward national standards. There is a guarantee level that applies nationwide under the present proposal; a minimum benefit fl&.or nationwide. Secondly,
there are Federal eligibility rules which control the program, supplanting the
tremendous variety of state eligibility rules and tests that now apply. Third,
there is a move toward Federal administration of the system with the program set
up in such a way that states have financial incentive to contract over the
administration of their programs to the Federal government.
The second major goal is the inclusion of the working poor, a change in coverage.
That change in turn relates to the third and fourth problems I have mentioned,
trying to e,:pand work incentives and trying to build strong family stability
incentives into welfare programs. There are two parts in the program for
families with children, and within the family program there nre also two parts,
the Federal part and the state part. Under the Federal part the key structural
reform expands coverage to all families with children below a certain income
level. Gone are the distinctions between amel and female headed families, -·
between the work status of the heads of households. All families with children,
including so-called working poor, are eligible below a certain income level.
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The eligibility rules are Federal rules. The definition of an eligible family
and who is in it is Federal. There is a Federal definition of what income
shall be counted and excluded and a Federal definition of permiEsible resourc~s
or assets that a family may have to come into the system.
The Federal benefit level is based on .a formula in which a 'family with no other
income receives for each of the first two members of t!.e family $500 per year,
and for each remaining member of the family, $300 per year, giving a $1600 base
payment for a family of four. It's important in thinking about that $1600 figure
to remember that there are other payments in the-wings. The one which I would
emphasize most is the food stamp program, which is really a ~-1elfare program in
kind. Under the President's proposal a family of four with that $1600 base and
no other income would receive an additional $750 roughly of food stamp benefits,
so that we are really talking about a national minimum income of $2350 for a :-.:,._
family bf four. Further, under the Federal portion of the program there is
a Federal formula as to how the Family Assistance benefits are reduced as earnings
go up. The Family Assistance formula disregards the first $60 per month of
earnings,plus 50¢ on the dollar thereafter. In lieu of the present one-third,
$30 and one-third under AFDC, its $60 and one-half under Family Assistance. That
formula when traced to the end gives you a breakeven point of $3920 for the
Federal payment. To word it another way, then, the program covers all families
with children with incomes, for a family of four, of less than $3920.
Another very important change in the present law is the treatment of unearned income. Under present AFDC, unearned income is not subject to the earnings disregard. There is a dollar off welfare for every dollar of unearned income such
as Social Security benefits, alimony, or rent. That is one of the major inequities
under the present system. Suppose we had not made any change in this law. If
a father were in the home and was earning $1700, for example, the family would
be eligible for Family Assistance benefits. He is a member of the working poor
and his family gets a benefit that would he something over $1000 in that case.
If, however, the father had left the home and the mother was getting that $1700 ,
not in the form of a wage but in the form of a child ,~~pport payment or an alimony
payments, the family would not be eligible for assistance. There would be a
dollar off the $1600 maximum for every dollar of earned income, arid they would
just be out of the system. That's the way it works now under present law. Under
the Presiden't proposal the change was made, to cost roughly $400 or $500 million,
to institute a feature whereby unearned income will be treated the same a.s
earned income for purposes of the 50~ onrllbe ctollar disregard. This change is
particularly important for widows, recipients of social security benefits, and
the like.
Lastly, there is in the system a work requirement as well as work incentive. That
can be phrased in various ways, but the recipient who refuses to take t~aining
or a suitable job opportunity has;·his benefits cut off, but not the benefits
of other members of the family. The difference for a head of household in a
family of four is between $1300 and $1600 in benefits. This work requirement
is administered through a system which requires registration with the employment
c;ervice by persons who are deemed eligible. There are six categories of
. exclusion, the most important compared with existing laws being that mothers
with children under six are not obligated to register and do not come under
the work requirement. Of course the work requirement is in present law. We
are not changing that.
The state role is defined by two maintenance of effort formulas.

In any state
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where the benefit payment under AFDC now is above $1600, the state has an obligation under the Family Assistance Plan to make up the difference between $1600
and wherever the beneficiary is now. For a state that is now paying $3,000 to
a family of four, let's say, the Federal government pays in with 100% of the $1600
and the state must come up with the remaining $1400. No recipients will lose
under the President's program.
A second maintenance formula which relates to the states has to do with the
total amount of fiscal effort they are required to maintain. In meeting its
obligations to supplement Federal payments, no state in any case is obligated
to pay more than 90% of what its costs would have been under the present system.
If, in~order to n:ake up the $1400 in our example a state would have to kick
in more than 90% of what it is now spendine. This is aimed by and large at
the southern states where the benefit level is below $1600. Were it not for
this provision they would be entirely out of the system. The Federal government
would pay in $1600, and the states would not be required to supplement
above that because their benefit is below $1600 now. So we do require them to
put at least half of what they were spending under the present program back into
the hopper to be used as payment.
In the adult categories there are three key modifications. We built in the
idea of a national floor here also, in this case a $90 income floor for each
aged, blind and disabled recipient. That is benefits plus other income--a
kind of guaranteed income--for people in the adult category.
For an aged couple that guarantee level is in excess of the poverty line.
There is also a set of Federal eligibility rules for the adult category,
preempting state rules, and there is the same administrative arrangement
that exists for the family program whereby the states are given financial
incentive to contract for administration with the Social Security Administtation. Under the Family Assistance Plan, the family part of the program,
25 million persons will be receiving checks--a little over 4 million households.
Another element in the system is training and day care. We concur with the
need for training and some degree of job creation, and the President has
submitted an appropriation of new Federal funds of over $600 million a year
for training and day care opportunities for family assistance recipients.
That breaks down to roughly 150,000 new training opportunities for unemployed
persons or unemployed persons or unemployed recipients, and 75,000 opportunities for the under-employed, or for upgrading opportunities. The President
has also requested $386 million per year in new Federal funds for quality
child care, which is bigger than the size of the entire present Headstart
program.
What the Nixon plan really hopes to do is to establish a logical and equitable
framework for cash assistance payments by covering all families with children,
covering the working poor, buiading in a set of incentives for work, building
in a set of incentives for family stability, building in national standards,
Federal eligibility requirements, and some degree of Federal administration.
I think no one in the Administration believes that the Family Assistance Plan
is adequate. It is a $4.4 billion plan in new Federal funds per year, $3
billion in benefits plus another $400 million to the adult categories and
$600 million for training and day care, and there is :Medicaid also. With $4.4
billion we could buy a $1600 base. That's not adequate, but the framework
is the~e, and the framework permi.ts expansion when resources become available.
You simply cannot build in these coverages and incentives with the present
system.
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/7.2It takes quite a bit of doing to get this country to like the idea of $4.4
billion in a time of general revolt against the welfare system. It takes
some doing to sell that idea, but it's got to be sold. You can't reform the
system without adding more money to it. Let me quote briefly from John Gardner's
testimony earlier this week before the House tfays and 11eans Committee. He
said if these proposals are accepted "the Federal government will for the
first time in history accept responsibility for providing a oi.mimum level
of payments throughout the nation and for financing. I would have been very
proud had I been able to establish that principle during my tenure as Secretary
of Health, Education and Welfare. It is a historic step. All the details of
the present proposals fade into insignificance compared with that major
advance in Federal policy."
About 95% of the editorial reaciton in this country has supported the proposal,
including in the South. 'lhe Gallup poll reported on August 31, indicated
that those who favored the President's welfare programs outnumbered those
who were not in agreement with them by better than three to one.
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THE CRY OF THE GHETTO
by
Kenneth Clark
Why in the hell--now this is more or less a colored neighborhood--why do we have
so many white cops? As if we got to have somebody white standing over us.
Not that I am prejudiced or anything, but I can't understand why we have to have
so many white cops! Now if I go to a white neighborhood, I'm not going to see
a lot of colored cops in no white neighborhood, standing guard over the white
people. I'm not going to see that; and I know it, and I get sick and tired of
seeing so many white cops, standing around.
--Woman, age 38
My wife was even robbed coming back from the store. They tried to snatch her
pocketbook, and she came upstairs cvying to me. What could I do? Where was
the police? Where is the protection?
--Han, age about 50
The ~-hite cops, they have a damn sadistic nature. They are really a sadistic
type of people and we, I mean me, myself, we don't need them here in Harlem.
We don't need them! They don't do the neighborhood any good. They deteriorate
the neighborhood. They start more violence than any other people start. They
start violence, that's right. A bunch of us could be playing some music, or
dancing, which we have as an outlet for ourselves. We can't dance in the house,
we don't have clubs or things like that. So we're out on the sidewalk, right
on the sidewalk; we might feel like dancing, or one might want to play something
on his horn. Right away here comes a cop. "You' re disturbing the peace!" No
one has said anything, you understand; no one has made a complaint. Everyone is
enjoying themselves. But here comes one cop, and he'll want to chase everyone.
And gets mad. I mean, he gets mad! We aren't mad. He comes into the neighborhood,
aggravated and mad.
--Man, age about 33
Last night, for instance, the officer stopped some fellows on 125th Street, Car
No. ___ , that was the number of the car, and because this fellow spoke so nicely
for his protection and his rights, the officer said, "All right, everybody get
off the street or inside!" Now, it's very hot. We don't have air-conditioned
apartments in most of these houses up here, so where are we going if we get off
the streets? We can't go back in the house because we almost suffocate. So
we sit down on the curb, or stand on the sidewalk, or on the steps, things like
that, till the wee hours of the morning, especially in the summer when it's too
hot to go up. Now where were we going? But he came out with his nightstick and
wants to beat people on the head, and wanted to--he arrested one fellow. The
other fellow said, "Well, I' 11 move, but you don't have to talk to me like a dog."
I think we should all get together--everybody--all get together and every time
one draws back his stick to do something to us, or hits one of us on the head,
take the stick and hit him on his head, so he' 11 know how it feels to be hit
on the head, or kill him-:-if nece"ssary. Yes, kill him, if necessary. That's
how I feel. There is no other way to deal with this man. The only way you can
deal with him is the way he has been dealing with us.
--Man, about 35
Reprinted from Dark Ghetto

by Kenneth Clark

Harper and Row, 1965.
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Everything is a big laugh in this dump unless you kill a cop. Then they don't
laugh. I had a cop walk up to me a couple of days ago. You know what he said?
"Move over." They have the street blocked up and he's going to tell me you can
go around them. I said, "Hell if I do.u He said, "What did you say?" I said,
"Hell if I do. 11 He said, "I' 11 slap your black ass." I told him, "That's one
day you'll know if you're living or dying." He just looked at me. I said, "Why
don't you say it? You want to say nigger so bad."
--Man, age 21
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36 Children
by

Herbert Kohl
I asked the class to write, as homework in the privacy of their apartments,
and tell me what their block was like, what they felt about it. The papers were
not to be marked or shown to anybody else in the class. If anybody objected
he didn't have to do the assignment. This was probably the first time in their
school lives that the children wrote to communicate, and the first sense they
had of the possibilities of their own writing.
The next evening I read the responses.
Neomia

WHAT A BLOCK!

My block is the most terrible block I've ever seen. There are at lease 25
or 30 narcartic people in my block. The cops come around there and tries to act
bad but I bet inside of them they are as scared as can be. They even had in the
papers that this block is the worst block, not in Manhattan but in New York
City. In the summer they don't do nothing except shooting, stabbing and fighting.
1bey hang all over the stoops and when you say excuse me to them they hear you
but they just don't feel like moving. Some times they make me so mad that I
feel like slaping them and stuffing and bag of garbage down their throats.
Theres only·one policeman who can handle these people and we all call him "Sunny."
When he come around in his cop car the people run around the corners, and he
wont let anyone sit on the stoops. If you don't believe this story come around
some time and you'll find out.
Marie
My block is the worse block you ever saw people getting killed or stabbed
men and women in building's taking dope. And when the police come around the
block the block be so clean that nobody will get hurt. There's especially one
police you even beat woman you can't even stand on your own stoop he'll chase
you off. And sometimes the patrol wagon comes around and pick up al the dope
addicts and one day they picked up this man and when his wife saw him and when she
went to tell the police that that's her husband they just left so she went to
the police station and they let him go. You can never trust anyone around my
block you even get robbed when the children in my building ask me to come down
stairs I say no because you don't know what would happen. Only sometimes I
come down stairs not all the time.

Reprinted from 36 Children by Herbert Kohl,

New American Library~ 1967.
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THE RISE OF VIOLENT CRI}lE
from
Report of the National Commission on the Causes and Prevention of Violence
In the last seven years, while the population of this country was rising
some 10 percent, crime in the United States rose a staggering 88 percent. If
the present rate of new crime continues, the number of rapes and robberies and
assaults and thefts will double by the end of 1972.

** *

The FBI Index of Reported Crime classifies seven offenses as "serious crimes"-homicide, forcible rape, robbery, aggravated assault, burglary, larceny of more
than $50 and auto theft. It classifies the first four--homicide, rape, robbery
and assault--as "violent crimes" because they involve the doing or threatening
of bodily injury.
The true Rate of total major violent crime is roughly twice as high as the
reported rate.
Reasons for the gap include failure of citizens to report crimes because
they belive police cannot be effective in solving them; others do not want to
take the time to report, some do not know how to report, and others fear reprisals.

* * *
According to the FBI Uniform Crime Reports, about half of all arrests for
serious crimes result in pleas of guilty or convictions; in only 88 percent of
all arrests does the prosecutor decide he has sufficient evidence to try the
case and of those cases that are prosecuted, only 62 percent result in a plea of
guilty or a conviction, often for a lesser offense than the one originally charged.
A wide margin of error thus exists between the making of an arrest and proof
that the person arrested has committed an offense.
Because some police commonly associate crime with Negroes more than with
whites, Negroes may be disproportionately arrested on suspicion, thus producing
a higher report'ed Negro involvement in crime than is the true situation.
)~

"./,

)~

Violent crime in the city is overwhelmingly committed by males.
Violent crime in the city is concentrated esp_e.cially among youths between the
ages of fifteen and twenty-four.
Violent crime in the city is committed primarily by individuals at the lower
end of the occupational scale.
Violent crime in the cities stems disproportionately from the ghetto slum
where most Negroes live.
The victims of assaultive violence in the cities generally have the same
characteristics as the offenders: victimization rates are generally highest
for males, youths, poor persons, and blacks. Robbery victims, however, are
very often older whites.

Excerpted from the Report of the National Commission on the Causes and Prevention of Violence: The Rise of Violent Crime, Bantam books, April, 1970
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CRIME AND LAW ENFORCEMENT
Total Serious Crimes*, U.S. 1968:
.. - -

9,000,600 •

·•·----

-_All Serious Crimes
Connnitted

100%
50%

"°',\

Crime Reported to

~\----

\

\
\

_,-~·-,_
;✓-" 12% '··\

Suspect Convicted for

)
I

I

the Police

/

J

Suspect arrested for Crime

Suspect Imprisoned for Crime 11/2%

* Aggregate of homicide, forcible rape, robbery, aggravated assault, burglary,
larceny over $50, auto theft.
Based on estimates

***
Violence in the United States has risen to alarmingly high levels. Whether
one considers assassination, group violence, or individual acts of violence, the
decade of the 1960s was considerably more violent than the several decades preceding it and ranks among the most violent in our history. The United States
is the clear leader among modern, stable democratic nations in its rates of homicide, assault, rape, and robbery, and it is at least among the highest in incidence
of group violence and assassination.
This high level of violence is dangerous to our society. It is disfiguring
our society--making fortresses of portions of our cities and dividing our people
into armed camps. It is jeopardizing some of our most precious institutions,
among them our schools and universities--poisoning the spirit of trust and cooperation that is essential to their proper functioning. It is corroding the central
political processes of our democratic society--substituting force and fear for
argument and accommodation.
We have endured and survived other cycles of violence in our history. Today,
however, we are more vulnerable to violence than ever before. Two-thirds of our
p~ople live in urban areas, where violence especially thrives. Individual and
group specializations have intensified our dependence on one another. Men are
no longer capable of solitary living and individual self-defense; men must live
together and depend upon one another to observe the laws and keep the peace.
The American people know the threat. 'fhey demand that violence be brought
to a halt. Violence must be brought under control--to safeguard life and property,
and to make possible the creation of the understanding and cooperation needed to
remedy underlying causes. No society can remain free, much less deal effectively
with its fundamental problems, if its people live in fear of their fellow citizens;
it is ancient wisdom that.a house divided against.itself cannot stand.
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If, as we believe, the conditions of life for inner-city populations are
responsible for the sharp difference in violent crime rates between these populations and other groups in our society, there remains a puzzling paradox to
be considered: Why, we must ask, have urban violent crime rates increased substantially during_ the past decade when the conditions that are supposed to cause
violent crime have not worsened--have, indeed, generally improved?
The Bureau of the Census, in its latest report on trends in social and economic
conditions in metropolitan areas, states that most "indicators of well being point
toward progress in the cities since 1960." Thus, for example, the proportion
of blacks in cities who completed high school rose from 43 percent on 1960 to
61 percent in 1968; unemployment rates dropped significantly between 1960 and
1968; the median income of families living in cities rose by 16 percent between
1959 and 1967 (from $6,720 to $7, 813), and the median family income of blacks
in cities increased from 61 percent to 68 percent of the median white family
income during the same period. Also during the same period the number of persons
living below the legally-defined poverty level in cities declined from 11.3
million to 8.3 million.
There are some important counter-trends. The unemployment rate for blacks,
though lower, continued to be about twice that for whites; and, as previously noted,
unemployment among black teenagers in cities increased by a thmrd between 1960
and 1968 (to 30 percent, two and one-half times the urban white teenager rate).
Moreover, figures indicating a closing of the family income gap between blacks and
whites in the 1960's do not reflect a number of critical details, such as the
fact that in cities black men who worked the year round in 1967 earned about
seven-tenths as much as white workers and that this fraction was unchanged since
1959, or the fact that the 11 dependency ratio "--the number of children per thousand
adult males--for blacks is nearly twice that for whites, and the gap widened
sharply in the 1960s. The degree of poverty among the Negro poor in metropolitan
areas remained severe, half the families reporting incomes $1,000 or more below the
Social Security Administration's poverty budget of $3,335 for a family of four.
We also find a significant increase in the number of children growing up in broken
homes, especially among Negroes and lower income families in the cities. Among
Negroes in the cities in 1968 with incomes below $4,000, only one-fourth of all,
children were living with both parents, as compared to one-half for white families
of the same income level. Significantly, for families with incomes of $10,000
per year, this difference between white and black families disappears.
Whatever may be the correct over-all judgment on the change in inner-city
living conditions over the past ten years, it is clear, however, that the change
has been less dramatic than the change in violent crime rates during this period.
How is this discrepancy to be explained?
In seeking an acceptable answer, we must keep in mind two qualifications
which to a degree mitigate the seriousness of the discrepancy: first, while,
as we have said, serious increases have occurred in major crimes involving violence,
these increases are not so dramatic as FBI data suggest. Undoubtedly our crime
reporting system is gradually dipping deeper into the well of previously unreported
crimes. Second, substantial portions of such increases as have occurred are to
some extent attributable to demographic shifts in the population, particularly
increases in the young population and increasing urbanization of the population.
Even with these two factors taken into account, however, an important part
of the original question remains. Why , if a high percentage of the crime in our
cities is caused by factors such as poverty and racial discrimination, has it inc~~ased in a period of unprecedented prosperity for most Americans and in a time
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or painfully slow and uneven but genuine progress toward racial equality? These
questions are not susceptible to precise scientific answers, but it is possible
to off-~ informed judgments about them. In our considered opinion, the following
factors have been significantly operative in the increasing levels of violent
crime in the inner cities:
(1) The United States has been changing with bewildering rapidity scientific ally, technologically, socially, and politically. Americans literally are changing
how we work, how we live, how we think, how we manage our vast enterprise. Other
rapidly changing nations--Israel, Japan, Western European countries--also have
experienced rapid rises in crime rates, though at a much lower level than ours.
Sociologists and anthoropologists have long observed that rapid social change
leads to a breakdown of traditional social roles and institutional controls over
the behavior of young and old alike- but particularly the young, who, because of
the social change, are less likely to be socialized into traditionalways of doing
things (and not doing them) and, hence, ineffectively constrained by these traditional ways. This process includes the breakdown in traditional notions of
civility, respect for elders and the institutions and patterns of conduct they
represent, property rights, ways of settling disputes, relations between the
sexes and many other matters.
With economic and technical progress in the United States has come increased
affluence for most--but not all-- of the members of our society. This combination
of rapid social change and unevenly distributed affluence is devastating. At
a time when established ways of doing things, traditions of morality, and attitudes
about personal and property rights are changing, rising levels of affluence,
vision displays of still more affluence, have created expectations that have
outstripped reality, particularly among the poor and especially the poor black.
Rising income statistics look reassurinr, ~ until one focuses on the continuing gap
between black and white incomes.
We have in this country what has been referred to as a""revolution of rising
expectations" born of unprecedented prosperity, changes in the law, wars on poverty,
space spectaculars, and a host of other features of contemporary life. But, as
one of the research contributions in this Commission's Task Force on Historical
and Comparative Perspectives points out, a rapid increase in human expectations
followed by obvious failure to meet those expectations has been and continues to
be a prescription for violence. Disappointment has manifested itself not only
in riots and violent demonstrations--but may also be reflected in the increasing
levels of violent crime.
(2) Our agencies of law enforcement have not been strengthened sufficiently
to contain the violence that normally accompanies rapid social change and the
failure to fulfill human expectations. The criminal justice process, suffering
from an insufficiency of resources and a lack of management, has become less
effective as a deterrent to crime and as an instrument for rehabilitating those
who are apprehended and convicted.
As we analyze in other parts of our reports, we are allowing law enforcement
to falter, the handgun census to approach 25 million, and an inc~easing number of
crimes to go unpunished. Every successful crime is an inducement to further crime: ,
it advertises society's inability to enforce generally accepted rules of conduct.
Weaknesses of our criminal justice system have had a multiplier effect upon the
rise of violent crime.
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(3) Public order in a free society does not and cannot rest solely on applications or threats.of force by the authorities. It must also rest on the people's
acceptance of the legitimacy of the rule-making institutions of the political and
social order and of the rules these institutions make. Persons obey the rules
of society when the groups with which they identify approve those who abide by the
rules and disapprove those who violate them. Such expressions of approval and
disapproval are forthcoming only if the group believes that the rule-making institutions are in fact entitled to rule--that is, are "legitimate". What weakens
the legitimacy of social and political institutions contributes to law-breaking,
including violent crime.
In recent years a number of forces have converged to weaken the legitimacy
of our institutions. We repeat what said elsewhere: the spectacle of governors
defying court orders, police unlawfully beating demonstrators, looters and rioters
going unapprehended and unpunished, and college youth attacking society's rules
and values, makes it easier, even more "logical," for disadvantaged young people,
whose attachment to law-abiding behavior already is tenuous, to slip into lawbreaking behavior when the opportunity presents itself. Too, the pervasive suspicion that personal greed and corruption are prevalent among even the highest
public officials has fed the idea among the poor that nearly everyone is "on the
take," and that the real crime is getting caught.
The beliefs that some claim to be widely held among poor young ghetto males-that the "system" in the United States is collectively guilty of "white racism"
and of prosecuting an "immoral" war in Vietnam--have also tended to impair the
moral impact upon them of our nation's institutions and laws and weakened the
sense of guilt that otherwise would have restrained the commission of violent
crimes against society.
These three factors--disap~oin'tments of minorities in the revolution of rising
expectations, the weakening of lau enforcement, and the loss of institutional
legitimacy in the view of many--have had their effects on crime rates throughout
our society. It is not surprising, however, that their greatest impact has been
in the inner cities, among the young, the poor, the male, the black. It is there
that reality most frustrates expectations, that law enforcement provides the least
protection, and that the social and political institutions of society serve the
needs of the individual least effectively. It is in the inner city that a subculture of violence, already flourishing, is further strengtheed by the blockage
of aspirations whose fulfillment would lead out of the subcultural, by the failure
of a criminal justice system that would deter adherence to undesirable subculture,
values, and by the weakness of institutions which would inculcate a competing
set of values and attitudes.
In a few more years, this is how cities will likely look:
• Central business districts in the heart of the city, surrounded by mixed
areas of accelerating deterioration, will be partially protected by large numbers
of people shopping or working in commercial buildings during daytime hours, plus
a substantial police presence, and will be largely deserted except for police
patrols during night-time. hours.
•High-rise apartment buildings and residential compounds protected by private
guards and security devices will be fortified cells for upper-middle and highincome populations living at prime locations in the city.
•Suburban neighborhoods, geographically far removed from the central city, will
be protected mainly by economic homogeneity and by distancefrom population groups
with the highest propensities to commit crimes.
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• Lacking a sharp change in federal and state policies ownership of guns will
be almost universal in the :::iubt:r0:.;) homes will be fortified by an array of devices
from window grills to electronic surveillance equipment, armed citizen volunteers
in cars will supplement inadequiate police patrols in neighborhoods closer to
the central city, and extreme left-wing and right-wing groups will have tremendous
armories of weapons which CJuld be brought into play with or without any provocation.
~High-speed, patrolled expressways will be sanitized corridors connecting
safe areas, and private automobiles, taxicabs~ and commercial vehicles will be
routinely equiped with unbreakable glass, light armor, and other security features.
Inside garages or valet parking will be available at safe buiadings in or near the
central city. Armed guards will "ride shotgun" on all forms of public transportation.
• Streets and residential neighborhoods in the central city will be unsafe in
differing degrees, and the ghetto slum neighborhoods will be places of terror
·with widespread crime, perhaps entrely out of police control during night-time
hours. Armed guards will protect all public facilities such as schools, libraries
and playgrounds in these areas.
Between the unsafe, deteriorating central city on the one hand and the network
of safe, prosperous areas and sanitized corridors on the other, there will be,
not unnaturally, intensifying hatred and deepening division. Violence will
increase further, and the defensive response of the affluent will become still
more elaborate.
Individually and to a considerable extent unintentionally, we are closing
ourselves into fortresses when collectively we should be building the great,
open, humane city-societies of which we are capable.
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LOCAL ESCALATION OF VIOLENT CRIME
by
Charles W. Bailey
Vic:lent crime in Minneapolis in the first three months of 1970 was nearly
25 percent above the level of the same period in 1969, FBI statistics revealed
Monday.
The increase was approximately double that for the nation as a whole, which
experienced 12 percent more violent crime in the first quarter of this year
than in the same months of 1969.
FBI statistics for January, February and Ma~ch of this year--released here
yesterday--showed that in Minneapolis the number of rapes, robberies and aggravated assults rose, while the number of murders and other non-negligent homicides
declined slight. ly.
The statistics also showed a rise in non-violent crime in Minneapolis,
due primarily to an incrase of 35 percent in auto thefts.
Burglary and larceny also increased, although the rise in these crimes was
less than the average for cities of comparable size--those between 250,000 and
500,000 population. The auto theft increase was more than twice the average for
cities in this group.
Among the violent crimes listed, the number of murders in the first quarter
was 4, down one from the first quarter of 1969.
But there were 46 reported rapes, compared to 20 in the same 1969 period,
and there was a 26 percent increase in robberies, with 450 reported in JanuaryMarch, compared to 356 in the same period of 1969. There were 125 reported cases
of aggravated assault, compared to 122 in the same period last year.
Burgl~ries, with 2,040 reported, were up 9 percent from the 1,877 in the
same period in 1969. Larcenies of $50 or more were up 8.4 percent, with 1,137
reported in the first three months of 1970 compared to 1.049 in the same time
in 1969.
Auto thefts were up sharply--1,353 in the first three months of 1970 compared
to 1,002 in the first three months of 1969.
The increase in violent crime paralleled a geographic pattern, with the
sharpest rise in these crimes occurring in the North Central states. But the
city's rise was sharper than that for the region--25 percent as compared to 19
percent for the area as a whole.
The rate of increase for all types of crime covered by the survey was 16._3,
percent in Minneapolis--comparing the first quarter of 1970 to the same period
in 1969. For the North Central area as a whole, the rise was 17 percent; for
the entire nation, the rise was only ~3 percent.
The figures used in the survey are preliminary, the FBI said, and are based
on reports from police departments in cities of more than 100,000 population.
Reprinted from an article in the Minneapolis Tribuae June 23, 1970 by Charles
W. Bailey
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A SUMMARY OF RECOMMENDA'l'IOHS
from
Report of the National Commission on the Causes and Prevention of Violence
1. That ''we double our national investment in the criminal justice process,
that central offices of criminal justice be created at the metropolitan level,
and the complementary private citizen groups be formed. 11
2. That cities provide "increased day and night foot-patrols of slum ghetto
areas by interracial police teams, in order to discourage street crime against
both blacks and whites; improved street lighting to deprive criminals of hiding
places from which to ambush victims; increase in numbers and use of cummunity
neighborhood centers that provide activity so that city streets are not deserted
in early evening hours."
3. That cities undertake "increased police-community relations activity in
slum ghetto areas in order to secure greater understanding of ghetto residents
by police, and of police by ghetto residents. 11
4. That there be "further experimentation with carefully controlled programs
that provide low cost drugs such as methadone to addicts who register, so that
addicts are not compelled to resort to robbery and burglary in order to meet the
needs of their addiction; increased education about the dangers of addictives
and other drugs in order to reduce their use."
5. That we devise means of "identification of specific violence-prone individuals for analysis and treatment in order to reduce the likelihood of repetition;
provision of special schools for education of young people with violence-prone
histories, special psychiatric services and employment programs for parolees and
released offenders with a history of violent criminal acts."
6. that "concealable handguns, a common weapon used in violent crimes, must
be brought under a system of restrictive licensing."
7. That we 11meet the 1968 Housing Act's goal of a decent home for every
American within a decade."
8. That we "take more effective steps to realize the goal, first set in
the Employment Act of 1946, of a useful job for all who are abie to work."
9. That the Congress"act on current proposals that the federal government
pay a basic income to those American families who cannot care for themselves • 11
10. That "a more sophisticated understanding and appreciation of the complexity of the urban social system is required--and this will in turn require the
development of new, dependable and lasting partnerships between government, private
industry, social and cultural associations and organized groups of affected citizens~
11. That "the President might profitably convene an Urban Convention of
delegates from all the states and major cities, as well as the nation~l government,
to advise the nation on the steps that should be taken to increase urban efficiency
and accountability through structural changes in local government."
12. that"a primary object of federal urban policy must be to restore the
fiscal vitality of urban government, with the particular object of ensuring that
Selected' from the Report,- of the National Commission on the Causes and Prevention of
Violence from the Section on Viblent Crime.
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local governments normally have enough resources on hand or available to make
local initiative in public affairs a reality."
13. That "federal urban policy should seek to equalize the provision of
public services as among different jurisdictions in metropolitan areas."
14. That the federal goverrunent"assert a specific interest in the movement
of people, displaced by technology or driven by poverty, from rural to urban
areas, and also in the movement from densely populated central cities to suburban
areas."
15. That the federal government must work with state governments to encourage
a more progressive, responsible exercise of the state role in the management of
urban affairs.
16. That the federal government should "sponsor and subsequently evaluate
altemative--in a sense 'competing'--approaches to problems whose methods of
solution are imperfectly understood, as is increasingly being done in the areas
of medical and legal services for the poor and educatinnal assistance for disadvantaged children."
17. That the federal government should "provide more and better information
concerning urban affairs, and should sponsor extensive and sustained research
into urban problems."
18. That the federal government discourage further"unrestrained technological
exploitation of the resources of land, air and water" and take the lead in encouraging and acting consistently with "a new conservatmon ethic more appropriate
to a crowd-ad urban society."
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THE POLICE ON THE URBAN FRONTIER
Police-Community Relations:
An immense and growing effort is underway: to rebuild cities, to educate all
our people, to give every American the chance to live where he wants, to do what
ever his abilities and energies make possible for him. We are only beginning
in these last several years, but we can clearly succeed, if we have time.
Whether we have the time needed will depend more on the policeman than on
anyone else. This is why the policeman is the most important American in 1968.
He works in a highly flammable environment. A spark can cause an explosion.
He must maintain order without provocation which will cause combustion.
The need is for balance, firmness without fear,
careful control with
minimum friction. He must be fair. He cannot be repressive. If he overacts,
he can cause a riot. If he underacts, he can permit a riot.
Police-cummunity relations is the most important law enforcement problem of
today and the years ahead. As never before, the policeman needs full support.
And as never before, the community needs him.
Every officer must be a cummunity relations expert. He must serve the public,
and the public must respect, support and compensate him for the vital role he
plays.
Police-cummunity relations is a two-way street. The community must work for
it as hard es the police. It is both ironic and tragic that we have given so
little to the support of those on whom so much depends. Underpaid, undertrained,
and overworked, they are called on to perform hard, unpleasant and dangerous
work, all too frequently midst suspicion and hostility.
It is imperative that we strive now to professionalize all our local police.
Substantial salary increases are essential; higher standards and vigorous and continuing training a must. Most of all we must integrate the policeman into our
total community life and give that respect and status deserved by him on whom
both liberty and safety chiefly depend.
If the policeman succeeds in his assignment, we shall have a chance in ours.
Recommendations in Brief

* * *

The situation in American cities suggests three general objectives for any
20th century police force:
1.

2.
3.

More law enforcement and more effective law enforcement.
Equal protection of the law for all · 1aw-abiding citizens;
equal enforcement of the law against all law violators.
The support of all law-abiding citizens for enforcement.

Official adoption and publication of these objectives by police departments may prove to.be significant and helpful both to the police officers inside
the department and to citizens outside.

_E2_cerpted fromThe Police on the Urban Frontier by George Edwards with Foreward
by Ramsey Clark, Institue of Human Relations Press, The American Jewish Committee,
165 East 56 Street, New York, N.Y. 10022
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These general objectives may be translated into the "following 1:tore
specific recommendations:
A chapter-by-chapter summary of the most essential recommendations follows:
POLICE PROFESSIONALIZATION:
Forbid use of racial slurs and other "trigger words" by policemen.
Replace rudeness with good manners, starting with the giving of traffic
tickets.
End investigative arrests.
Ban the use of police dmgs in core areas of cities.
End "alley court" (police punishment).
Identify troublemakers on the police force and transfer them to noncritical
jobs.
THE DISCIPLINED USE OF FORCE:
Set clear standards for the proper use of force.
Promote the development of more effective, less destructive weapons.
Press for national and state regulation (including registration) of firearme.
Train police to deal properly with disturbed persons.
MORE - AND MORE EFFECTIVE - LAW ENFORCEMENT:
Increase law enforcement in high-crime precincts.
Devise methods for faster police response.
Drive out organized crime, paying particular attention to core areas.
EFFECTIVE RACE RIOT CONTROL:
Maintain steady communications between Negroes and police to insure citizen
cooperation in times of trouble.
Provide for rapid mobilization and deployment of anti-riot forces.
Meet racial disturbances with well-trained, disciplined, 1ntegrated forces
in adequate numbers.
Keep curiosity seekers and known inciters· of riots out of trouble areas.
Set up stand-by arrangements with state and.national military forces.

I
I
I
I
I
I
I
I

I
I
I
I

I
I
I
I
I
I
I

CHANNELS OF COMMUNICATION:
Organize for day-to-day contact with all sections of the community.
Deal courteously and cooperatively with potentially hostile organizations.
Provide for direct staff investigation of complaints from the public, and
for final decisions on such complaints by the highest civilian authority in
the police department.

ORGANIZING CITIZEN SUPPORT:
Police initiatives
Actively seek the cooperation of all citizens for law enforcement, particularly in high-crime areas.
make it understood that improved crime control will produce an increase
in the number of crimes reported, independent of actual incidence.
Community initiatives
Step up community involvement with law enforcement.
Help police obtain needed financing, manpower, equipment.
Support programs to overcome young people's hostility against police, and
to interest them in police careers.
Help dispel distorted images of police in the community.
Seek business backing for programs to counter community tensions.

TOWARD A 20TH-CENTURY POLICE FORCE:
Integrate police forces; actively seek to attract members of minority groups
to police careers, and help them qualify.
Improve the professional standards, training facilities and pay scales of
police; enlarge forces to lower case loads.
See Federal assistance, particularly for college-level police training.
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POLICE--COMMUNITY RELATIONS:
PRIORITIES FOR HINNEAPOLIS - 1969
All of Minneapolis should be concerned about the hostile relationship in
this city between police and minorities. Antagonism toward police damages their
morale, causes overreaction and can lessen the quality of law enforcement for
the entire city. Antagonism toward minorities is intolerable, upprofcssional
and can add to the alienation that erupts into disorder.
How can the police-cormnunity relationship be improved?
Bettg~ law enforcement is one answer. Low-income residents want good police
service just as much as do middle-class citizens. The l1inneapolis Police Department has been substantially improved recently through appointment of aggressive
new leadership, reorganization, creation of a felony squad and start of a study
designed to speed up response to calls. Policemen also have benefitted from
higher pay (now $9,288) after five years), college incentives, greater injury
compensation, more working space, legal guidance.
Better contacts with minorities is another answer. The Minneapolis department has been largely unsuccessful so far in this regard - although not for want of
trying. The Urban Coalition recommended programs last week that might do much
to deal with this problem. The thrust of the recommendations is to increase nonarrest contacts between policemen and the community to broaden mutual understanding.
Effective grievance machinery for citizen complaints is a third answer.
The Minneapolis Civil Rights Department was supposed to serve this function but has
been unable to get police cooperation for a year--an impasse that should have
been resolved long ago. The Urban Coalition suggests instead that an ombudsman
position be created to handle complaints on all city services. If the position
were sufficiently insulated politically and given enough authority, it could go
far toward alleviating resentment and building respect.
The President's Crime Commission emphasized, however, that such steps alone
will not improve police-community relationships unless legitimate grievances
relating to police "are confronted frankly and effectively."
One of those grievances here is lack of nonwhite policemen. The city might
work with those who are demanding more minority policemen and set up recruitment,
cadet and other programs to meet this urgent need. The other main grievance is
improper police conduct toward winorities. Atlanta and Baltimore, among other
cities, have imposed tough internal discipline to correct this problem. The
Minneapolis Police Department, we believe, should demonstrate to the community
that it is doing the same. Then police-community relations here will be headed
for better days and the lot of the policeman will be a great deal less difficult.

·Reprinted from.the Editorial page of the Minneapolis Star, Monday, February
10, 1969
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CRIME CUT SEEN THROUGH SOCIAL COR.~ECTIONS
by
James Vorenberg
Exhortations to leash the Supreme Court and unleash the police notwithstanding, there is no simple, cheap way to reduce crime. The President's Crime Commission, without dissent, concluded that the nation can reverse the increase in
crime only by attacking the social conditions that generate crime and by a painstaking overhaul of our system of criminal justice.
Its report warned that reducing the level of crime would be hard, expensive
and frustrating, particularly since the 14-24 age group, which commits most of
the serious crimes, will be increasing in relative size for the next few years.
In the past year many governors, mayors, police chiefs, prosecutors and
correctional administrators have begun to implement the recommendations of the
crime commission. Several cities are setting up youth service bureaus to try
to keep as many juveniles as possible out of the court and prison systems. Other
cities are experimenting with community service police officers to build confidence between the police and inner-city residents.
In New York, Mayor Jobn V. Lindsay and Police Commissioner Howard Leary, with
the aid of the Vera Institute of Justice, are engineering a quiet revolution in
criminal administration, including an attempt to distinguish between serious
cases that require full and formal handling by the police and courts, and those
cases in which providing jobs, family services or medical treatment is more likely
to prevent continued criminal behavior.
Meanwhile, the public is being offered a couple of apparently simple and
economical methods to combat crime. Nixon and Wallace have been suggesting
since the beginning of the presidential campaign that we must do something about
the Supreme Court, whose decisions, they say, are responsible for much of the
crime problem.
And Mayor Daley's Chicago police demonstrated for millions of television
viewers another technique for achieving law and order, fast, simple, cheap. Their
horrifying assaults will never show up in the FBI's annual crime figures, but
their import surely will not be mistaken by those who are being urged to restrain
their own anger and frustration.

I

Responsible police chiefs working to improve their departments must have
been appalled to have the police descredited by the very department which had
once been headed by o.w. Wilson, the pioneer in the Movement to professionalize·
the police.

I
I

The Chicago police attack on the yippies, newsmen and miscellaneous bystanders,
and· ·the Nixon-:-Wallace attacks on the Supreme Court, frightening as they are in
their implications for civil liberties, are not even effective crime control
techniques.
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There is no reason to believe that lawlessness by the police will encourage'
the rest of the population to obey the law. And the Supreme Court's decisions
most under attack have to do with rules protecting suspects after arrest and
are not likely to have a crucial impact on the total volume of crime in a system
where only a small fraction of the crimes commiteed are reported to the police, and
arrests are made in only a small fraction of the cases that are reported.
Reprinted from the Minneapolis Tribune 1969 (exact date unknown) • The author is
a professor at Harvard Law School and formerly was executive director of the
President's Commission on Law Enforcement.
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In fact, the search for scapegoats and easy explanations is likely to make
the crime problem worse by diverting pubHc attention and support away from
responsible but expensive methods of crime control.
Training our· police, speeding up our court systems, turning our prisons
into something more than warehousing operations--all this may look more costly
than curbing crime "on the cheap" by leashing the Supreme Court and unleashing
the police. But it will be a cruel hoax if the public is sold such simplistic
solutions. Crime will continue to increase--probably faster, since our criminal
justice agencies will be deprived of the resources and public support they need.
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OUR WORLD--FIT FOR LIFE?
by
Richard P. Kleeaan
"Dear Mr. President:
"My wife and I would like to bring a child into this world. But first
we think perhaps something should be done--and quickly about itsphysical environment.,;
This letter is one of dozens on the subject that come to the White House
each week as evidence of mounting public concern--and impatience--over what man
is doing to the only world he's got.
A California mother writes: "Can it really be true that man has less than
a half-century left on this earth? When I watch my two young sons sleep at night,
the fear of this for them is strong inside me. 11
And a Maryland sixth grader speaks for his class: 11 We are very concerned
about environmental problems •••• Let the world be beautiful like it was at first."
A young man in Illinois summed up the mood: 11 Stop air pollution. Stop
noise pollution. Stop water pollution now now now now now (repeated 60 times)."
It is almost impossible to pick up a magazine, read a newspaper or look
at television without finding new accounts of actual or threatened danger to
our surroundings. Congress and the state legislatures are flooded with proposals
for cleansing our water, purifying the air, controlling pesticides and cutting
the level of noise, radiation, erosion and other unwanted assaults upon our
living space.
So great is the clamor that one water pollution expert's first reaction
to a reporter's question is a protest: "You're not going to write another
'aint't-it-awful' story! At least try to say something positive."
There has been plenty of
things to be said.

11

aint-it-awful" writing--though there are positive

Truth is Worrisome
But certainly the facts are frightening. Listen to Charles C. Johnson Jr.
head of environmental health services for the Department of Health, Education
and Welfare (HEW):
"Toxic matter is being released into the air over the U.S. at a rate of
more than 142 million tons a year, or three-quarters of a ton for every American •..
"Not counting industrial and agricultural wastes, we discard more than 165
million tons of solid wastes every year •••
"Much of the drinking water available in our nation's communities is of
unknown quality ••.
Reprinted from the Minneapolis· Tribune November 30, December 1, 3, and 7, 1969
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"Radiation as an environmental hazard is a growing threat to ours and future
generations which we have barely begun to understand. Radiation sources are
now to be found throughout the environment ••• "
These facts--and more, from pesticide traces already found in many foods to
the threat of sonic booms from supersonic planes yet to be built--have for the
first time shoved the problems of environmental pollution onto the front bur:ne.r
of the political stove.
Now concern for the environment has become 11 good politics" on a national
level. "It's about the only subject I speak on across the country, and I never
find anyone who isn't interested," says Sen. Gaylord Nelson, the Wisconsin
Democrat who has been campaigning on conservation issues since he first ran for
his state's legislauure in 1948.
Twenty years later, Nelson finds it hard to be optimistic but he sees the
issue growing:
"This will be the biggest issue of the seventies--more important by far than
Vietnam or hunger or equal opportunity, because those issues will be irre+evant
unless we solve our environmental problems."
Can't Continue as We Are
Minnesota's Sen. Walter F. Mondale--just named chairman of a Democratic
National Committee task force on the environment--agrees 11
"We can't continue as we are. With our pollution of air and water, the use
of the oce~n as a garbage can, the destruction of remote areas of natural beauty
and our tipping of the critical balances of nature, we are raising doubts as to
man 9 s very survivability."
In the past~ presidential campaigns have been almost devoid of environmental
discussion, except for a few brief ritual gestures, and the last campaign was no
exception. "We should never again have such an election campaign, 11 says conservationist David Brower--and Nelson and Mondale predict that we won't.
"I wouldn't be surprised to see a president elected on this issue, 11 Mondab~
says. i'But it's going to turn into a great national debate that won't be easily
won' there are enormous commercial and industrial and military issues involved."
The issue, indeed, goes beyond our borders. Rep. Albert Quie of Minnesota
found European Lawmakers at a recent NATO parliamentary meeting in Belgium "Tremendously interested;' in problems like London smog (which floats across the
North Sea to Norway) and U.S. pollution (which floats all the way across the
Atlantic in air and water currents). Since Quie's return, NATO, at President
Nixon's suggestion, has set up a committee on preserving the environment.
And the Duke of Edinburgh, when he wasn't telling how broke the British royal
family is, predicted during his recent American tour that "hideous problems"
of pollution, if unsolved, could mean "the world is heading for wreck."
Incipient Disaster?
A U.N. conference on human environment will be held in 1972.
Does all this mean the moment of environmental crisis is here?
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"It's approaching the disaster stage,,; Nelson argues. "Our resources are
actually quite limited and our air and water especially are being rapidly degraded.
"Knowledgable scientists agree with Paul Ehrlich when he says the oceans will
be sterile in 10 years--with man dying out soon afterward--because pollution and
pesticides are destroying their productivity."
President Nixon's science adviser, on the other hand, won't go that far.
"There is a serious situation that needs very prompt attention," says Dr.
Lee Dubridge. "But 'crisis' implies that unless something is done tomorrow, the
world blows up--and these are long-term problems."
Dubridge concedes that there are "individual crisis areas' where present
trends must be reversed quickly. Among these he lists the contamination--what
some call the "deathu--·of Lake Erie and the fouling of the air over the nation's
big cities by automobile engine exhaast.
But Dubridge notes that, even if we could pass laws forbidding air and water
pollution, it wouldn't work: "Our whole economy would be brought to a halt."
There, in fact, is the problem at its simplest: The end result of an evergrowing society of ever-increasing wealth producing ever more goods and services
with too little regard for preserving the world and its atmosphere.
Now, however, there seems to be a growing conviction that something's got
to give. As one expert said to a congressional conference on the envrionment
last month: "We can 1 t afford the luxury of assuming that the extinction of man
will not happen--and in our children's generation, it likely will happen. We
may be the last people on earth who can alter this process."

*

**.

Were you one of the many who drove into a national park .campground last summerand found the 11 full 11 sign already posted?
Have you tried to get a dial tone from a New York City pay telephone?
Were you in one of the tourist autos tied up for nearly t-wo hours on Washinton's Constitution Ave. Last July--by a minor rush-hour fender-bender collision?
Perhaps you flew to New York, Chicago or Washington on a tight schedule-only to find yourself circling for an hour or more waiting for landing clearance
at these "saturated" airports.
Or maybe your errand was sometM.ng as simple as picking up a quart of milk
at the comer grocery some Sunday erc,ning--and you had to wa:lt in a checkout line
behind 25 other improvidents.
If these situations sound painfully familiar, you may find more truth than
humor in those bumper stickers that proclaim: "Trouble parking? Support planned
parenthood. "
The fact is that the onrushing g~owth of population, and its unplanned distribution, are creating tremendous environmental problems --·both here and around
the world.
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If·present growth rates continue, the United States will have 300 million
inhabitants by the end of the century. It took the nation 300 years to grow our
first hundred million people, 50 years to produce the next hundred million -- but
the third will arrive in just 30 more yea.rs.
It's the same the world over. By the year 2000, there will be nearly seven
billion human beings -- twice today's total--and from then on, we'll add another
billion every five years, at present rates.
Such population g~owth puts heavy strains on supplies of pure air and water,
recreation space, mineral resources, and food stocks.
A growing population will increase the demand for such resources," President
Nixon said last summer, "but in many cases, their supply will not be increased
and may even be endangered."
11

A biologist told a recent national conference on conservation and voluntary
sterilization: "Competent scientists believe the world cannot indefinitely support
the 3.5 billion people we have on earth today--let alone the horrendous numbers
anticipated in the relatively near future."
Former Secretary of the Interi,or Stewart L. Udall is even more blunt: "If
we're really going to double our population, our environmental problems become
insoluble."
Most population studies focus on the specter of hunger, and world poverty.
But for the United States, most of the problems--like those listed at the start
of this article--are not those of poor and underdeveloped people and nations,
but of the affluent society.
The United States has 6 percent of the world's population--but it consumes 60
or 70 percent of its resources.
"Rich people occupy more space, consume more of each natural resource, disturb
the ecology more--and create more land, air, water, chemical, thermal and radio-·
active pollution than poor people" says Dr. Jean Mayer, the Harvard nutritionist
who is managing this week's White House conference on hunger.
So it can be argued that, from many ,riewpoints, it is even more urgent to
control the numbers of the rich than it is to control the numbers of the poor."
11

The same theme--tying living standards to population growth--was struck by
a citizens advisory committee on environmental quality. Reporting to Mr. Nixon,
the committee--headed by a very rich man, Laurance S. Rockefeller--declared:
"We believe there should be a national goal of at least reducing the increase
of our population growth, and upon further study, perhaps seeking to stabilize it
as a key factor in restoring and maintaining environn.ental qu.lity. 11
Birth Control Not Simple Solution
Although this philosophy would seem to unite two sizable constituencies-conservationists and birth controllers--it's not that easy. And although President
Nixon has called for-expansion of federal birth control services, action has
been he.sitant.
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/7~The Office of Economic Opportunity, one of the federal agencies involved, is
seeking congressional approval to spend $.22 million this year to offer birth
control services to i00,000 needy women. But although this would double the
number of women reached, even the expanded pogram would fall short of serving the
more than 5 million women who want and would qualify for subsidized birth control
services--and who now bear an estimated 450,000 unwanted children every year,
according to a federally sponsored survey.
Government birth control programs are not only small and strictly voluntary,
they are also highly controversial. Typical of the source and tone of the opposition is the position of Cardina.l Patrick O'Boyle, Roman Catholic Archbishop of
Washington, D.C., who comdemns expanding government birth control efforts as
1111 anti..:.life 11 and based on 11 a false sense of values, which compares the cost of
preventing people with the cost of serving them."
If the Roman Catholic hierarchy finds voluntary programs distasteful, it
would probably react even more strongly to some of the more drastic proposals
being aired for slowing U.S. and world population growth.
Some Call for Stricter Marriage Laws
Some propose asking American parents to adopt the principle of the two-child
family as "a soc:i.al and family ideal."
Others would go much further. Kingsley Daivs, a University of California
population expert, suggests such steps as state laws raising the minimum age for
marriage or federal laws ending income tax breaks for married couples and tax
exemptions for children.
"This country would be better off with half the population, 11 Da!tid argues.
"With our present technology and the population of the 1930 5 , the country would
be a paradise. As it is, it's getting to be like hell. 11
More practical, but no less an advocate of population "recession," is Udall.
"The most hopeful thing in this area are our kids, 11 he says.
"Our national policy has been growth and more growth ••• but our youth, with
their new life style, seem to be adopting a new national policy--marrying later,
having fewer children and having them later in life.ii
This trend has led to a nine-year drop in the birth rate wh:.ch Udall believes
may point to a leveling off of the nation's population in a decdde or so at 230
to 240 million people.
Even if there should be a slowdown in growth, there ,:::..iJ. be a population
problem as long as 70 percent of the nation's people are jammed into less than
two percent of its land--the cities and suburbs.
Farm Economy Should Be Stimulated
"A national population policy," says conservationist Raymond Dasmann, "Should
seek to encourage people to live in areas within which environmental problems
could me minimized--to discourage both unhealthy and unwieldy concentrations of
people at one extreme and uniform land-destroying dispersal of people at the
other."
Two men with Minnesota roots but of opposing politics--Republican Rep. Odin
Langen and DFL former Agriculture Secretary Orville Freeman-have long argued for
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slowing down farm-to-city migration by new efforts to stimulate the economy
of the countryside.
President Nixon appeared to be heeding such advice when, last month, he estab~
lished a cabint-level Rural Affairs Council as a conterpart to this Council on
Urban Affairs.
A national commission on urban growth recently proposed creating 100 new
cities of 100,000 people each, plus ten of at least 1 million each. But even
this proposal, as Mr. Nixon pointed out, would house only one out of five of the
people expected to join the U.S. population in the next 30 years.

***

If the federal governnent's water pollution control chief ever needs a reminder
of how tough his job is, all he has to do is look out the window of his spacious,
11th-floor office.
Below him the Potomac River, brown and sluggish; carries its load of pollution
slowly toward the sea--evidence of the failure of past clean-up efforts and warning
of disappointments that still seem likely in the future.
Every expert agrees that cleaning up the nation's rivers and lakes is essential to meet growing demands of a growing population that finds a growing number
of ways to use water. By the year 2000, the only way to meet those demands will
be to reuse our water--not two or three times, but many times over. And to be
reusable for most purposes water must be decontaminated.
David D. Dominick, the 32 year old former U.S. Marine officer who is com-missioner of the Federal Water Pollution Control Administration is an optimist,
despite the view from his office:
"I think we're going to see significant improvement in the quality of our
waters in the next three to five years," he said.
But the man who used to sit in Dominick's chair looks ahead and sees
disappointment, while the government's chief auditor looks back and concludes
that $5.4 billi9n in public and private outlays over the past dozen years. have
produced little or no progress in cleaning up the nation's waters.
The complexity of the problem is reflected in the differing prescriptions
of these men for curing it.
Experts differ on Time Required
Dominick bases his optimism on the
industries and municipalit. ies, ma.ny of
ment works by 1972. Our real mision is
if we can get everybody to come in with
water."

fact that "we have time schedules for both
which call for completing waste treatto see that those schedules are met-treatment facilities, we'll have clean

But James Quigley, one of Dominick's predecessors, foresees a l0nger wait for
the kind of results Dominick predicts--and says the treatment works won't do it
all anyway.
"In 10 or 15,years, I think we'll see a generally good job of 'point-source'
pollution-control," Quigley siad. 11 But when that happens--and billions of dollars
will have been spent to do it--the public may look at our waters and say, 'But·
they're still dirty."'
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By that Quigley said he means waters 'will still be muddy and brown and contain pesticides and herbicides and bird and animal wastes. We'll still have a
lot of 'non-point' pollution--runoff from farms, streets, parking lots, building
projects--and I don't think anybody knows or even gives enough thought to how to
control that."
Elmer Staats, comptroller general of the United States and Congress' chief
auditor, reported recently that little progress has been made despite a 12 year
effort by federal, state and local governments and private indust~y.
He blamed a "shotgun approach" that has allowed federal grants for sewage
treatment plants to be made to lower-echelon governemtns on a first-come, firstserved basis.
Staats recommended spending h ard.ly more than the federal government's $1. 2
billion share of the 12 year program, but under a new system that would give priority
to grants for local treatment plants where they are most needed.
There's congressional drive on--with Minnesota's Rep. John Blatnik among
its leaders--to provide more federal money for such projects, but like other
domestic programs in a war-weighted budget, it's an uphill fight.
$800 Million Approved for Grants
Despite prior congressional authorization of $1 billion for sewage plant
construction grants this year, both the old and new administrations asked for
only $214 million. Late yesterday a Senate-house conference committee agreed
to provide $800 million, a compromise between the $1 billion favored by the Senate
and the House-approved approprition of $600 million--which is all the administration
says it could use in the next 18 months.
Both houses now are lik~ly to approve the $800 million spending level, and
a bipartisan congressional group will call on the President to urge him tp spend
that much.
In addition to the spending hold-down, local officals also were worried about
a proposal which the Nixon administration seemed ready to adopt from its
predecessors: To replace direct federal cash grants with 11 pay later" pledges to
help finance sewage treatment works.
This would force local governemnts to fund construction initially--and entirely
--by local bond issues in an increasingly tight market for local bonds, while
federal reimbursement would be spread over a 30 year period. The Interior Department is reported reconsidering this scheme.
Who is responsible for today's widespread water pollution? Spokesmen for
industry made clear--at a recent conference where Interior Secretary Walter Hickel
proclaimed as "war against polluters"--that they are tired of being branded the
nation's worst polluters.
They much prefer the approach of Hickel's assistant secretary for water
quality, Carl Klein, who rates municipalities, agriculture and industry--in that
order--as the leading offenders.
Klein, however, quickly adds that because smaller industries add heavily to
muncipal wastes, industry is responsible for two-thirds of the combined non-farm
pollution.
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Agriculture's rol~ as a water polluter was acknowledged by former Agriculture
Secretary Orville Freeman, who said in hj_s final report that 'sediments from eroding
land are the main burden of pollutants in surface water 11 --contributing 700 times
as much contamination as sewage discharge.
Freeman also has pointed up a startling statistic: The fact that a large
feedlot housing 10,000 cattle "has about the same sewage disposal problem as a
city of 164,000 people." And this, experts agree, is a part of the water pollution
problem that has Yet to be tack·. d.
Tough

Legislation Sought

Despite present and prospective problems, Dominick believes "the political
climate currently is such that we can get tougher legislation. 11
Hickel and Dominick have said they plan to ask Congress for beefed-up authority
to move rapidly against polluters. Generally, present water-pollution statutes
emphasize state and local enforcement roles.
E ·;n as it ia now, the federal government has shown it can get tough: It
threatened to·sue ··the city of Toledo, Ohio, and four industries for not moving
fast enough to end their pollution of Lake Erie, and it acted to force the state
of Iowa to set higher water quality standards for the Mississippi and Missouri
Rivers and lesser streams than the state was willing to impose.
Iowa's expected challenge to that federal order nay create a state's rights
controversy as significant as Minnesota's assertion of its right to set stricterthan-federal standards for radioactive waste from nuclear power plants.
Dominick and Quigley deny that political pressure has been brought to bear
on them to back down from strong water-cleanup stands.
But Quigley believes such pressures are probably concentrated at the state
level, where most of.the pollution control responsibility rests.
"The big polluter in any state," he said, "is also likely to be the big
industry, the big taxpayer--and the big political supporter • 11

***

in?

How much do we care about halting pollution and cleaning up the world we live
Answer:Quite a bit.
How much are we willing to pay for it?

Answer:

Not much.

These contradictory conclusions can be drawn from two recent public-opinion
surveys--one national, the other taken in Minnesota.
The contradiction points up a little-discussed but critical part of the
struggle to preserve our enviornment--the fact that it's going to cost money, and
most people would like to have someone else pay for it.
In the long run, of course, the cost inevitably will be borne by individual
citizens--whether the money is spent by governments, which will get it back in
tax collections or fees, or by industry, which will seek reimbursement by passing
the cost along to its customers.
·
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A nationwide survey taken by a major polling firm for the national Wildlife
Federation found that almost all of the nearly 1,500 persons questioned were willing
to have the federal governemnt spend more on r..:itural resource preservation than
it does now--but only if the money is raised by cutting other outlays, not by
increasing taxes or costs to consumers.
More than half of those questioned favored diverting some federal spending
from national defense, and nearly half would also spend less on space and such
international programs as foreign aid.
Few Willing to Pay
But when it came to specifics, two-thirds of those interviewed said they
would not be willing to have their family expenses boosted by $200 a year--in
taxies and higher product prices--to reduce pollution. Even an annual expense
rise of $20 a year won approval of only 55 percent.
Another question asked: How much would you be willing to have added
electric bill to help the power company eliminate air and water pollution
its plants? Only one out cif five was willing to pay an extra $2 a month;
two out of five would pay an extra $1 and only three out of five would be
pay as little as 24 cents amonth.

to your
from
only
willing to

(One intriguing sidelight of the poll was the fact that residents of the Nidwest seemed more willing than those who lived elsewhere to pay for antipollution
efforts. Where only 55 percent of the national sample, for example, was willing
to pay $20 a year more for clean-up programs, the figure was 65 percent for
Midwesterners.)
The Minnesota survey--conducted by a professional polling firm for one of
the state's politicians--asked a cross~section of voters to identify the state's
major problems.
Statewide, and in every region of Minnesota, high taxes were rated
the No. 1 problem, being cited by 31 percent of those questioned. But in most
areas, the problems of pollution and conservation ranked second--though generally
well behind taxes.
There was special evidence of enviornmental concern in Hennepin County suburban communities and in St. Paul, with 30 percent and 24 percent, respectively, of
respondents in those areas ranking conservation issues second.
In Minneapolis, 17 percent ranked environmental problems in third place,
well behind welfare and social problems and, of course, high taxes.
Industry Expects to be Repaid
The public reluctance to dig into the pocketbook suggested by the Wildlife
Federation's national survey found an industry echo during a recent water,-pollution
conference here.
Several industrial leaders at the meeting made clear that not only is industry
unhappy with its "polluter" image, but it also expects to be repaid for cleaning,.,
up the pollution it-does cause.
"only a profitable enterprise can afford the cost of what must be done, 11
Breaks McCormick, president of International Harvester Co, told the con-ference.
He added:
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"Bankrupt businesses don't pollute streams.
either."

200
But they don't meet payrolls

The president of the U.S. Steel Corp., Edgar B. Speer, said his company
opposes "water treatment for treatment's sake." He explained:
"Unless some user receives value as the result of the treatment given the
waste, the money spent for pollution control is removed forever from prcductive
use.'-'
Speer made clear that he does not expect industry to absorb antipollution costs,
either. "It should be realized," he said, "that the individual citizen, in the
final. analysis, foots all of the treatment bills--either in t_axes or in the price
of goods and services."
Another industry complaint has to do with federal tax policies. A spokesman
for the paper industry-acknowledged to be a major source pf pollution-professes "deep concern" over moves to repeal the 7 percent credit for business
investments. Both the tax reform bill passed by the House and the measure pending
in the Senate would do this.
Some Progress Is Noted
"Our industry has been counting on that credit to ease the financial burden
of acquiring antipollution facilities," said Edwin A. Locke Jr., president of
the American Paper Insitute.
"if the credit is now removed, it will be much harder to make the huge outlays
required."
Despite all these indications of citizen and industry reluctance to cough
up money for a pollution clean-up, there was evidence to the contrary in some
of last month's elections.
Maine voters approved a $50 million bond issue for sewage treatment plants-though they turned down less than half as much for roadbuilding.
In New Jersey, a $271-million bond issue to fight water pollution passed
easily. New York vo~ers approved a sweeping amendment, called a "conservation
bill of rights, 11 calling on the state Legislature to give more attention to environmental protection.
At the local level, several mayoral elections apparently were influenced by
pollution issues. A California district turned down a coal-burning power plant-~
nespite its taxpaying potential--because it threatened to dirty the air, and citizens
9£ a Seattle, Wash., suburb voted to preserve· a park rather than bulldoze it
into a golf course.
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WATER:

smm OF IT IS NOT SAFE TO DRINK
by
Sandra Blakeslee

Most Americans take it for granted that water from the household tap is as
safe and ,tholseome as homemade pie. That assumption should no longer be made,
according to a nationwide study on the quality and safety of community water
supplies released by the Govermr,ent last week.
In fact, the study found that several million Americans in a sample survey
were drinking "potentially dangerous water."
"We are calling it a crisis, 11 a Government spokesman said, iibecause we know
we must act now to improve the situation before there is a major disaster."
Most municipal water supply systems in the United States were designed for
a simpler time--when the population was smaller and when contaminants were limited
to certain known and uncomplicated wastes.
Water treatment plants were designed primarily to treat high quality natural
water for the removal of those bacteria known to cause communicable diseases-such as cholera, typhoid fever and dysentery. By the 1930 1 s most of these bacterial
agents were eliminated from household drinking water.
But times have changed. There are 12,000 different toxic chemical compounds
in industrial use today--and more than 500 new chemical compounds are developed
each year. Hore and more of these are finding their way into the nation's water
supply. Thus water pollution is getting more complex each day and includes a
growing roster of weedkillers, pesticides, fungicides·, phosphates from detergents
and fertilizers, trace metals such as mercury, lead and cadmium, acid from mine
drainage, antibiotics, hormones and perhaps carcinogens--cancer producing agents.
Water treatment facilities simply cannot cope with this increasing chemical crush.
To assess the seriousness of the situation, the Bureau of Water Hygiene
(a subdivision of the Environmental Health Service within the Department of Health,
Education and Welfare) conducted a survey last year of 969 representative water
supply systems situated in nine areas of the nation--the entire State of Vermont
and eight metropolitan areas, including New York City. Some 18 million people
were covered by the survey.
The study concluded that "defects in water quality and health risk problems
involving poor operating procedures, inadequate facilities and poor surveillance
activites were found in both large cities and small towns irrespective of geographical location." Larger cities tended to provide water of "average quality,"
the report said, while smaller systems tended to deliver waters of "inferior quality.
At least 340,000 people living in small cities (those with populations less
than 100,000) were being served "waters of a potentially dangerous quality 11 --that
is, waters capable of causing disease. Traces of fecal bacteria, lead, copper,
iron, manganese, nitrate, arsenic, chormium and selenium were detected in many
such samples.
According to the study., water in New York City was found to be of acceptable
quality. Fifteen of the 209 public water systems surveyed in the greater metropolitan area, however, "had one or more constituents exceeding.mandatory standards."
Health departments were notified and corrective action has been taken in each
i;0atance, Government officials said.
Reprinted from the New York Times, Sunday, August 23, 1970.
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More than half the facilities inspected were found to be inefficient and
archaic. About 77 per cent of the plant operators--many of whom run the facilities
as a second job--were found to be inadequately trained in fundamental water microbiology, and 46 per cent were deficient in the knowledge of chemistry relating
to their plant operation.
The Shortages
The survey also found that 79 per cent of the systems were not inspected
by state or county authorities in 1968, the last full calendar year prior to
the study. In half the cases, local officials did not recall when, if ever,
as state or local health department had surveyed the facilities.
The situation
for the Department
faciliities, train
and to develop new

is likely to get worse before it getrs better, a spokesman
of Water Hygiene said. There is a crying need to build new
more operators, devise new technologies for purifying water,
surveillance techniques.

At the same time, better methods must be found for decontaminating water
before it is discharged into the nation's streams and lakes so that when it is
picked up for reuse the task of making it safe will be simpler.
As the population of the United States growa beyond the existing water
supply, the report stated, more water will have to be r~used several times, serving
several communities concurrently. At present, the technology for such repeated
use of a fixed water supply does not exist.
In frontier America the adage that running water purifies itself every ten
miles held true. But today, with tens of thousands of people packed alongside the
same river systems, sharing the same water, the assumption that community water
supply systems are safe cannot be made.
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REGULATING INDUSTRIAL POLLUTION:
ROLE REVERSALS IN THE POLLUTION WAR
by
Arlen J. Large
For decades it has been a predictable pattern in the big fights over Government regulation of business:
Liberal Democrats wanting crackdowns on dirty meat, unsafe coal mines, insurance
gyps, exploding pipelines, or whatever, routinely would insist on "tough Federal
performance standards" promulgated from Washington. The threatened industry
and its conservative Republican allies routinely would insist the problem should
be left to state and local enforcement, not turned over to unrealistic bureaucrats
in far-off Washington. The arguments have been so cliche-ridden that each side
could write the other's speeches.
That mold is showing an interesting tendency to crumble in the current search
for ways to control industrial air pollution. It's such liberal Democrats as Sen.·
Edmund Muskie who are suspicious of the Washington bureaucrats, and anxious to
preserve local voices in clean-air battles. And it's the Nixon Republicans who
are calling for Federal standards on air cleanliness, joined by industrialists
touting the virtues of "centralized authority."
"Apparently a lot of businessmen are coming to co~ lude that the economic
dislocations of multiple standards can.be far more difficult than with unifQrm
standards," says Republican Sen. Howard Baker of Tennessee.
The confusing swirl of traditional battle lines spun further recently with
the attack on Sen. Muskie by Ralph Nader's law school raiders. Among other things
the Maine Democrat was criticized for resisting a uniform nationwide pollutioncontrol effort. Defending himself, Sen. Muskie noted that many businessmen now
seem to be advocating that very approach and tossed a dart: aDoes that now mean
that industry has Mr. Nader under its thumb1"
Cheap shots like that on both sides make the debate seem more clear-cut
than it really is. But as Congress currently wrestles with revisions of the
Governnent's clean-air effort, demands for a greater Federal role are coming
from some surprising quarters.
"Air quality ••• is not a matter of purely local or regional concern. It is
of national concern. 11 So said Sohn Veneman, under secretary of the Health,
Education and Welfare Department, testifying before Sen. Muskie's anti-pollution
subcommittee in support of the Administration's air poluution control bill.
The legislation would empower the Federal Government for the first time to set
nationwide limits on the amount of major pollutants floating over any and every
point in the country. The unifrom limits would supersede an existing but largely
unimplemented plan setting separate clean-air standards for each of several
score regional "airsheds."
Lawmakers accustomed to the rhetoric of past anti-pollution struggl.es have
been taken aback by the willingness of much of industry to accept stronger Washington
powers in place of fragmented state and local regulation. "Centralized authority, 11
testified DuPont Executive Vice President Samual Lenher, "can react faster and more
effectively to new knowledge of effects of pollutants or control technology, or to,
changes in national policy."
Reprinted from the Wall Street Journal, Friday, May 29, 1970.
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States' rights, the traditional war cry of governors resentful of Washington,
are getting short shrift in this case. In his testimony, Republican Gov. Francis
Sargent of Nassachusetts noted a flip flop from the air pollution battle lines .
of three years ago: nMany state health officials who opposed the Clean Air Act
of 1967 as an encroachment on their duties would now like to see even greater
Federal involvement in air pollution control." With Washington calling a nationwide
tune, he said, "industry will know what is required of it and will not have to
face tailor-made specifications for each state. I think there absolutely have to
be Federal standards. 11
Contrariwise, to the wi_tnesses appearing before his anti-pollution subcommittee
Mr. Muskie has repeatedly touted the virtues of decentralization. "In asking for
only implementation of those (Federal) standards, 11 he told HEW's Mr. Veneman,
"you open up the possibility that the states may be satisfied with something less
than they ought to be in the given problem area. 11
The reversal of traditional attitudes toward the relative wisdom of Washington
vs. the locals is due in part to regulatory problems unique to air pollution
control. But the same phenomenon has been cropping up in other situations where
state or local regulators tromp harder on the toes of business than do the Feds.
Minnesota's radiation limits for nuclear power plants are too strict to
suit Northern States Power Co. It's suing the state in Federal court, contending
that the easier standards of Uncle Sam's Atomic Energy Commission should prevail.
In Michigan, -it's a hot dog fight. Three out-of-state meat companies are su;f..ng
the state over its frankfurter quality standards, which are more stringent than
those of the U.S. Department of Agriculture.
Recent doctrine of both the Republican and democratic parties resounds with
calls for dispersal of power from Washington to the home folks. Richard Nixon
campaigned on it; Edmund Muskie sponsers bills providing some method for it.
But national Administraitions, ~nee in office, show a bipartisan tendency to
find overpowering reasons for Washington's dominance in this and that special case,
and the diffusion of.authority is postponed until later. In the case of air -·
pollution, that seems to be fine with much of industry. Washington's dull grey
bureaucrats now somehow appear leas. menacing than the hoteyed, hard-charging
housewives upset enough about dirty curtains to attend a local air pollution
control hearing and demand scalps.
The situation shouldn't be overdrawn. Sen. Muskie isn't accusing the Nixon
Administration of wanting Federal standards so it can coddle polluters. Smokespewing corporations, perhaps prodded by their public relations departments, swear
they want to be good citizens and clean up the air, no matter who sets the rul~s,
And Administration spokesmen contend their new ~¥stem of Federal air quality
standards and other nationwide requirements will be more effective than the
present program, which they say hsan't worked.
There's little argument about that. In passing the 1967 Air Quality Act,
Congress swathed a core of techno-bureaucratic jargon with enough red tape to
guarantee a monumental inertia.
First, the Federal Govern,
was to develop air quality criteria showing the
health hazard to be expected from a given quantity of pollutants in the air. Then
the nation was to be carved into separate air quality control regions, or "airsheds';
reflecting the vagaries of mountains and valleys and climate. Each state was to set
air quality standards, based on the Federal Health criteria, showing how much of
eGch major pollutant would be allowed to float around in the local airshed. Finally, states were to set emission standards restricting gunk from individual smoke-
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stacks to levels that would prevent total pollution from exceeding the air quality
standards.
So far, this elaborate procedure hasn't produced one smokestack emission
standard anywhere. The Federal Government has published health criteria statistics for five different pollutants, including sulfur oxides and fine dust. It
has designated the boundaries of 42 of the 91 regional airsheds, some interstate.
It has given formal approval to air quality standards developed by state officials
for the Chicago, Philadelphia and Pittsburgh regions, but approval of their
plans for implementing smokestack emission standards is still pending.
The 1967 law's decentralized approach, letting local folks set targets for
how clean their air should be, has triggered second thoughts among some businessmen. "This concept, although legislatively sound, may well result in utter chaos
as a means of establishing air quality standards in those regions," testified
Fred Tucker, National Steel Corp.'s anti-pollution chief.
What gags the steel industry is the public hearing required before state
officials can set their air quality standards. "Highly emotional" and "o,1 erzealous" people show up, Mr. Tucker complained. Everybody competes to set the
pollution limits lower and lower, and the technical objections of industry's engineers are swept aside.
So Mr. Tucker said steel men now back the Nixon Administration's proposal for
Federally set nationwide air auality standards. These wouldn't be preceded by
public hearings, cnruly or otherwise. States would still be in charge of enforcing
the Federal clean:·. -air goals, and would hold public hearingson their envorcement
plans and on any proposals to make their standards tougher than Washington's.
Opponents of Federally set air quality standards fear that local advocates of
tougher rules would be at a disadvantage; if clear-air enthusiasts began making
trouble, an offending factory could just threaten to move--jobs and all--to a
state that was satisfied with the Federal rules.
Polluters can make that threat now, of course, under the existing system of
regional controls. It's Sen. Muskie's contention that if citizens everywhere become
fiercely involved, there would be no place to hide. His frame of mind came th~ough
clearly in a ringing peroration to an Earth Day speech last month. Old-fashioned
Federal regulators took a back seat to "the power of the people."
11
The power of the people is in the courts --and through them we can require
polluters to obey the law.

"The power of the people is in public hearings--where we can decide on the
quality of the air and the water we want.
"And the power of the people is in peaceful assembly--where we can demand
redress of grievance--as we are doing here today and all across the land."
So that's the rather smoggy philosophical backdrop as the House and Senate
committees proceed with the actual bill drafting. Prospects are for a lot of
compromising, with power-to-the-people advocates strengthening the public hearing
procedures and power-to-Washington apostles winning some new uniformity in the rules.
That the two sides seem to have swapped hats can be instructive for future
business-regulatory questions. Keener regard for the environment is an issue of the
70 's, requirirtg .' new ways of thinking about business-Government relationships. Durir,~~ the long-gone New Deal, they were arguing about why the factories weren't
smoking at all.
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PEOPLE POLLUTION:
DERAILING DEMOGRAPHERS OF DOOM
by
Paul Hartin
The folksy radio message starts with Pete Seeger singing, "We'll all be
doublin' in 32 years" and preceeds to explain that we can't sove the pollution
pro bJem unless we solve the peeple problem.
Biologist Paul Ehrlich of Stanford stumps the country like a modern-day
Malthus telling all who will listen, "We're all doomed if we don't control population
growth."
Joining the chorus are officials like Presidential Counselor Robert H. Finch,
who suggests that having only two children is a good way to voluntarily improve
the environment.
With scarcely a voice raised to challenge such arguments, its easy for the
demographers of doom to conclude that it's only a matter of time until governments will find it necessary to regulate the population expansion, perhaps through
adding chemicals to the water supply--a step Medical World News says will be technically possible one day.
The alarmists have won a considerable following on campus and off largely
because of a widespread, and legitimate, concern about the qua 1.i ty · of life,
especially in the cities.
But would the quality of life become materially better just through a·halt
in populaiton growth? Is it necessarily true that the More people, the more crime
and pollution? And is it a fact that we are multiplying so fast that the world
can't sustain us for long?
Overpopulation is a very real probelm in some parts of the world and may some
day be cause for alarm in this country, but the explosionists seem to be grossly
overstating their case. When they claim, for example, that we can't solve the
pollution problem unles~ we solve the people problem, they suggest that all could
be rosy if census figures would just turn down.
While the Malthusians are escalating their rhetoric and the population projections based on trends since Year One, the Census Bureau is scaling down its
estimates of prospective·growth. The bureau this month said the present U.S.
population of 205 million will increase to 281 million in the year 2000 if women
continue to bear children at the present rate of 2.5 babies per woman. Only
three years ago, the bureau projected a population in 2000 of 283 million to
361 million. The birth rate (number of births per 1,000 population) is near its
recent record low, and cur 1rant trends in family size don't indicate any return
to the birth-rate spurt of the postwar 1950s.
So if Mr. Ehrlich can argue, as he did
view, that a continuation of the population
produce about 100 people per square yard on
argued that the declining birth rate in the
just 20-odd years.

in a recent Playboy magazine interexplosion trends for 900 years would
the earth's surface, it can also be
U.S. points to a zero birth rate in

Either eventuality is absurd, but the population probably won't grow much
faster than at the presentl% annual rate of increase. The explosion.ists had a much
better case in the 1950s, when the birth rate was 30% higher than now.
Re~)rinted from the Wall Street Journal, August 27, 1970
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Census figures for 1970 alGo will reflect the continued, but subsiding, flight
to the metropolitan areas on the two coasts. ~~1ile people have been migrating
into cities and suburbs, states like the Dakotas and Wyoming have been losing
population, leaving vast open spaces that were once inhabited. So overall population density isn't a problem (the U.S. has only 56 persons per square mile versus
588 for England and 975 for Holland), but unplanned urban sprawl certainly is,
with almost two-thirds of our population now living in metropolitan areas.
Such concentration of the population in crowded cities and suburbs is a
problem that can be attacked by any number of means short of those chemicals
in the water supply--formation of new cities with proper planning and tax incentives
for industry to locate there, for example.
As for the availability of resources to sustain a growing population, the
explosionsits see these being depleted in another 80 years or so. We may indeed
run out of such resources as oil sometime in the next century, but in all likelihood
not before adequate substitutes are found, be they nuclear or something yet.unheard of. The only certainty is that Mr. EhrliC3 is as wrong as the ancient
Greeks when he says, as they did: We know almost exactly what technological
advances are possible. 11
Oil and other nonrenewable resources will be exhausted eventually, whatever
the earth's population. Likewise, the problems of crime and pollution can't be
reduced to mere numbers. Great Britain, with a population density 10 times that
of the U.S., has fewer murders in a year among its 50 million population than
Chicago or Cleveland. Slums and moral decay may breed crime; mere population
density can't be blamed.
Pollution isn't just a numerical ratio either --as evidenced by the fact
that little Steubenville, Ohio, recently won top Federal rating as the sootiest
city. Yet the population explosionists contend factories like the Steubenville
steel mills are needed to support our growing population, and fewer people would
mean less demand and therefore less output and less pollution •
. They' re right up to a. point. Idle factories certainly wouldn' tpollute the
air and water the way some producing ones do. But plenty of problems would persist.
Los Angeles would still have plenty of smog without the addition of a single resi-·
dent or a single auto. And Lake Erie would remain ecologically moribund without
the addition of another drop of mercury.
A major point the doom-sayers skirt is that the added people they blame for
creating the problem might also be of help in finding solutions to the problem.
More people paying more taxes sould help provide the vast sums necessary for
programs to control pollution.
As demographer Ben Wattenberg pointed out recently in the New Republic,
in an article entitled "The Nonsense Explosion," the capital costs of programs to
control pollution wouldn't be significantly greaterd if the population continued
at the present 205 million or climbed to 300 million--but it would be easier for
the 300 million to pay the cost. Conversely, the pollution problem woudn't
disappear if the alarmists miraculously achieved their goal of zero population
growth overnight.
What is.needed, _it would seem, is less diversionary rhetoric about the
Population Bomb and more dedication by more people to clean up the environment
and to untangle the problems of the cities.
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AJ;..TERNATIVE TRANSPORTATION SOLUTIONS
by
Wilfred Owen
What the future of the city will be or what the city of tomorrow ought to
be like are questions closely related to the provision of transportation. Transport innovation will to a large degree dictate what is poss·ible, and the extent
to which transport policy is directed to achieving urban goals will help determine
what is feasible. Many observers believe that a continuing downward trend in mass
transportation is inevitable as car ownership expands and as highway and parking
facilities are further developed to cope with traffic congestion. This would
presumably hasten the decline of the center. Others take the view that in the
relatively dense areas of the central city the attsmpt to accommodate the continuing
trend toward private automobile transportation is a costly mistake that can end
only in the ruination of downtown and the frustration of urban dwellers. The
greater efficiency of mass transportation must be exploited, it is contended,
by devoting more attention and money to the modernizationand expansion of public
conveyance, which in turn will preserve the downtown area.
One of the basic questions, then, concerns the relative emphasis to be placed
on expressways and parking facilities to accommodate automobile use as compared
to the modernization of mass tranpsortation facilities aimed at restoring lost
patronage and reducing the number of vehicles entering the city. If the latter
course were followed, would it be possible to promote greater use of transit
or would the urban resident either insist on using his private car or go e.lsewhere
to work or shop or to do business? The correct decision is of basic importance
to the future of the city and its people. The costs of transport modernization
will be very high regardless where the emphasis is placed. But the cost of doing
the wrong things or of simply doing nothing could be higher. For the ability to
provide a circulatory system of acceptable standards will be an important factor
in the economic survival of the urban economy.
The view that better mass transportation is the way out of the current situation is based on the ·contention that attempts to use the motor vehicle in an
environment established before motoring needs were known are boundto be unsuccessful. Failure will be in the form of either downtown.congestion or desertion.
Mass transportation is capable of moving many timesmore people than automobiles
can move, and under restricted space conditions should provide a more effective
method of transportation. The problem of urban congestion has become so great
that many communities are coming to the conclusion that there could never be
sufficient highway and parking capacity to permit the movement of all people in
private cars.
The opinion is frequently expressed that cities are suffering from "automobile
blight"; that if the automobile were banned from downtown areas and satisfactory
mass transportation provided instead, congestion would be relieved and greater
freedom of movement would assure economic survival for the city. "the cities
ju.st cannot resign themselves to automobiles and let mass transportation slide
to ruin and extinction. They must preserve mass transportation or stagnate."
Downtown is doomed to die, it is contended, unless cities stress movement of people
rather than movement of ,rehicles. With this sentiment there appears to be widespread agreement. "Eventually cities will be places few people will want to
live in, work in, or even visit unless thay act to restrict private transportation~
Reprinted from The Metropolitan Transportation Problem by Wilfred Owen, The
Brookings Institution, 1775 Massachusetts Avenue, N.W., Wshington D.C., pages 21-25.
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The mass transportation solution does not stimulate universal admiration,
however. According to Mumford, while congestion orginally proveded the excuse
for the subway, the subway has now become the further excuse for congestion,
Small cities where people walked and rode bicycles were in a better position to
take advantage of motor transport than cities that invested heavily in trolleys and
rapid transit,
If mass transpottation is not the answer, what of the possibilities of modern
highways to relieve the city of the congestion that inadequate transpottation once
made necessary? Critics insist that elaborate urban expressways are futile because ·of the tremendous reservoir of traffic waiting to absorb any new street
capacity, According to this view, expressways and parking facilities not only
will not solve the problem of congestion but will actually make it worse. The
traffic engineer who tries to accommodate the private automobile "is doomed to
inevitable failure ••• the better he does hisjob the greater will be his failure."
· But the position is also taken that the automobile, far from being a cause
of urban congestion, has in fact made possible a necessary deconcentration of
population through the decentralization of urban living and working, The endless
streams of traffic that choke today's downtown streets make it natural to suppose
that the private car has been responsible for the congestion of our cities7 but
it can be argued that the opposite is actually the case. "The only relief from
congestion has been possible because of the motor vehicle."

I

Still another view is that neither automobiles nor mass transportation nor
any other mechanical contrivance can solve the problems of urban congestion. "As
a solution of the traffic problem these devices are pure deception. 11 Putting the
emphasis on supplying transportation facilities rather than controlling the demand,
it is maintained, serves only to aggravate congestion. fiAs long as nothing is
done fundamentlly to rehabilitate the cities themselves, the quicker will people
forsake them" and the greater the problems for those left behind to cope with.
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We have the assurance, therefore, that the problem of congestion in urban
areas has been precipitated by the automobile; that the automobile, on the contrary,
has been our escape from congestion; that the automobile and mass transportation
are both guilty of promoting congestion; and finally that neither is the primary
culpri~ but rather a host of other factors that have resulted, thanks to modern
technology, in the successful attempt to crowd too many people and too much economic
activity into too little space. And of the city itself we are told that preservation
of the vast investment in urban America will assure both economic salvation and
nuclear annihilation.
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Metropolitan areas thus face the difficult task of arriving at decisions that
will determine to a major degree the physical and financial future of tomorrow's
city. Should they emphasize expressways and parking facilities to accommodate
automobile use, or modernize mass transportation facilities in the hope of
restoring lost patronage and reducing the number of vehicles entering the city?
Or will solutions depend instead on the extensive replanning and rebuilding of
the American city?
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THE FREEWAY IN THE CITY
A Report to the Secretary, pepartment of Transportation
During the past decade particularly, state, city, and county highway departments, aided and abetted by the Bureau of Public Roads, have taken enormous
strides in ighway development. In scope, the network of federally aided highways
has steadily expanded to a total of nearly a million miles by the end of 1967.
By far the most important of the total mileage is actually the smallest in terms
of linear measurement--the 41,000 mile Interstate H thway System which was begun
in 1956 with a completion target of 1972. When finished, it will carry a .full 20
per cent of the nation's traffic and will link more than 90 per cent of all cities
having populations of 50,000 or more. Its total cost may reach $60 billion.
Altogether, the Interstate System adds up to the most gigantic public works project
in the history of the world.
Yet with two-thirds of it either completed or under construction, and with
five years to go, the program is under heavy attack.
The Bureau and the federal govern. t itself find it hard to understand why
this multibillion-dollar aid program has aroused so much public antipathy in spite
of efficient and progressive administration and superior engineering performance.
So do the state highway departments, actually the dominant agents in the consstruction of highways. These men are justifiably proud of their role in the construction of modern America. Highways have brought about profound changes in
the nation over the past 50 years--first getting farmers out of the mud, then
opening up the countryside, uniting the metropolitan areas, and helping to bring
an unprecedented mobility to society itself--and the men who planned and built
them have by tradition worked in the public interest and, until recently, to
general public acclaim. They are b ffled and angered by the new and growing image
of the freeway as a despoiler. They feel the critics of the freeways overlook
the immense and vital services provided. They contend that the number of actual
mistakes is few in view of the enormous problems involved. They point out,
moreover, that the planning of urban freeways is a new science, developed for the
most.part since World War II, and under forced draft at that.
.i • .i..i.. this may be true, yet clearly something is wrong, and the situation
cries out for new approaches, particularly in the nonengineering aspects of highway
development.

A great city, like a person, has an ambience, a personlaity, a soul. Anyone
who doubts this should .consi.der the case of New York City-- afailure without
doubt, as a machine, but as a vivid and sirring personality, something else altogether. And so it remains mecca, against impressive odds, to such diverse
groups as corporations and the young.
Freeways are paten ly part of the machinery of a city--but perhaps at times
too defiantly so. Indeed, this may be the crux of the problem, the real reason
for the pickets and the violent editorials: too often t.~e freeway program has
ignored the soul of the city, at its own peril. The urban highway must not only
functionphysically, as a path for vehicular movement; it must contribute to the
total city environment.
But the means by which a highway contributes to its environment will vary
as the different areas of a city vary. The old dense urban core of a large
muncipality like St. Louis or Philadelphia makes demands completely different
Excerpted from A Report to the Secretary, Department of Transportation by the
Urban Advisors to the Federal Highway Administration (1968) U.S. Government
Printing office, Washington, D.C.
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from those of a residential neighborhood on its edge.
Here in the core land values are high, the structures valuable, the intricate
interweaving of facilities hard to penetrate; thus the possibilities of a major
linear change implicit in freeways are extremely difficult and complicated to
achieve. And only part of the problem is the projection of the freeway complex
itself into this dense fabric. The freeway, or arterial, with its traffic must,
if it penetrates the downtown core, then face the problem of what to do with the
cars once they are there. The thousands of parked vehicles themselves can des~roy
the very area they were meant to serve.
Within the historic core, when freeways must for some compelling reason be
inserted, a special set of criteria is ..called for. Our downtowns must be much
freer than they now are of the sight and sound and fumes of cars, and of the
eternal conflict between the pedestrian who is there to stroll and shop and sit
in fine weather, and the mass of high-powered, swiftly moving vehicles. What we
must aim toward is a new kind of traffic architecture where buildings envelop the
roads--around, under, and over. Tunneling, in one form or another, is one answer,
just as it was for the railroads when they penetrated downtown at the end of the
19th century. Another, on which beginnings have already been made in parts of
some cities, is to separate cars from pedestrians by platform developments in which
the old street pattern has been allowed to remain and the new city raised a level
toward the sky where gardens and pedestrian precincts span the street and cover
it. Thus the two demands, those of the driver and those of the pedestrian, are
both met.
The older residential areas of large cities surround the downtown core and
are contiguous to it. Traditionally it is at the interface betwen these two
disparate areas that some of the most difficult problems occur. Here a kind of
tension is set up between residential use and financial-commercial. use, and freeways
have commonly been inserted between the two. In the process, however, neighborhoods
have been isolated from their
n commercial districts and sundered from downto ,
. and the freeway has served as a constricting noose around the downtown area, preventing it from expanding outward.
The problems here are different enough from those of downtown to generate
their own peculiarly adaptive solutions. The residential neighborhood should
be relatively quiet, uncongested, free of air pollution, and safe for children.
It also requires substantial amounts of open space, for parks playgrounds, and
other recreational facilities. The freeway, this report suggests, must bring
along with it as part of its multiple-use concept its own share of the amenities
required in residential neighborhoods. Certainly it should be set at a different
level from that of the houses and their quiet residential streets; it should be
either depressed or elevated. Depressed and covered, it providesa natural opportunity for parks and playgrounds that will in addition connect the two sides of
the freeway. But in either case a sufficient amount of right-of-way mus-t be secured
so that the freeway adds in stnn to the open space amenities of the city.
Even here in the residential zone, buildings along the freeway can enhance
the quality of the city. If the freeway is thought of as having linear
redevlopment potential, then new housing can become part of the total freeway
construction, and in the processi.rte~rated with the open space amenities already
described.
The freeway network expanding into the countryside as a precursor to urbanization or as a link between urban centers differs in its demands from both the
u~~an core and the residential area. Its effect is similar to that of the trolley
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car line in the early part of the 20th century 1 or the suburban commuter train
at the end of the nineteenth. Where the freeway in the urban core must integrate
with architectural imperatives, be dense and concentrated in its right of way and
largely enveloped.by buildings where the residential freeway must integrate with
existing housing and bring along with it the amenities required by residential
developments. the new expanding interurban freeway networks become themselves
the structu~-ing devices for newer communities, linkages about which the new
cities will emerge. We have as yet few new cities in America. Rather, our
existing cities have tended to proliferate, filling the gaps between existing
older, well-established urban centers.
But in the years ahead new cities will certainly emerge and the freeway of the
futu.re will need to be planned as an essential element in the form of the new
community. We have much to learn--some of it from Europe, where a number of new
cities have risen since Wolrd War II, and some of it from our own experimentaion.
From what we know already~ however, the new cities, to be successful, will have
to relinquish the ubiquitous small-scale American grid with traffic access at ground
level and establish either a series of superblocks where the car penetrates only
to the periphery, or multi-level developments where cars are maintained under
the residential and commercial areas. In either case cars will be separated from
housing and pedestrians horizontally or vertically.
The point
American ideal
side. But now
close to work,
experience and

is, of course, that our ideas about cities are changing. The
has always been every man on his own half acre out in the countrywe are beginning to wonder. We recognize the virtues of living
the avoidance of long communtations, the values of diversity in
cultural life that urban living can provide.

But these virtues mean little unless we can recapture certain amenities
which make a city a decent and satisfying place to live. The most basic of these
are ecological--the simple biological requirements which urban dwellers have
every right to insist upon. Among these are a series of new freedoms--freedom
from excessive noise, freedom from air pollution, freedom from physical danger.
One of the major lessons of our times is the need for responsible urban
dwellers to become involved in decision-making at all levels, particularly when
these decision affect their own lives. The old,. slow, craftlike participation in
the actual building of the church and the street used to answer a very real need
in the city dweller. Since he is now removed from the actual building process
he must be given his chance through personal involvement in choices and the
various options for achieving them. Groups of citizens must be involved in the
complexity of the value weighing process.
In the final analysis the city is not an abstraction but a reality for the
people who live init, work in it, travel through it. Both their assumptions and
their purposes will often vary. But only with their involvement can the city
- ----again become expressive of the needs and feelings of its citizens, building its
symbolic 5mage as the very embodiment of our civilization.
This is one of the reasons this report recommends a systems approach to the
design of freeways. When problems were simplistic and capable of linear solutions,
traditional processes sufficed. What we face now, however, are issues of great
complexity, where choices are multiple and the interactions of these choices often
unpredictable.
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MASS TRANSIT: A LITTLE LATE ARRIVING
by
Albert R. Karr
"Urban mass transportation in the United States is in the early stages of
a vast trasformation, a transformation that will rival the rags-to-riches changes
visited upon a fairy tale Cinderella."
That's the optimistic assessment of Thomas E. Lisco, chief economist for the
Chicago Area Transportation Study, a planning group for highway and mass transit
agencies in the Chicago region. And there are some good reasons for seeing things
Mr. Lisco's way.
More and more drivers seem to be convinced that mass transit is the only
rational alternative to mounting highway congestion. The Niaon Administration
wants to spend more for transit; Congress wants to spend J]lOre; some states and
many cities want to spend more. Mass transit, then appears to be one of those
ideas whose time has come.
Except •••
Except that voters in some cities have rejected transit bond issues lately.
Except that highway supporters are still very powerful in Congress, the highway
bureaucracy is big and entrenched and the highway program itself has generated
a momentum of its own. Except, in- short, that the problems of transformating
transit into a modern, popular mode of travel from a decrepit, fading mode remain
immense.
If the transformation that Mr. Lisco and others expect actually materializes,
it would be dramatic. For patronage of most.transit systems has plunged over the
years. (Public transportation now accounts for only~% of all individual trips
in the Minneapolis-St. Paul area, for example.) Few Large cities have rail transit
systems, and smaller cities' bus companies regularly fold. Even where transit
service is available, its quality and quantity are often declining.
Mr. Lisee and other transit supporters list a variety of reasons why transit
_should soon be making a dramatic turnabout. Their main arugument: Transit will
succeed because it has to succeed. Declares Mr. Lisee: "Because mass transportation performs a vital function, not only for the individuals who use it, but also
for the very form and efficiency of the city, it ~ be made to succeed."
It now see~s clear to most city officials-if not necessarily to a majority of
city voters --that heavy reliance upon the car and the highway has meant air pollution, disruption of homes and jobs, and roads that often detract from business
growth, rather than enhance it. Even in car-conscious Los Angeles--whose voters
rejected a $2.5 billion rapid-transit bond system in 1968~-Mayor Sam Yorty declares:
"Our need still exists and becomes more urgent as congestion mounts." Cleveland
Mayor Carl B. Stokes calls the transit need an "overwhelming problem." Alderman
Richard To Curtin talks of Minneapolis freeways filled to capacity at peak hours.
11 0bviously," he says, "we have only one alternative, and that is to develop mass
transit systems •••• "
There are many signs that this development is on its way. Some rail commuter
lines, as they become the only outlet for congested roads, have begun to show an
increase in passengers. New transit systems in Cleveland and New Jersey have
attracted generouspatronage. The new 75-mileBay Area Rapid Transit district
R'"''printed from 'fhe Wall Street Journal Friday, July 24, 1970.
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(BART) system in San Francisco, scheduled for operation in 1972, raises the hopes
of transitmen for a showcase to spur other tna,jor projects.
Everyone agrees the Federal Governemnt is the only source of the kind of
money public transportation requires. And in Washington, support is building
for increased spending, both to improve old systems and build new ones.
The Senate already has approved, in a smashing 84-4 vote, an Administration
proposal to make available $3.1 billion for new transit equipment over the next
five years; the House seems well on its way to increasing this to $5 billion.
Either sum would be a dramatic increase over past leve.ls. Since the Government
started doing out money for transit assistance in 1962, it has spent an average
of only $104 million annually.
One sign of growing fervor for transit was the ability of Rep. Edward Koch
(D. N.Y.) to line up more than 100 House co-sponseors for his bill proposing to
spend $10 billion in four years. The bill called for a transit trust fund, fueled
by existing auto excise ta~es--a proposition that foundered (because it was viewed
as fiscally and politically unwise) when separately proposed to the White HOuse
by Transportation Secretary John Volpe. Rep. Koch's bill wasn't enacted, but it
did generate support outside Congress. David I. Margolis, president of Colt
INdustries, a diversified New York concern, wrote executives of 600 large corpor.ations, seeking support for the bill; 225 executives replied, and most of these
favored it.
An impressive lcbbying effort for transit has been mounted by the Transportation Department, the National League of Cities, state and local officmals
other transit-interested groups, and some members of Congress like Mr. Koch.
Transit operators, union officials, industry men from transit equipment-makers
to road builders, and others are bending the ears of Senators and Congressmen.
"The is the first time we've ever encountered one force moving in one direction';
says a House transit expert. 11 It even had conservative Republicans who never thought
much of mass transit before scratching their heads and sa~ing there must be something to this."
The urban transportation program, s·axs Donald E. Weeden, chairman of Weeden
and Co., New York investment bankers, is 'visible and noncontroversial•" He says
bankers around the country, for example, are concerned that deterioration of
transit systems threatens "the life blood of the urban economy."
Highway advocates in Congress, long given to fighting transit proposals as
a possible threat to road funds, are now proposing. that the mammoth highway
trust fund be used in part to help bus transit programs. The House Public Wor~s
Committee even wants to take over jurisdiction of bus transit from the House
Banking committee, which handles all transit matters now.
Rep. Joe D. Waggoner Jr. (D. La.) a leader of Southern conservatives in the
House, says he favors the transit legislation partly out of recognition of transit-company needs in cities like his ditrict's Shreveport. He adds that if smallcity people back transit aid, they may be able to count on a quid pro quo for
small-town highways f mm "(big) city boys."
Mr. Volpe and others at the Federal level are beginsing to suggest a broad
transportation trust fund that would make some money, earmarked so far only for
highways, available for transit systems. More states are urging that Federal
highway funds be cut loose for transit or 01her purposes, as the states see fit.
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~/yMeanwhile, Maryland, Virginia and Illinois have authorized use of some state
highway user taxes to support transit, and similar moves are being considered
by Massachusetts, California, Colorado, Hawaii and Ohio. In May, holders of New
York's Triborough Bridge and Tunnel Authority approved use of surplus bridge and
tunnel tolls for subsidizing the city transit authority, clearing the way for
payment of the first check for $74 million.
But despite all these favorable signs, it's still a long haul for transit.
Powerful highway supporters adamantly oppose giving up much of their trust fund
monies. Rail transit, at least, ought to find its own support, they say. Even
$1 billion a year in Federal money would be paltry against the $5 billion annual
Federal outlay for roads (buttressed by earmarked gas-taxes). 'fhe Government
finances 90% of the interstate highway program, while it pays for only two-thirds of
transit equipment. The Federal Highway Administration employs more than 5,000;
the Urban Mass Transportation Administration 55.
Because of the lucrative Federal aid for interstate roads, cities and states
have been lured--if not forced--into emphasizing highways over transit. Availability of 11 90-10 11 money "has led many states to a complete loss of perspective
in the development and preservation of our cities, 11 says Michael S. Dukakis,
Massachusetts state representative.
Too,_ the .Nixon measure falls far short of the needs of cities over the
next decade, transit advocates insist. They estimate those requirements at $20
billion to $35 billion. Many transit operators aay Federal financing of new
equipment isn't enough--that evenutually the Governemnt will have to subsidize
transit operating costs, too, because local authorities can't afford to do so.
Despite the unhappiness of the populace over choked roads and poor transit,
voters generally have been unwilling to help pay for better transit--at least
without a sizeble Federal·funding program. Transit bond issues have been rejected
in recent elections in Atlanta, Los Angelese, Kansas City and Seattle--a second
turndown coming in Seattle just a few weeks ago.
To some extent Congress is holding back until it sees how imminent projects
work out. If the BART system falls well short of predicted patronage, revenues
and earnings, as some pessimists fear it might, the committment of Congress to
mass transit will undoubtedly shrink, some transit promoters say. And they worry
that the still-undernourished transit operation suffers from la.ck of good management
--from local companies and public authorities to, some members of Congress say,
the Federal Governemnt's mass transit program itself.
Nevertheless, transit backers are still convinced that hhings are looking
up. Mr. Lisco of the Chicago-area study says that commuters can be enticed from
their cars by well- anaged transit operations. Transit riding is usually cheaper
than driving, he says, and it can offer the commuter more comfort and more speed
as well.
Opportunities for promoting and improving mass transit are substantial. In
Montreal and Toronto--and already in San Fransisco--the potential of the transit
line as a focus for revenue-producing residential and commercial complexes has
become obvious. Automatic operation of rail transit vehicles is a little-developed
field, automation of ticket sales and processing holds great promise, more sophisticated crime-combatting surveillance is possible, and transit stations and equipment can be made aesthetically attractive, Mr. Lisco argues.
And he fully expects·all this to happen.
she will become a princess," he decla:i;es.

"As transit puts on her fancy clothes,
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PART IV
SIGNALS OF DECAY:

URBAN SYSTEMS IN'TROUBLE--HOUSING, HEALTH, EDUCATION
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INTRODUCTION
Once the reader has comprehended the essential economic, social and physical
characteristics and dominant trends of the city, he must move in closer to
study the sub-systems within a city, such as housing, health and education.
These are the organized efforts that provide basic services to citizens for
shelter, well-being and a sense of competence: their success or failure is
a determining reality for the urban condition.
To review the state of affairs in housing, health and education this past
decade is very much like reading a morbid account of catastrophes: for the
concerned student of the city, these are the warning signals of distress.
Our failure in providing an effective program for low-income housing, for
housing for families on modest incomes, for integrated communities are
problems of money, land use, and taxes and above all a lack of national
commitment to decent shelter as a high priority of need. This is the underlying theme of those writing in this area. The readings in this section,
especially those dealing with urban renewal, also reveal that the responses
to the problems of the city often turn out to be as problematic as the conditions they were designed to remedy. the questions of planning for housing
for the contemporary city are plagued with controversy: private vs. public
funding; renewal vs. retaining old neighborhoods; public housing projects
for the urban poor vs. dispersal programs. These are a sampling of the arguments that rage. The issues and questions raised in this section were
selected as those that are fundamental to the issues involved in providing
a "decent home and a suitable environment" for every American family.
Opposing points of view have been presented to recapture for the reader the
clamor of arguments that surround this basic agenda item which is waiting
for a commitment of national resources.
The issues in providing health care to an urban society are now routinely
described as critical. The articles selected for this section reveal, clearly,
how deep and wide is the criticism of those people and institutions that
have been primarily in charge of health services. With the incceasing concentration of poor persons in urban areas, and a rising dissatisfaction with
health services available not only to poor persons but middle class persons
as we~l, a national health care system would appear to be the only adequate
response. The information in the readings will provide the reader with the
dimensions of the problems in rising costs, lack of services and medical
personnel and disparities in resources. There is universal agreement that
the '70's will see a drastic change in the provision of medical care. For
the ensuing debate on how this will come about, the readings·· should provide
a beginning background.
We turn to another cluster of problems, using, once again, the overworked
phrase "the crisis in education" to descr:i.be a condition that many astute
observers calim has been the principal cause for driving middle class
families out of the cities. Harsh facts about the ~eficiencies of our public
school systems, which many believe are at the very heart of racial inequalities, present to the concerned student the urgent tasks which await us all
in creating an education of high quality for all children.
The educational dilemmas of inadequate financing, segregation, community
control, are presented in this section. Weaving through many of the presentations are the conslusions of the Coleman report, the most extensive
study todate into the conditions of educational opportunity for minority
group children. Coleman stressed two points:
-Minority children have a serious educational deficiency at the
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start of school ••. obviously not a result of school, but
-They have an even more serious deficiency at the end of school,
obviously in part a result of school deficiencies.
Coleman's statement summarizes succinctly the challenge to the school systems:
"Schools are successful only insofar as they reduce the dependence of a
child's opportunities upon his social origins. Equality of education opportunity implies not merely 'equal' schools but equally effective schools
whose influences will overcome the differences in starting point of children
from different social groups." This is the core of urban education's
preoccupation.
Taken altogether this chapter underscores the theme of Jane Jacobs' "city
as an organized complexity". There is no simple panacea and those who advocate housing, or health, or education as the single detenninant of the
vitality of a city are too simplistic to be taken seriously. Adequate
programs and policies for the healthy life of a city must be forged with
the knowledge that the sub-systems are inextricably dependent on each other.
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WHY THE PROBLEM?
The Spatial Distribution of Poverty
by
Oscar Onati
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Poverty appears to be more concentrated in United States cities than in
foreign cities. There are several reasons for this, most of them related to
the peculiarities of our social and industrial organization. Our predilection
for living in small unattached homes and the discriminatory patterns of housing-particularly outside the South--are central. The organizational structure of
the housing industry, the high cost of mortgage money (relative to other forms
of credit), and the high wages of construction labor compared with other wages,
tell a story of residential construction in the United States very different
from that of Europe. The lack of a clear public-housing policy with egalitarian
objectives is probably the most important cause of the concentration of the
(American) poor in cities. Indeed, besides coming late--public housing became
a concern of the national government only in the 193Os while in most of Europe
this occurred in the 189Os--public housing, in the final analysis, has really
never mattered. An effective low housing program, also aimed at reducing the
concentration of poverty within the city, necessarily calls for building in the
open spaces surrounding them. But the fractionalization of governmental jurisdiction and the opposition of the urban real estate interest groups have denied
our nation this, the most logical of all solutions. What is worse is that at
present the drive to do something about public housing seems to have dissipated
itself entirely in a search for different rationale--e.g., rent supplements-or for palliatives such as rat control.
Reprinted from Power, Poverty and Urban Policy, by Oscar Onati, p. 67.,
berg, and Schwandt, Editors, Sage, Publications Inc., 1968.
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WHY THE PROBLE117
Dimensions of a Complex Issue
In these days of verbal inflation, words like ;,crisis" and "desperate"
have become common coinage. But they apply in their full original force to
the housing situation today.
Government subsidized housing production is only trickling through the
tortuous bureaucratic pipeline.
The crisis could continue beyond the next two or three years. But builders
and housing experts say they are sure it will last at least that long, because
it would take that amount of time for a builder--beginning now--to assemble
land, evict tenants, demolish old structures and put up a new apartme.JJ.t· .-houses.
And there is no evidence that land is now being assembled.
Each of the major parties involved in new construction--the city government,
the lending institutions, the builders--blames the others for not solving the
housing shortage.
Builders blame the city.:for zoning policies.
Bankers also hold the city et fault on the zoning and rent control questions,
but add soaring construction costs to the list of ills.
City officials blame the nation's general economic problems, the tightness
of money, the conservatism of banks and builders and what they say is a ·stingy
Federal Administration.
A number of large builders place aoning at the top of their list of grievances.
As construction costs have risen by 1 per cent a month recently, and interest
rates have climbed precipitously, new privately financed housing has become so
expensive that only the wealthiest 7 per cent of the city's pcpulation can afford
new homes.

Excerpted from the New York Times, August 10, 1970.
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WHY THE PROBLEM?
Housing in Perspective
by
Morton J. Schussheim
By common observation and periodic declaration of the Congress, housing
is one of the most persistent problems of the American people. Three groups
in the population are particularly affected.
First, there are 20 million persons (6 million househoulds) who occupy
shelter that falls below the standards of decency in our society. Some live in
buildings or shacks that are beyond repair. With few exceptions, the occupants
· of these substandard dwellings are among the very poor of the nation--the city
poor and the rural poor. Many are disabled or helpless people--children without
fathers, migrant farm workers, in-migrants to cities, physically handicapped,
chronically ill, and elderly persons.
Second, there are perhaps 60 million persons (about 20 million households)
who live in obsolescent houses in aging city neighborhoods and towns. The dwellings
may have plumbing and the roofs may not leak, but they constitute neighborhoods
that fall far below the image of the American way of life. Schools are oldfashioned, play space is scarce, and streets are cluttered with traffic and
parked cars. European visitors express surprise that the United States has such
extensive 11 gray areas" in its cities and towns. The houses in these predepression
districts take many forms·; row houses of brick, wooden two-and three-deckers,
walkup flats, and small frame houses on individual lots. But they have a common
function: to provide quarters for millions of families with limited means and
limited choices: the semisklled worker with take home pay of $110 a week, the
retired ccuple on social security and a small pension totaling $250 a month, and
others in the moderate and lower income classes.
Third, there are the gathering cohorts of tomorrow, by the year 2000 adding
100 million people (35 million households) to our present population of 200
million. These future families will be insistent claiments for housing and all
that goes with it--water, waste disposal facilities, roads, schools, and recreation
areas.
Seven presidents (including Herbert Hoover), 19 Congresses (including Truman's
"do nothing" 80th), and uncounted officials and experts have done their bit to
meet the housing problems. In 1968, Congress set a 10 year production target of
26 million houses, with 6 million earmarked for poor and moderate income families.
To achieve this and related goals, the Department of Housing and Urban Development
has more than 70 programs, and additional aid is available through other federal
departments and agencies. In 1969, the first year of the 10-year target period,
housing starts were below 1.5 million, a far cry from the 2 million mark hoped
for by the target setters. Within the totals, new or rehabilitated dwellings
directly available to low and moderate income families picked up only modestly;
the process of blight continued to wear down the older districts; and the already
large backlogs in supporting public facilities, such as water lines, sewers, and
schools, grew even bigger.

Reprinted from Housing--Can We do Better?by Morton J. Schussheim., in The Public
Interest, #19, Spring, 1970.
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SOME LOCAL REALITIES

::.217

Citizens League Study ·
A Citizens League study last year reported that 54 percent of the families
in the Twin Cities area cannot afford to buy a new, three-bedroom house and that
35 percent of the areas families cannot afford a used three-bedroom house.
Reprinted from the Minneapolis Tribune, January 26, 1970
The Housing Problem in American
A Heavy demand for units in a $4.5 million high-rise apartment project in
the Seward urban-renewal area of south Minneapolis is another sign of the lack
of housing for low- and middle-income families today.
The 320 units in the Seward East high-rise, which was opened June,1, already
are full and 150 applicants are on a waiting list. The twin 21-story Seward
West building is still under construction but has tenants.signed up already for
the first 12 stories.
The government -assisted Seward units are
but they are within the means of middle-income
hurt by rapidly-rising home costs. The Seward
a month for those with incomes of up to $6,800
for a family of four.

too expensive for the really poor
families which also are being
apartments rent from $85 to $143
for single persons and $9,700

The extent of the national housing problem was emphasized again the other
day by HUD Secretary George Romney in a speech to the Mortgage Bankers Association
of America. Romney said that the prices of new homes this past summer averaged
over $25,500, a third more than the average four years ago. Site values now
account for more than 20 percent of the cost of new FHA-insured single-family
homes. Construction labor contracts signed the first half of this year provided
a median increase of 15 percent-a year in wages and fringe benefits. An additional
1-million man-years of on-site labor will be needed by 1978 to meet housing goals.
These factors point up the importance of the programs of the Housing and
Redevelopment Authority and of the Greater Minneapolis Metropolitan Housing Corp.
now being establishe~ by the Urban Coalition, all with the aim of taking advantage
of government assistance to provide housing for those who can't afford it. The
situation, says Romney, also means that the nation will have to establish a higher
priority on housing. Romeny says that it will take a 30 percent increase in the
share of the national output now going into housing to meet the goal set by Congress in 1968 for 26 million new units in the next 10 years.
Reprinted from the Minneapolis Tribune.
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URBM! RENEWAL:

by
Jewel Bellush and Hurray Hausknecht
Prosperity and Depression:
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1929-23

At the height of prosperity in 1929 eighteen million families, roughly 50
per cent of all families, were living at minimum subsistence income. Much of
the nation's housing was described as obsolete; many units lacked an interior
water supply, were without private toilets, and a third still had only woodor coal-burning stoves. One expert summarized the situation by estimating that
about ten million people lived under conditions that endangered their "health,
safety, and morals." It was against this background of need and absence of social
initiative in coping with the need that the country entered the Great Depression.
Between 1928 and 1933 construction of residential property fell 95 per cent;
expenditures for home repairs dropped half a billion to fifty million dollars;
and in 1932 alone 273,000 homeowners lost their property through foreclosures.
The prevailing mood of the time, a combination of traditional definitions
of the situation and an uneasy awareness that new approaches might be necessary,
are apparent in the conclusions of a housing conference called by President Hoover:
The committee has taken into account the housing experience of European
countries. Their governments have been forced to participate in lowcost housing ••• to a much greater degree than we hope will be necessary
;in the United States. This committee is firmly of the opinion that
private initiative ·taken by private ·capital is essentlal, ·at the present
t~me, for the successful.planning and operation of·large-scale projects.
Stills if we do not accept this challenee, the alternative may have
to be government housing.
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AN HISTORICAL OVERVIEW

HOLC
The measures adopted by the Hoover administration to cut the rate of mortgage
foreclosure were ine_ffective; by 1933 mortgages were being foreclosed at the rate
of a thousand a day. The Home Owners Loan Corporation, established by the new
Roosevelt adm:i.nistration, was designed to alleviate this situation by providing
money to refinance existing mortgages at lower interest rates and longer repayment periods. Within three years HOLC loaned three billion dollars to refinance
the mortgages of over a million homeowners. Although this New Deal measure was
designed to help banks weather the financial crisis, it also saved thousands of
small homeowners. If the HOLC was beneficial for banks and homeowners, there
can be no doubt that the ill-housed "one-third of a nation" were excluded from
its benefits.
FHA
In 1934 steps were taken to stimulate the building industry with the establishment of the Federal Housing Administration under the terms of the National
Housing Act. FHA was to encourage home building by insuring new home mortgages
and loans for repair and construction at low interest rates and for long repaymant
periods. Established early ln the New Deal as a measure to cope with an economic
emergency, FHA has remained a permanent fixture of the economy.
Excerpted from Urban llenewal: People, Politics and Planning 1;,y Je1J~l Bellu,sh' and
Vu?:"ray · Hausknecht, Doubleday and Company. 1967.
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Buring the thirties the FHA program did little or nothing to alleviate
the housing situation of blue-collar people or the lower middle class, because
FHA regulations discouraged the issuance of mortgages on low-priced homes and
rental properties. It was not until after World War II, under the stimulus of
the housing sho~tage, that FHA became a significant factor in the housing problems
of these two strata.

PWA and Housing
In 1933 the Public Works Administration was established by the
Industrial Recovery Act (NIRA) to administer public works programs,
of stimulating the economy and employment. As part of the over-all
the government for the first time sponsored slum clearance projects
low-rent housing.

National
another means
PWA program
and public

Under this program the PWA cleared some of the country's most widely publicized
slum areas, and replaced them with fifty low-rent developments that provided
dwellings for some twenty-two thousand families in over thirty cities.
The Public policy of PWA was stated in these prinicpal objectives:
First, to deal with the unemployment situation by giving employment
to workers ••• Second, to furnish decent, sanitary dwellings to those
whose incomes are so low that private capital is unable to provide
adequate housing within their means. Third, to eradicate and rehabilitate
slum areas. Fourth, to demonstrate to private builders, plannQi:-.: .•. -'l~c...
the public at large the practicability of large-scale community planning.
Fifth, to encourage the enactment of necessary state-enabling housing
legislation so as to make· possible an early decentr8lization of the construction and operation of public-housing projects.
This approach to the problems of an urban society was ev:ident in every subsequent
administration. It also contains clues to the difficulties which this and later
programs experienced.
First, there is an ob~ique recognition that a problem exists: a significant
portion of the population is nill-housed" and will continue to remain so because
it is poor. Second, the economic system is functioning so badly that it cannot
meet the needs of the poor, but, nonetheless, it assumed that the economic insti-.
tutions of the society can meet those needs.· The function of government is to
do nothing more than to"demonstrate" how these needs can be met and to encourage
"private enterprise" to the task--with judicious subsidies. Clearly, the focus
is not on dealing with the problems of urban dwellers as such, but on stimulating
the economy. tn addition, we can see the ambivalence about the responsibility
of the federal government in the field of housing and slums; an ambivalence
reflecting the era's "climate of opinion."
Experimental projects in Chicago, Memphis, Atlanta, and Cleveland were brick
monuments symbolic of the New Deal's willingness to respond to the needs of the
working class slum dweller. Unfortunately, many of these monuments were too
expensive for the working class to live in. Located on expensive land, rents
averaged twenty-six dollars a month--too high for the average slum dweller.
Knickerbocker Village, for example, in New York's Lower East Side charged $12.50
a room per month, although the rents in the area before clearance ranged from three
to six dollars a room per month. This situation in which the slum dweller does
not reap the benefits of slum clearance remains a perennial feature of such prog:-ams.
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d~-<Despite the severe limitations of the PWA housing program, in conception
and actuality, it did serve some valuable functions. By creating the first government-subsidized housing projects for low-income groups, it established and important precedent for future policy. I_n doing this it focused public attention
on housing needs, and thus helped gain support for future programs. The experience
gained in these initial ventures by officials at all levels of government facilitated
the implementatinn of future programs. In short, the PWA housing program was
~ <lreos rehearsal for the programs to be authorized in the last half of the decade.

I

The Housing Act of 1937

I,

In 1937 Congress passed the Wagner-~teagall Low Rent.Hbusing Bill which
created the United States Housing Authority (USHA).

I

Under the new law the Federal Government was restricted to lending money
to local public housing agencies; one~ federal approval of sites, plans, costs,
and rents was secured, site acquisition, development, administration, and ownership was in the hands of these local agencies.
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Adherents of public housing hailed the law as the government's final recognition that large segments of the population could not find decent housing through
the free market. The USHA put its emphasis on slum clearance and that, as useful
as it may be, _always results in fewer dwelling units within the high-density
area. That is, clearance without a simultaneous large-scale building program
leaves many slum dwellers worse off than before. In their enthusiasm for slum
clearance government officials and advocates of public housing overlooked the
fundamental problem, the lack of adequate housing.
The Housing Act of 1949
It was not until after the elections of 1948, which conclusively demonstrated
the electorate's acceptance of the innovations introduced by the New Deal, that
the Administration in Washington proposed new, major housing legislation.
The housing needs were, of course, acute. President Truman's State of the
Uniori message in 1949 stated that "five million families were still living in
slums and firetraps, [and] three million Jfiamilies shared their homes with others."
The legislative hearings saw the usual parade of witnesses representing the
traditional forces opposed to public housing engaging its enthusiastic proponents.
But this time there was another dimension to the conflict. The bill, also contained an urban redevelopment program supported by many of the same groups opposed
to iss public housing provisions.
It is easy to see why the urban redevelopment section of the act, Title I,
gained support from those opposed to public housing. Title I subsidized the
purchase of prime land by private entrepreneurs, with the federal government
paying the lion's share of the subsidy.
Land acquired for. redevelopment under Title I could be used for a wide variety
of purposes: luxury housing; low-rent private housing; conlI!lercial or industrial
use; public parks, etc. All these projects had to meet some broad conditions:
the plan for an area had to conform to some over-all plan for the development
of the locality; the purchaser of the land had to utilize it as specified in
the plan within a "reasonable time"; and the developer had to· assume responsibility
for relocating site residents in "decent, safe, and sanitary housing" at rents
they could afford.
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If Title I was something of an innovation, the public housing sections were
the mixture as before. Some general criteria for eligibility for public housing
were set.
In the 1949 Act particular emphasis was placed on the role of private enterprise; it was encouraged to provide as large a part of the total housing need
as possible. Communities could be assisted in slum clearance programs only after
it was demonstrated that the;f.r "needs are not being met through reliance solely
upon private enterprise." There is apparent in the law a not-too-subtle shift
to concern with private enterprise rather than the very real housing need of the
society. Thus, Title I pelps clear slums by helping private entrepreneurs, but
Title I does nothing ab,out the reverse side of the coin--standard housing for
the displaced slum dw~1ler.
Finally, one should note that the Housing Act of 1949 was totally irrelevant
to the needs of the three million families who were sharing homes with others.
Virtually no new housing had been built during the war, and now thousands of
new families started by returning veterans found themselves without any place
to live. Nothing in the new law was designed to deal with this situation.
However,'for the next five years the law was the basis of slum clearance
programs, public housing construction, and redevelopment projects in urban communities • , '
'

Continuity Without Progress
The 1949 Act did not introduce any innovations into the slum clearance
policies of the federal government; it was largely a continuation of the policies
of PWA and the 1937 Housing Law. In the twenty-year period, 1934 to 1954, the
program eliminated only a little more than 7 per cent of 5.6 million substandard
un~ts existing in metropolitan areas in 1950. Clearly, the 1949 Act had not accelerated the pace of slum clearance.
The critical housing shortage was a complicating factor in the clearance
program during this period. If the clearance rate had been accelerated the basic
problem, adequate housing, still would not have been solved for the seventeen
million families living in substandard dwellings in 1950. Given the shortage
of standard public and private housing, slum clearance actually represented the
transfer of familie~ from one slum area to another. Competition for standard
housing within the financial means of low-income families was intensified by
families displaced by other urban construction programs and the flow of migrants
from rural to urban areas.
The housing shortage had another consequence for clearance programs. Ownership of slum dwellings has always been a profitable enterprise, but during periods
of extreme shortage it becomes even more profitable. Those who were profiting
from the ownership of slum properties--"the ugly business of slum racketeering," as
President Eisenhower's conservative Advisory Committee on Housing put it--were
not particularly enthusiastic about clearance programs 9 and this was reflected
in a lack of zealousness in City Halls from one end of the country to the other.
The Housing Act of 1954 and Subsequent Changes
In 1954 some important changes were introduced but without significantly
changing the basic structure of redevelopment. An advisory Committee on Housing
created by President Eisenhower urged that cities face up to the "process of
urban dacay" and the need for a "broader" and more "comprehensive" approach to
prevent the growth of slums. What cities needed, the Committee said, introducing a
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new term, were programs of "urban renewal. 11
porated in the Housing Act of 1954.

Its recommendations were incor-

The new emphasis was on the rehabilitation of houses and the conservation
of neighborhoods as alternatives to the bull-dozer. Federal grants were authorized
for cities that wished to revise their housing codes and study ne--, ways of code
enforcement. Since banks and other lending institutions ,,ere notoriously loath
to invest money in precisely those areas that could be rehabilitated and conserved
funds were made available to guarantee bank loans made for the purposes of
rehabilitation and conservation. Before a city could b~come eligible for federal
funds it had to demonstrate it had a "workable program" of urban renewal. A
"workable program" had to contain such things as a plan for relocating those
displaced from clearance and redevelopment sites; a housing code setting minimal
standards for dwellings; and a program for citizen participation in the renewal
process. These innovations were greeted with great enthusiasm; many people
thought the changes represented significant progress. However, the experience
with rehabilitation and conservation since 1954 indicates that, as usual, the initial
response was overoptimistic. The programs are very costly, and the need to resolve
many conflicting neighborhood interests makes it extremely difficult to get a
conservation program under way. Consequently, there have been relatively few
programs successfully completed. _
The 1954 law also signaled a shift from the emphasis on housing in Title I
of the 1949 Act. Originally 9 redevelopment projects had to be predominantly
residential, but in 1954 10 per cent (later increased to 30 per cent) of the total
federal funds available for redevelopment could be used for projects that were
not predominantly residential. This means, of course, that fewer dollars are
available for projects that result in an increased supply of housing.
From 1949 onward a persistent problem renewal faced was the relocation of
those displaced from clearance sites. Any financial aid a community gave to
families and businessmen forced to move had to come out of local community funds.
But in 1956 federal money became available for this purpose.
Despite all the calls for a "comprehensive" approach to renewal few cities
responded; each commt:-riity seemed content to "plan" project by project. Therefore,
in 1959 the federal government announced that it was prepared to help any city
that .drew up a comprehensive Community Renewal Program. Such a program would
map out all the redevelopment and housing needs of a city; inventory its resources; and list priorities in terms of needs and resources available. The
Community Renewal Program is nothing more than an extension of the ideas embodied
in the "workable program" concept, but once the carrot of federal funds appeared on
the horizon some cities immediately began wotk on a CRP.
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THE FAILURE OF URBAN RENEWAL: A CRITIQUE AND smrn PROPOSALS
by
Herbert J. Gans
Suppose that the government decided that jalopies were a menace to public
safety and a blight on the beauty of our highways, and therefore took them away
from their drivers. Suppose, then, that to replenish the supply of automobiles,
it gave these drivers a hundred dollars each to buy a good used car and also
made special grants to General Motors, Ford, and Chrysler to lower the cost-although not necessarily the price--of Cadillacs, Lincolns, and Imperials by a
few hundred dollars. Absurd as this may sound, change the jalopies to slum
housing, and I have described, with only slight poetic license, the first fifteen
years of a federal Brogram called urban renewal.
Since 1949, this program has provided local renewal agencies with federal
funds and the power of eminent domain to condemn slum neighborhoods, tear down
the buildings, and resell the cleared land to private developers at a reduced
price. In addition to relocating the slum dwellers in ;'decent, safe, and sanitary"
housing, the program was intended to stimulate large-scale private rebuilding,
add new tax revenues to the dwindling coffers of the cities, revitalize their
downtown areas, and halt the exodus of middle-class whites to the suburbs.
For some time now, a few city planners and housing experts have been pointing
out that urban renewal was not achieving its general aims, and social scientists
have prodt1ced a number of critical studies of individual renewal projects.
These critiques, however, have mostly appeared in academic books and journals;
otherwise there has been remarkably little public discussion of the federal program. Slum-dwellers whose homes were to be torn down have indeed protested
bitterly, but their outcries have been limited to particular projects; and because
such outcries have rarely been supported by the local press, they have been easily
brushed aside by the political power of the supporters of the projects in question.
In the last few years, the civil rights movement has backed protesting slumdwellers, though again only at the local level, while rightists have opposed
the use of eminent domain to take,private property from one owner in order to give
it to another (especially when the new one is likely to be from out-of-town and
financed by New York capital).
Slum clearance has also come under fire from several prominent architectural
and social critics, led by Jane Jacobs, who have been struggling to preserve neighborhoods like Greenwich Village, with their brownstones, lofts, and small apartment houses, against the encroachment of the large, highrise projects built for
the luxury market and the poor alike. But these efforts have been directed mainly
at private clearance outside the federal program, and their intent has been to
save the city for people (intellectuals and artists, for example) who, like
tourists, want jumbled diversity, antique 11 charm, 11 and narrow streets for visual
adventure and aesthetic pleasure. (Norman Mailer carried such thinking to its
farthest point in his recent attack in the New York Times Magazine on the physical
and social sterility of high-rise housing; Mailer's attack was also accompanied
by an entirely reasonable suggestion--in fact the only viable one that could be
made in this context--that the advantages of brownstone living be incorporated
into skyscraper projects.)
What has the program accomplished? It has cleared slums to make room
for many luxury-housing and a few middle-income projects, and it has also provided
inexpensive land for the expansion of colleges, hospitals, libraries, shopping
Excerpted from Urban Renewal: People, Politics and Planning by Jewel Bellush and
Murray Hausknecht, Doubleday and Company. 1967
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areas, and other such institutions located
126,000 dwelling units had been demolished
median monthly rental of all those erected
1962, to $192--a staggering figure for any

in slum areas. As of March 1961,
and about 28,000 new ones built. The
during 1960 came to $158, and in
area outside of Manhattan.

Needless to say, none of the slum-dwellers who were dispossessed in the
process could afford to move into these new apartments. A 1961 study of renewal
projects in 41 cities showed that 60 per cent of the dispossessed tenants were
merely relocated in other slums; and in big cities, the proportion was even higher
(over 70 per cent in Philadelphia, according to a 1958 study). Renewal sometimes
even created new slums by pushing relocatees into areas and buildings which then
became overcrowded and deteriorated rapidly. This has principally been the case
with Negroes who, both for economi.c and racial reasons, have been forced to double
up in other ghettos. Indeed, because almost two-thirds of the cleared slum units
have been occupied by Negroes, the urban renewal program has often been characterized as Negro clearance, and in too many cities, this has been its intent.
As for the substandard rents paid by slum-dwellers, this is true in only
a small proportion of cases, and then mostly among whites. Real-estate economists
argue that families should pay at least 20 per cent of their income for housing,
but what is manageable for middle-income people is a burden to those with low
incomes who pay a higher share of their earnings for food and other necessities.
Yet even so, low income Negroes generally have to devote about 30 per cent of
their income to housing, and a Chicago study reports that among non-white families
earning less than $3,000 a year, median rent rose from 35 per eent of income
before relocation to 46 per cent afterward.
To compound the failure of urban renewal to help the poor, many clearance
areas (Boston's West End is an example) were chosen, not because they had the
worst slums, but because they offered the best sites for luxury housing--housing
which would have been built whether the urban renewal program existed or not. 1'
Since public funds were used to clear the slums and to make the land available
to private builders at reduced costs, the low-income population was in effect
subsidizing its own removal for the benefit of the wealthy. What was done for
the slum-dwellers in return is starkly suggested by the following statistic:
only one-half of one per cent of all federal expenditures for urban renewal between·
1949 and 1964 was spent on relocation of families and individuals; and 2 per cent
if payments to businesses are included.
Finally, because the policy has been to clear a district of all slums at
once in order to assemble large sites to attract private developers, entire
neighborhoods have frequently been destroyed 1 uprooting people who had lived
there for decades, closing down their institutions, ruining small businesses by
the hundreds, and scattering families and friends all over the city. By removing
the structure of social and emotional support provided by the neighborhood, and
by forcing people to rebuild their lives separately and amid strangers elsewhere,
slum clearance has often come at a serious psychological as well as financial
· cost to its supposed beneficiaries.
These high financial, social, and emotional costs paid by the slum-dwellers
have generally been written off as an unavoidable by-product of "progress," the
price of helping cities to collect more taxes, bring back the middle class, make
better use of downtown land, stimulate private investment, and restore civic
pride. But urban renewal has hardly justified these claims either. For one
#Reported by Martin Anderson in The Federal Bulldozer, MIT Press, 272 pp, $5.95
(from statistics collected by the Urban Renewal Administration).

I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

thing, urban renewal" is a slow process: the average project has taken twelve
years to complete. Moreover, while the few areas suitable for luxury housing
were quickly rebuilt, less desirable cleared land might lie vacant for many years
because developers were--and are--unwilling to risk putting up high- and middleincome housing in areas still surrounded by slums. Frequently, they can be attracted
only by promises of tax write-offs, which absorb the increased revenues that
renewal is supposed to create for the city. Anderson reports that instead of
the anticipated four dollars for every public dollar, private investments have
only just matched the public subsidies, and even the money for luxury housing has
come forth largely because of federal subsidies. Thus, all too few of the new
projects have produced tax gains and returned suburbanites, or generated the
magic rebuilding boom.
Anderson goes on to argue that during the fifteen years of the federal urban
renewal program, the private housing market has achieved what urban renewal
has failed to do. Between 1950 and 1960, twelve million new dwelling units were
built, and fully six million substandard ones disappeared-all without government
action. The proportion of substandard housing in the total housing supply was
reduced from 37 to 19 per cent, and even among the dwelling units occupied by
non-whites, the proportion of substandard units has dropped from 72 to 44 per cent.
This comparison leads Anderson to the conclusion that the private market is much
more effective than government action in removing slums and supplying new housing,
and that the urban renewal program ought to be repealed.
However, a less biased analysis of the figures and a less tendentious mode
of evaluatiug them than Anderson's leads to a different conclusion. To begin
with, Anderson's use of nationwide statistics misses the few good renewal projects,
those which have helped both the slum-dwellers and the cities, or those which
brought i~ Enough new tages to finance other city services for the poor. Such
projects can be dound in small cities and especially in those where high vacancy
rates assured sufficient relocation housing of standard quality. More important,
all the studies I have mentioned deal with projects carried out during the 1950's
and fail to take account of the improvements in urban renewal practice under the
Kennedy and Johnson administrations. Although Anderson's study supposedly covers
the period up to 1963, many of his data go no further than 1960. Since 1960,
the federal bulldozer has moved into fewer neighborhoods, and the concept of
rehabilitating rathe~ than clearing blighted neighborhoods is more and more being
underwritten by subsidized loans. A new housing subsidy program--known as 22l(d)
(3)--for families above the.income ceiling for public housing has also been a
launched, and in 1964, Congress passed legislation for assistance to relocatees
who cannot afford their new rents.
None of this is to say that Anderson would have had to revise his findings
drastically if he had taken the pains to update them. These recent innovations
have so far been small in scope--only 13,000 units were financed under 22l(d) (3)
in the first two years--and they still do not provide subsidies sufficient to
bring better housing within the price range of the slum residents. In addition,
rehabilitation unaccompanied by new construction is nearly useless because it
does not eliminate overcrowding. And finally, some cities are still scheduling
- ·projects to clear away the non-white poor who stand in the path of the progress
of private enterprise. Unfortunately, many cities pay little attentfon to federal
pleas to improve the program, using the local initiative granted them by urban
renewal legisltaion to perpetuate the practices of the 1950's. Yet even with
the legislation of the 1960's, the basic error in the'original design of urban
renewal remains: it is still a method for eliminating the slums in order to
"renew" the city, rather than a program for properly rehousing slum-dwellers.
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Before going into this crucial distinction, we first need to be clear that
private housing is not go:!.ng to solve our slum p?:obl:;:ms. In the first place, Anderson conveniently ignores the fact that if urban renewal has benefited anyone, it
is private enterprise. Bending to the pressure of the real-estate lobby, the legislation that launched urban renewal in effect required that private developers
do the rebuilding, and most projects could therefore get off the drawing board
only if they appeared to be financially attractive to a developer. Thus, his
choice of a site and his rebuilding plans inevitably took priority over the needs
of the slum-dwellers.
It is true that Anderson is not defending private enterprise per se but the
free market, although he forgets that it only exists today as a concept in reactionary minds and dated economics texts. The costs of land, capital, and construction
have long since made it impossible for private developers to build for anyone but
the rich, and some form of subsidy is needed to house everyone else. The building
boom of the 1950's which Anderson credits to the free market wa~ subsidized by
income-tax deductions to homeowners and by F.H.A. and V.A. mortgage insurance,
not to mention the federal highway programs that have made the suburbs possible,
To be sure, these supports enabled private builders to put up a great deal
of housing for middle-class whites. This in turn permitted well-employed workers,
including some non-whites, to improve their own situation by moving into the
vacated neighborhoods. Anderson is quite right in arguing that if people earn
good wages, they can obtain better housing more easily and cheaply in the notquite-private market than through urban renewal. But this market is of little help
to those employed at low or even factory wages, or the unemployed, or most Negroes
who, whatever their earnings, cannot live in the suburbs. In consequence, 44 per
cent of all housing occupied by non-whites in 1960 was still substandard, and even
with present subsidies, private enterprise can do nothing for these people. As for
laissez faire, it played a major role in creating the slums in the first place.
The solution, then, is not to repeal urban renewal, but to transform it from
a program of slum clearance and rehabilitation into a program of urban rehousing.
This means, first building low- and moderate-cost housing on vacant land in cities,
suburbs, and new towns beyond the suburbs, and also helping slum-dwellers to move
into existing housing outside the slums; and then after a portion of the urban
low-income populati9n has left the slums, clearing and rehabilitating them through
urban renewal. This approach is commonplace in many European countries, which
have long since realized that private enterprise can no more house the population
and eliminate slums than it can run the post office.
Of course, governments in Europe have a much easier task than ours in developing decent low-income projects. Because they take it for granted that _housing
is a national rather than a local responsibility, the government agencies are not
hampered by the kind of real-estate and construction lobbies which can defeat or
subvert American programs by charges of socialism. Moreover, their ~unicipalities
own a great deal of the vacant land, and have greater control over the use of private
land than do American cities. But perhaps their main advantage is the lack of
popular opposition to moving the poor out of the slums and into the midst of the
more affluent residents. Not only is housing desperately short for all income
groups, but the European class structure, even in Western socialist countries, is
still rigid enough so that low- and middle-income groups can live near each other
if not next to each other, and still 'know their place.'
In America, on the other hand, one's house and address are major signs of
social status, and no one who has any say in the matter wants people of lower
income or status in his neighborhood. Middle-class homeowners use zoning as a way

I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

cx'c:2 /
of keeping out cheaper or less prestigious housing, ~hile working-class communities
employ less subtle forms of exclusion. Consequently, low-income groups, whatever
their creed or color, have been forced to live in slt.L.~S or near-slums, and to wait
until they could acquire the means to move as a group, taking over better neighborhoods when the older occupants were ready to move cut...themselves.'
But how many slum-dwellers would be willing to live in integrated housing
outside their neighborhood? However poor the condition of the flat, the slum is
home, and for many it provides the support of neighboring relatives and friends,
and a cultural milieu in which everyone has the same problems and is therefore
willing to overlook occasional disreputable behavior.
If the slums are really to be emptied and their residents properly housed
elsewhere, the rehousing program will have to be extended byond the city limfts, for
the simple reason that that is where most of the vacant land is located. Yet even
if the outlying areas could be persuaded to cooperate; it is not at all certain
that slum-dwellers would leave the city. Urban renewal experience has shown that
for many slum-dwellers, there are more urgent needs than good housing. If leaving
the city meant higher rents, more limited access to job possibilities, and also
separation from people and institutions which give them stability, some slum residents might very well choose overcrowding and dilapidation as the lesser of two evils.
Like so many other programs, rehousing is finaljy seen to depend on a step
that American society is as yet unwilling to take: the deliberate creation of
new jobs by government action. The building of new towns especially would have
to be coordi1~ated with measures aimed at attracting private industry to employ
the prospective residents, at creating other job opportunities, and at offering
intensive training for the unskilled after they have been hired. If they.are riot
sure of a job before they leave the city, they simply will not leave.
Any rehousing scheme that pushes the whites further out can only be justified
when combined with a rehousing program on vacant land that would begin to integrate
the suburbs. But even that could not prevent a further racial imbalance between
cities and suburbs.
Yet would the predominantly non-white city really be so bad? It might be
for the middle class which needs the jobs, shops, and culture that the city provides.
Of course, the greater the suburban exodus, the more likely it would become that
middle-class culture would also move to the suburbs. This is already happening
in most American ciites--obvious testimony to the fact that culture (at least of
the middlebrow kind represented by tent theaters and art movie-houses does not
need the city in order to flourish; and the artists who create high culture seem
not to mind living among the poor even now.
Non-white low-income people might feel more positive about a city in which
they were the majority, for if they had the votes, municipal services would be
more attuned to their priorities than is now the case. To be sure, if poor people
(of any color) were to dominate the city, its tax revenues would decrease even
further, and cities would be less able than euer to supply the high quality public
services that the low-income population needs so much.more urgently than the middle
class. Consequently, new sources of municipal income not dependent on the property
tax would have to be found; federal and state grants to cities (like those already
paying half the public-school costs in several states) would probably be the principal
form. Even under present conditions, in fact, new sources of municipal income
must soon be located if the cities are not to collapse financially.
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If the suburbs were opened to non-whites--to the upwardly mobile ones who want
integration now--free choice would become available. If the new ghettos were decent
neighborhoods with good schools, and if their occupants had jobs and other opportun~
ities to bring stability into their lives, they would be training their children
to want integration a generation hence.
In short, then, a workable rehousing scheme must provide new housing on both
sides of the city limits for the upwardly mobile minority, and encouragement to
move into older areas for the remainder. If, in these ways, enough slum-dwellers
could be enabled and induced to leave the slums, it would then be possible to
clear or rehabilitate the remaining slums. Once slum:areas were less crowded, and
empty apartments were going begging, their profitability and market value would
be reduced, and urban renewal could take place for more cheaply, and far more
quickly. Relocation would be less of a problem, and with land values down, rebuilding and rehabilitation could be carried out to fit the resources of the lowincome people who needed or wanted to remain in the city. A semi-suburban style of
living that would be attractive to the upper-middle class could also be provided.
At this point, it would be possible to begin to remake the inner city into
what it must eventually become--the hub of a vast metropolitan complex of urban
neighborhoods, suburbs, and new towns, in which those institutions and functions
that have to be at the center--the specialized business districts, the civil and
cultural facilities, and the great hospital complexes and university campuses-would be located.
·
Even in such a city, there would be slums--for people who wanted to live in
them, for the clinical poor who would be unable to make it elsewhere, and for rural
newcomers who would become urbanized in them before moving on. But it might also
be possible to relocate many of these in a new kind of public housing in which
quasi-communities would be established to help those whose problems were soluble
and to provide at least decent shelter for those who cannot be helped except by
letting them live without harassment until we learn how to cure mental illness,
addiction, and other forms of self-destructive behavior.
This massive program has much to recommend it, but we must clearly understand
that moving the low-income population out of the slums would not eliminate poverty
or the other porblems that stem from it. A standard dwelling unit can make life
more comfDrtable, and a decent neighborhood can discourage some anti-social behavior, but by themselves, neither can effect radical transformations. What poor·
people need most are decent incomes, proper jobs, better schools, and freedom from
racial and class discrimination. Indeed, if the choice were between a program solely
dedicated to rehousing, and a program that kept the low-income population in the
city slums for another generation but provided for these needs, the latter would
be preferable, for it would produce people who were able to leave the slums under
their own steam. Obviously, the ideal approach is one that coordinates the elimination of slums with the reduction of poverty.
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PUBLIC HOUSING - AN EMBATTLED PROGRAM
by
Herbert J. Gans
For many years now, the only source of new housing for
Slum people, and their only hope of escaping the worst slums, has been public
housing. But this "is no longer a practical alternative. Initiated during the
Depression, public housing has always been a politically embattled program; ,_
its opponents, among whom the real-estate lobby looms large, first saddled it with
restrictions and then effectively crippled it. Congress now permits only 35,000
units a year to be built in the entire country.
The irony is that public housing has declined because, intended only for the
poor, it faithfully carried out its mandate. Originally, sites were obtained
by slum clearance; after the war, however, in order to increase the supply of
low-cost housing, cities sought to build public housing on vacant land. But limited
as it was to low-income tenants and thus labeled and stigmatized as an institution
of the dependent poor, public housing was kept out of vacant land in the better
neighborhoods. This, plus the high cost of land and construction, left housing
officials ~ith no other choice but to build high-rise projects on whatever vacant
land they could obtain, often next to factories or along railroad yards. Because
tenants of public housing are ruled by a set of strict regulations--sornetimes
necessary, sometimes politically inspired, but always degrading anyone who could
afford housing in the private market shunned the public projects. During the early
years of the program, when fewer citizens had that choice, public housing became
respectable shelter for the working class and even for the unemployed middle class.
After the war., federal officials decided, and rightly so, that public housing ought
to be reserved for those who had no other alternative, and therefore set income
limits that admitted only the really poor. Today, public housing is home for the
underclass--families who earn less than $3000-$4000 annually, many with unstable
jobs or none at all, and most of them non-white.
Meanwhile the enthusiasm for public housing has been steadily dwindling and
with it, badly needed political support. Newspaper reports reinforce the popular
image of public-housing projects as huge nests of crime and delinquency-despite
clear evidence to the contrary--and as the domicile of unregenerate and underserving
families whose children urinate only in the elevators. The position of public
housing, particularly among liberal intellectuals, has also been weakened by the
slurs of the social and architectural aesthetes who condemn the projects' poor
exterior designs as "sterile," "monoton'Jus," and "dehumanizing," often in ignorance
of the fact that the tightly restricted furids have been allocated mainly to make
the apartments themselves as spacious and livable as possible, and that the waiting
lists among slum-dwellers who want these apartments remain long. Be that as it
may, suburban communities and urban neighborhoods with vacant land are as hostile
to public housing as ever, and their opposition is partly responsible for the
program's having been cut down to its present minuscule size.
The net result is that low-income people today cannot get out of the slums,
either because they cannot afford the subsidized private market, or because the
project they could afford eannot be built on vacant land.
Excerpted from Urban Renewal: People, Politics and Planning by Jewel Bellush and
Murray Hausknecht, Doubleday and Company. 1967
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RENEWAL REVISITED:
FINANCING URBAN RENEWAL
by
Dan Wascoe Jr.
Urban Renewal projects are now paid for in three ways:
Selling bonds to finance projects over a long-term basis; bonds are repaid
from part of the property-tax levy.
Receiving grants-in-aid, primarily from the federal government; in most such
cases, the federal government pays two-thirds and the city pays the rest.
Increasing .the property tax and using revenue from parking lots.
Other methods of financing deserve study such as "tax increment financing-to help the renewal project pay for itself relatively quickly, through the sale
of bonds which could be paid for in part by taxes from the renewal area, 11
suggests'Charles Krusell, Director of Minneapolis Housing and Redevelopment
Authority, in remarks to Capital Long·-Rainge Improvements Committee
•••• J

Excerpted from the Minneapolis Tribune, December, 1969
RENEWAL REVISITED:
THE BENEFITS OF DOWNTOWN DEVELOPMENT
Minneapolis is nationally noted for the bold· governmental and business leaderhsip that has led to the rebuilding and revitalization of much of the city's
downtown core. The reconstruction not only ha.s kept the city from falling into
decay, as has happened in other urban centers, but also has provided badly needed
property-tax dollars for local government, schools and other public programs.
The Gateway urban-renewal project is a big reason for the city's progress.
The project eliminated blocks of slums and has generated more than $100 million
in new construction, which at the current tax rates, means $4.5 million yearly in
tax revenues. Short-sighted leadership would have backed away from such an a
ambitious undertaking and allowed downtown deterioration to continue. Tax revenues
would have fallen as property values plunged.
The Nicollet Mall is another mark of the progress. The Mall has helped
stimulate a whopping $126 million in construction and rehabilitation--completed,
underway or committed. The construction ultimately will produce more than $5.6
million in property taxes at today's rates. The Mall also has helped to boost
the downtown shopping district, the stability of which is essential to the city's
tax base.
Excerpted from the Minneapolis Tribune Wednesday, December 17, 1969, Editorial.
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THE 1968 HOUSING BILL:

AN APPRAISAL

,;)__3 3

by

Donald M. Fraser
The recently enacted 1968 Omnibus Housing Bill is one of the most far reaching
measures adopted by the 90th Congress. The bill authorizes an expenditure of
$5.3 ~illion over a three year period to provide 1.7 million units of new and
rehabilitated housing for low income families. The bill also extends and improves a variety of federal programs aimed at upgrading urban communities.
Although many of the new programs _will not take effect until federal guidelines are prepared, local agencies and community groups in Minneapolis are already
planning to take advantage of the new features in the bill.
Home ownership for low income families
The new home ownership program is the major innovation in the 1968 bill.
This program will enable low and moderate income families to become homeowners
through the use of subsidies to reduce mortgage payments. Families will be able
to qualify for government subsidies which equal the difference between 20% of their
monthly income and the required monthly payments under the mortgage for the principal, interest, taxes and mortgage insurance premiums. Many families will find
that their downpayment wilJ be as low as $200.
Families:of 5 or more will be able to obtain mortgages of up to $20,000.
For families of less than 5, mortgages of up to $20,000. For families of less
than 5, mortgages will be limited to $17,000. In Minneapolis the program is expected to serve families in the $3,000 to $9,000 income range--depending on family
size. Exact income limits have not yet been determined, however.
As the family's income increases above the initial limits, the government
subsidy will gradually be phased out. This feature is an important improvement
over conventional public housing programs which require tenents to vacate government operated housing when their income increases above a certain point. Under
this new program, families with rising incomes will be able to keep their home
merely by assuming an in~reasingly larger share of the mortgage costs.
Privately sponsored rental housing for moderate income families
A mortgage interest subsidy program has also been established for private
rental housing developed by non-profit organizations. Under this new program,
private financiers will purchase mortgages at market rates but a government subsidy will be available to reduce mortgage interest costs for the sponsor to as
little as 1%. This reduced interest rate will enable the sponsor to charge rentals
below current private market levels.
For the time being, the new subsidy program will operate along with the earlier
22l(d) (3) program in which a government agency purchases mortgages at below market
rates. The advantage of the new approach is.· that it encourages increased private
,_financing_of moderate income housing.
The 1968 bill also provides increased assistance to non-profit organizations
who want to develop housing programs. Technical assistance will now be available to
these organizations along,with 80% interest free loans to cover pre-construction
Excerpted from a release from the Office of Congressman Donald M. Fraser, 507
Hot!se Office Building, Was.hington, D.C. 20515., August, 1968.
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costs. These new aids will be particularly important to non-profit groups who
are already planning housing programs for target areas, unions and community
groups who may be interested in sponsoring housing projects but who feel that they
lack the necessary technical experience and capital. Currently there are no
moderate income housing projects in Minneapolis operated by non-profit groups.
FHA mortgage insurance in older neighborhoods
In the past, homeowners on the Near Northside and in other inner city neighborhoods have had difficulty obtaining FHA mortgage insurance because they lived
in what were considered to be high risk areas. The new law establishes a special
high risk area insurance fund so that FHA will be able to provide mortgage insurance
in all neighborhoods--not just in these areas that are considered economically
stable. The local FHA office expects that the new fund will permit considerable
expansion of FHA activities in areas of the city that have not been adequately
served by this agency before.
Pub lie Housing
The 1968 bill will" .enable the Housing and Redevelopment Authority to continue
several new programs which are aimed at eliminating traditional disticntions
between public and private housi~g. Under the leasing and purchase programs, both
of which are extended in the new bill, the Housing Authority has been able to purchase and lease existing private housing which which the Authority then rents to
eligible families. The Authority will also be able to sell to its tenents the
single family homes and duplexes that it is now building in several neighborhoods.
The new bill enables the Housing Authority to convert multi-family public housing
to condominiums and cooperatives, ow:1ed by the residents.
Grants to the Housing Authority to improve·tenant services are now available.
Emphasis is being placed on participation of the residents in developing new services. A new subsidy of $120 a year will be available for large families with
4 or more children. In the past, public housing for large families has been very
inadequate.
Urban renewal and neighborhood development
New Flexibility has been added to urban renewal. From now on, the Housing and
Redevelopment Authority will be able to develop urban renewal plans on a yearly
basis. In the past, one comprehensive plan was required for each renewal project.
This new flexibility should help reduce the delays that often occur between the time
that a renewal project is announced for an area add the actual start of renewal
activities.
Even with this new flexibility, there will still be a critical period between
the start of urban renewal planning and implementation of the plan. During this
interim period, all improvement activities in the project areas have in the past
come to a halt. Because there often is a need for short term improvements during
the interim period, funds will now be available to finance certain "stop gap"
projects. Activities qualifying for interim grants include: demolition of unsafe
structures! reoair of seriously defective streets and sidewalks, and construction
.of tempm~ary playgrounds on vacant land•.
Additional payments will now be available for people who are displaced by
urban renewal activities. Displaced home owners will be able to qualify for
an extra payment of up to $5,000. over and above the acquisition price for
thr,-:.r property if the acquisition payment alone does· not enable them to acquire
an adequate replacement home. Relocation adjustment payments for low income persons
displaced by renewal have been increased from $500 to $1000. This additional
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money should help eliminate some of the harships that relocation has caused in
the past. The new payments are expected to be available for residents in areas
now undergoing urban renewal in Minneapolis.
Home improvement assistance for proerty owners in code enforcement and renewal
areas has also been expanded. Direct grants to low income home owners for rehabilitation of their property has been increased from $1500 to $3000. Middle income
home owners will continue to qualify for 3% government loans which can be used to
re-finance mortgages as part of a home improvement plan. A new provision in the
1968 bill makes these loans available for general hime improvement after code
violations have been corrected. Previously, the loans were only available to
bring property up to certain minimum standards.
For the first time, rehabilitation loans and grants will be available to.home
owners who live outside of project areas but who live in neighborhoods that have
been designated by the City Council as containing a significant number of deteriorated structures.
_Insurance protection in riot-affected areas
Private insurance companies will now be able to obtain federal re-insurance
against losses resulting from riots or civil disorders. The sale of this reinsurance will be limited to those insurers who cooperate with state insurance
authorities in developing a state-wide plan to assure fair access to insurance
for people living in all types of urban neighborhoods. The State Department of
Insurance is currently preparing a state plan which will enable Minneapolis residents
to benefit from the new program. 'fhe federal re-insurance fund will be particularly
important to northside residents who may have been faced with insurance cancellation
as a result of neighborhood disturbances.
Miscellaneous programs
As a result of the 1968 Act, funds will continue to be available for model
neighborhoods, mass transit planning, open space acquisition and a variety of
other urban and metropolitan programs now operating in the Twin City area.
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NEW FEDERAL RESPONSES:

LEASED HOUSING AND RENT SUPPLEMENTS
by
Sj:r1_1scn J awson

In 1955, responding to growing disenchantment with public housing, Congress
authorized two major departures from the orthodox federal approach to housing
the poor. By narrow margins in both the House and Senate, it passed the sharply
debated rent supplement program. The other innovation, the leased housing or
rent certificate program, was authorized by an amendment added to that year's
omnibus housing act with scarcely any public notice.
Sent to Capitol Hill in th~ wake of expansive Johnsonian rhetoric, the rent
supplement program became the centerpiece of Administration housing proposals.
The leasing amendment was -dropped unobtrusively into the bill by New Jersey Rep.
William B. Widnall, chief Republican architect of housing legislation in the House.
Now, about four years later, almost six times as many units are being used
under the leased housing program as under tbe rent supplement program. That was the
principal finding of the Advisory Commission on Intergovernmental Relations after
making a comparative study of the two programs. Here are the ACIR's compilations:
Leased housing: "On June 30, 1969, an estimated 70,000 dwellings were rceeiving annual contributions under the leasing program, and the total cost of contributions for the fiscal year was abbut $50 million. The leased units represented
about 9 per cent of the total units administered by Housing Assistance Administration (publicly owned housing constituted nearly 90 per cent)."
Rent supplements: "On the same date, 12,503 rent supplement units were under
occupancy, and the total outlays for the year amounted to $5,587,020."
Having noted this striking difference in the generative capacity of the two
programs, ACIR probed the legislative history of both, assessing the impact of
Congressional and administrative restrictions. The study reveals that leasing
has become a sharply honed tool in the hands of experienced local public-housing
administrators. The rent supplement program, depending for implementation on a
highly fragmented and still-mobilizing constituency, is depicted as a dull and
partially sheathed tool, though a vttal part of the federal kit (the Nixon Administration asked for.the full $100 million for rent supplements, as requested by
the last Administration).
The rent supplement program, envisioned by President Johnson as a means of
encouraging "housing in which families of different incomes and differnet age
groups can_live together," is designed to provide lower-income families with
accommodations in newly built or substantially rehabilitated housing owned by
nonprofit, limited dividend, or cooperative organizations. A federal subsidy
pays the difference between 25 per cent of the family's income and the market
rental of the property. Eligibility is limited to families and individuals whose
earnings are within the income range of those served by public housing and who
are elderly, handica ped, displaced by government action of natural disaster, or
living in substandard housing.
The leased-housing program authorizes HUD to make annual contributions to
local housing authorities to enable them to lease existing, privately owned dwelling
units for low-income families at rentals they can afford. The local authority
selects the tenants in most cases and pays the landlord the difference between
_the norm~:1 rent and what the tenant 'pays, a sum based on charges for public
·
~x~c:;pted from Chronicle:

MOn_thly r_eport of Urban America, September 1969.
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housing acconnnaµa.tions: · In both leased and rent-supplement housing, the tenant's
subsidy is reduced as his income rises, but he may continue to occupy the unit,
even though he becomes ineligible for a sibsidy.
Congress, the report noted, had left its imprint strongly on both programs.
The Johnson Administration originally offered rent supplements for use by moderateincome fa~ilies. It was widely hailed by some public interest groups, but the
National Association of Housing and Redevelopment Officials, voice of the public
housing bureaucracym found the plan "administratively cumbersome and socially
indefensible. 11 Congress found it at least politically indefensible. However,
it retained the other provisions that limited the program to the elderly, the
handicapped, the displaced, and the poorly housed.
After enactment Congress continued to hobble the program. It was stingy with
appropriations (in 1967 the House voted to deprive it of any new funds), and
persuaded FHA, then still largely geared to suburban development, to impose
inhibiting regulations in the guidelines. These place specific dollar limits
on construction costs and rentals and forbade tenants to receive supplements
in excess of 70 per cent of the fair market rental. Though this failed in highrent areas to close the gap between their contribution and the total rent.
These restrictions, along with bans on such features as air conditioning, extra
baths, and project swimming pools, reduced the likelihood that unsubsidized
tenants would live in them. They also discouraged private builders, on whom
much of the success of the program depended, to sponsor rent-supplement pr9jects.
The Kaiser Committee, ACIR noted, found that limits on rents and construction
costs made the program generally unworkable for new construction in major central
cities outside the South and Southwest.
A rider to one appropriation bill restricted use of rent supplements to cities
with the kind of blueprints for urban development which HUD terms "workable programs" and to those communities whose governments approved the projects. This
diminished greatly the program's capacity for dispersing low-income housing throughout metropolitan areas •. Rising interest rates~ the Douglas Commission said, widened
the gap between the cost of housing and 25 per cent of the income of low-income
families, p~ogressively limiting the number of poor families who could be housed.
Leased housing suffered its own birth pangs. "If the rent supplement program
ran into opposition in a'hostile Congress," said the ACIR report, "the leased
housing program had its problems with a reluctant Administration." HUD's lack
of enthusiasm started with then Secretary Robert Weaver who called it a uone-shot
program." Weaver insisted that a growing population must have an increasing supply_
of housing as well as subsidies that permit poor families to occupy quarters
that would otherwise be occupied by moderate-income families. Congressional testtimony from other HUD officials revealed a middle echelon coolness toward the new ·
program.
Those feelings were reflected in initial guidelines which prescribed that the
local vacancy· rate on any given type unit must be above 3 per cent before such
units could be leased. ACIR quotes a HUD source as attributing recent accelerated use of leasing to the later removal of that restriction.
"The local housing authorities were instinctively opposed to the rent supplement
program because it took out of their hands, and placed in the hands~of FHA, a
portion of responsibility for housing .1.ow,-.income groups-, 11 says the ACIR report.
The leased housing program, on the other hand, expanded their role, although some
began to use it effectively only after prodding by NARRO officials.
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The growing tendency of local authorities to lease rehabilitated and newly
built units has been increasing the housing supply substantially, thus weakening
HUD's early objections. Congressman Widnall frequently takes the occasion of Congressional hearings on housing bills to remind federal officials and other witnesses of the plan's availability.
It is now estimated, says ACIR, that about half the total number of leased
dwelling units are new or reh~bilitated. This, the study nots, expands the
supply of standard housing and tends to dimish the effect of one of the
early points of criticism that was directed at the program.
Both programs, says ACIR, have at least three advantages over traditional
publicly owned, low-income housing projects: "They are privately owned and pay
local taxes; they tend to be scattered throughout the community, and they enable
tenants to graduate from public to private housing without moving."
Both programs emerged from the federal pipeline about the time the call for
private involvement in urban programs had come to full-throated volume. It seems,
therefore, somewhat ironic that the federal establishment laid down a tougher
set of ground rules for the private sector than for the public sector.
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OPERATION BREAKTH.t1.0UGH!

THE ROMNEY APPROACH

by

Morton J. Schussheim
It is entirely in character for an industrialist-turned-statesman like George
Romney to seek a technological answer. 11 0peration Breakthrough" is the official
name for this effort. What Romney and his advisors hope to do is to attract
large-scale corporations into the homebuilding industry, with the ultimate objective
of mass production of hundreds of thousands of houses a year at perhaps half the
current untt costs.
This effort is still in the development stage; we do not know how successful
it will be. If one looks backward, the record of similar attempts in connection
with American housing invites skepticism. If one looks forward to the housing
demand emerging from our children aud their offspring, one is tempted to pray for
technical breakthroughs. But several points need to be made that seem to be underestimated by the current technocratic approach.
First, housing expense would not be reduced proportionate to lower building
costs, since building cost is only a portion of total cost. A 50 per cent cut in
building cost would mean a monthly saving to an owner-occupant of 25 to 30 per cent.
For example, if the total development cost of a house were cut from $20,000 to
$10,000, the family would have a monthly housing expense of about $150 instead of
$210, a 29 per cent reduction. While monthly payments on the mortgage might be
cut in half, other housing expense items such as heat, utilities and maintenance
would remain unchanged, and local property taxes would still have to be maintained
for the support of essential local services.
Point mo is that land must be available in large quantities, in the right
locations, at reasonable prices if mass development is to occur. To say the least,
existing institutions of local government and the private land market are not
geared to such a task. Indeed, the institutions and the players are set for another
game: small sm·l e, piecemeal development on scattered sites. The local insurieg ,
office of FHA will typically r~act to proposals for large developments by suggesting
that the market is too small for the developer's dream and offering to insure
only one section at a time. From market analyst to chief underwriter, the FHA
functionaries are indoctrinated to fear overbuilding. The locality is similarly
predisposed against large development. It is not only unprepared with access roads,
~ewerage systems, and school plant but may see its own extinction in the coming
of a colossal new development. The Private owners of land, both long-term holders
and recent speculators, have their hearts set on extracting the last dollar of
unearned increment. To be among the final holdouts with one's parcels, to be able
to threaten the developer with unacceptable delays, is the ideal position for the
landowner. To these must be added the political and economic weight of the
small homebuilders, the building trade unions, the lumber dealers and materials
suppliers, who all have a stake in the current building systeM. They can be counted
on to oppose the far-reaching reforms in the assemblage and disposition of lanci
that are prerequisites to mass building in urban areas.
A third consideration is that housing must be serviced by an intricate and
costly system of public services. Initially, provision must be made for the heavy
capital investments in social infrastructure--schools, streets and utilities-that cost from $4,000 to $6,000 per dwelling unit; then, year after year there will
be operating expenses to be paid by the locality. The present method of meeting
REprinted from Housing_in Perspective:
Sch•1ssheim /119, Spring 19 70.
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these local costs--about two-thirds from the local property tax and the rest from
a patchwork of federal and state categorical aids--is neither sufficiently responsive
to the needs nor effective in tapping the income stream. One set of social statistics will illustrate the point: perhaps 20 to 25 per cent of the postwar housing
development was initially built without community se~er systems. In 1962, 37
·
per cent of the residences of the American people were still not connected to
municipal sewers. Of the 63 per cent with connections, aL~ost one-fifth discharged
untreated sewage. And a large part of the treatment (about 40 per cent) was simply
primary treatment, that is, the trapping of sewage in catchments and exposure to
open air. To make effective inroads on this backup of sewerage needs would mean
annual spending of 2 to 3 billion dollars for 15 to 20 years rather than the current
billion. This is presumably within the means of a nation with GNP approaching
1,000 billion dollars a year, but our present fiscal system and social values do
not provide adequately for sewaerage or other local public services.
To return to the original point: an attack on house production costs is,
at most, a partial answer to providing decent housing and community services for
all segments of the American population.
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AN OPEN LETTER ON THE CRISIS IN LOW-INCOME HOUSING
by
Richard W. O'l'l'eill and Maxwell C. Huntoon, Jr.
The current production of 1.5 million units a year is not meeting basic
demands and we are indeed in very big trouple. Worst of all most of that trouble
is falling on the families least able to handle it.
The Natuce of the Crisis
The.housing shortage cuts across all categories and all price ranges. The main
cause is expensive money; with permanent mortgages up to 10% and 11% and apartment construction money as high as 14%, both builders and buyers have been pushed
right to the wall. The fact that 1969's output will be close to 1.5 million
units despite this pressure shows just how desperate the housing demand has become.
Behind the money shortage, of course, is the Viet Nam war. Hopefully, as the
war and its resultant inflation are throttled back, and as the money situation
swings back towards normal, much of the housing picture will get a lot better.
BUT, EASIER MONEY WON'T DO A THING FOR LOW-INCOME HOUSING. AND THAT'S THE MOST
CRITICAL CATEGORY AMONG THE 30 MILLION UNITS WE NEED TO BUILD DURING THIS DECADE.
It's critical because between 1970 and 1980 some nine million low-income units
will be demolished or become uninhabitable. Unless they are replaced, none
million families will either have no roofs over their heads or be forced to live
in the slum circumstances that are helping create so much violent unrest today.
It's critical because even those nine million units will just barely keep us
even. More than 13 million new families will be formed between 1970 and 1980, and
and estimated three million of them will also need low-income housing.
It's critical because without those low-income units, the housing industry and
all it's allied industries will continue to lose ground in the fight to share
the growth of the gross national product. In 1960 that share was 4.5%; in 1969
it was only 2. 9%.
And it's critical because there's a desperate need, particularly among lowincome groups, for the jobs that another million-plus housing units a year would
create.
OBVIOUSLY, IF ANYTHING·IS TO BE DONE ABOUT LOW-INCOME HOUSING, THE FEDERAL
GOVERNMENT WILL HAVE TO BE THE PRil1E MOVER.
Private enterprise can't do the job because it has to make a profit on what it
builds. And as things stand tpday, a housing unit that turns a reasonable-profit
for its builder must be priced beyond the reach of low-income families •
. Local Government can't do the job because it has neither the muscle nor the
will. Most local governments--both state and munincipal--are, literally, either in
or near bankruptcy. And they are highly sensitive to pressures by constituents
who already feel themselves overtaxed-chiefly by increasing school costs.
The federal government has the financial muscle to do the job. · It can finance
low-income housing on the fairest possible basis because much of its revenue
comes from the graduated income tax. And within certain limits, it has the power
to override local objec~ions and see that projects get built.
Ex~rpted from House and Home, February 1970: An Open Letter to the President, the
Congress, the Sec~etary of HUD submitted by Richard W. O'Neill and Maxwell C.
Huntoon, Jr. fo> the Staff of House and Home.
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EQUALLY OBVIOUSLY, UP TO NOW THE FEDERAL GOVERNMENT HAS DONE RELATIVELY LITTLE
TOWARDS GETTING LOW-INCOME HOUSING BUILT
Put together all the federal low-income programs for 1968--the best year such
housing ever had up to that time--and you get a grand total of 120,000 units.
That roughly 15% of the annual low-income need. And the all-time totals are even
less inspiring. Thre decades of public housing have produced just over 700,000
units; and all of the rent-supplement, 22ld3, rehab, and senior-citizen programs
have given us fewer than 300,000 units. Plainly, at this rate the crisis can
only deepen.
We as a nation have made almost no commitment to housing our low-income families.
A lot of very pious talk has been committed. But the true measure of commitment is not words, but dollars, and some excerpts from the current federal budget
are very revealing indeed.
We have a strong commitment to defense--$68.6 billion worth.
We have a strong commitment to farm subsidies--$5.4 billion worth.
We have a strong commitment to space--$3. 7 billio:1 worth.
We have a stron commitment to air and highway travel--$2.26 billion worth.
But our total commitment to helping poor people get decent homes is a measly
$375 million. And even that shameful figure suffers more of a picking over by
congressicual budgeteers than most of the much larger amounts above.
So the fisst step out of our low-income housing crisis would be to :face the
fact that we'll have to spend more money.
It doesn't have to be an astronomical figure; compared to other items in the
federal budget, a little housing money can go a long way. For example, just
this year's overruns on the Defense Dept. budget can easily top $10 billion.
Used as capital, that amount could build 500 1 000 low-income housing units; used
as rent subsidies or matching funds for local budgets, it could generate up to
five million low-cost units--enough.to carry us through the first three or four
years of this decade.
What will it take to get this kind of commitment? First of all, a realization
by the public that we really do face a critical housing shortage; and second,
enough political courage on the part of Congress and the Administration to push-·
for more and better housing before 1972--the ne~t presidential election year.

ALL RIGHT, SAY WE DO MAKE THE COMMITMENT. THEN WHAT? THEN WE GO AFTER THE
REAL PROBLEMS. TO UNDERSTAND THE REAL PROBLEMS THAT BLOCK LOW-INCOME HOUSING
YOU HAVE SO START WITH WHAT A FAMILY PAYS EACH MONTH FOR ITS APARTMENT.
The chart is excerpted from the rent roll of a 15-story elevator building
containing more than 100 units. It represents the breakdown of the $228 a month a
family would pay for a typical three-bedroom apartment in a typical urban area.
And it's the place you have to start if you want to understand why the federal
government has to help if we're going to build low-income housing, and where that
help has to be applied.
The first thing that has to be understood is that $228 a month is far more than
a typical low-income family can pay, Just how much more depends on several factors,
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The Costs per Month of a Rental Unit of a 3 Bedroom Apartment in a Typical Urban
Area.

Percent of
Total

Dollars Per
Month For E.ent

11%

25

Utilities

9

20

Decorating, Maintenance and Repair

6

14

14

31

2

5

Interest Debt Retirement

25

58

Principal

17

39

Vacancies and Bad Debts

9

21

Profit and Reserves

7

15

Payroll, Management

bo

Administer Expenses

Taxes
Insurance

Total Occnpancy Costs

100%

$228/month
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including location; let's say that in this case, the family can afford only $150
a month.
The second problem is that the builder and/or owner of the building can't
charge anything less than $228; if he did, he couldn't make a reasonable profit.
So it's this $78 gap between what the tenant can pay and what the owner must.
charge that has to be filled. And the most direct way to study that problem is
to look at where the rent money goes--as shown at right.
It can legitimately be asked why such a study is based on rental, rather than
owned, housing. The answer is simple: most low-income families aan't afford
to own their homes, even under federally-subsidized ownership programs. For the
foreseeable future, at least, just about all our low-income housing will have to
be rental housing.
The Problems that Must be Solved
WITH THE RENT ROLL AS A BACKGROUND, IT'S RELATIVELY EASY TO IDENTIFY THE
PROBLEMS THAT MUST BE SOLVED. THESE ARE THE BIGGEST:
1.

Problem:

MONEY

Two categories of the cost of money are included in the chart on the facing
page. They are based on the cost of the apartment, $20,000 (which indicates that
the builder is a very efficient operator), and the interest on a 9%, 25-year mortgage (which most apartment builders would give their eye teeth to get today).
Together they comprise 42%--nearly half--of the monthly rent (the actual proportion bet.,een the two will, of course, vary with the time the mortgage has
been in force; the figures in the chart represent the average, . .:iver the entire
life of the mortgage). Let's look at the two separately:
Is there any way to reduce the debt service? Yes--as long as somebody pays the
difference between the going rate of money and the desired reduced rate. The
government has already recognized this with FHA 236, which subsidizes interest
payments. If the sibsidy were to cover all interest payments, 25% could be cut
from the rent.
Is there any way to reduce the principal?
really be cut.

No.

Construction costs just can't

But there is a way to eliminate that entire 42% of the rent taken up by money: if
the Federal government were to create a capital budget to build low-income housing
there would be 'no principal, hence no interest. And while the initial impact on
the budget would be high, the ultimate cost would be less than that of a heavy
rent-subsidy program.
2.

Problem:

TAXES

On this particular rent breakdown, local taxes are a very reason.sblel4%; in
some cases the proportion can go as high as 30% or more.
Can these property taxes be cut? Not as far as local municipalities are concerned. Most of those with low-income housing problems are already on the verge of
bankruptcy. If that 14% (or more) is to be cut out of the rent, another level of
government--obviously the federal-must_make up the loss to the local level.
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,2cJ/sDirect subsidy is one way. If it proved politically unpalatable, there is the
indirect or hidden subsidy whereby the federal government makes up the loss at
the local level by paying for other services: welfare, recreation, public health,
etc. It is in that way that the federal government now subsidizes air travel,
agriculture, etc.
3. Problem:

MAINTENANCE

On the rent-breakdown chart, only 6% is allotted to this category. But that's
misleading: maintenance and repair of low-income housing affects--and is affected
by--many other categories.
Case in point is the construction cost of the apartment. Raising the specifications for equipment, wearing surfaces, and finishing material would increase the
principal portion of the rent. But it would also cut the amont that had to be
spent on maintenance and repair--probably enough to more than cancel the·increased construction cost. Moreover, if capital costs were to be borne by the
government, the decrease in maintenance costs would benefit the tenant who must
pay them.
Consider utility costs--9%. Upgraded specifications--better insulation, for
example--could make appreciable cuts in the cost of heating, cooling, and
electricity.
Consider administration expenses--11% of the monthly rent.
would cut such overhead as paperwork and supervision.

Decreasing repairs

Can we cut maintenance costs? Yes--if the appropriate government agencies
will initi~te and carry through an intelligent re-evaluation of housing specifications
4.

Problem:

LAND

There is no figure specifiaally allotted to land costs in the rent breakdown.
It is included in the 11 principal~' category, and is a little less than 10% of the
total of the apartment.
Can land cost be cut? That depends. The 10% figure is ver; reasonable for
and urban housing project, and there are seldom any land bargains in the downtown
areas where much of o~r low-income housing will be built.
Surburban land, however, could be very much less expensive. The trouble is ,
most suburbs don't want low-income housing, and have gone to great trouble to keep
it out. Their chief weapon is zoning: by holding to large-lot requirements and
severely limiting multifamily zoning, they make sure that only higher-income housing
can be built.
The federal governmant can help here by gently but firmly forcing the suburbs
to open their land to low-income families. Some states are already working on
legislation that would override local zoning statutues to permit low-income housing;
the federal government could lend its weight to such programs and press for their
adoption by all states.
5.

Problem:

RED TAPE

This is such a monumental problem that it's useless to try to assign a cost figure to it. Any builder who has worked with a government program knows that, at best,
red tape will delay his project, foce him to use extra administrative personnel, and
thus boost his overhead costs; at worst it will strangle him and kill his project.
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Can red tape be eliminated? Probably not. But anything that the government
can do towards standardizing, simplifying, ar.d de-b:1,eaucratizing the procedures of
its housing agencies--and pressuring state and local bodies to do the same-will cut the cost of low-income housing-and in some cases, drastically.
6.

Problem:

MANPOWER

HERE AT LAST IS AN AREA WHERE INDUSTRIALIZATION HAY EVENTUALLY HELP.
INDUSTRIALIZATION WILL EVENTUALLY HELP BECAUSE IT CAN BRING MORE HOUSING PRODUCTION FROM LESS SKILLED--HENCE LESS SCARCE--WORKERS.
It's not a question of trying to find cheap labor, it's a question of finding
any labor. Even at the current inadequate rate of housing production, in some areas
carpenters are impossible to find. And the shortage of plumbers, electricians,
and other craftsmen has helped push mechanical cost:B. of housing clean out of sight.
The promise of industrialization is that by standardizing many of these skilled
operations, it will allow less skilled labor to perform them. It might also
bring new people into an industry that for the past decade has only seen its labor
departing.
INDUSTRIALIZATION WILL EVENTUALLY HELP BECAUSE IT DRASTICALLY CUTS THE WEATHERVULNERABLE PART OF THE CONSTRUCTION PROCESS.
Typically, only one day is necessary to drop a factory-built house into place;
by contrast, a conventionally built job may be open to weather delays for weeks.
And there are both short-and long-term advantages to the quicker way. The
builder's maney isn't tied up as long, so his overall costs drop; and he knows
just what his structure will cost, so his safety margins can be reduced. On a
lat·ger scale, industrialization could evenuta:lly bring an end to the seasonability
of homebuilding in many areas and the consequent higher wages that must be paid
to workers who may be idle much of the winter.
ON the other hand, industrialization can't do everything. Foundations must
still be built outside, and no one yet knows how to prefab a hole in the ground.
INDUSTRIALIZATION WILL EVENTUALLY HELP BECAUSE IT WILL MAKE MORE POSSIBLE THE
USE OF NEW MATERIALS IN HOUSING.
Up to now, wood and wood products have been the predominant housing materials.
Aside from the relatively low cost, their great asset is the ease with which
·
they can be cut and fastened in the field with hand tools.
Metals and plastics, on the other hand, usually must be worked with heavy
equipment that can't be brought into the field and that requires volume production
to justify its expense. Since housing's present labor force is geared to woodframe construction, many materials that could improve housing never had a chance
to be used.
Industrialized housing could change that. It is built in a factory where
machinery can be installed; it can be standardized to the point where volume production is possible; and its new labor force can certainly be taught to work with
new materials.
SO THERE"S NO DOUBT THAT INDUSTRIALI.KATION WILL PLAY A USEFUL ROLE IN PRODUCING LOW-INCOME HOUSING.
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True, there are limitations inherent in factory~built housing. Because of
trucking requirements, the size and shppe of modules is limited, and that in
turn puts restrictions on design; there are only so many things you can do with a
box. Also, while.modules can logically be combined to form townhouses and gardenapartment buildings, most urban low-income housing will have to be in medium- and
high-rise buildings.
The Housing Industry will industrialize--when industrialization is feasible
and necessary. But the major problems are money, land, taxes and above all, lack
of concern. These keep us from mounting an effective program for low-income
housing and it is these problems that we must start dealing with now.
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A SHORTAGE OF LAlm

by
Morton J. Schussheim
Another difficulty that plagues the housers is the lack of suitable sites.
Land for the construction of housing for low income families is.hard to find for
several reasons--fiscal considerations, social status, racial discrimination, and
price. With central cities largely built up, it is in suburban communities where
one must look for vacant land for housing development. Such localities rely heavily
upon property taxes for their revenues. The taxes collected from inexpensive houses
tend to fall below the costs of public services to the occupants, especially if
they are fammilies with school children. For example, a $15,000 house may be
assessed at $10,000 with a tax rate of $40 per thousand. This yields the locality
$400 a year in property taxes. A family with two children occupying such a house
may require public expenditures of $1,200 or more per year--$500 for each school
child plus $200 for other services such as police protection, refuse collection,
and street maintenance. The rational thing for the town to do is to exclude housing
for such families. And local zoning boards and town councils have shown great
resourcefulness in doing just that. Large-lot zoning is widely practiced as a
means of permitting only higher priced houses and higher income residents into
the locality.
,
The desire to maintain the character of the community is another factor in
this reluctance to see land used for lower income housing. In part it is an
aesthetic resistance to construction of identical houses on treeless lots or to
the loss of parkland; in part, it is opposition to having lower class families
as neighbors. Whatever the blend of attitudes, builders are often stymied by the
established residents when they seek sites for lower income housing.
The resistance hardens impenetrably when it becomes known that Negro families
may occupy some the new houses. Some towns have even chosen to acquire proposed
housing sites for parks--as in Deerfield, Illinois--when faced with the prospect
of black residents. Deerfield became a cause celebre and brought shame on the
community, but only because the local officials failed to anticipate the possibility
of mixed racial occupancy and permitted the developers to take steps to acq~re
the land. Most localities have--and most builders accept--unwritten rules against
integrated housing developments.
/,
Some housing programs have been stifled by the congress itself when they
appeared to foster open occupancy housing. The 1965 refusal to appropriate funds
for the rent supplement program is partly attributable to the fear that localities,
-- northern suburbs as well as southern towns, would be unable to deny access to
black families. The House Appropriations Committee re-inserted the requirement
of site approval by the local governing body or the existence of a workable
program (localities could veto all such projects by simply not having a workable
program) as the price of subsequent small annual appropriations.
These fiscal, status and racial factors result in suburban practices that
severely limit the supply of land for lower-priced housing. Pressing against this
limited supply has been a strong demand among the Well-to-do for larger and better
homes. The net effect has been a steady rise in land prices at an average rate of
10 to 15 per cent per year during the past decade. Increasing ground cost has a
multiplier effect upon the price of new houses: not only is it a larger item itself
-.in the development cost but builders tend to put more expensive houses on more
expensive sites. Suppose a builder uses a rule of thumb that the house price
Rep~inted from Housing In perspective:
Sclmssheim /119, Spring 1970.
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should be at least five times the site cost. If improved lots rise from $4,000
to $5,000, he will be inclined to construct homes intended for sale at $25,000,
rather than $20,000. When many builders do the same, incremental increases in land
costs mean large increases in the prices of new homes, putting them further from
the reach of low and moderate income families.
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SUBURBAN ZONING I.AWS UNDER ATTACK
Zoning laws that result in the exclusion of poor and working class families
from the affluent suburbs that ring the country's major cities are emerging as a
major focal point to efforts by government and private industry to improve housing
conditions. The laws are consequently coming under increasing attack in the courts
and elsewhere.
The head of the Nixon administration's 11 Operation Breakthrough"--the key
housing program which seeks to develop assemblyline construction techniques--says
the program cannot succeed unless great quantities of suburban land are opened up
for apartment buildings.
Harold B. Finger, assistant secretary of the Department of Housing and Urban
Development (HUD), said in an interview that only in that way could a market be
created that is large enough to induce private corporations to invest in factories
to turn out prefabricated parts for housing, The central cities are running out
of space, he explained.
Suburban towns--often "bedrooms 11 for com.."D.uters who work in the cities-usually adopt zoning to preserve a certain style of life, to keep taxes down, to
protect and perpetuate com.~unities of spacious, single family homes surrounded in
some cases by vast, sweeping lawns.
The "snob zoningn ordinances, as they are called by their opponents, may
require that each lot be a minimum of one, two, three or four acres in size. Or
the laws may permit small lots, but ban apartment houses.
The result is to make housing in those towns too expensive for families of
low and moderate incomes. Some city planners and civil rights groups see in-this
a disguise for racial discrimination.
An examination of the problem around the nation by the New York Times has
shown that the decay and congestion of the central cities and the inaccessibility
of much suburban land close to blue-collar jobs have prodU:Ced enormous pressures and
bitter fights over zoning in such diverse places as Union City, Calif., a small
town with a·Mexican-American population, and Philadelphia, Pa., where whites have
blocked public housing in their neighborhoods.
Among the main developments are the following: HUD plans to give first
priority in sewer, water and open space grants to towns that relax their zoning
laws. If that fails, Finger siad, he favors cutting off HUD aid to communities that
keep out apartment houses.
A bipartisan bill mandating this harsher penalty has been-filed in the Senate
by Sens. Jacob K. Javits of New York and Hugh Scott of Pennsylvania, Republicans,
and Philip A. Hart of Michigan, a Democrat.
A least four constitutional challenges of restrictive zoning are currently
in federal courts. Last week, the National Association for the Advancement of
Colored People announced the preparation of a fifth legal action as the start of
a nationwide drive.
A federal court ordered the Chicago Housing Authority last summer to build
75 per cent of its new low income apartments in white neighborhoods.
R"'r1rinted from the Minneapolis Tribune Sunday, December 14, 1969,
Times Service

New York
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The Massachusetts Legislature recently enacted a law creating a state committee
empowered to overrule local zoning upon appeal by a nonprofit or limited-profit
developer.
Builders, also looking for space, arejoining with civil rights groups in
seeking ways to break down the zoning.
"State and city action can remedy the effects of unduly restrictive local
zoning regulations," Geroge Romney, secretary of HUD, aaid in a recent speech.
"All too generally, these exclusionary practices foster and perpetuate artifically
isolated enclaves, distort the natural and needed balanced development of metropolitan areas _and prevent the efficient and effective use of land."
Some civil rights lawyers think their cases will reach the Supreme Court and
may result in a landmark decision as important as the 1954 school desegregation
ruling, Brown vs. Board of Education.
New York's Regional Plan Association has estimated that a family earning less
than $15,000 a year could not afford to live in most suburbs around New York City,
which means that nearly 90 percent of the metropolitan area's population does not
have access to most of the region's land.
Simultaneously, the blue collar jobs are moving away from the low-income
people who need them, and who are locked in.the central cities, the planners contend~
A census bureau study found, for example, that from 1952 to 1966, the entire New
York region gained 888,000 jobs, of which only 111,000 were in the city.
The New York State Urban development Corporation has the power to ignore
local zoni~g ordinances, condemn property and build new structures. It is the
only such public corporatiott in the country, and Finger, of Rud, remarked, "We'd
like to see that kind of organizati':ln in more places."
Nevertheless, Richard F. Bellman and other civil rights lawyers are putting
their chips on a Supreme Court decision in 1926--Euclid, Ohio V. Ambler Realty
Co.--in which the court upheld the town's right to zone out industry, but also
concluded:
11
It is not meant by this, however, to exclude the possibility of cases where
the general public interest would so far outweigh the interest of the municipality would not be allowed to stand in the way."
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BUILDING CODES AND HOUSING COSTS
The home-building industry remains in the horse-and-buggy stage of development,
unable yet to mass-produce the housing equivalent of a Model-A Ford. Among reasons
for this are the separate, conflicting, restrictive, costly building codes at
the local level. The National Commission on Urban Problems found it would cost
an additional $2,500 for each home if one manufacturer were to produce a standard
unit that would meet all the code requirements in his six-state operating area.
The obvious answer to this part of the problem is to standardize building
codes at least within each state and prefereably on-. a national basis. Minnesota
is moving tn that direction. The state is expected to adopt soon a uniform code
for all state buildings. And Alderman Curtin has introduced a similar code for
Minneapolis. The code, patterned after one of four national models already has been
enacted by all but Robbinsdale among the Minneapolis suburbs and by many other
municipalities in the state.
But statewide uniformity is far from a fact. Gov. LeVander's administration
has found that there are 100 separate building codes in the state--pointing up
the need for legislative action to attin uniform requirements. St. Paul continues
to maintain a separate code. If Minneapolis adopts the uniform building code,
it still will need to enact uniform electrical, heating, plumbing and elevator codes.
And procedures should be established in each municipality to insure that the uniform
codes are updated annually.
Moreoever, the adoption of uniform building codes is but one of many steps
considered necessary by the urban problems commission and by HUD Secretary Romney's
"Operation Breakthrough" to expand the housing supply. Local and state governments
also need to relax restrictive zoning codes, determine housing needs, identify
available land, locate sources of financing and encourage improvement in housing
production methods.
A significant advance on one front came last week in the agreement between
three craft unions and Pemtom, Inc., of Bloomington for the use of unskilled labor
in home-building factories. This will enable Pemtom to build experimental lowcost housing if it receives a federal contract under Operation Breakthrough.
There is much more to be done at the local and state level, and then such steps
are not liekly to provide much immediate housing as long as interest rates are
so high. What is important, however, is that progress seems to be coming in a
field notable for lack of change,

Reprinted from the Minneapolis Tribune (date unknown)
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TOWAI"'ID A WORKABLE HOUSING POLICY
by
Morton J. Schussheim
By some measures the nation has unquestionably made advances in housing quality
over the past thirty years. Outside of rural areas, a large preponderance of
families (over 90 per cent) have private toilets, hot and cold running water, and
weatherproof structures. Almost two-thirds of all households are homeowners.
Housing is a major form of saving and capital investment for the society at large
and for many individual families.
But these indicators do not tell the whole story. First, they do not reveal
the wide disparities in the quality of public services obtainable in one locality
compared with another--disparities in education, recreation and transportation
services, for example, that accentuate the disparities in private income. A society
that puts a premium on equality of opportunity would probably do the reverse-i.e., provide compensatory levels of public services in the poorer districts or
localities. Certainly it would not tie the quality of schools and other public
services primarily to the value of real property within each local jurisdiction!
It is a concern with such questions that has prompted·. the Advisory Commission on
Intergovernmental Relations to recommend that the state government take over from
their localities substantially all costs of education, while the federal government
would absorb all state and local welfare costs.
Second, we cannot be complacent about the ways in which new housing is financed
and produced. If we are to meet the tremendous housing needs of the next thirty
years, we must develop the means to produce and market on a larger scale and at
lower unit costs. Much could be done with existing production techniques and
know-how adapatable from other industries. The difficulties appear to be in assembling large tracts of suitably located land; overcoming institutional obstacles in
zoning, building codes, and proerty taxation; and not least, making a market by
public underwriting of private demand in the early years of development.
Mr. Romeny 's Operation Breakthrough will be confronted by these issues. Sooner
or later, we must be prepared to reverse old American traditions and assume public
responsibility for the ·taking of private vacant land in locations designated for
new, large scale developments. Up to now, public support for eminent domain has
only been obtainable in connection with highways or other public facilities and
slum clearance. In the interests of natural resource conservation as well as
meeting the shelter requirements of a growing population, we shall have to turn to
public land acquisition. Proposals for land banks, state-planned new towns,
and similar recommendations have come from the Presidential task force headed by
industrialist Edgar Kaiser and are bing made by other responsible business groups
as well as professional land economists.
Third, we are groping toward policies which will conserve the existing inventory of neighborfioods and housing and assure that they remain viable so long as
they are needed for occupancy. The problem is most difficult in racially-changing
or all black neighborhoods, when mortgage lenders, proerty insurers, and competent
owners and managers decide to pull out. The idea of community ownership by the
resident families is being advanced by mayors' task forces as well as exponents
of black power. With incentives for efficient operations and trained management,
such experiments may prove themselves. Certainly they are worth a try. But there
are risks: that the individual family will be put under undue pressure to buy
Reprinted from Housing In Perspective:
Schussheim #19, Spring 1970.

The Public Interest.

By Morton J.

I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

into the old neighborhood; that such efforts will offer the white community the
excuse to oppose open occupancy on the grov.nds that "the blacks now have their
neighborhoods."
In any case, the existing housing supply represents a tremendous investment
that cannot be replaced in less than a generation. Yet many neighborhoods seem
susceptible to a peculiarly American syndrome: high mobility. Moving up the status
ladder or just moving away is an old habit in this country. Now, mobility is probably not something one should tinker with, for it is the process by which men
exercise freedom of choice and strive for personal advancement. But we pay a socail
cost for rapid turnover in a number of ways, includi~g accelerated neighborhood
deterioration. So without trying to slow the process, we should be prepared to
support neighborhood civid institutions, neighborhood city halls, and the like
which will tend to preserve the continuity of neighborhoods. Public facilities
will need to be modernized and municipal housekeeping and safekeeping services
maintained.
In the past, federal programs tended to focus on neighborhoods that were already in bad shape. More recent programs offer aid for the conservation of essentially sound districts. The 1968 Neighborhood Development Program (NDP), for
example, is particularly applicable to areas that are basically sound. The NDP
is a variation of urban renewal which encourages spot clearance, street improvements
and lighting, housing rehabilitation and similar changes that can be effected in
relatively short time periods.· Programs like'this do not produce dramatic transformations. But they are essential to prevent excessive deterioration of middleaged neighborhoods.

***
Can we do better in housing? There is little doubt that we can. Many of
the governmental tools are on the books, others have reached the stage of detailed
proposals. The experience of the postwar years in housing and community development
holds valuable lessons for those responsible for·formulating and executing housing
policies. What we now know is that there is no single grand solution for housing.
What we are coming to realize is that housing gains depend upon the growth and distribution of the nations~ income--the demand side; and, on the supply side, upon
changes not only inhousing production methods but in the institutions of local
government, the land market, and race relations.
Ultimately, however, it depends on what we want to do. President Kennedy's
first message on housing placed final responsibility on us when he said, "Our
communities are what we make them."
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DISPENSING THE FEDERAL DOLLAR:
PRIORITY FOR CONMUNITIES BUILDING LOW & MODERATE INCOME HOUSING
Communities providing housing for families of low and moderate income are
b~ing given priority in the scramble for federal urban renewal and housing funds,
says Housing Secretary George W. Romney.
However, Romney said, the Department of Housing and Urban Development has
rejected a presidential task force suggestions that federal funds be withheld
from communities which do not make housing available to lower-income families.
He told the Senate Equal Educational Opportunity Committee Wenesday that
screening of applicants may accomplish the goal set by the task force.
"Most HUD grant programs have far more applications for grants than can be
accommodated with federal funds," he said. Selection procedures in effect for
some programs and being developed for others take into account local efforts to
meet housing needs, he added.
"As an example, applications for new community loan guarantees are evaluated,
in part, on the basis of the appropriate balance of housing opportunities for low
and moderate-income families and assurance of nondiscrimination in housing,"
Romney said.
The Senate panel is probing school integration and such related issues as
segregated housing. Some members contend--as does Romney--that housing and school
segregation ~re linked closely.
Romney agreed the federal government, particularly the Federal Housing Administraticn., is partly responsible for segregated housing patterns common to most
of the con try.

Reprinted from the Minneapolis Star, Thursday, August 27, 1970.
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BUSINESS--BACKED REHABILITATION OF SLUMS:
AN EXPERIMENT BY PRIVA'I'E ENTERPRISE
by
James P. Gatlnori
The Molloy family's days of slum housing are over. The Mollys benefited from
a business-backed attack on slum housing that is succeeding where many similar
effrts have flopped. The key to the success of this Pittsburgh venture is a blend
of business efficiency and toughness, social conscience, help from the Federal
Government and constant effort to build rapport with the black community. In the
white-dominated construction industry, the project has a 90% black work force and
blacks help set policy.
The slum renovator, Allegheny Housing Rehabilitation Corp., is out to prove
that slum rehabilitation can work. Known as Abreo and supported by 40 Pittsburgh
corporations, the three-year-old company expects to post its first profit this
fiscal year--two years ahead of schedule. In the year ending next March 31, the
company will build 100 new units and rehabilitate 700 houses, up from only 22 two
years earlier.
Visiting Pj.ttsburgh
Rehabilitation is urgent. Housing authorities estimate there are more than
five million deteriorating but salvagable homes in aging city cores. A workable
rehabilitation system could greatly alleviate urban decay.
Abreo may become a model for projects in other cities. The Pittsburgh project
·avoids the usual pitfalls. Unlike many business-sponsered programs, it doesn't
seek to de,elop markets for assorted construction products. Yet it has the business
methods and financial backing that sometimes elude nonprofit projects.
An Approach That Flopped
. When word spread that Abreo wanted a particular slum property, the owner
demanded $99-,..000 for the parcel of 18 units. This far exceeded the fair price and
would have made rehabilitation uneconomic. Abreo hired a broker as a straw buyer
and acquired the property for $55,000.
Hard Bargains
Abreo says it rarely uses a straw buyer, but it never throws away money. "we
drive a very hard bargain in purchasing," says Ralph Falbo, Ahrco' s 33 year-old
financial vice president. Before joining Abreo, he was an accountant with Arthur
Andersen & Co.
Ahrco's financial angels, which include U.S. Steel, Alcoa, Gulf Oil, Westinghouse Electric and Koppers Co., have bought $2.5 million of the company's debentures
and common stock to provide working capital. Ahrco directors are executives of
the sponsoring companies, but a-racially integrated 25-man professional management
staff runs the operation. Mr. Springer., the president., is a former Federal Housing
Administration official.
Abreo buyers scour the city's squalid inner city ghetto daily to find suitable
proerties for rehabilitation. The typical property is a vacant, vandalized but
structurally sound row house or multiple-family dwelling. Concentrating on vacant
properties reduces tenant dislocation problems. Vandalized properties are often
ba'!"gains
Excerpted from the Wall Street Journal, September 3, 1970.
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Abreo tries to concentrate its impact by rehabilitating many properties in a
limited area. "This is what gives you total upgrading of a neighborhood," says
Mr. Springer. "It doesn't do much good to go in and rehabilitate some properties,
leave others untouched and leave vacant lots full of junk." Lately, Abreo has decided
the upgrading concept requires some new construction as well as rehabilitation.
The company currently plans to erect 70 factory-built, steel-frame apartments on
vacant land within-one of its renewal projects.
.Ahrco's rebuilding uses mainly old-fashioned hammer and nail techniques rather
than new methods. But Mr. Springer did intvoduce a new spray-on acrylic plaster
system. This cuts rehabilitation costs by 15% and halves rehabilitation time,
the official adds.
Sponsoring corporations agreed at the outset that Ahrco wouldn't favor their
products. In fact, though Westinghouse Electric and Alcoa are sponsers, Ahrco
uses General Electric's Hotpoint appliances and Reynolds Metals' aluminum window
frames.
Federal Help
Rehabilitation costs average $8,500 per unit. Property acquisition, interest
and other items bring the total cost to an average of $15,000 a unit. Abreo relies
on Federal housing subsidies. It arranges for mortgage funds at 1% to 3% annual
interest rates; the Government makes up the difference between those low rates and
the going mortgage rates.
The interest subsidies, coupled with Federal rent supplements hold down costs
to tenants. The 11-member Molloy family pays $139 a month (welfare funds pay $105
of this and the Federal rent supplement program pays the rest.) Rer.t at the old
Molloy row house was $70 a month, all paid from welfare funds. About a fifth of
Ahrco's tenants have incomes low enough to qualify for Government rent supplements;
the tenant pays 25% of his income for rent and the Federal Government picks up
the balance.
Ahrco usually sells its properties to non-profft sponsoro like churches or
community groups. With rental income, the new sponsor makes payments on the mortgage.
Ahrco tries to set the sale price so that it makes a small profit on its rehabilitation. Wtih constant turnover, the company doesn't expect to need more money from
its sponsors than the $2.5 million already subscribed.
Besides upgrading housing, Abreo aims to create high-paying construction jobs
for black workers, as well as opportunities for black subcontractors. The largely
black work force doubled to 268 in the last fiscal year from 135 the previous year
Another 100 workers will be added this year.
Becoming an Electrician
Typically, Roger Ward a year ago was earning only $1.50 an hour as a nonunion
electrician's helper. Today the 26 year old Negro draws $7.36 an hour as an electrician for an Ahrco subcontractor. "I like the money," says this slender man of few
words as he wires a circuit breaker box in a dark, damp-walled basement.
Providing such opportunities, of course, benefits Ahrco's relations with
ghetto residents. Keeping a good relationship is essential to Ahrco's success,
and the company works hard at it. lvnen the militant Black·Construction Coalition
last year shut down nearly all Pittsburgh construction sites with pickets and mass
marchesj it let Ahrco's work continue uninterrupted. The coalition seeks to remove
the harriers that have long kept many Negroes out of lucrative construction jobs.
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Six black community representatives sit on Ahrco's 18-man policy setting
executive committee. i!Time and time again, the black members have reminded us
that their lives have been a string of broken promises," says H. Edgar Lore,
chairman of the Abreo board and executive vice president of Dravo Corp., a big
engineering and manufacturing company here. The black members have strongly influenced executive committee decision, he adds. Mr.Lore contends that black representation is "absolutely essential" to the success of any slum rehabilitation project.
Adds Milton A. Washington, Ahrco's black vice president for administration: "You
must show you've got black guys not only as Indians but as chiefs, too."
Though Ahrco expects its revenue will soar to $9 million this year from only
$550,000 in fiscal 1969, its relationships with blacks retain the flexibility
of a small organization. Mr. Springer, the Abreo president, recalls a black youth
brought to court for stealing pipe from a house the company was rehabilitating.
"He aaid he'd like to pay us back. Se we told him we'd give him a chance to do
that," says the executive. "Then we hire him. Now he's working out just fine."
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SOME REALITIES ABOUT HEALTH CA..~E
America

Ranks 18th among the nations
of the world in infant mortality
Ranks 17th in male longevity
Has 8-10 million school age children
needing psychiatric services

Reprinted fr.om an Audio Tape of Dr. John Knowles; Major Issues Besetting American
Medicine (Ford Hall Forum)
THE SOARING HEALTH BUDGET
In less than two decades, the nation's outlays for medical care increased
fivefold, to $63 billion in 1969. If the current rate of growth continues, they
will reach $200 billion by the early 1980's. Both inflation and rising demand
account for this extraordinary increase. Some 40 percent of the nation's health
bill is now paid by governm.ent--federal, state, and local--through health programs
for government employess, veterans, and servicemen and their dependentij, as well
as state and city hospitals and medicare and medicaid (right). Although the
growth of private health insurance provided by Blue Cross, Blue Shield, and commercial insurers has added to the demand for health services, these insurers together
pay only a third of the non-governmental portion of the nation's medical bill.
Individuals pay the other two-thirds out of their own pockets.
Private insurance has artificially stimulated the demand for hospital care
because it covers this phase of medical costs more liberally than others. As the
chart on tha far right shows, the biggest factor in rising health costs is the
growing use of increasingly expensive hospitals. [ charts on follo'{a[:i.ug page. ]
Reprinted from Fortune 11· Better·Care at Less Cost Without Miracles" by Edmund K.
Faltermayer. January,·1970 Vol.LXXI, No. 1.
HOSPITAL FEES IN CITY RISE 13%
Hospital CO:;}ts per· .patieut per day in the Minneapolis area have increased
13 percent for the year ending last June.
The costs--including room and board as well as other charges--averaged $93.81
per day in June, compared with $82.90 in June 1969.
The figures are from a survey by Minnesota Blue Cross, the state's larges~
hospital care insurer.
Room and board charges alone totaled $47.93 as of June 1970, and other hospital
charges (including drugs, operating-room fees, surgery and other services) averaged
$45.88 per day.
The figures are based on costs at "acute 1' care hospitals.
In the St. Paul area, the costs per patient per day increased more--about 15
percent. But the dollar total was slightly lower than Minneapolis: $85.40 in June
of this year, compared with $74.16 in June 1969.
In the Duluth area, the figures were $71.97 in June of this year and $67.29
in June 1969, for an increase of about 7 percent.
-Reprinted from the Hinneapolis Tribune, Wednesday, SepteJ11.ber 9, 19T).
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Re!Jrinted from Fortune "Better Care at Less Cost Without Miracles" by Edmund K.
Paltermayer. January, 1970, Vol. LXXI, No. 1.
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THE "HEALTHIEST NATION" MYTH
by
Abraham Ribicoff
There are serious and growing defects in American medicine. They range
from shameful efforts at prevention--in which the patient is partly at fault--too
a lack of manpower, equipment, 9 nd facilities, in which the patient's standpoint
this translates to a fear that he will not find a doctor in an emergency, that
he will receive inferior careJ and that his rights as a consumer will be ignored
by physicians and other health professionals. (A Harris poll showed that 64
per cent of the public--ne,arly seven of every ten people--believed that "most
doctors don't want you to bother them")
Those who can't find a doctor generally descend on already overburdened
hospital emergency rooms, with the result that only one-third of the people waiting
there for care are true emergency cases.
Those physicians we do have are distributed unevenly throughout the country
and not necessarily according to need. A 1965 survey of 1,500 cities and towns
in the upper Midwest showed that 1,000 had no doctor at all and 200 had only one.
Highly populated areas have their porblems as well. In Rochester, New York, the
Monroe County Medical Society receives thirty to fifty calls every day from people
looking for a doctor, accor~ing to Medical Society officials who testified during
my 1968 Senate hearings on health care.
Yet, this year alone, medical schools turned down 15,000 well-qualified
students who wanted places in freshman classes. There was only enough space
for 10,000. That is an involuntary rejection rate of three of every five applicants,
a loss thi£ country cannot afford. And medical schools face such severe financial
problems that forty-three of 107 in the U.S. received "financial distress" grants
from the government. At the same time, cutbacks in federal funds have limited
construction money to one of every four potential new medical schools this year.
The best the government's efforts for fiscal 1969 and 1970 will do is produce
--by 1975 at the earliest--another 1,600 physicians, an increase of slightly more
than one-half of 1 per cent in the current physician population. In the meantime,
as health. coverage expands, the demand for more doctors will automatically increase.
Unless the country is willing to provide significant incentives to correct the
poor geographic distribution of physicians 5 the situation can only worsen for
certain groups in the poP,ulation. The picture would be even darker were it not for
foreign medical graduates, who comprise 14 per cent of the nation's active physicians
and 28 per cent of its interns and residents.
Specialized hospital expertise also is distributed unevenly. Nor are hospital
medical practice standards in general what they should be. The scandal of pub__ _
licly owned hospitals has been well documented by young interns and residents,
forcing the Joint Commission on the Accreditation of Hospitals to strip some largecity hospitals of their already minimal levels of accreditation and to threaten
others with similar action. Also, physicians in voluntary, nonprofit hospitals
admit privately that they cut too many corners and t.'3ke too many chances with
the lives and safety of patients.
The poor have known for years that medical care was expensive, hard to get,
and uneven in quality. So has much of rural and small-town America. Now the
urban middle class, which must receive its care from the same poorly organized
Excerpted from the Saturday Review, "The 'Healthiest Nation' MYth" by Abraham
Rib'lcoff. August 22, 1970 Vol. LIII, No. 34.
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system, is learning all this, too. Although high costs have hit harder than
any other problem so far, the American middle calss is beiginning to understand
that poor organiaation also can result in death or disability.
Defenders of American medical care argu·e that the Swedish system, good
though it may seem, is not as cheap as it' appears: The Swedish citizen pays
20 per cent of his taxes--the highest in the world--for health. Even so, Sweden
still Devotes 1 per cent less of its gross National Product and $45 less per person
for health than does the United States.
If costs were any indication of quality, then American would be the healthiest
nation in recorded history •. t-lespend more money on health and medical care than
any other people in the world: $63-billion a year, 6.7 per cent of our Gross
National Product, $294 per person. No other country can match any of these
figures.
INFANT MORTALITY FIFTEEN COUNTRIES
Rank
1.
2. . . . . .
3. . . . . .
4 ••

5.
6.
7. •
8. . . . .
9.
10. . . . . .
11.
12. . . . .
13 ••
14. . . . . .
15.

Source:

Infant ~ortality per
· 1,000 l:irths;

Country
•• Sweden ••
• • • •Netherlands
• .Finland ••

. . . . . 12. 9
•• 13.ll

• 14.2
• 14.6

. . . . .Non.ray. • .

....
.....

• Japan.
• • • • • Denmark.
.Switzerland.
•• New Zealand
. Australia. •
• • • • • Britain ••
• • .France. • •
• East Germany.
• • • Canada. • •
• • • United States.
• • West Germany • •

. 15.0
• . 15. 8
• • • • • 17. 5
• 18.0
. • 18. 3
. . . . . . . 18. 8

•••
•
• •
•

20.6
21.2
22 .o
22.1
22.8

U.N., U.S. Dept. of Health, Education and Welfare

But a dozen nations, each of which spends less per country and per person,
can match us and do a better job of preventing infant deaths. Twelve nations
also have a lower maternal mortality rate. In seventeen countries, men live
longer than in the United States. Women have a better chance of surviving in
ten other countries. And the percentage of men who sill die between the ages
of forty and fifty is less in seventeen other nations. Obviously, we are not
the healthiest nation in the world. We are not even close. Personal habits,
life-styles, education, incomes, genetics, and physical and social environment
have combined, along with medical care deficiencies, to produce the data that
destroy this myth.
Medical care may play only a secondary role in these world rankings (although
the countries that come out on top, such as Sweden, also have good and inexpensive
medical care). Public health officials often contend they could do more for the
nation's health by getting rid of the slums and ending pollution than by making
sure eveybody has a thorough physical exam once a year. Early death, they say,
seems related more to income and life-style than to medical care. And although
infant mortality occurs mostly among poor blacks, who often do not see a doctor,
a r.ecent California study found t_hat whites with regular medical care do not have
that state's lowest infant death rate.
Japanese-Americans do. In fact, they
outrank whites on every index of good health.
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But none of these considerations should obscure or minimize the point that
when most Americans speak of health they mean medical care, because that is what
the $63 billion is supposed to buy. Nor can we minimize the fact that health
costs continue to 'rise out of proportion to other prices, and that few signs of
relief are visible on the manpower horizon. Just five years ago the national
health bill was a fraction of today's $63 billion figure--$37 billion. Rough
estimates predict that it will reach $100 billion in the early 1980s.
If current trends continue- the major share of that increase--47 per cent in
the past--will be due to rising prices caused by inflation, technology, longoverdue wage increases for hospital employees from nurses to kitchen workers, and
just plain higher charges. Thirty-five per cent will come from more services
proved per person, and 18 per cent from population increases. Hospital charges,
which doubled between 1956 and 1966, already have gone up another 50 per cent
in the last three years. Doctrs' fees during the 1960s rose twice as fast as
the general cost of living, with the biggest boost coming since the advent of
l1edica1;e.
This, then, is where we stand today: high costs, not enough doctors, nurses,
or other health professionals, too many people receiving poor care or no care
at all, inadequate health insurance, and most medical care organized and operated
in a manner that rewards inefficiencies and perpetuates inequities.
Thus, when one large metropolitan hospital recently gave medical examinations
in a ghetto junior high school, 20 per cent of the students were found to have
hearing and zight problems. Because nobody had ever examined them before, many
had spent half their public school lives in schools for the retarded.
The sGme type of problem shows up again when eye examinations are given
suburban children. The National Center for Health Statistics estimated that in 1967
nearly half the people in this country had at least one chronic disease or impairment.
Why should these conditions exist?
of collapse for so many Americans?

Why should ·medical care be on the verge ,

One compelling reason was contained in a letter last fall from the Department of Health, Education and Welfare. I had asked how each of the twenty-four
departments and agencies that spend the government's $20.6 billion health budget
contributed to the formulation and implementation of the national health policy.
With refreshing candor, HEW answered: "Up to and in-luding the present there
has never been a formulation of national health policy as such. In addition,
no specific mechanism has been set up to carry out this function."
That in itself is an intolerable situation. If there is 110 policy, there
can be no goals, If there are no goals, there can be no strategies. This is
what we have today, and the result is that medical care, instead of being a public
responsibility, is a private business. It is operated more for the convenience of
_.its practitioners than according to the needs of the sick.
Washington's $20.6 billion health
States spends on health. - Clearly, the
responsibility to spend its money as a
izationj and efficiency in addition to
insurance.

budget is one-third the money the United
government has both the potential and the
lever for impravements in manpower, organwhatever action is taken on national health
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THE PHYSICIAN AND HEALTH CARE
by
Dan Cordtz
When Dr. Sidney Lee, Associate dean for hospj_tal programs at Harvard Medical
School, is asked what is wrong with American medicine, he has a prompt and characteristically blunt answer: "Doctors!". He 11as a good point. The nation's 313,000
active physicians are quite prop~rly the main target for the critics of the healthcare system. The doctors created the system. They run it. And they are the
most formidable obstacle to its improvement. It is the doctor who decides which
patients will be treated~ where, under what conditions, and for what fee; who
will enter the hospital, for what therapy, and for how long; what drugs will be
purchased and in what quantities. The U.S. alone among the world's developed
countries has given the medical fraternity such freedom. The profession not only
can, but should, be held accountable for the way it uses its power.
The geographical distribution is extremely uneven. In New York State, by
the end of 1967, there were 200 physicians caring for each 100,000 residents.
At the other end of the scale, Mississippi had but 69. Even within the most favored
states, extreme distortions are common. Private physicians are as hard to find
in some neighborhoods of New York City as in backward rural counties of the South.
In general, doctors are plentiful only in the suburbs and in prosperous middlesized cities; they are scarce in parts of large metropolitan centers, and in rural
areas.
The Health Manp_ower Commission declared that "if additional personnel are
employed in the present manner and within the present patterns and 'systems' of
medical care, they will not avert, or perhaps even alleviate, the crisis. Unless
we improve the system through which health care is provided, care will continue
to become less satisfactory."
Where the System Fails
The most glar1ng shortcoming of the system is the unavailability of care to
the poor, the isolated, and members of minority groups. A modest start is being
made to deal with the deficiency through the OEO's fifty health centers, which
group doctors, dentists, and supporting people in areas that formerly lacked
any facilities or were dependent on hospital out-patient departments.
Similar clinics have been started under private sponsorship or by individual
doctors.
But ••• staffing is a serious obstacle. Government health officials and others
are now looking closely at the lessons learned in Vietnam, where physicians have
been removed from the front lines. They remain at secure, ~ell-equipped rear
bases, and the wounded--after emergency first aid by medical corpsmen--are quickly
taken back by helicopter. Investment of money in transportation between rural
backwaters and strategically located large hospitals would have many clear advantages over construction and operation of understaffed makeshift medical centers.
"Most small towns without doctors won't get them no matter what, 11 insists Dr.
Richard S. Wilbur, assistnat executive vice president of the A.M.A. "The rural
general practioner in many areas is unsupportable and we shouldn't even try."
Others sympathetic to Dr. Geiger's aims are not sure that his should be
the only approach. "We might be on the wrong track with those clinics, r.i warns
Dr. Charles E. Lewis of Harvard's Center for Community Health and Medical Care.
Ex:.:erpted from Fortune "Change Begins in the Doctor's Office" by Dan Cordtz.
January, 1970 Vol. LXXI, No. 1
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"They might just turn into replicas of outpatient hospital clinics. It's like
~~ying to fight this year's war with last year's weapons. And the costs of operation are phenomenal." Dr. Lewis argues for primary-care units in shopping
centers and other areas where people congregate, many of them to be staffed by
local peop1e_ trained in taking information. The data could be fed into central
diagnostic computers thac wou1d indicate whether the case seemed serious enough
to warrant examination by a doctor.
The poor and the isolated are by no means the only ones dismayed and discon-.-.
tented by the way medical care is now being distribQted. Anger about medica1 costs
and the inconvenience and impersonality of care is spreading among the majority
of middle-class Americans. Givan the fact that the shortage of doctors is going
to continue,tthe medical profession must find ways to improve its productivity.
Most critics have centered their attention on three potentially fruitful ways
to accomplish this: more extensive use of professionals who are not M.D.'s
ov.pnns:ton of group practice, and broad-scale application of computer systems and
-0ther new technologies.
Splitting up the job
"Health-care teams" offer the brightest opportunity for improvement of
productivity. At present, because of the wide gap between their education and
.. that- of others in tha medical field, doctors routinely perform many tasks that
. 4re beneath their level of competence. Many of them could be handled better by
persons trained less broadly but more intensively. If large numbers of such functional spee:1..alis ts were available, physicians could work largely as tec1-m leaders-keeping for themselves only the duties demanding the highest skills. Other members
of the team, working independently or under the supervision of doctors, would be
assigned responsi~ility commensurate with their education and training.
The mechanics of this eminently sensible idea are difficult to work out. What
is required first of all is a detailed analysis of all the duties involved in
caring for various types of patients. These must be evaluated in terms of their
critical nature, and the kind and degree of skill required to carry out each.
They must be divided up in some-rational way. Then educational and training
programs must be d~signed, and candidates recruited by the attractions of good
salaries and opportunities for advancement. Doctors must be persuaded to use
such assistants fully. (The history of physician-nurse relationships is not
encouraging on this point.) Finally, and perhaps most difficult of all, medical
licensing laws must be changed, and common standards established across the country.
Ultimately, however, the future of the health-care team concept will depend
on the willingness of doctors to accept and utilize paramedical personnel.
Statistics suggest that there is lots of room for improvement. This country
ranks fourteenth in infant mortality twelfth in maternal mortality, and eighteenth
in male life expectancy- The Health Manpower Commission found it "startling"
that "despite the advancess in medical science and the greater use of health services, there has been a barely perceptible increase in life expectancy in the
United States since 1954. For the male population, life expectancies have actually
declined in some age brackets."
That uninspiring record is partly explained by the fact that there is a wide
gap between the figures for the poor and minority groups in this country and the
rest of the population. If the poor are screened out (and one wonders why they
should be), our ranking among nations moves up substantially.
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If the needed changes are to come, doctors will have to encourage and support
them. Too often in the past they have fought against alterations in the system
that they made, belong to, and run. The A.M.A. mouuted the costliest lobbying
effort in history against medicare--not because it saw the weaknesses in it that
have lately come to light, but because of fear of any change. Still, though once
medicare was inevitable, the doctors managed to relax and enjoy it. Just before
the medicare bill was enacted, according to one expert researcher in the field,
only 38 percent of New York State's M.D.'s favored it. After the program had
been in operation for six months. 81 percent of them said that they approved.
Such adaptability offers encouragement when future changes are considered.
Change has to come. If they want to guide its direction, physicians must
quickly begin to supply some leadership. As. Dr. Knowles warns, "If we want to
keep our profession free, we have to control ourselves, and act in the public
interest."
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THE CASE FOR NATIONAL HEALTH INSURANCE
by
Rashi Fein
In general, the medical care delivery and payment system is based on a phi.l.ocophy--that medical care is a private matter: Providers of care have the right
to select the individuals to whom they render care, and the consumer has the
responsibility to pay for the care he seeks. Government is only a "court of last
resort." It intervenes when help is sorely needed and, generally, cnly when
the normal market has demonstrated its inadequacy. In recent years, such help
has become increasingly necessary, as evidenced by two major medical care financing
programs: Medicare and Medicaid. Yet, even Medicare and Medicaid can hardly be
considered adequate to meet the payment needs of the population they serve, let
alone of all those who need help.
In earlier years, there were many who felt that the payment for services
problem could be solved by voluntary health insurance. They drew an analogy to fire
or theft insurance, which protects the individual against a highcost catastrophe
with a very low probability of occurrence. Thus, if all individuals contributed
small amounts, protection would be available for the few who were hit by a disaster not of their own making. Health insurance, however, turned out to be different.
The probabilities were not so low (and for, say, physicians' visits, were quite
high); some events against which protection was sought did not have catastrophic
. monetary- consequences (again physic~ns' visits, for example); and utilization of
oervices and therefore of coverage was controlled to some extent by the individual
and to a large extent by the provider, making the probabilities in part dependent
on whether the individual had coverage. Consequently, voluntary health insurance
came to look more and more like a budgeting system for health expenditures rather
than insurance.
Nevertheless voluntary health insurance is an important mechanism for payment
for medical services. At the end of 1968, 77 per cent of the civilian population
had some protection against hospital costs; 75 per cent were to some extent protected
against surgical costs; and 65 per cent had some coverage of in-hospital physician
visits. Only 43 per cent, however, had some protection against the costs of
physician office and home visits. Moreover, although almost 88 per cent of the
$12.9 billion paid by Americans to private health insurance organizations in
1968 was paid out_in claims o~ benefits, private insurance met only 36 per cent
of total consumer expenditures and only 23 per cent of national (including government) expenditures-for personal health care. Despite failure to provide comprehensive coverage for all types of services, this limited protection was expensive,
especially for families with modest incomes.
The problem of .financing insurance coverage is becomg more severe. Further,
many individuals who need financial protection are viewed as "uninsurable," since
their medical conditions make high expenditures predictable. Inclusion of "highrisk" persons with other subscribers means higher premiums; excluding them leaves
those who are most vulnerable to fend for themsleves.
The remaining difficulty with voluntary private insurance is that, as struc~
tured, it offers little incentive toward economy and efficiency in provision of
health services, or toward substitution of less expensive services for more expensive ones. In medical care, a field controlled by professionals and one in
which the consumer often lacks knowledge, private health insurers have tended to
be nothing more than bill payers. _ They have watched prices rise, but have done
Excerpted from the Saturday Review, "The Case for National Health Insurance" by
Rashi Fein. August 22, 1970 Vol. LIII, No. 34.
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little to exert leverage on behalf of subscribers. Furthermore, insurance has
provided built-in incentives for use of high-cost hospital services rather than
ambulatory services. Given the traditions of the voluntary private health insurance
sector, it is doubtful that it could be a force toward rationalization of the
health care system. Voluntary private insurance cannot be considered as the
vehicle for financing medical care for the American people.
For these and other reasons, legislation has been introduced to create
a system of national health insurance. Other industrialized Western countries,
including West Germany, Great Britain, and Sweden, alrady have such a system.
However, wide differences of opinion exist as to the essential characteristics
national health insurance should have. How should government raise the money
required? Should the system be voluntary or compulsory? What services should
be covered? What should be the role of the private insurance sector? Hotv should
providers of services. be paid? Most importantly, should national health insurance
represent only a funding mechanism, or should it be considered a force for change
in the health delivery system itself?
A number of financing mechanisms are possible. One approach would make
funds available from general revenues, which are derived in large measure from
the progressiue personal income tax. This approach, which thus far has limited
political support, would reflect the existing income tax structure. Persons with
more income would pay more; those with less would pay less (and a lower percentage
of their income). In determining the tax due, account would be taken--as it is now
in calculation of the personal income tax of size of family and other considerations.
Desirable as it is, a comprehensive national health insurance program would be
costly. Unl2ss tax rates were increased, health insurance could be financed only
by cutting other programs and by allocating to it major portions of available
tax "dividends" from economic growth and the end of the war. Whether the American
public is prepared for a tax increase--even if that increase profides for essentially
free health care--is not clear.
The provision of free medical care at the expense of housing, education, and
antipoverty programs would represent a misallocation of resources. After all,
many Americans can and do pay for part of their medical care out of income. To
provide care without an increase in taxes would increase income available for nonmedical expenditures in the private sector and reduce revenues available for social
programs in the government sector. Such a policy would fail to meet the country's
needs. We should have a national health insurance program that pays through government for the costs of care; it is not desirable, however, that we be relieved
of private health expenditures by cutting other socially useful programs.
A second approach to financing the program is through Social Security, a
system through which Medicare (Part A, Hospital Insurance) is now financed.
In this approach Social Security taxes would be increased to pay for all or part
of the services consumed. Given national priorities, an increase in tax revenus
should be viewed as desirable. But traditionally the Social Security system
involves employee and employer contributions based on wages of the employee up
to a maximum wage level, without taking account of family size or other obligations.
Thus, the family earning $7,800 (the present wage base) is taxed the same amount
as is the single individual earning $7,800 or $78,000 or $780.000. The tax,
therefore, does not adequately reflect ability to pay.
Successive declines in personal income tax rates coupled with increases
in Social Security rates represent an unfortunate shift in American tax policy.
I see little reason to foster this development by financing a new--and expensive--
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national health program through this type of wage tax. We could, however 1 have
a much higher wage base and contributions from general =evenues as well as from
employer and employeee approaches that are supported by Michigan Congresswoman
Martha Griffiths and Committee for.National Health Insurance originally
organized by Walter Reuther. 'We could and should, also consider Social Security
tax rates that increase with income, and refunds to persons below certain income
. lines. It is possible t.o- design a more equitable financing system even while
exploiting the virtues and strenghts of the existing Social Security system.
Finally, theFe is a tax credit approach. That is, assitance would be given
in purchase of private insurance by an offset against taxes. The American Medical
Association and others have argues for this system with two important features:
The amount of:credit against taxes due would decline as the tax due increases, and
persons who would not benefit fully because their tax is too low would receive
the difference between the credit and tax due. Such a program is not a particu1arly
efficient approach, but in progrssivity and equity it can be made similar to a
general revenue, funding mechanism. Whether such a program is progressive enough
and offers sufficient assistance depends on the rates selected.
Apart from progressivity, it is difficult to evaluate a tax credit program
solely·•:as a financing mechanism, since many who favor it have coupled it with
proposals to minimize government involvement in standard-setting and regulation.
The deficiency of an approach that minimizes the possibility of change in the health
care d¢livery system should be apparent to all who are concerned with the size
of the1heaJ.th care bill and whether we are getting our money's worth. A tax
creditjscheoe need not freeze the delivery system, be private sector-oriented,
nor be(.permissive in nature. Yet, many proponents have cast it in that manner.
As a\risult, whatever one's views on tax credits in general, specific programs
now o'ffered--such as the AMA's --should be rejected as falling far short of national
needs•·
/

ponsideration of alternative financing mechanisms requires discussion of
quesitons of equity, efficienty of alternative administrative procedures, and
poss:iple impacts on other national programs. Such matters often are left to
techn;tcians and 11 experts 11 • The issues, however, are not only technical. They
invo~ve ideology and values. All of us should be participants in these debates.
/Provision of health insurance coverage for all the population would bring
substantial benefits to many persons. Such coerage, however, is not enough. In
the ~bsence of significant restructuring of the delivery system and of the method
by which providers are paid, one can easily envision further escalation of costs,
again demonstrating what we already know: that government cannot announce it
will pay for services and permit providers to fill in a blank check. The absence
of competition combined with traditions of the nonprofit sector strongly suggests
the need to stimulate and reward efficiency and provide incentives for reorganization. We have learned this lesson with Medicare and Medicaid.
In many ways this part of the problem will be the most difficult to solve.
The payment mechanism, even while meeting equity criteria, must recognize diverstiy
in tastes, in geography, inpopulation density, in health conditions. The tradition
of American medicine is permissive, encouraging physicians to practice where they
want, what they want, and for the people they want. Clearly, however, if national
health insurance is to be fully meaningful, government must assume a responsibility
for the health care of the population or delegate that resonsibility to organizations
such as medical schools, group practices, comIItt~nity hospitals, neighborhood health
centers. It will have to make certian that resources are available and that the
incividual can find his way into the medical care system.
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Opposition to national tealth insurance will come from various sources.
Some will suggest that, whatever its future merits, the nation is not yet prepared for it; that we must get rea<ly for the increase in demand the program would
bring; that we must first increase the supply of personnel and facilities and
rationalize and reorganize the system to achieve greater productivity. I submit
that if we choose ~o wait till we are better prepared, we will wait a very long
time. What after all, has the administration done, what is it proposing to do,
to increase resources and rationalize the system during the "waiting period"? Little
will happen to improve the situation, and we shall find ourselves no more ready
for national health insurance six years from now than we are today.
Finally--and this lies at the center of the debate--to say that we are not yet
ready to institute a national health program is to say that even today we cannot
deliver the medical care that Americans need. If that is the case, if the system
is unable to produce more services, ·shall we continue to ration the short supply
on the basis of income and ability to pay for hhe services? Is this the basis
on which medical care should be distributed? Should we not ration according to
medical need?
I believe that we should commit ourselves to the concept of a national health
insurance program and move forward to institute it as rapidly as it can be enacted.
·We must begin the debate. The submission of specific legislative proposals helps
to focus the debate. Important as it is to enact national health insurance as
rapidly as possible, it is also important that we not enter the political-bargaining
stage before we examine the issues. It is important that all of us increase our
understanding of the advantages and disadvantages of various options. Only
in this way will we who are not part of the legislative process or members of organizations with links to the process make an impact on the design of an equitable
program th&t protects medical costs and promotes development of a health care
system that meets the needs of our population.
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A MODEL MEDICAL CARE SYSTEM
By Robert S. Daniels, M.D.
This discussion leads to the formulation of a model medical care system.
This system emphasizes decentralized outreach, multiple servi.ces readily available,
and the use of th~ indigenous non-professional as the prime human resource of the
delivery system. Such a system might have a small multiple service center every
few blocks serving at most two to four thousand people. The indegenous personnel
would be trained to recosni2Q ~nd intervene constructively in common social,
psychological, and medical problems. They could also be alerted by an early
detection 9~stem which would inform them when certain common life stresses occur.
These life stresses are frequent precedents or precipitants for maladaptation.
Examined across the life span, such an early crisis detection system might include
birth, early socialization experiences, entry into school, pre-puberty, adolescence,
leaving school and/or entering the work force, marriage, children, the_ involutional
period, aging, and death. Each of these life events would activate the staff to
invite the involved person to participate or to make home visits to reach out and
offer service.
Examples of health functions which might be carried out in a decentralized
system include school health programs, inoculations, routine well baby and early
childhood care, mental health services, medical and dental screening services,
pre-and post-natal services, family planning atld counseling and simple emergency
services. Welfare, legal, vot.ational, and educational services of a similar sort
could be included in the capacities of such a small neighborhood services center.
Technical and professional personnel would be available for consultation,
supervision, education and the provision.of more complicated services as. necessary.
Their home base might be located in a center of several centers serving entire
communitit2s, for example, 25,000 to 50,000 people. The interrelation of these
parts might be fostered by an administrative structure which contained all of them.
A comm.unity not-for-profit corporation, with a combined elective and appointive
Board of Directors, would be the recipient ofppublic and private monies to organize
human services, particularly the welfare, social work, legal, education, and helath
services. They might operate some services, for example, the outreach system,
directly. Others they would obtain through affiliation or contract with existing
agencies, institutions, and individuals. For example, in the health area populations
who signed up would be covered by a capitation system paid in advance either through
public sources, through a combination of self-payment and public support, or entirely
through self-payment •. The health system would be organized at three levels of
vertical service. The first level, the outreach system, would include shared
health, education, add welfare services. The central health facility would be
a comprehensive neighborhood health center operated under contract by local practitioners~ a local community hospital, or a teaching hospital, or some combination of
these. The staff would support the outreach system, would provide appropriate
diagnostic and therapeutic services, and would educate the necessary health paraprofessional and technical indegenous staff. The third level of service would be
in a local hospital or hospitals with a close clinical service, staff, and education
al tie to the program. All of these services would be closely related physically,
functionally, and psychologically to education, welfare, legal, and other human
services.
The esEentials of this proposal are to create a system with the following
characteristics: 1) Human services will be oriented to client rather than professjon
sional need; 2) Combinations of deverse services, helath, education, welfare·,
.
Excerpted from Delivery Systems for Model Cities; New Concepts in Serving The
Urkm Community, Eddie N. Williams, Editor. The University of Chicago Center for
Policy Study and Center for Urban Studies. 1969, "Health: A Human Secvice Component.
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legal, and others will be available at a singel site; 3) Possibilities for
flexibility and change are built into the organizational mechanisms; 4) The system
maximizes local citizen responsibility and involvement; 5) For health a comprehensive
health program based on public and private financing through a capitation arrangement is envisioned; 6)·The vertical levels of health service organization include
and outreach system, a neghborhood health center, and close collaboration with
neighboring hospitals; 7) Maximum use will be made of newly trained indegenous
non-professionals in delivery service and in facilitating the client's movement
in the system; 8) Experimentation with delivering service through indegenous
people working in the outreach system will be crucial; 9) Many of the indegenous
employees will serve generalist functions and will not be co-opted into a particular
human service delivery system; 10) Greater emphasis will be placed on prevention
in all services at all levels; 11) Attempts will be made to devise an early
warning system to alrt the purveyors to an individual or family at high risk
of maladaptation; 12) Careful evaluation ~Till be a central feature of the program
so that questtons about quality and quantity of care, cost benefit analysis~ and
comparisons before and during the process will be possible.
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THE SCHOOLS vs. EDUCATION
John I. Goodlad
"The Schools are conspicuously ill-suited to .the needs of at least
30 per cent of their present clientele: the large numbers of children
from minority groups who live in harsh en~ironments; the tens of
thousands who suffer from crippling mental, physical, and emotional
handicaps; and a few whose rare gifts separate them sharply from
their peers. But the lack of ''fit" between school and client extends
into other realms until one is forced to ask whether our educational
system· serves even 50 per cent of its clientele in reasonably·
satisfying ways."
The years from 1957 to 1967 constituted the Education Decade for the United
States. It began with Sputnik and the charge to education to win the cold war;
it ended with a hot war and the growing realization that education is a long-term
answer to mankind's pr~blems and must not be confused with short-term social
?n&inecr~ng. The danser now is that we are becoming disillusioned with education,
without realizing that we are only beginning to try it.
During the Education Decade, the school years were extended upward and downward,
the school curriculcm was revised from top to bottom, the Elementary and
Secondary Education Act of 19.65 brought the federal government into education
as never before, tte schools became both a focal point for social protest and
a vehicle for social reform, and schooling joined politics and world affairs
as leading topics of social discourse. "Innovation" and "revolution" were
used intsr~hangeably in discussing the changes taking place in the sbhoois.
But the education scene today remains confusing. PuL on one pair of glasses
and the schools appear to be moving posthaste toward becoming centers of intense,
exciting learning, marked by concern for the individual. Put on another, and
they appear to be mired in tradition, insensitive to pressing social problems,
and inadequate to the demands of learning.
Where are the schools today? How widespread have the changes during the decade
since Sputnik? What kind of changes are needed in the 1970s, and what lies
ahead for the balance of the century?
While conducting studies of new approaches to school curricula during the €arly
1960s, I visited many schools and classrooms. Although the Education Decade·
was well underway, the reforms it espoused were not conspicuously present. Was
the sample of schools visited inadequate, or were proposed changes losing their
momentum before ~eaching their target? Several colleagues joined me in an
effort to probe more deeply as we visited some 260 kindergarten through thirdgrade classrooms in 100 schools clustered in or around the major cities of
thirteen , ·states.

Excerpted from Saturday Review, April 19, 1969. John.Goodlad is Dean of the
Graduate School of education at UCLA and director of research and development
at the Institute for Development of Educational Activities.
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If the most frequently discussed and recommended educational practices of
the Education Decade were already implemented, what would constitute a
checklist of expectations? The following would seem reasonable. First, teaching
would be characterized by efforts to determine where the student is at the outset
of instruction, to diagnose his attainments and problems, and to base subsequent
instruction on the resulta of this diagnosis. Second, learning would be directed
toward "learning how to learn", toward self-sustaining inquiry rather than the
memorization and resurgitation of facts. Third, this inquiry would carry the
student out of confining classrooms and into direct observation of physical and
human phenomena. Fourth, classrooms would be characterized by a wide variety
of learning materials - records, tapes, models, programmed materials, film
strips, pamphlets, and television - ·and would not be dominated by textbooks.
Fifth, attention to and concern for the individual differences would show through
clearly in assignments, class discussions, use of materials, grouping
practices, and evaluation. Sixth, teachers would understand ~nd use such learning
principles as reinforcement, motivation, and transfer of training. Seventh,
visitors would see vigorous, often heated, small and large group discussions,
with the teacher in the background rather than the forefront. Eighth, one would
find rather flexible school environments - marked by little attention to grade
levels - and extensive use of team-teaching activities involving groups of
teachers, older pupils, parents, and other presons in the teaching-learning
process. And, certainly, it would be reasonable to expect to find innovative
ways of dealing with special educational problems such as those presented by
environmentally handicapped children.
Although these expectations seemed reasonable at the outset of our visits to
schools, they did not constitute an accurate description of what we found.
We were unable to discern much attention to pupil needs, attainments, or
problems as a basis for beginning instruction, nor widespread provision for
individual opportunities to learn. Most classes were the same ground for all
students at approximately the same rate of speed. Teaching was predominantly
telling and ·questioning by the teacher, with children responding one by one
or occasionally in chorns. In all of this, the textbook was the most highly
visible instrument of learning and teaching. If records, tapes, films, film
strips, supplementary materials, and other aids to learning were in the schools
we visited, we rarely saw them. When amall groups of students worked together,
the activities engaged in by each group member were similar, and bore the
mark of the teacher's assignment and expectations. Rarely did we.find small
groups intensely in pursuit of knowledge; rarely did we find individual pupils
at work in self-sustaining inquiry. Popular innovation of the decade - nongrading, team teaching, 11 discovery" learning, and_ptogrammed instruction - were
talked about by teachers and principals alike but were rarely in evidence.
On a more general and impressionistic level, teachers and students did not appear
to be intensely involved in their work. Only occasionally did we encounter
a classroom aura of excitement, anticipation, and spontaneity; when we did,
it was almost invariably a· kinder gar ten class. This is not to say that
classroom inhabitants were uninvolved but rather to suggest that it may be
erroneous to assume that teaching and learning in the schools, reore than other
human enterprises, are characterized by excitement and enthusiasm. On the
positive side, however, the teachers we observed were warm and··supportive,
and not sadistic as some polemicists have pictured them to be.
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From the data, we were unable to differentiate practices in schools enrolling a
high proportion of disadvantaged or minority group children from practices
in other schools. Our descriptions of classrooms enrolling predominantly HexicanAmerican children, for example, were not distinguishable from our descriptions
in general. Nor were there marked differences in our respective descriptions
of classrooms in the inner city, on the fringe of··the urban environment, and
in suburbia.
It is dangerous to generalize about something as large, complex, and presumably
diverse as schooling in the United States, or even about the first four years
of it. As far as our sample of schools is concerned, however, we are forced
to conclude that much of the so-called educational reform movement has been
blunted on the classroom door.
Yet, the responsibility for this situation does not rest entirely with schoolteachers and principals. The elementary school were anything but the "palaces"
of an affluent society. In fact, they looked more like the artifacts of a
society that did not really care about its schools, a society that expressed
its disregard by creating schools less suited to human habitation than its
prisons. These artifacts reflect the strange notion that learning proceeds
best in groups of thirty, that teachers are not to converse with eacb. other,
that learning should be conducted under rather uncomfortable circumstances,
and that schools proceed best with their tasks when there is little or no
traffic with the outside world.
We had hoped to conduct sustained interviews with the teachers we observed, but
there were rarely quiet, attractive place&L.to confer. We held our interviews
on the run, or, more favorably, when we were able to have breakfast or dinner
together. These teachers wanted to talk about education: what "good" things
we had obsEorved elsewhere; what we thought about current innovations; whether
we had any suggestions for improving the teaching we had just observed; and on
and on. Interestingly, those with whom we talked had a rather favorable image
of what they were doing in the classroom; they thought they were individualizing
instruction, teaching inductively, and encouraging self-propelled learning.
Neither principals nor teachers were· able to articulate clearly just what they
thought to be most import~nt for their schools to accomplish. And neither group
was very clear on changes that should be effected in the near future.
Both our observations alone and those with teachers lead to several disquieting
conclusions. Public schooling probably is the only large-scale enterprise in
this country that does not provide for systematic up~ating of the skills and
abilities of its employees and for payment of the costs involved. Teachers are
on their own as far as their in-service education is concerned, in an environment
designed for 11 telling" others, yet one that is grossly ill-suited to intellectual
pursuits with peers. Teachers, we presume, can readily cast aside their old,
inappropriate ways and acquire markedly different ones through some process
of osmosis.
Sixteen or more years of schooling should educate teachers and others for selfrenewal - and this frequently is the case. But general failure to do so for
large numbers of people constitutes the greatest failure of our educational
system. In the colleges as well as in the lower schools,the processes and
fruits of human experience are so cut up in the curriculum and so obfuscated
by detail that cohesiveness, relationships and relevance are obscured.
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Another aspect of our educational malaise is that an enormous amount of energy
goes into merely maintaining the system. Studies have shown that administrators
favor teachers who maintain orderly classrooms,keep accurate records, and maintain
stable relations with parents and the community. Other studies reveal that
middle managers in the educational system, such as principals and supervisors,
tend to be recruited from among teachers who demonstrate these orderly
qualities. Because they are rewarded for maintaining the system, administrators
are not likely either to challenge it or to reward subordinates who do.
Just as teachers and principals appear to be uncertain as to what their schools
.are for, the communities they serve provide no clear sense of direction or
guidelines. There is evidence to suggest that parents are somewhat more
favorably disposed toward educational change than are teachers or school
administrators, but legions of educators who push at the forefront ·of innovative
practice stand ready to show their coll1Il1unity-inflicted scars. Many parents
are more interested in changes in the abstract or for someone else than in
changes involving their own children. Social change is a formidable enterprise
under the best of circumstances; schooling too often presents only_ the worst
of circumstances, with resistance being built into both the setting and the internal structure.
It should come as no surprise, then,,that comprehensive experiments in schooling
are the rarest of all educational phenomena. Small wonder that teachers
practice so little individualizing instruction, inductive teaching, non-grading,
team teaching, or other recently recommended practices. They have not seen them.
If teachers are to change, they must see models of what they are to change to;
they must practice under guidance the new behaviors called for in·the exemplary
models. If teachers are to change, the occupation itself must have built into
it the necessary provisions for self-renewal. The creation of these-conditions
is an important agenda item for the decade ahead.
Seers of bygone decades occasionally asked whether our schools have outlived
their usefulness - and we laughed. The question is no longer funny. (Beginning
quote excerpted here) Learning disabilities evidenced in the primary grades
often go undiagnosed, persisting throughout life and seriously limiting human
relations participation. Talents in music, art, and creative writing lie
largely outside the school's scope and are usually brought to frution in the
home where parents can afford to, or not at all where parents cannot. The
human models in these fields, so necessary to refinement of childhood talent,
are inaccessible to the school because of teacher certification restrictions
or sheer failure to recognize their powerful role in educating the young.
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THE PUBLIC EDUCATION BATTLEGROUND
Nathan Wright Jr.
The theme of Black Power speaks to the need to develop the nation's underdeveloped
human resources. The greatest untapped and undeveloped human aresources in the
nation are represented by the Negro community. The basic public responsibility
for the development of these latent resources now rests with the public schools.
It is clear that the task of fully developing Negro potential has not been
accomplished so far. Negroes have ~y far the highest proportion of school
dropouts, underachievers, unemployed and apparently unemployable of any ethnic
group for whom statistics are kept. Over the past several decades our public
schools, particularly those in our urban areas, have received increasing blame
for this situation. Indeed, much of the focus of our growing urban unrest has
been centered on the public schools, making the educational system in some
cities a veritable battleground of inter-group conflict.
In Chicago, the controversy, doubtless the most extensive in the nation, has
led to the aarly retirement of the highest paid school superintendent in the
land. In Boston, bitterness has deepened year by year, as a succession of seemingly petty decisions by those controlling the schools has been seen to hurl
contempt in the face of the Negro community. In New York some local people
inthe Negro community have demanded control of their local educational facilities.
The list could be extended to include unrest of varying levels of desperation
in practically every major urban school system in America. In our concern for
the growing conflicts with the schools, we must ask at least two basic questions:
What are the roots of the problem? Where can we go from here?
EDUCATION FOR ALL?
Those in a ghetto-like confinement in our central cities have complained more
and more since World War II .that they are being shortchanged in·the schools.
They cite the traditional statistics of the increased number of dropouts, the
low reading scores, the old facilities, the high teacher turnover rate, and the
high frequency of disciplinary problems, along with the growing sense of the
utter futility of. the educational enterprise as it relates to the needs of the
masses of the black poor who reside in our central cities.
These problems have been laid at the doorsteps of those who plan for Rnd administer
the public schools, and the administrators have not been wholly insensitive
to please for change and improvement. Everywhere in our urban schools we see
some combination of new teacher-parent relations, preschool training, tutorial
and remedial efforts,cultural enrichment experiments, curriculum revision, inservice training for teachers, back-to-school and workstudy projects, summer
study opportunities, Negro history teaching and foundation-sponsored programs
for the advancement of educational excellence. Yet as these programs (still
for the most part limited pilot projects) increase, dissatisfactions mount.
In spite of the unparalleled pouring of federal and foundation monies into new
endeavors and experimental approaches in our urban schools, the conflict with
the schools shows'little sign of abating.

Excerpted from Black Power and Urban Unrest. by Nathan Wright Jr.
Press; New York; 1967.

Hawthorn
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Mounting problems are inevitable because of widespread failure to recof?tlize
that the major problems of our urban schools are not basically rooted in the
life of the schools. Our major problems stem, in part at least, from the fact
that since World War II the economic and technological conditions under which
the schools must operate have radically changed. New or old answers to problems
which not longer exist lead exactly nowhere. Thus experimentation has inevitably
failed to end the conflicts in our urban schools. It is the altered circumstances
facing education with which we must deal if we are to resolve the mounting
difficulties.
Is there no end in view? ·Just what is the really troubling problem with our
gtetto people or with the schools? A brief look at the development of the unrest
in realtion to the history of education reveals several clues to the answer
to at least the latter question.
The disturbance over and dissatisfaction with our urban schools noticeably
increased after World War II. It was at this point that the impact of a warcreated technological change began to be felt inthe "back-to'normal" life of
the nation. This change was of the utmost significance to the role of education
in our society.
From the beginnings of our public school system throughout the nation, our
schools prepared young people to live within the framework of a mixed farm
and factory economy. The educational system was designed to fit people for
life and livelihood within the then prevailing economy. U~der such circumstances
every pupil did not need a high school education, nor could most hope for higher
eduation. The farms and factories needed hands with various levels of education,
and the educational system was constructed to feed people into the economy at
every level where they could be gainfully employed.
What happened after World War II was a radical shift toward a highly technological
economy. The young ~ropout with his minimum of education was no longer
economically useful. Being unemployed and now functionless, he became embarassingly visible and served as the source of new problems because he had no responsible
role in the nation's social and economic life. These youths included a preponderant proportion of Negroes.
Historically, Negroes have had the bottom-of-the-ladder jobs in the nation's
economic system. After World War II it seemed possible that Negroes might be
able at long last to move up the economic ladder and out of social and psychological isolation. At least this is the way things appeared for a brief period immediately preceding 1952 when Negro earnings came closer to those of whites than
at any other ascertainable point in the nation's life.
Following 1952, however, postwar carry-over jobs no longer needed in the
increasingly technological economy were eliminated, and Negroes were restricted
in the unionized trades. Meanwhile~ the urban schools continued to pr.epare
young Negro students, as well as whites, for a no longer prevailing economic
situation. This meant that Negroes still left school early, as in the past,
but now for jobs which no longer existed. White youngsters were prepared for
jobs which called for longer stays in school; and far larger proportions of
white young people found jobs in the lower echelon trades.
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Charges of racial prejudice have continually complicated the conflict with the
schools. Doubtless there has been much conscious and unconscious prejudice our racist-ridden culture makes hatred of or disdain for Negroes, even by
Negroes themselves, an almost universal condition. Yet much of what looked like
negative racism on the part of teachers in the urban. schools was just the opposite.
It was a kind of seemingly thoughtful care, concern and solicitation which
prompted teachers of Negro pupils to encourage their pupils' studies only in
areas where Negroes clearly would have opportunities to work or to succeed •.
The dynamics involved here hold true for white and Negro pupils alike. Why
encourage a pupil to follow a course of study, or even to stay in school,
when his studies would seem to lead to nowhere? It is easy enough to understand
the sense of solicitation behind the teachers' indirect vocational guidance.
Yet our understanding of the teachers' position does not lessen the social
consequences. This type of kindheartedness has effectively limited the opportunities befcre our Negro youth for several generations, and has considerably
contributed to the plight of the entire Negro community.
The pervasive influence of teachers on our social structure must be clearly
understood. Even where guidance counsellors plan programs for young people
(and the role of guidance counsellors in social plannning is staggeringly large!)
it is the classroom teachers who exert the most significant influence upon
the short- and long-term social shape of our communities.
Ideally, guidance counsellors work with teachers, administrators, parents, and
pupils to determine what programs may serve best the pupils' needs. However,
most counsellors, even in the better staffed schools, are overworked. In the
understaffed and greatly overburdened central city schools, guidance counselling
is of necessity more often accomplished by decree than it is by widely.~shared
discussion. The guidance counsellor's role is that of an official gate-keeper
in the pathway to human resource development. He or she has absolute power over
whether a young person will be afforded even the basic opportunity to widen
his or her horizons. A terminal track
a nonacademic course leads a young
person to no less than a dead end. Clearly more thinking must be done as to
how best the school's personal, and ultimately social, planning can be
accomplished.

or

The part that teachers play in this process of planning which gives shape to
our society is less direct than that of guidance counsellors. Yet it is
infinitely more pervasive. It is the teacher who day by day must ride with
or against the tide of frustration and failure built into the life of ghetto
homes. It is the classroom teacher who often, in the most difficult pupil
situations, offers the only;sernblance of order in a pupil's personal world
of chaos and disorder. The classroom teacher must serve far too often as disciplinarian in such a way as to compromise her task of teaching. The teacher
also is a part of the co~.munity and reflects, consciously or unconsciously, the
community's prevailing social attitudes toward those who live the•innet: city
life.
The high mobility of inner city pupils further complicates the teacher's role.
Following World War II, and precipitated to a considerable degree by the war
itself, population mobility accelerated. Secure and steady long-term relationships between those who teach and those who learn are impossible in areas where
schools have pupil turnover rates which exceed 100% in one y~ar. Loss of
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stable relationships is damaging to adolescents, and is even more destructive
to those in the primary grades.

The classroom teacher's role is crucial, yet well-nigh impossible. It is he
or she who must take the children from where the home has left off to induct
them into the life of the community and the nation. Pupils learn not so much
according to the arbitrary limits suggested by aptitude tests as by how much
their sense of inquiry into and excitement about life is turned on and then
sustained. ~'lhen a teacher in the.central city schools is distracted from this
task, or where prevailing but unspoken social attitudes decree, pupils are
simply pushed through the little boxes which the classrooms come to F~present
in such circumstances. They learn little.
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THE FAILURE OF INNER CITY SCHOOLS: A SUPERINTENDENT'S VIEW
Carl J. Dolce
A victim of his environment, the ghetto child begins his school career psychologically, socially, and physically disadvantaged. He is orented to the
present rather than the future, to immediate needs rather than delayed gratifi~
cation, to the concrete rather than the abstract. He is often handicapped by
limited verbal skills, low self-esteem, and a stunted drive toward achievement;
by sight, hearing, and dental deficiencies; by hernias, malnutrition and anemia.
Education in the ghetto, for the roost part, has failed to come to grips with
these predicaments. The ghetto child's failure to achieve according to middleclass standard is often reinforced by low expectations on the part of his
teachers - and these constitute a form of self-fulfilling prophecy. A common
notion among ghetto teachers is : "These children aren't prepared for learning
in a formal setting; their achievement levels are low compared to middle-class
children, so why expect them to achieve very much?"
Other factors aggravate conditions for learning in the ghetto. Schools tend to
be older because ghettos generally form in older areas of the cities. They tend
to be overcrowded because of the higher population density and greater proportion
of children per family in the ghetto. Moreover, the flight to the suburbs by
the middle class has eroded the tax base, and this has been largely responsible
for the reeager financial resources available to ghetto schools when corepared
to schools in the surrounding suburbs.
It is often assumed that recent progress in civil rights has established a
framework for eventually resolving ghetto problems and that with future progress
education in the ghetto will receive a new lease on life. These are faulty
assumptions. There have been some legislative and judicial reforms - even some
modification in public attitudes - but these have benefited the Negro middle
class primarily. The ghetto poor are becoming poorer, and most educational
institutions are failing to provide their children with instruction that relates
to their present condition. The result is that demands have heightened for
community control of the ghetto schools as a means of providing parents with
the power to determine what their children will learn and how they will learn it.
Paradoxically, education in the ghetto cannot be improved merely by intervention
through the school. The many variables of the ghetto subculture will also have
to be substantially modified. A public commitment is needed - a coordinated
effort to provide jobs, eliminate crime, improve housing and transportation, health
and welfare as well as education. Such an effort will require creative adaptations from locality to locality because ghettos are not alike. Statistics
may make them appear the same, but are misleading because they tend to have a
non-human connotation, and those of us who don't live in the ghetto can never
fully understand its problems.

Excerpted from the Saturday Review, January 11, 1969., "The Innder City--A
Superintendent's View"
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DESPERATE EDUCATORS: PROBLEMS IN FIHAt~CUJG PUBLIC EDUCATION
Ralph E. Winter
Philadelphia recently threatened to close its·schools,so the state forked over
$15 million in emergency aid. Jersey City is suing New Jersey to force the
state to take over the total cost of public schooling. Kentucky teachers early
this year walked off the job and now are threatening mass resignation if the
state doesn't shell out more for education.
These moves are more than stray straws in the wind. From :Haine to California,
hundreds of local school systems are now or soon will be on the verge of bankruptcy, and the states reluctantly are coming to the rescue.
There are several reasons. The Federal Government, financing a costly war in
Asia and fighting inflation at home,'dsn't being lavish with funds for education.
On the local scene, where property taxes ha,•e traditionally paid more than half
the cost of running schools, local taxes have shot up so fast in many areas that
voters have been turning out in droves to reject new tax measures.
"That just leaves the states," says a St. Louis school official, voicing the
view of a growing number of educators. "The local taxpayer is paying all he
can afford, and the Federal Government just isn't going to pay much more. 11
SOARING SCHOOL TAXES
The prospect of states picking up a larger share of school costs no doubt is
welcome news to long-suffering property owners. Largely because of soaring
school expenses, local school taxes have risen an average of more than 140% in
the last decade.
But the experts say that even if the states do pick up a larger share of the
school.- costs, any leveling off or reduction in local property taxes almost
certainly would be offset by taxes resulting from new state revenue-raising
measures. For some homeowners, hopes for any real estate tax cut may be illusory.
School expenses are climbing so fast they may well absorb the higher state
aid on top of present property tax receipts.
HILITANT TEACHERS
The cost of operating school systems is soaring even though enrollments are
going up only modestly. There was a 1.3% raise in enrollments this year, for
instance. But the cost of educating each child is jumping by about 10% a year,
pushing average public school expenditure per pupil to an estimated $717 this
school year from $454 only five years ago, according to the National Education
Association.

Excerpted from the Wall Street Journal, June 15, 1970.
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PayrollsJ mostly for teacher salaries, account for more than 85% of school
operating budgets, and teachers are increasingly militant in their pay demands.
If paychecks don't get fatter, teachers will strike, as happened a few weeks
ago in Los Angeles. At the same time, educators want to add a host of new
services, ranging from intensified student counseling to more remedial courses.

Public elementary and high school expenditures this year are estimated at $39.49
billion, more than two-and-a-half times the $15.61 billion spent in 1959-60,
according to NEA and Federal figures. Nationwide, local taxpayers are providing
52.7% of this year's public school revenues, practically all of it from property
taxes. The states provide an average of 40.7%, and the Federal Government is
kicking in 6.6%
But lately local taxpayers have been balking in record numbers. Ohio voters
last year rejected 149 of·319 requests for higher taxes to finance school opera tions, a 48% failure rate. Ten years earlier they rejected only 16.5% of
proposed school tax hikes. Michigan voters last year turned down two-thirds
of school building bond proposals.
FEDERAL AID LAG
Until recently, many educators.expected Federal funds to bail them out of the
cost squeeze. But with the Vietnam war dragging on, in addition to costly
domestic and defense programs, it ncrw seems clear that the prospect of more
Federal aid isn't good. Appropriations bills for fiscal 1971 haven't yet
been passed by Congress, but many educators figure the Federal portion of the
1970-71 school costs won't differ much from the current year's outlay.
If it seems inevitable that state taxes will rise, it's equally sure that such
moves will face stiff opposition. A recent Louis Harris poll showed that 60%
of the people queried think the tax load has strained them to tithe breaking
point' 1 • Moreover, state legislators up for reelection in November are reluctant
to champion unpopular tax increases.
A number of Michigan schools have· trinm1ed classes back to half-day sessions of
less than three hours.· Some Kansas schools plan to cut the school year down
to 160 days from 180 days. Charles Lindly, superintendent of schools in RapidCity, S.D., says he's "getting ready to dismantle our school system." Among
his plans: Halving music and physical education instruction, reducing senior
high school faculty by.10%, ending advanced language courses and some other
special courses, and discontinuing mental health services.
A major problem for many localities is that schools costs are rising far faster
than the value of the propoerty on which taxes are based. In some hig cities
and poor rural towns, property values have been declining. A St. ~ouis school
official says that during the past 10 years property values have remained
stable while the cost of educating each pupil has risen to $674 from $381.
Proponents of greater state aid contend that in many areas local property
taxes are not only inadequate but unfair. "Under the present taxing system,
the quality of education a child receives is a function of the wealth of his
family and their neighbors. It's our contention that under the New Jersey
constitution this is illegal," says a school official in Jersey City. The
city is suing the state to have it pick up all the cost of education.
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U~TO THE COURTS

Most states have provisions to help equalize the education cost load between
richer and poorer school districts, but these provisions usually don't work
as well in practice as they do in theory. For example, inthe small northern
Ohio town of Avon, the o~mer of a $25,000 house paid about $403 in school
taxes in 1969. In the adjacent town of Avon Lake, which has a large electric
pcwer plant and several factories, the owner of a comparable home paid only $308.
Because of the additional revenues from industry, however, Avon Lake's local
taxes provided about $855 to educate each student, while Avon's higher levy
provided only about $380. Because of its wealth, Avon Lake received less
state and Federal aid than Avon, but even after such equalization Avon had
only about $585 per student to spend, while Avon Lake could spend well over $1,000
per pupil •.
Critics of the property tax system argue that it is an anachronism. It stems,
they say, from the time when a majority of families lived on farms and land
ownership was a reasonably fair measure of ability to support school costs. But
in the urbanized society of today, they contend, ownership of stocks, bonds,
bank accounts and other "paper" property that ordinarily escapes property
taxes, combined with education and job skills, are better measures of ability
to pay.
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THE ISSUES FOR THE 'CONSUMERS 1 : A..~ OVERVIE'°T

"Ghetto Parents are convinced that 'their' schools,
hierarchy and dominated by the white establishment,
children well. Local control of the schools offers
for fashioning a more effective education for their

managed by a distant
are not serving their
a means, they believe,
children."

-Education in America, an editorial
_____.._...in .Satw::day...R.ell:ie!:7 ,,...November...Jli..,..196.L-

"Those who say that the manner of a school's governance has little effect on
pupil achievement and learning are deluded ••• The 'consumer' should have some
influence over the school he attends, enough to shape it in appropriate
ways, but not enough to terrorize it. In a field where values are paramount schools.are places designed to influence children and as such are supremely
moral enterprises - no gro~p, students, parents, teachers, or government, should
have control. There should be a balance."
-Theodore R.. Sizer, Dean of the
Graduate College of Education at
Harvard, in Saturday Review, January
11,1969
"Decentralization and community control are based on the idea that there is
a connection between the two and that if the distrust of the school on the
part of the ghetto parents can be broken down by involving them in the life
of the schools, then the efforts will be transferred to the child."
-Wallace Roberts, in the Saturday
Review, November 16, 1968.
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TRE BATTLE FOR URBAN SCHOOLS
Wallace Roberts
It is clear that the Negro's fight for dignity and equality has come down to
something very basic: he wants his share of power, not just a seat in the front
of the bus. He wants control over some of the institutions that shape his
environment, and the one within easiest reach is the public school. But to
obtain power over the schools, the Negro must take it away from others who
will not yield it easily. And the objective. of the black conununity puts it on
a collision course not only with the increasingly powerful United Federation
of Teachers (UFT), but also with many of the traditional assumptions about how
"good 11 schools are run. For the ultimate question of control comes down to
whether a semi-autonomous school board has the right to hire and fire its
teachers at will.
The concept of "decentralization" grew out of a number of proposals made within
the past few years to set up "model subsystems" within big-city school systems
for experimental purposes. Carried to the logical next step, decentralization
involves the reorganization of an entire city school system into a number of
semi-autonomous districts. Community control takes the final step of placing
authority for most or all major decisions in decentralized districts in the
hands of a local school board elected by the community. And it was this final
step, taken in one of three experimental districts in New York, that precipitated
the bitter impasse that closed the city's schools.
Even before the crisis reached major proportions in New York, however, the
groundwork was being laid in the ghettos of nearly thirty other major cities
across the country to provide for greater participation in the schools by
parents and connnunity leaders. Host of these other cities will not have their
own Ocean Hill-Brownsville struggle, but it seems clear that a chain of events
has been set in motion that is almost certain to change fundamentally the nation's
big-city schools.

***

Yet, after all the talk of politics, labor,
problems, there is more to decentralization
prevention or the breakup of the old order.
there is no single panacea, and none of the
in the concept, except some black militants
in itself.

race, bureaucracy, and urban
and community control than riot
How much more is not yet clear, for
advocates find any intrinsic value
who regard separatism as an end

Conmrunity control is seen by most of its other proponents as only a useful
political tool for bringing about educational changes. It is relatively inexpensive compared to the costs of busing to achieve integration or of
compensatory education. But decentralization without imtegration,compensatory
education, and massive funds will not do the job. The severe problems of
urban school systems require an entire range of remedies. Nontheless, bringing
the parents into closer association with the schools can be an effective first
step. This rationale for decentralization and community control is based on
the theory that parental involvement with the schools and concern over the
Excerpted from the Saturday Review, November 16, 1968.
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child's achievement rubs off on the child. The middle-class yougster sees
his parents attending teacher conferences, a PTA cake sale, or Visit School
Night, and he knows his parents are concerned about his school work. Because
he is anxious to please, he learns the expected skills.
The child of the ghetto, on the other hand, does not have this pressure,
and too often is not learning. Decentralization and colllI!lunity control are
based on the idea that there is a connection between the two and that if the
distrust of the school on the part of the ghetto parents can be broken down
by involving them inthe life of the schools, then the effects will be transferred
to the child.
This is the heart of the issue. The people of the ghetto know when they are
being used. Community control, if it really is to work, means the dispersal
of power. It means allowing paren~s, mothers on welfare, laborers, and a
whole range of people with values different from those of middle-class whites,
to sit on boards which have tha authority to tell a district superintendent or
a principal what kind of results they want. It means creating whole new
mechanisms for bringing parents and teachers together, for allowing people
with little formal education to work in classrooms and offices, and as liason
workers with the community.
Willard Congreve, director of the Woodlawn Experimental Schools Project in
Chicago, has worked out a plausible plan for deciding those instances in which
the parents shall have ultimate authority, and those in which the professionals
must be allowed to exercise their training and experience. Preston Wilcox,
a former Columbia University professor who is now the educational consultant
for the IS 201 complex in Harlem, has recently published an essay outlining
a whole series of ways in which parents can be genuinely involved in-·the
schools es aids, office workers, and consultants(The Schoolhouse in the City,
edited by Alvin Toffler).
Another way of looking at community control and decentralization is that it is
also an attempt not just to bring the school and the community closer together
for the benefit of the parents, but also to make the teachers, principals,
and other school officials accoutable to the people they serve. As most
big city schools now operate, the employees are not directly responsible to
the people. The customer is never right. There are many layers of authority,
but it is impossible to pin down just where responsibility lies. District
governing boards and advisory panels for each school are seen as a means by
which the parents can demand satisfactory results.
The central board of education in Detroit, Chicago, Philadelphia, and Washington,
D.C., have already made strong statements or taken decisive actions favoring
decentralization and community control. Yet, conditions are volatile everywhere
because conditions are basically the same. Any commitment to decentralization
requires a sustaining effort not just to pour oil on troubled waters but to
make it the kind of experiment that leads to the "reconnection for learning."
The opening chapter of ·:the story on community control is now being written
and it seems clear its preface is an obituary for the traditional urban school
system. The rest of the story is not clear, but there can be no turning back.
Urban schools will never be the same.
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This observation may seem mild in light of the intensity of the passions on
all sides of the struggle in New York. It is hard to remain sanguine walking
through a crowd of 40,000 teachers and labor union members and hear them
cursing the mayor, the Board of Education, and the Ford Foundation, or while
watching thirteen- and fourteen-year-old boys fight police to get into a
school. And it is hard to see more than the immediate hatred expressed by
a crowd of angry parents behind the gray police barricades screaming at a
small group of teachers.
Yet, institutions are such vast structures that often it is only the passionate
intensity of a crisis that can bring about the necessary changes. The teachers
and the comr.iunity are profoundly~divided by a deep animosity but together
they are moving a mountain.
One reason for the high intensity of the emotions on the part of the teachers
in the New York battle against community control is that, in effect, decentralization denies all the assumptions about education that have been held for more
than a generation. Theories of teacher selection, qualification, tenure, methods,
and curriculum, indeed the entire professional ideology is being challenged.
This challenge comes just at a time when the long struggle for teacher recognition seemed to be won. Over the last ten years teachers have acquired, through
their· unions and increasingly militant teacher associations,substantial
influence in educational policymaking. Now, suddently they are faced with
a threat of the disintegration of· the very system they were coming to control.
They will not yield without a bitter fight, for they were only able to achieve
their power by taking education out of municipal politics. They see decentralization as a hammer about to smash the protective glass of professional standards
which were originally developed as a means of improving the quality of teachers
and to allow the system to tak in minorities kept out through political interference. Now it is the same 11 professionalized 11 system which appears to be
functioning to keep other minorities out.
And the danger is real that decentralization will be perverted. Educationally,
connnunity control has only as much value as each community gives it. If the
community allows its schools to be used by ambitious men for their own political
purposes, if the commmunity allows teachers to be fired because they are white
or Jewish or "not black enough", or because they think differently rather than
because of the way they act or teach, then it will be no better than the present
system.
But an even greater danger~ it seems, especially in light of the current
polarization over Ocean Hill-Brownsville, is that other alternatives will be
overlooked or disregarded. Community control does not have to mean an all-ornothing struggle that precludes future consideration of other options. If there
is one thing that is clear about the failure of big city schools, it is that no
one really knows the answers and that many doors need to be opened.
Yet, community control is probably a political necessity for many cities. Hore
importantly it may be a human necessity as a device to allow black communities
to develop their own instituticns suited to what they s_ee are their own needs.
Rhody McCoy has summed it up: "Everyone else has failed. We want the right to
fail for ourselves."
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THE CASE FOR COMMUNITY CONTROL
"Current educational research points to a radical restructuring of
school systems as the only relevant means of affecting the quality
The alternative to a ponderous, insulated urban school system is a
autonomous, smaller, more manageable districts governed by elected
boards •••

big city
of education.
network of
school

It is necessary to make a crucial distinction between the terms school decentralization and community contr.ol. Unfortunately, the umbrella word decentralization
has come to mean all things to all people; it has been adopted by opponents of
'meaningful' decentralization, much in the same fashion as the term integration
was bandied about five years ago by its enemies ••.
11

This ambiguous word, decen tr aliza tion, no longer has value in clarifying
concepts, connoting anything from administrative gerrymander to publicly
accountable school systems. On the other hand, the term community control is
clear 11 placing educational power with the public, by means of elected school
boards with final authority over budget, personnel and curriculum •••
11

"There is every reason to believe that community control of city schools will
enhance educational quality. Equality of Educational Opportunity,the most
extensive educational study ever conducted, (commonly referred to as the
Coleman Report, after its chief author) 1 emphasized the need for an educational
system capable of stimulating a strong sense of self among students. In the
U.S. Office of Education's poll of 645,000 pupils throughout the country,
Coleman discovered that the secret to learning lay with student attitudes.
Attitudes toward self, of power to determine one's future, influence academic
achievement far more than factors of class size, teacher qualifications or
condition of school plant. 'Of all the variables measured in the survey,
the attitudes of student interest iri school, self-concept, and sense of
environmental control show the greatest relation to achievement,~ Coleman
concluded. Furthermore, a pupil's attitude - 'the extent to which an
individual feels that he has some control over his destiny'- was not
only the most important of the various elements studied, but it 'appears
to have a stronger relationship to achievement than do all the 'school'
factors together. ' (Emphas.is ~dded).
"Coleman's findings were revolutionary, cutting against the grain of prevalent
myths concerning the nature of learning. Until Coleman, most educators did
not consider pupil attitudes to be dominant. Rather~ they believed that the
teacher, her qualifications and background? her working conditions and small
class registers, had the greatest influence on how children learn. Moreover,
these educators predicted various strategies to remedy school ills on that
premise, so that one simply added more of the same, 'compensatory' programs,
to help pupils learn.

Excerpted from Current 103, January 1969, from Community Issues, published
by the Institute for Community Studies, Queens College, New York City.
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"That approach has failed. Compensatory programs have not justified the
claims of their avid proponents. The More Effective Schools Program in New
York City, for example, reduces (class size) and provides saturation services
at nearly double the cost of regular programs, only to produce few noteworthy
results. After three years of operation, the MES program has not enabled
children to read on grade level.
"Neither has any other compensatory education program succeeded where MES has
so far failed. The U.S. Civil Rights Commission study, Racial Isolation in
the Schools, found the innumerable compensatory schemes throughout the country
to be wanting; none had raised achievement levels. This is not to say, however,
that compensatory efforts should be discontinued. In a different atmosphere
these programs could possibly flourish.
"Essentially, them, schools will best help children learn when they streng·then
pupil's feelings of control over their destinies. That is at the heart of
community control of city schools. Big city school systems, unaccountable and
isolated, generate feelings of powerlessness and alienation among parents and
pupils. Only when these city schools are operated by their various communities
can an educational 'system' even begin to dispel this powerlessness. And
students, developing a greater sense of self-worth, would correspondingly develop
a greater motivation to learn.
"This entails wholesale reform of the school system, redistributing power to
elected school boards. In this sense, a beneficial climate for learning will
result as parents have a voice in the running of the schools •••
"There is more to community control of schools, however, than returning educational power to the public. There must be sufficient restructuring of the system
to permit this beneficial climate to develop. In short,size is important
to the enterprise. In an article in the magazine Educational Leadership,
Philadelphia Superintendent of Schools Mark Shedd sums up the problem: 'The
most fundamental crisis in urban education today, as I see it, is a failure
to produce organizations capable of adapting the program of a given school to
the needs of a given child ••• The trick, then, is to remake and revitalize
through decentralization the quantitatively massive and qualitatively sluggish
school systems ••• to create a climate in which beneficial changes can flourish.
The involvement of the community in planning, operating and evaluating the
schools would do much to eliminate the isolation, complacency, and irrelevance
·or urban education' •••
"Additional studies in the fifties and sixties of New York City school system
reinforced the need to decentraliza operations to permit sufficient flexibility
in developing programs. Tee most notable of "these, sponsored by the Women's
City Club, emphasized local control. A key study that emerged from a Temporary
Commission on City Finances, Marilyn Gittell's Participants and Participation,
observed that the centralized New York City system was incapable of instituting
educational change. Gittell described the educational system as inbred and
managed by a minuscule number of professionals. She reported that this system
--was without ability to implement far-reaching policies: 'New York City has not
witnerssed any meaningful change in curriculum, administrative structure, teaching
recruitment, appointment and training, or general organization for at least
three decades. '
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"The Bundy Report, Reconnection for Learning,absorbing the research and
recommendations of these forerunners, suggested placing from 30 to 60 autonomous
school districts under control of parent-dominated school boards. Administratively, Bundy's recommendations blended realistic demographic considerations
of ethnic communities in the city with established standard of administrative
size.
"An ideally flexible and administratively productive school district should * ·
account for no more than 20,000 pupils. Using the 30 present school districts
in New York City, serving 1.1 million students as model autonomous school
districts, they would serve approximately 33,000 students -close to the administrative ideal.
"It must be emphasized, however, that mere administrative reform is unlikely
to result in high academic achievement. Although smaller, flexible school
mechanisms can originate and enact educational programs more readily, the
essential·psychological relation between pupil and school, between teacher and
pupil, would still be lacking. Mere administrative decentralization would not
create the kinetic atmosphere necessary to improve a pupil's self-esteem and
learning motivation, or a teacher's attitude. For that, an intimate involvement
of parents and community in the educational structure is required •••
ACHIEVING A SENSE OF SECURITY
The final argument for local school control, then, rests on the positive values
to be found in a ghetto atmosphere. Two sociologists, Andrew M. Greeley and
Peter H. Rossi, undertook to evaluate the effect of Catholic parochial education
on the life options of its pupils. What they unearthed in their investigations
surprised Catholics, educators, and themselves. Greeley and Rossi punctured the
myth that Catholic schools, financially undernourished, overcrowded and badly
staffed, accomplished little for their students. Instead,they learned that
Catholics who attended all Catholic schools compared favorably, educationally
and in terms of the job market, with the best schools and their graduates in
the country. At first, they surmised that these students became successful in
later life because Catholic school administrators have the power of admitting
only those students ttey desire. But, even Catholics who were expelled from
parochial .schools and sent to public schools did well. By a process of elimination, the sociologists inferred that the ghetto atmosphere of parochial schools
generated am ambience of security which helped Catholic students to achieve.
Moreover Catholics in their ghetto schools were least likely to be intolerant
of other ethnic groups'since they felt more secure in their ghetto atmosphere
than Catholics in public schools.
'
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"Greeley and Rossi posed the question: 'Is it possib.le that the religious
community plays the role of a sort of super ethnic group which provide the
emotional support a young person needs in order to develop motivation for
achievement in his early years?'
"They answered their question in the following fashion:'It ought to be clear that
(our find~ngs) ••• call into serious question the assumption that it is necessary,
for the health of society, that the religious and religio-ethnic ghettos be
eliminated. Such subcultures do not apparently impede achievement; on the contrary,
they may even promote it. In the long run, they may even promote greater toler.ance, because they giv~ a person-a relatively secure social location and a
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fairly clear answer to the difficult question ' 1Who am I. 11 (There are) ••• two
paths to achievement - the way of the ghetto and the way of assimilation
and ••• the former had clear-cut advantages ••• In the matter of attitudes toward
civil liberties~ the way of the ghetto seems to have advantages for the larger
society as well.'
"Following the reasoning of Greeley and Rossi, one can conceive of community
control of schools in black urban ghettos to promote exactly those qualities
of security, identity and purpose. It is just such reasoning that is behind
the efforts of black parents to get more black school administrators as identity
models for school children.
The most recent and pertinent educational research, then, has a common denominator: the importance of the psychological to the learning process. Whether a
pupil feels his efforts can influence and control his future - feelings of
identity and self-worth-emerges as the prime learning factor. What a teacher
expects of her pupils has great bearing on how much a child learns. And
the sense of security of the ghetto community helps students to achieve.
11

Considered in conjunction with the long list of studies condemrring the destructive
climate produced by large centralized school systems, these psychological
factors constitute a strong case for local control of public schools. Community
control is by no means a panacea. There will still be the task of obtaining
large amounts of government aid to finance the schools; there still needs to
be devised more and better educational programs. But, without the necessary
structure to respond to the many particular needs of pupils, more money and
more imaginative programs will have little effect.
11

"The firat step to better education in city schools is to transfer educational
power to a series of autonomous, community controlled local school districts.
The rest will follow. 11 ("Educational Achievement and Community Control," Community Issues, November 1, 1968)

I
I
I
I
I
I

I
I

I
I
I
I

293
THE CASE AGAINST COMMUNITY CONTROL:
THE DECENTRALIZATION FIASCO AND OUR GHETTO SCHOOLS
John R. Everett

FALSE ANALOGY
The New York City decentralization program has been widely reported as a result
of the teachers' strike. The gist of it is that the city would be divided into
thirty-three districts, and that each of these districtF would have its local
school board. These district boards would engage teachers from a central city
roster of qualified and certified teachers. If the teachers were not satisfactory to the local board, they would be returned to the roster to be picked
up by one of the other districts.
The first experimental district - the Ocean Hill-Brmmsvill section of Brooklyn has already produced the city's longest teachers' strike and bared the.· issues
of teachers' rights and the local board's powers. The teachers were back,
then out again. Like an underground fire, the trouble would not die out.
It might be instructive to look at the general theory of decentralization. The
theory is based upon a false analogy, that the thirty-three proposed school
districts in the city of New York are roughly analogous with thirty-three
cities that have populations of around 250,000. Cities of this size stretch
across the country and appear not to have such bureaucracies that thinks
get innnobilized. They also appear to have responsive school officials who
understand the dreams and aspirations of the citizens. Such city systems
appear to be large enough to be efficient and. small enough to be close to
the community.
After all, the city of New York is nothing more than a collection of about 8
million people in a samll are~. The geography is not important; the number of
cubic feet each citizen occupies is a useless statistic. Rather, what is
important is to count the number of people. Once 250,000 or so warm bodies
are identified in one area, a line is drawn around it on a map and there is
a school district.

WHAT IS A COMMUNITY?
It is obvious that this does not produce a cross section of population in a
city such as New York, or in any other large city for that matter. Cities are
a collection of ethnic, religious, and economic communities. When these
communities reach certain sizes and have their own school boards, they can
then have their boards reflect the aims of the various communities. The "community" is not, of course, the heterogeneous mixture of talent, wealth, poverty,
educational level, religious heritage, racial stock, and so on of a normal
town of 250,000. In all probability, it is far more homogeneous than heterogeneous.

Excerpted from The Atlantic magazine, December, 1968. Dr. Everett is president
of the New School for Social Research in New York, and formerly served as
chancellor of the City University of New York and president of Hollins College
in Virginia.
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One of the purposes of the American public school system is to weld people of
diverse backgrounds into a nation with common goals, common ideals, and common
aspirations. The glory of public education in America is that it was able to
take the children of immigrant parents and teach them~not only a common language
but also to forget the historic hatreds of the bloody battleground of the world.
The school boards that helped to acoomplish the miracle of making this nation
were filled with diversity and heterogeneity. Out of their debates,their
clash~s of thought and ideals and ideals, and their hopes for their children
came the programs and attitudes that made America.
If the Negro or Puerto Rican areas of New York are given their own school beards
they will not necessarily bring their young more rapidly into the center of
American life. Such a move is far mere likely to impede their progress. The
schools can easily be turned into local pressure-group battlefields, with
teachers and students finding themselves unpleasantly and blatantly cheated.
It seems patently obvious that you do not tell the disadvantaged that they are
being helped by being allowed to fight out their differences among themselves
with no firm direction as to how to use the schools for their advantage.
The kind of thinking that·treats the Negro as a fresh immigrant group, as were
the Jews, the Irish, the Poles and all the rest, leads to some of these
peculiarly unproductive proposals. The Negroes are Americans in every way.
The fact that the majority white Americans have mistreated them has no bearing
on the fact that they are as American as anyone else. The white majority
has given them inferior educations, inferior jobs, inferior houses, inferior
incomes, but none of these massive discriminatory sins can shake the fact that
Negroes in America: are Americans.
The problem is how to redress an enormous historic wrong. If the white
community is really serious about wanting to bring Negro Americans into all
levels of production and consumption of the goods and services of this society
it is clear that a special case must be made of them and special things must
be done for them by the people who have the means to do them.
t-Jh.en it became clear that the farmers of America~needed help in modernizing their
farms in order to become more productive, to increase their incomes and the
food supply, this nation did not say to them, set up your O'Wn schools and
teach yourselves. On the contrary, there was a clear understanding that special
institutions had to be built for them and that highly trained county agents
had to be provided to show them how to use machinery and fertilizer and how
to use and reuse soil scientifically. Special roads were built for them,
subsidized electrification programs were established, and very expensive
systems of water conservation were constructed. This was a group of Americans
who wanted to become more productive and they knew that they needed help, and
the help was provided in a meaningful fashion. Some farmers rioted, spilled
milk on the highways, and ·withheld produce from the markets, but the job was done.
It is now that the Negroes need special help. They do not need to be told
to pull themselves up by their own bootstraps. And they do not need to be told
that if the whites put them in schools that are predominantly white, they
will be able to achieve their desires. This will not work with the Negroes
any more than it would have worked with the farmers.
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EDUCATIONAL NONSENSE
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It is strange that liberal white guilt assuages itself by devising programs
that say white people and black people start as equals if they start school
together. They do not start as equals. By custom and design Negroes have been
excluded from building up the body of skills and attitudes which the whites
have built for themselves. Hithout the tradtion the Negroes cannot effectively
compete with those who have the tradtion. The only rapid way of giving Negro
Americans this tradition is to design an educational program just for them
that will attack the fundamental problem. A decentralized school system and
simplistic desegregation are political palliatives and educational nonsense.
The New York City schools will be in a shambles until the citizens of this
largest city in the nation finally understand the nature of the problem. Not
only is the Negro not to be helped by decentralization, but the job security
and morale of the teaching force are placed in serious jeopardy. Like it or
not, the teachers of the city are in a union. The union knows full well that
thirty-three district boards around the city with the power to engage and
dismiss teachers from their schools will produce revolving doors for all kinds·,
of nonacademic reasons. Ethnic considerations that have nothing to do with
instructional effectiveness will be introduced by local ethnic politicians, and
a teacher's defense against them will be weak indeed. The Ocean Hill-Brownsville
situation makes it clear that, justified or not, the teachers are both frightened
and worried.
Nothing that has been said here in any way defends the almost itmnovable bureaucracy of the centralized Board of Education of the city. It is incapable of
dealing with the problem of New York City schools, and this fact has been
demonstrated time after time. Back in 1961 it was though that the difficulties
could be corrected if the Board of Education were removed and a new one appointed.
Governor Rockefeller called a special legislative session and had the board
removed. A distinguished group of citizens were empowered to give Hayor Wagner
a list of names from which the new board was to be appointed. The mayor
appointed an outstanding group. And nothing improved, and the probla~s of
ghetto education continued to worsen. Removing the old board and installing
a new board of the city's finest citizens certainly proved that the fault does
not lie with the quality of the citizens.
It probably does lie in the encrusted and archaic bureaucratic administrative
structure, much of which was developed when the school system was breaking
away from political manipulation. The Depression years added their contribution
in the form of excessive and intricate formulations of job-security regulations.
And it is probably true that a good deal of the unresponsive central bureaucratic
power would be broken by decentralization. The only trouble is that decentralization will produce equally bad horrors, perhaps worse.
LOCAL DESIRES VS. LOCAL NEEDS
The simple fact is that a school must be responsive to the desires ~fa local
community and to its needs. These two are not the same. The needs 0f a
community are seen in preparing students for further academic work and for
places in the productive life of the nation. Most lical communities in large
cities, or indeed elsewhere, know very little of the literature projecting the
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nation's work force and professional needs. It is folly to think that the
average nonprofessional citizen would have either the time or the inclination
to keep up with the mountain of reports, articles, and books that come out on
these sujects each year. Here lay boards must trust professionals, and the
school system will meet community needs in exact proportion to the skill and
effectiveness of the professional and his freedom from local community pressures.
Meeting the desires of a community raises other questions. Sometlmes parents
want their children taught the same prejudices they hold and insist that the·
school reinforce the ideas and values they cherish. If mother and father
do not believe in evolution, then the child should not be told that Mr. Darwin
though that this idea helped explain a great number of the facts of biological
existence. Sometimes parents want racial and religious groups ranked in
accordance with their notions of "truth" and acceptability. And so it goes.
There is no question that teachers must often make compromises with their own
convictions in order to keep peace in a community. The closer teachers get to
attempting to be totally responsive to the local desires the more they must
compromise if they are themselves well educated.
The cliche, therefore, that runs through the argument for decentralization that the board becomes "more responsive to the local community" - is dangerous
and requires serious examination in the light of just what people want their
schools to do for them and their children. Often, to be responsive is to kill
the true function of education.
It is time for this nation to stop being romantic about education. Education
is not a rnode of salvation; it is an activity of high utility that places people
in the production and consumption game and gives them a sufficiently common
sense of the values of life so tLat they ca live together in peace and with
mutual respect. Ideally, students should not compete against each other in
gaining knowledge and skills; they should instead b~ trying to overcome their
own ignorance. Unfortunately, in these United States competition among students
for grades and recognition is a greater motivation than the disembodied search
for truth and knowledge.
Any educational strategy for helping the disadvantaged must begin with this
recognition before it can even start to find workable solutions~ Beyond this
must come the recognition that school programs shottld only be constructed to
give students the best possible chance in a dangerous and tough world. Without
these recognitions schools are misused for political and all kinds of noneducational ends. Simplistic desegregation and decentralization seem to refuse
both recognitions.
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This also was the city that turned down open housing in 1963, that had one of
the strongest John Birch.Society chapters in Northern California, that educated
Huey Newton and Bobby Seale, who later went on to lead the militant Black
Panthers, with headquarters in Berkeley.
And the schools were segregated by race and class. The ratio of Negroes in
the public schools reached 41 per cent by 1967. One-third of the elementary
school children came, from low-income families. Four elementary schools were
integrated and the rest were predo~inantly white. Ghetto pupils scored a year
behind white 1 'hill1' students in reading when they started school and were
two years behind by the sixth grade.
In sum, as one school official.put it, "Ours is almost a laboratory situation.
The gaps in income, education and job opportunities are just as wide between
black and whites here as in other big cities, so most of the elements for
controversy and difficulty are there."
The controversy and difficulty were there, but they were not overriding. Berkeley
School Supt. Neil V. Sullivan and progressive community leaders gradually built
support through wide public discussion, an endless out-put of reports, a voluntary busing program~ sister-school arrangements, open dialogue with opponents,
and meetings, meeting$, meetings.
The emphasis, as in Providence, was on quality education - what would happen
"at the end of the bus ride." Learning labs and help centers would be established
to help problem pupils and stimulate bright pupils. The administration pointed
out that it could make better use of specialized personnel by increasing the
number of children at each grade level and decreasing the number of grades at
each school. Formation of the 4-6 schools, it was noted, would ease the
transition to junior high, gear specialized facilities to specific grade levels
and equalize class size throughout the city.
The neighborhood school would be altered, but not eliminated. Youngsters would
spend either the first three or the last three years of elementary school in
their neighbo.rhood, and would go by bus - with others from their neighborhood to another school within the larger community district for three years.
The school administration did not listen only to the demands of white parents.
Black were involved in the planning from the start. The school board agreed
to their demand for more ~lack personnel in the schools and minority history
in the curriculum. The two-way busing showed that the burden was being shared
equally by whites and blacks. In short, the black moYe to racial separation
got no foothold here because Negroes were assured a share and influence in
the schools.
Finally, to prepare for the first day of bus rides, the school administration
undertook year-long programs to sensitize parents, students and teachers,
and to :i.mprove curriculum and buildings. The effort paid off so well that actual
desegregation came about quietly$ without incident, and has been going smoothly.
By that time, the school bus - already used by 16.5 million pupils a day in
this country. - was not a negative symbol as it is in some cities but merely
was the vehicle to better education for whites and blacks.
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TWO EXPERIMENTS IN SCHOOL DESEGREGATION AND BUSING:
GHETTO SCHOOL ATTHACTS PROVIDEHCE WHITES
1. GHETTO SCHOOL
Joe Rigert
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The scars of civil disorder remain at the King Shopping Center in south Providence.
Many of the stores are vacant and boarded. "For Sale" vies with 11 0pen 11 among
the signs on the block. A nearby tenement is charred and empty.
This is the center cf·the black connnunity in this historic New England city.
It has most of the characteristics of other big-city poverty pockets. And it
is viewed by whites in the same descriptive stereotypes.
11

You don't want to stand down there too long, it's dangerous," says a cab driver.

Yet, each day, 350 white elementary students ride buses voluntarily to classes
at the Edmund W. Flynn school, next to that shopping center, in that ghetto.
Almost as regularly, their white parents - probably for the first time - are
coming into that ghetto school for teacher conferences, parent meetings and
other school activities.
And maybe the stereotypes are disappearing. "The whites are finding out
that their kids can go there and not get cut up with switchblades," says Cleveland Kurtz, 24, Urban League representative with offices across the street.
"The people of south Providence are not as rough as the whites think they are."
Flynn school is a model school, but it is much more than that. It is a symbol
of a constructive exercise of black power in a city that was more accustomed
to white rule and black acquiescence. And what a classic case study it is!
Just two years ago, Flynn was 93 per cent black and getting more so. Nearly
40 per cent of the students in the area came from welfare families. Now
it is 70 per cent white and 30 per cent black, or exactly the same as the
racial ratio in Providence elementary schools.
'

How it got that way is a fascinating chapter in the story of how Providence with a population mix much like that of Minneapol.is - became the first city
of more than 100,000 in the country totally to desegregate its _school system.
Providence, like most cities, has been changing racially and losing population
for some time. The population has dropped from 2~3,000 in 1940 to 180,000 today.
The number of nonwhites has more than doubled in that time, reaching almost' ·10
per cent of the total. Nonwhite-enrollment in the~chools has climbed to 30
per cent in the elementary grades - partly-because 28 per cent of the schoolage
population is in private schools. By 1966, the elementary schools (although
not the secondary schools) had become heavily segregated by race. Seven
grade schools had enrollments between 50 and 97 per cent black. Nearly 17
per cent of the school-age children were from welfare .families.

Reprinted from the Minneapolis Tribune, 1968.
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By some traditional measures, Providence was not in a good position to attempt
to desegregate its. schools. To begin with, in the view of observers, the
schools were not offering high-quality education.
Further, the city has a high proportion of working-class people ordinarily
expected to resist the busing of Negroes into their community schools. More
than 60 per cent of the city's work force is blue-collar, much of it Italian
and Irish, Further, up to that time there had been little citizen involvement
in the schools or concern about them.

But Black leaders were not deterred. A black coalition demanded in the spring
of 1966 that the city take steps to desegregate the schools. School Supt.
Charles A. O'Connor Jr. responded quickly by announcing a plan that fall for
two-way busing among four ghetto schools and three nearby white schools.
"White power 11 just as quickly killed it. White parents said they were being
asked unfairly to bear the burden of integration for the ~ntire city.
A Citizens committee named by Mayor Joseph A. Doorley Jr. then proposed oneway busing of Negroes out of the ghetto into white schools throughout the
city. White would not go into the ghetto.· Flynn school would be used for
special education classes.
Black power quickly asserted itself. The Negroes were not opposed to integration
or to busing. But they did object to one-way busing and to the loss of Flynn
as their nejghborhood school. They wanted whites bused in to integrate Flynn.
"At meeting after meeting," they said in a statement, "white parents·were
assured and reassured that their wishes would not be ignored, that their concerns
would be treated with respect. And the Negro parents? They must learn to
accept whatever the white parents agree is best for their children."
What followed was chaos. The school committee backed down to the blacks and
then reneged. Negro parents staged a 36-hour sit-in at the school offices,
boycotted the public schools'and set up four freedom schools that operated for
six we·eks. School officials got so panicky they had policemen hiding behind
curtains at one meeting. Providence newspapers chastised the blacks with
.edito_;-~8:1_·_ lectures on "irresponsibility."
Out of it, howeve~, came an acceptable compromise. Flynn would become a model
school - designed by parents and educators. White parents would be asked to
send their children voluntarily to reach the 70-30 ratio.
Many whites contended that it couldn't be <lone, but it was. O'Connor promoted
it day and night in speeches, on radio and TV, in open houses. The mayor
and other prominent persons sent their children to set an example. The desired
enrollment ~as assured by January of 1968. The school - featuring ungraded
classes, departmentalization and other innovations - attracted the necessary
350 white pupils, including 33 from private schools, and now has a waiting
list of 270 for classes to 1973.
So today, Providence has a desegrated school system, accomplished through
boundary schools, mandatory transfers and estatlishment of a middle-school.
Buses are taking 1,427 Negroes and 1,014 whites to 21 different grade schools
(There are 39 in the system).
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There have been problems, but no serious ones. The elementiry schools lost
622 white pupils the first year of desegretation, but the drop was only 95 this
fall - indicating that white apprehensions have dissipated.. Not all the
schools are evenly balanced racially and the imbalance has increased slightly
since last year. School officials hope to.correct as they go along.
Racial conflicts have cropped up occasionally, but they have been settled
satisfactorily - a'lbe:i:t sometimes after angry phone calls to elected officials.
Black and white parents have complained of too much or too little classroom
discipline. School officials conceded that the teachers were inadequately
prepared for desegregation and have set up training sessions.
In retrospect, observers say the school superintendent was able to "sell"
desegregation partly by promising higher quality education through better use
of classrooms, reduction in class size and establishment of special education
school and reading centers - mostly through federal poverty school-aid funds.
When parents also were subverted by the black boycott - and the more extreme
original proposal~that the actual program went into effect almost unnoticed.
Perhaps the biggest gain from desegregation in Providence, said one observer,
is that it made the public more aware of the schools and how bad they are.
The parents now want every school to be a "model school."
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TWO EXPERIMENTS IN SCHOOL DESEGREGATION AND BUSING:
BERKELEY BRINGS FLATS AND HILLS 'l'OGETHER FOR TOTAL DESEGREGATION
2. BERKELEY
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Joe Rigert
"Together to Work" is the message above smiling black and white paper faces
on··the hall display here at Oxford elementary school. Soon, jabbering
children of matching colors come trooping along with two teachers, one black
one white.
This California-style stucco school, located on the economic and geographic
heights of Berkeley, had an all-white student body last year. This year its
pupils are 35 per cent black and 65 per cent white.
Down on the flats at Lincoln elementary, black and white students coming together from four schools found that they had four sets of rules for their playground
games. They solved that by working out a new set of "Lincoln" rules.
Lincoln is En the middle of the Berkeley black community. The building is neat
and clean inside, but paint is peeling on the outside. Last year, Lincoln was
all black. This year, the ratio is 60-40, white to black.
This is desegregation, Berkeley style and
it.

11

exciting" is the best word to describe

Berkeley has withdrawn its district lines lengthwise into four zones to bring
together the flats and the hills, the black and white the rich and poor. Now
the 16 grade schools are paired so that kindergarten through third graders
from ths black· community are bused to white schools, and fourth through sixth
graders from the white hills are bused to the black schools.
This is mandatory two-way busing, of 3,500 children, supposedly somethine
that white parents never will accept. They have accepted it here.
Desegregation did not come overnight. It was 10 years ago that the Berkeley
NAACP pointed to the problem of racial separation in the schools. Then came
two citizen connnittee studies, desegregation of the secondary schools in 1964,
an unsuccessful attempt to recall two pro-desegregation school board membe~s,
another citizens study, and, finally, desegregation of the elementary schools
this fall.
There is a tendency to think that desegregation was possible here.because
Berkeley is unusual as cities go. After all, the huge University of California
complex dominates the city of 120,000, providing liberal leadership and an
upper-income population. Its black population also is better-educated and
of higher income than in some cities.
But in other factors make the city more typical. It lost 10,000 whites in
the 1950s. Its nonwhite population has grown from 6 per cent to 30 per cent
since 1940. It has a high ratio (12 per cent) of retired people. More than
14 per cent of its families are on poverty-level incomes. One-fifth of total
employment is blue-collar.
Reprinted from the Minneapolis Tribune, 1968.
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Joe Rigert
"Together to Work" is the message above smiling black and white paper faces
on,the hall display here at Oxford elementary school. Soon, jabbering
children of matching colors come trooping along with two teachers, one black
one white.
This California-style stucco school, located on the economic and geographic
heights of Berkeley, had an all-white student body last year. This year its
pupils are 35 per cent black and 65 per cent white.
Down on the fl~ts at Lincoln elementary, black and white students coming together from four schools found that they had four sets of rules for their playground
games. They solved that by working out a new set of "Lincoln" rules.
Lincoln is in the middle of the Berkeley black connnunity. The building is neat
and clean inside, but paint is peeling on the outside. Last year, Lincoln was
all black. This year, the ratio is 60-40, white to black.
This is desegregation, Berkeley style and ' 1 exciting" is the best word to describe
it.
Berkeley has withdrawn its district lines lengthwise into four zones to bring
together the flats and the hills, the black and white the rich and poor. Now
the 16 grade schools are paired so that kindergarten through third graders
f.rom· ths black· community are bused tc white schools, and fourth through sixth
graders from the white hills are bused to the black schools.
This is mandatory two-way busing, of 3,500 children, supposedly something
that white parents never will accept. They have accepted.it here.
Desegregation did not come overnight. It was 10 years ago that the Berkeley
NAACP pointed to the problem of racial separation in the schools. Then came
two citizen committee studies,. desegregation of the secondary schools in 1964,
an unsuccessful attempt to recall two pro-desegregation school board members,
another citizens study, and, finally, desegregation of the elementary schools
this fall.
There is a tendency to think that desegregation was possible here.because
Berkeley is unusual as cities go. After all, the huge University of California
complex dominates the city of 120,000, providing liberal leadership and an
upper-income population. Its black population also is better-educated and
of higher income than in some cities.
But in other factors make the city more typical. It lost 10,000 whites in
the 1950s. Its nonwhite population has grown from 6 per cent to 30 per cent
since 1940. It has a high ratio (12 per cent) of retired people. More than
14 per cent of its families are on poverty-level incomes. One-fifth of total
employment is blue-collar.
Reprinted from the Minneapolis Tribune, 1968.
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"The issue had been discussed for so long," said one principal, "that when
it happened 9 nobody though anything of :f.t." !!embers of the Black Panthers
and othe militant groups expressed a cautiously optimistic view. "Doing
something is always better than doing nothing," said one.
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The Berkeley experience defies the usual white fears. White students did not
suffer and black student gained academically from secondary school desegregation.
Racial conflict has not been a serious problem. In one case at Lincoln elementary, black students came to the defense of a white pupil who was being bothered
by another black. Ability groups have been integrated from top to bottom to
prevent segregation within the schools.
The impact on the community also has been the reverse of the popular expectation.
Percival C. Mills, 56, real estate dealer who opposed desegregation, said
that propoerty values have been rising 3 to 4 per cent a year anyway. Although
some "old Berkeleyites" are fleeing to the suburbs, he said, they are being
replaced by other whites - some specifically because of school desegregation.
The white population has been increasing in the 1960s.
Said a city planner, 11 It will be a difficult and trying time for a couple of
years but we will end up being ahead of the game, and some of the fear, one
of the factors driving out whites, might begin to diminish and we ~".ill see
more racial balance in the incoming population."
Concludes Sullivan, "I am not about to say that Boston or Minneapolis should
·· adopt the Berkeley plan. But the procedure is proper. First the community
has to decide whether integrated schools are desirable. I think the majority
will say the goal is wothwhile. We did this in Berkeley. Then we said,
'OK~ how shall we acc_omplish it?' We went to the groups that were for it and
against it and asked them to submit plans. Forty-five were submitted.
Finally,
we narrowed that. dovm to one that was acceptable to the community. 11
His job accomplished, Sullivan is moving on to become commissioner of education
in Massachusetts, leaving behind blueprints for the next step in Berkeleya system of nine-educational parks that would combine the advantages of large
and small schools·.

.--·
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AN EVALUATION
UPDATING TWO DESEGREGATION EXPERIMENTS
Joe Rigert
While the debate rages nationally over school desegregation and busing, black
and white students are sharing schools in Berkeley, Calif,, and Providence, R.I.,
under successful integration programs.
The experience in these two cities belies the claims that integration "won't
work," that the neighborhood school is an immutable concept, or that busing
is absolutely unacceptable as a ~eans of achieving racial balance.
Integration is working in Berkeley and Providence; the neighborhood school concept has been broadened, not abandoned, and children are being bused both
directions.
The two cities at opposite ends of the country were the first, and are the only,
cities of over 100,000 population in the North to eliminate elementary-level
school segregation based on housing patterns.
Providence did it in the fall of 1967; Berkeley in 1968.
Providence, a city of 180,000 population, with blacks making up 30 percent of
grade-school enrollment, desegregated in a variety of ways. White students
are travel:i.ng voluntarily to a model school in the black community, giving
the school a 70-30 white-to-black ratio. Mandatory two-way busing has desegregated three combined schools in an area of upper-income whites and low-income
blacks. And black pupils are busing out of south Providence to white schools
in other parts of the city.
Berkeley, with a population of 120,000 and a school enrollment that is 44 percent
black, used mandatory two-way busing to integrate all of its elementary schools.
The city redrew its school boundaries lengthwise into four zones to bring together
the flats and the hills, the black and whites, the rich and poor. Then the 16
grade schools were paired so that kindergarten·through third graders from the
. black connnunity are transported in neighborhood groups to white schools on
the hills and fourth through sixth graders from the white hill area are hused
in neighborhood groups to the black schools in the flats.
In the fall of 1968 the two cities were carrying on the desegregation programs
without any major problems. Telephone interviews with. key school officials
almost two school-years later indicate that this continues to be the case in
every respect.
First, desegregation has not caused a ~hite exodus from the schools. Both
cities) like most central cities, have been gaining in black population and
· · ·· losing white residents. But the loss of white students in Providence has declined in the past two years. BP-rkeley showed only a slight decrease of white
pupils in the same period. Some white families reportedly have been moving
into black neighborhoods, said a Berkeley official, now that all schools are
equally good and racially balanced.
Reprinted from the Minneapolis Tribune, May 3, 1969.
Edmtor's note: Because of the subjects continuing importance, Joe Rigert·
conducted this check-up on a 1968 serires of articles by a phoae conversation
to school officials in Berkeley and Providence.
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Second,•,:desegregation has not led to major racial conflict. Both cities have
experienced the sporadic incidents that are typical today in urban education,
and were not altogether unusual - even though not so well publicized - in
years past. A Berkeley official says the schools have less conflict now than
before integration - possibly because grade-schoolers who have been in integrated
classrooms are better prepared to get along in the difficult junior high
years.
Third, desegregation, once accomplished, has not generated any major public
resistance. Opposition was intense over the many years that Berkeley was
planning its program, but has virtually disappeared since integration has
been in effect. The Berkeley mayor, who did not support integration in the
beginning, said recently that 70 percent of the voters probably would back the
program if a vote were taken today. In Providence, said an observer, "nobody
praises or condemns it-; · they just accept it. 11 Some Providence black parents,
however, object to the one-way busing of their children out of their neighborhoods.
(This is the greatest flaw in•the;Providence program).
One of the desegration gains cited by officials in both cities is a heightened
parental interest in the schools. Black and white parents are said to be
active now in the schools outside of their irrnnediate neighborhoods because they
have children in them. Before, said a Providence official, they tended to
take even their neighborhood schools for granted. In Berkeley, where the busing
is two-way citywide~ white parents for the first time are reported to be
concerned about schools in the black corr.munity.
Tests show that integration has not yet affected academic performance one way
or the other at Berkeley. White students are gaining at the same rate as
before integration; black students have not shown improvement as they have in
other stt!d.ies elsewhere. School officials are now setting specific academic
goals - especially in reading. Providence lack an evaluation of its integrated
education.
The biggest problem in Providence was insufficient preparation for integration.
Teachers had not received adequate human-relations training. Curriculum was
not revised sufficiently to relate to black students. Schools were not prepared
to deal effectively enough with the learning problems of low-income children.
As a result, said a social worker, some black students are not adjusting well
i.n their. new schools and are not learning any more than they were in· their;• 1 '"
previous schools., The.,school adliiinistratiori ;i.s try±ng to rectify these problems.
By contrast, Berkeley undertook extensive programs to prepare students, faculty,
and parents for its integrationsplan. The district also hired more minorityrace teachers, expanded multi-racial teaching materials, changed curriculum
and established special learning programs for students of different abilities.
Berkeley has maintained generally its district-,rlde racial balance in each
school without any major changes during two yearu of integration. Providence
also has kept close to its 70-30 ratio in each of its 29 elementary schools,
except in two cases where the black enrollment is slightly over 50 percent.
Providence also will have to make some changes in one area because of urban
renewal and the closing of an old school.
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The Berkeley and Providence situations are not directly comparable to the
Minneapolis situation - in some respects, it was tougher for them to desegregate
than it would be in Minneapolis; in other respects, less difficult. Both
other cities have far higher ratios of minority and poverty students than
does Minneapolis. Providence is more of a working-class city than Minneapolis,
Berkeley less working class and more university-oriented and of higher income.
Berkeley spends more money proportionately on its schools than does Minneapolis;
Providence, less.
Neither Berkeley nor Providence professes to have solved its educational ;roblems
through integration. But, says one Berkeley official, "our great strength
is that we have to tackle our problems as a mixed community and in mixed
classrooms. We can 1 c go separate ways."
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SUBURB FORBIDS STUDEIJT SWAP
Martha Rose
Ten Columbia Heights P.igh School seniors were forbidden Wednesday by the
school board to conduct a one-week exchange program with 10 black students
from two Minneapolis high schools.
The action came after the voluntary program was called"the first step toward
busing" by many of a crowd of about 650 parents.
"But the-·program is j.ist one little bridge toward human understanding and you
act as though the Black Panthers are coming" Mrs. Svea Smith, a member of the
Columbia Heights Human Rights Commission, told a hissing and shouting crowd
in the high school auditorium.
As Jack Gause, chairman of the school human relations committee, finished an
explanation. of the program which was planned tentatively for early May, a
voice from the audience yelled, "It stinks."
Despite insistence from Gause and school board members that the exchange program
was not related to any plans for busing, parents insisted busing was the real
issue.
"This year it's an exchange of 10 students, next year it's 30 students and so
it could go on," said one mother. "Where l-.'ould this all lead us?"
One parent shouted that he could not believe the program originally was the
idea of the students themselves, as Gause had explained.
"I fei:>l sorry
plied.

you can't believe that, 11 Gause, a crew-cut wrestling coa-ch, re-

uI never have known a black student.personally, but I think the program could
be one small step in getting rid of the animosity which exists between·.. blacks
and whites," said Carol Hunziker, a Columbia Heights senior.
11
I' d like to participate in the exchange. 11 she said with tears in her eyees,
"but I couldn't because my parents wouldn't allow me."

','I am aware of fear in Columbia Heights in a way I never ha.ve been aware of

fear before," said Mrs. Faye Caskey, who voted for approving the program
along with board member Larry Bendel.
Opposj_ng the program, imwhich the students would have spent a week Jiving and
going to school in each other's nd.ghborhoods, were school board members Quin
Roller, John Ferlita, Dick Braun and Chairman Howard Seim.
The 10 black students would have been from Washburn and Central High Schools,
Gause said.
Reprinted from the Minneapolis Star., April 23, 1970.
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STATE TASK FORCE COMPLETES RULES FOR SCHOOL DESEGREGATION
Jim Talle
Proposed regulations for public school desegregation in 1:linnesota were hammered
out over the past 2 1/2 months by a 60-member task force.
The sh~rpest debate was over the issue of whether busing children from
neighborhood schools should be mandatory.
The task force debate over bus;ng was sparked by a rr.oposal by State Rep. Harold
Anerson, Minneapolis Conservative, that no student could be transported from
his neighborhood school district without his consent and the consent of his
parents.

MINORITY SUPPORT
Anderson's proposal was defeated 18 to 10, but it got support from some minority
members of the task force.
Anderson called mandatory busing a violation of the child's civil rights and
siad parents are fearful about having children taken from their .neighborhood
schools, "which they've tried so hard to preserve."
State Human Rights Commissioner Conrad Balfour called Anderson's statement Ebigoted", but James Mann, a Negro and president of the Summit-University Federation
in St. Paul, said the state should "let every man do his own thing."
Ruble Jcseph Lucero, a representative of the Mexican-American cm;rrnunity on
St. Paul's West Side, agreed with Anderson and Mann. "My group of human beings
doesn't want to integrate now," Lucero siad.

Excerp~ed from the Minneapolis Star, April 9, 1970.
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THE CASE FOR A FREE MER.KET
Theodore R. Sizer
Competition is the newest old panacea for the reform of American schools. The
argument for it is simple: The public schools are a monopoly and monopolies
offer neither variety nor high quality. As A...~erica needs both varied and excellent schools, competitive pressure is clearly required. A marketplace must
be created for education, with children and their parents as the choicemaking consumers. The consumers, the argument continues, will pick the
better schools most of the time, and in ,:so doing, will force the quality of
all to improve.
Like all panaceas, this one suffers from oversimplification. Nonetheless, it
has considerable merit, particularly if a "competitive'' scheme were conceived
as part of a larger, comprehensive effort at school reform. The marketplace
should not be th total arbiter of educational quality. Children are, on the
whole) poor judges of the "product" they are buying;taeir parent:':s judgement
is very uneven; and empirical evidence on the quality of schooling is meager
and confusing. Still, the 11 c0Psumer" should have some influence over the
school he attends, enough to shape it in appropriate ways, but not enough
to terrorize it. In a field where values are paramount - schools are places
designed to influence children and as such are supremely, ·moral enterprises no group, students, parents, teachers, or government, should have total control.
There should be a balance. Many of today's school systems do not permit
sufficient diversity among individual students and individual schools. In doing
so, they foster a dull conformity. Competition among schools must be added
to the balance.
Despite evidence to the contrary particularly that cited in James S. Coleman's
report Equality of Educational Opportunity, a change in control can lead to
a change in the quality of children's learning. Some changes in control, such
as turning the schools in black communities completely over to black educators,
are essentially political maneuvers, provoked by a general dissatisfaction rather
than by any specific theory about the means of educational reform. Some possibly
inevitable shifts in control may be pedagogically harmful. But changes in
control can be significant for children. Many significant things that children
learn er.e untestable, and may be affected by the political structure.of a
school or school system. The attitudes of teachers, the pride (or lack of it)
that parents have in a school, the extent of accountability of the staff all may !1ave subtle but important effects on learning. No one yet has
documented this, but anyone who has taught in different schools knows that it
is true. Those who say that the manner of a school's governance has little
effect on pupil achievement and learning are deluded. New forms of control
including those that forward concepts of competition, will touch children.

Excerpted from the Saturday Review, January 11, 1969.
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There are various means to encourage con,petition, some essentially political ,.
and some fiscal. The one most in the public eye at present is decentralization,
an effort to give. nore po.·er. over a r~:rt 5 cula:r sd'.ool or :::c:1.ool <listrict to
those in the immediate sommur..ity served by that school. The arguments for
decentralization usually do not originate in a belief in competition per se,'
but rather from the conviction that a minority group within a large community
has been disregarded by the monopolistic system and will continue to be unless
that group can influence the schools it uses. The Ocean Hill-Brownsville community in New York City wants more control over its schools because its leaders
believe that their children are getting not only an inferior education but
also one dominated primarily by white rather than black values.
Decentralization will create competing schools only inthe sense that people
unhappy with the schLols in one district can move to another, and this possibility
is unlikely in many communities due both to the large numbers of people involved
and the restriction of lower-class Negroes from most suburban, middle-class
white conrrnunities. Decentralization will give a small, relatively homogeneous
community - whether white or black, rich or poor- a school or schools over
which it has monopolistic control. It -would Balkanize big-city districts and
return them, more or less, to the way they were organized seventy-five years
aog. The variety in the city would be reflected by the variety in the schools.
Each geographical group, more or less, would have its own public school enclave.
For political reasons, drastic and total decentralization may now be essential
and inevitable. The black community in particular has been frustrated too
long to w2igh heavily the debits of such a move. It ·wants to control what its
children learn and it wants to:h:tre and fire the teachers who teach them. It
will achieve this goal, but much tension and violence will precede it.
Apart fro~ political realities, total decentralization has little to col!h~end
it. The biases of a tiny geographical minority will hold sway over children
who, if present patterns continue, will almost certainly not remain in the
community where they were schooled. Little village bigotries will get disproportionate attention; teachers will find local pressures difficult to work
under (ask anyone who has taught in a small, fundamentalist Protestant town);
and pedagogical reform, which rarely arises from the grass roots, will be
even more difficult to achieve than it is now.
Nonetheless, the political claims of the black community have become more
persunsive than these educational draw-backs. It remains to be seen if a form
of decentralization that minimizes pedagogical reaction can be evolved; early
reports from the Ocean Hill-Brownsville experiment were hopeful.
While decentralization is primarily a political scheme, a second, more radical
plan would employ public money to create separate, private school systems
for minorities. This approach would decentralize by persuasion rather than
geography. An area with a mixed population could have•;, cheek by jowl, several
public schools - for example, one run by the city (PS 121), one by the
Catholic Church (Sto Mal:"y's School), and one by the black comm.unity (the Martin
Luther King Freedom School). Under this scheme, all would receive pttblic
financial support in varying measures and in varying ways, perhaps in patterns
similar to those used in the United Kingdom or, closer to home, in American
private universities. In England, for example, some independent schools receive
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s~ate aid for each student. assigned to that school by a public authority; the
school holds places open for such students. Some American private universities
receive between 40·and 60 per cent of their annual operating funds from federal
sources; they are, in Clark Kerr's term, "federal grant universities." "Public"
and "private" are increasingly meaningless terms in U.S. higher education.
Perhaps they should be in elementary education, too.
Many who gasp at the prospect of publicly financed black private schools fail
to see the extent of the precedent set by Catholics in many large cities.
Between a quarter and a third of all school-age children in New York City are
educated in Catholic schools, saving the taxpayer (if not the Catholic parents)
a very large num indeed. Their schools were created in the early part of the
century to keep Catholic traditions strong and to counteract the implicitly}
but unmistakably Protestant teaching found in the public schools. They are
segregated schools - segregated by religion, though open to all.
Catholic schools are facing a financial crisis that can only be solved by some
form of public aid to their system. Public aid to their.schools may be cheaper
in the long run than the costs of absorbing their youngsters into an expanded
public systeir. and, if this is true, the pragmatic American will willy-nilly
get over his church-state hang-up. Taxes now seem to be a more telling issue
than theology.
But a black school system? Such a plan would segregate - as did· the- Catholic --- -·-- ··
schools. Clearly, racial, religious, and economic integration must remain a
fixed goal, and a central one for the society, but integration in a practical,
short-term sense may be in some cities an impossibility now. The best solution,
some say, may be a system responsive to and for the black community. This
is sad, a measure of the galling failure of integration over the last fifteen
years.
Competition in this scheme, then, would be among public systems of special
persuasions, - white, Protestant-liberal; Jewish, Catholic; black; and
others. The competition would be- essentially ideological, and children would
attend one or another school because of their religion or race or some other
persuasion. In many ways such a system would exalt bigotry, separatism, and
apartheid. It could be as cloistered and as narrow as peographically decentralized districts. But, as with decentralization, it may be politically inevitable.
Widely differing public"and private schools will inevitably have some goals
in-common. All might agree on some product - the skills of reading for example.
Many existing schools, public and private, teach these skills poorly. One
way to improve the product would be to create competition, say, among
purveyors of reading;,skills, private companies who would contract for a program
within a school, or even of an entire school. The consumer could state the
product desired - competence at reading to some definable level - and the contractor would be obliged to reach it. The contractor which did so most cheaply
and quickly would prosper - and so would the youngsters being taught.
Thi~, third competitive scheme most resembles the industrial sector. Private
concern contract and compete. But the industrial sector requires a-specific,
measurable product, and much of education is unspecific and unmeasurable.
Tt'~J.i~ joy. love, ·appreciation, candor, and compassion. should_.all be"taught"
~L : ::~~)·
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in school; but how can we measure these in a way suitable for a contract? All
must be judged subjec:tively or taken on faith. Competitive industry has·no
useful place here:-· However, it may well have a place in. skill training, as
the textbook industry has demonstrated. Schools alone, for teams of teachers
and pedagogical equipment to come along with the materials. And schools
migb't start insisting that both texts and teachers deliver ·what they promise.
In certain well defined areas, competition among contractors might have considerable merit. Other areas are so ill defined that a contractor could too
readily slight them. Such areas need support on faith.
A fourth scheme to increase competition is a classic like those preceding:
Give public money directly to the children and let them and their parents
choose their own schc0l. This idea has de~p roots.
One version of this scheme gives to poor children a voucher which can be cashed
by the particular school that the child and his parents select. The poorer the
child the more valuable the voucher: A Child from a severely restricted background
will require more expensive services than one from a wealthier family.
A major virtue of this plan is that it concentrates resources directly on
the particular school, public or private, that a poor youngster attends. No
money gets creamed off as it ~asses through intervening bureaucracies~ and a
public,. school with a large number of children from very pcor families might
obtain through vouchers a sum several times as great at its central budget.
Competition would be forwarded in several ways. The scheme would allow private
schools in the slums to survive. If an "open enrollment" policy existed among
the schools of a system, it would provoke competition by making a poor child
a financial asset: A school with a significant nurrher of poor children - and
thus a significantly enlarged budget - could mount a program for all youngsters
which was notably richer than that found in other schools. Principals of
schools might thus compete for poor students. In communities where inter-city
pupil transfer plans such as Boston's METCO and Hartford's Project Concern
were in effect, wealthy suburban schools might be particularly persuaded to
enroll poor inner-city youngsters, thus forwarding class, and perhaps racial,
integration. Put boldly, they might be bribed into taking many poor youngsters.
Idalism spiced with cash has been a typical American recipe for action.
By giving power to poor parents to choose school for their youngsters, such
a plan provides some of the real freedom of choice enjoyed by the middle class.
Some of this freedom will surely be abused, as it was and is under higher
education's GI Bill, but it remains a lesser evil than the total monopoly over
ghetto education now held by political leaders and professionals. It will distribute power, and give parents some options, some clear leverage on their
neighborhood school ( the leverage of removing their child·and his vouchtr),
and some "desirability" ( a poor child brings money with him).
Total free enterprise cannot be tolerated, of course. As with the GI Bill,
only accredited schools could cash vouchers, and to be accredited a school
would be required to admit students of any race, color, or creed. Public money
through vouchers could help schools started with black (or white) initiative,
but they could not be used for forward deliberate segregation. Competition,
as we have said, may reward b~gotry; competition has this risk inherent within
it. But bigotry and racism can be held in check if there are adequate civil
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rights restrictions written into the laws launching and establishing-such a
program and adequate ·resources appropraited for policing it. A voucher scheme
without such safeguards could undermine the small, but important steps toward
integration in places where it is possible. Furthermore, a voucher plan for
all children (not just poor children) that replaced some existing sources of
public aid would.cripple the public schools and would give excessive power to
middle-class parents. A Voucher scheme must be a supplement to the present
system - better yet, a part of a new comprehensive funding plan - and must
discriminate in favor of poor children.
Such 9 in admittedly,oversimplified outline, are four devices to extend competition
among schools. All four will loosen up the present system by changing the power
structure. The public monopoly in education would either have within it competing
parts or would be presecd to high quality service by publicly financed private
schools (in much the same way as our private universities, now heavily supported
with public funds, compete with public higher education).
There are, of course, problem with competition as a means to improve the
schools. As soon as one gives power of choice to parents,one must provide
sound information about the several available options in a communify. Accreditation by the state or regional authorities must be strengthened and made relevant,
a staggering intellectual and practical task. Evaluation must be extended and
improved, on a large scale. The National Assessment Program, launched two
years ago, is a small step in this direction. The strengths and weaknesses
of schools should not be left wholly to gossip and unsupported assertions.
A problem of equal complexity will come as schools become more varied and
hold sharply differing ideologies. The states will have to allow for diversity,
but prevent destructive extremism. In a society made increasingly homogeneous
by the mass media, education carries a new responsibility for this diversity
and for nurturing cultural identities, of great variety. The school should
no longer be the melting pot, if it ever was. It should be the vehicle for
individual and group identity within a broad American system, but not a slave
to it. While it is obvious that the state must prevent obvious extremists of
any persuasion from dominating any school, it must recognize and honor
responsible diversity. The need for the common school has largely passed; television has seen to that. We need mere critical, culturally dissenting, and
intellectually vigorou~ people. Today's schools must produce these.
· F'inally., -1:here is the political problem.

The public school is Mom and apple
pie. The facts that it is a monopoly and that all children with few exceptions
are forced to submit to communal schooling rarely dissuade July Four.th orators.
The notion of deliberately creating entities to compete with Mom is jarring
indeed, and will be lost on more than a few Washington lobbyists.
However, in context and as part of a large, careful scheme for the reform of
American education, one or more schemes to abet competition among schools
have considerable promise.
Policies encouraging competition will only have effect if embedded in a larger
plan for educational reform. Decentralization or any other scheme simply
added to the present muddle will merely increase the muddle. T@e system as
a whole must be·overhauled, and the place of competitive programs carefully
arranged within it.
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I can do no more here than to sketch an example of what I mean. The following
interconnected policies, if adopted together, might appreciably improve the
education of children:
1) Drastically decentralize. certain educational decisions - curricula, the hiring
of teachers, the expenditure of funds - to individual schools or small clusters
of schools. The principal of the school would be appointed jointly by a parents'
council and the central metropolitan authority and would serve at their pleasure.
He would have great power and would receive advice from the parents:' council
and the central authority. Through this policy, most of the decisions directly
affecting2.a youngster will be made by those who know him as an individual and
who are accessible to his parents. Such a plan may make his education more
relevant than at present, and certainly more flexible.
2) Centralize to metropolitan authorities responsibilities for: raising local
taxes and distributing block operating grants to schools; planning, siting,
and building school houses; assigning pupils and arranging for a meaningful
open enrollment policy; evaluating individual schools and widely publishing
for the general public the results of such studies; operating special schools
for the blind and other handicapped groups; providing supporting services, such
as instructional television and in-service teacher training.
3) Require that the states license teachers and accredit public and private
schools; provide grants to equalize and supplement resources for each
metropolitan region; provide incentive grants to particularly deserving
individual schools; and serve as an agent for mediation between individual
schools and their central districts. In addition, states should set teacher
salaries; the unions or teachers' associations should bargain at the state
rather than the local level.
These three policies are hardly radical; versions of all have worked successfully
in the United Kingdom since 1944.
4) Discriminate in favor of poor children with a federal Poor Children's Bill
of Rights. Public and private schools for the poor would thereby be given
a major and needed boost.
5) Discriminate in favor of racial and class integration with a federal school
building program which s_upports. construction only of buildings designed to
handle diverse student populations within metropolitan:authorities.
6) Equalize through federal grants the financial resources available for
education in each state.
7) Discriminate in favor of imaginative schools and school districts with federally
administered incentive grants, such as those embodied in the original Title III
of the Elementary and Secondary Education Act of 1965.
8) Radically increase federal support of research and evaluation in education;
and develop and support national, but independent, "consumer's unions" for
education to evaluate school ~-0terials and industrial contractors' plans, and
to publicize widely and in popular form the findings of such evaluations.

---
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Within euch a plan, several competitive plans have desirable play, and an improved balance of power is approached. There is decentralization of certain
educational functions. Open enrollment within the metropolitan region is
possible, and poor children, with their vouchers, are mobile and possibly
even sought after by wealthy districts. With vouchers, private schools for
the poor are financially possible. Evaluation of individual 0 schools, of
school ~terials, and of private contractors' services are provided for at several
levels. The narrowness of. total decentralization is guarded against through
central evaluation, and the political need for new, mass, private school'::
systems is lessened by significant decentralization.
These suggestions are in many respects drastic. Yet today they may be realistic
because school systems are, particularly in many large cities, close to collapse.
At such time panacear- may evolve into practical possibilities.
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TICKETS TO SCHOOL WILL GET U.S. TEST;
'BUYING' ALTERNATIVE EDUCATION
William K. Stevens
The Federal Government is planning in the fall of 1971 to establish in one
or two localities an "education vouchern system under which parents who are
dissatisfied with their neighborhood schools could "buy" alternative forms
of education for their children.
All parents in the lucality would receive a voucher, or ticket into the classroom,
for each child of elementary school age. The voucher would be equal in value
to the local public schools' current pre-pupil expenditure on education.
A parent would then enroll his child in any public school in the experimental
district - including the neighborhood school - or in any private school that
chose to take part in the program. Upon his child's enrollment, the parent
would give the voucher to the school, which in turn would present it to the
local government for reimbursement.
The voucher plan, which has been discussed in some quarter for years, appears
to be coming to fruition at a time when public schools in urban areas are under
increasing attack by dissatisfied parents and students who believe that
administrators and boards of education are unresponsive to their complaints.
"There is sort of a general agreement that the traditional, politically controlled
system. for keeping educators accountable has broken do.-m in the big cities,"
Christopher S. Jencks of Harvard University, chief author of the plan, said in
an interview today.
The plan also comes at a time when some parents and students in a number of
cities are leaving the traditional schools and setting up their own classrooms.
A major objective of the vouche experiment would be to stimulate the establishment of such alternatives to publicly managed education, thereby spurring
competition for the public schools.
The issue is whether people should be able to get what they want, rather than
be told they must accept something they don't want," said Mr. Jencks. "Given
the wide diversity of views about what education should be, it is incredibly
hard to cater to them all within a single neighborhood school."
11

Mr. Jencks said that in his judgment, the most explosive public school issue
growing out of this diversity of views i.s that of"the style of dealing with
kids. 11 For example, should the style.be authoritarian arid traditional, or
should it be egalitarian, with pupils given more freedom and both parents
and pupils given a greater role in the children's schooling?

Reprinted from the New York Times, June 4, 1970.
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The voucher scheme is designed to accommodate both sides of the issue, as well
as variations and combine,t:i.ons of the two.
The five- to eight-year experiment is to be supported by the Office of
Economic Opportunity, which financed a recently completed feasibility study by
the Center for Public Policy here. Hr~ Jencks is a co-director of the center
and an associate professor of education at Harvard.
Mr. Jencks and his team are now negotiating with a number of potential participating communities across the country in states where there are no constitutional bars to the plan. Even in many states without such bars, it appears that
enabling legislation would have to be passed.
The Office of Economic Opportunity intends to award a planning grant to at
least one, and possibly two, localities in two or three months, according
to Dr. Thomas K. Lennan, the agency's research director.
The vouchers would be administered by an "educational voucher agency," which
may or may not be the local school board. It would be responsible for maintaining certain safeguards built into the plan by Hr. Jencks and his team.
One such safeguard is directed against Hsing the vouchers for pu~poses of
racial discrimination, the basis upon wh±ch tuition-grant plans in some Southern
states have been declared unconstitutional. One major device would require
that half the places in a school be filled by a lottery among applicants.
Another safeguard is directed against the exclusion of ch:iJ.dren on the basis
of incon:c: No school participating in the voucher plan may charge tuition
beyond the value of the voucher. !fr. Jencks said that for this reeson some
existing highly priced private schools probably would not participate.
A school could,, however, earn extra funds by accepting poor children.
Mr. Jencks said financiallly strapped-parochial schools would probably find
the vouchers a boon (The fem,ibility study contains a section arguing that
giving the voucher to parocM.al school students would not violate the Constitution).
A third regulation would require that all schools provide - well in advance of
registration - full, complete and verified information as to their programs
and operation, that parents may make :fr.formed choices.
Should the plan succeed, it would bring ~bout a basic alteration in the institution of public education. Fer inst2.nce, i.t might well reduce the number of
children and teachers in publicly managed schools, forcing some of those
schools to close.
For this reason and others,, the plan's introduction is almost certain to cause
much debate and controversy. The Office of Economic 0-ppr:::r:tunity and Mr. Jencks'
team are therefore searching for localities where the political background
is relatively quiet, and where opposition not directly related to the plan's
merits is minimal.
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"O.E.O. doesn't want another Ocean Hill-Brm-msville/ 1 Hr. Jencks said~ referring
to the controversial Hew York experiment.
Whet:her the quality of education would improve under the voucher scheme is
problematical, Mr. Jencks said, although many believe such inprovement would
result from the establishment of some alternative schools.
Nonetheless, 11 says the report of the feasibility study group, "we think that
on the average, parents are unlikely to make choices that are any worse than
\\Jhat their public schools now offer."
11
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NEW IDEAS IN EDUCATION FOR THE '70'S
Sylvia Porter
Whether you are a par~mt of a young sttident or the young student yourself, you
cannot help but be aware that we are in the middle of a revolution in the
teaching techniques being used in grade schoolss high schools and colleges, ranging from the new math to the new biology, from team teaching to nongraded schools.
Whether you are on the outside looking into the schools or on the inside participating in the radical changes, you ca..~not help but be conscious of the fabulous
array of new teaching hardware available, ranging from films and tapes to
computers.
But what's happening is still only the prelude to what's going to happen in
our schools.
Our public and private spending for education has soared past $58 billion a
year. The costs of education are among the biggest burdens on the local
taxpayer.
Here is a rundown of some of the new ideas in future education. Many are in
the testing stage; others simply represent gaps needing to be filled.
Extension of free public education downward to the three-to-four year age
level and upward to include at least two years of post-high-school education.
·Asa starter, we would aim to provide universal education at the nursery
school and kindergarten levels, particularly necessary for disadvantged children
who desperately need a "head start 11 •
Increased emphasis on study outside the,·classroom using facilities ranging
from art museums to parks, libraries, courts, offices, forests and perhaps
even involving trips abroad.
Dramatically new teaching techniques to minimize the time students must
spend learning such basics as·reading, writing and spelling.
More teaching by students, on the theory that any teacher learns a lot as.
he teaches.
Multi-age class grouping in which children of various ages work at their own
pace and also learn from one another.
• More emphasis on creative thinking by children. As one example, a new "productive thinking11 teaching program has been designed by a team of University
of California psychologists to encourage creativity in 10 to 12 year olds.
The program, now being used in more than 500 elementary schools, is a 16-lesson
series of illustrated stories about a father and his two children solving a
variety of mysteries. Students are urged to help solve the mysteries as the
stories unfold before the story characters manage to solve it.
Reprinted from the Minneapolis Tribune, November 21, 1968.
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Elimination of today 1 s A-B-C grading system to be replaced by simple pass
or fail grade~. Students would compete not so much against other students
as against their own records.
Probably the most fascinating :innovation, one which is expected to be in use
in 100 or more elementary schools by next year, is "Individually Prescribed
Instruction," developed by the University of Pittsburgh's Learning Research
and Development Center.
In this system each student pursues a given subject at his own pace, using such
aids as workbooks and records. Students move to new levels of complexity and
quickly as they can complete the previous level satisfactorily. There are no
textbooks or class lectures. Teachers tutor those having special difficulties.
In preliminary trials, some students have been able to advance three or four
grades beyond where they normally would be.
The quality and rapidity of our economic growth in this last quarter of the 20th
century will be vitally determined by the impact of these teaching tools and
techniques on today's millions of young Americans~
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