~CORD FILE

JO NOT REMOVE

" LIBRARY COPY

(PLEASE RETURN)
JOINT ECONOMIC CTTE.
G 133 NEW SENATE OFF. BLDG.

%4

84TH CONGRESS}
2d Session

SENATE

{

REPORT
No. 1311

71608

v

POPULATION AT SUBSTANDARD
LEVELS OF LIVING

REPORT

OF THE

JOINT COMMITTEE
ON THE ECONOMIC REPORT

TO THE

CONGRESS OF THE UNITED STATES

JANUARY 5, 1956.—Ordered to be printed

UNITED STATES
GOVERNMENT PRINTING OFFICE
WASHINGTON : 1956

A PROGRAM FOR THE LOW-INCOME




JOINT COMMITTEE ON THE ECONOMIC REPORT
(Created pursuant to sec. § (a) of Public Law 304, 79th Cong.)

PAUL H. DOUGLAS, Senator from Illinois, Chairman
WRIGHT PATMAN, Representative from Texas, Vice Chairman

SENATB HOUSE OF REPRESENTATIVES
JOHEHN SPARKMAN, Alabama RICHARD BOLLING, Missouri
J. WILLIAM FULBRIGHT, Arkansas WILBUR D. MILLS, Arkansas
JOSEPH C. O'MAHONEY, Wyoming AUGUSTINE B. KELLEY, Pennsylvania
RALPH E. FLANDERS, Vermont JESSE P. WOLCOTT, Michigan
ARTHUR V. WATKINS, Utah HENRY O. TALLE, Iowa
BARRY GOLDWATER, Arizona THOMAS B. CURTIS, Missourd

GRrOVER W. ENSLRY, Bzecutive Director
JOHN W, LEEMAN, Clerk

SUBCOMMITTEE ON LOW-INCOME FAMILIES

JOHN SPARKMAN, Alabama, Chairman
RALPH B. FLANDERS, Vermont AUGUSTINE B. KELLEY, Pennsylvania
FLEANOR M. SNYDER, Economist



CONTENTS

Introduction
Findings and recommendations

I. Income security, public welfare, and health care____.__________

IL, Increasing educational and training opportunities______________

ITI. Aid to economically depressed rural and industrial areas

IV. Administrative and research needs




84ta CoNGRESS . SENATE v { RerorT
2d Session ’ No. 1311

A PROGRAM FOR THE LOW-INCOME POPULATION AT
SUBSTANDARD LEVELS OF LIVING

JANUARY 5, 1956.—Ordered to be printed

Mr. Doueras, from the Joint Committee on the Economic Report,
submitted the following

REPORT

[Pursuant to sec. 5 (a) of Public Law 304 (79th Cong.)]

The following report-of the Joint Committee on the Economic
Report was prepared by the Subcommittee on Low-Income Families,
composed of Senator John Sparkman, chairman, Representative
Augustine B. Kelley, and Senator Ralph E. Flanders. The report
from the subcommittee was approved for transmission to the Congress
by the full committee on December 28, 1955, and will be given further
consideration by the committee in connection with its report on the
1956 Economic Report of the President. The findings and recom-
mendations presented in this report are based upon hearings and
studies conducted by the subcommittee during 1955. We are grateful
to the Bureau of Labor Statistics, Department of Labor, for lending
us the services of Miss Eleanor M. Snyder, who served efficiently as
staff economist for the subcommittee during the past year;

INTRODUCTION

During the past decade, American families have achieved impres-
sive gains in their level of income and economic well-being. Our staff
report, Characteristics of the Low-Income Population and Related
Federal Programs, shows that, measured in constant (1948) dollars,
3 out of every 10 families had money incomes of $5,000 or more in
1954, compared to about 2 out of 10 families in 1948. Nevertheless,
1t is clearly evident that despite the stability of the economy and our
continued economic growth, a significant portion of the population has
not shared in the overall advance in economic well-being. Of every
10 families in the United States, 1 family still receives a real money
income of less than $1,000, and slightly more than 2 families have a

1



2 LOW-INCOME POPULATION

real income of less than $2,000. There has been little change between
1948 and 1954 in the number of lower-income families: there were 9.4
million families with incomes under $2,000 in 1954, compared to 9.6
million in 1948, measured in terms of the 1948 price level.

These figures, of course, do not indicate how many of these low-
income families are living at substandard levels. Many possess other
economic resources—savings and investments, subsistence farms or
other nonmoney income, owned home, etc.—and hence maintain an
adequate level of living despite a limited cash income. Such families
are not members of the substandard group with whom we are con-
cerned. There are, in addition, other families with low current in-
comes who have suffered merely a temporary income loss, and thus
their problems are short-run in character. There are no precise esti-
mates of the proportion of our total population with substandard
economic status—i. e., those whose total economic resources over long
periods of time are not sufficient to provide an adequate level of living.
The materials assembled by our staff, however, indicate that the size
of this population at permanently depressed levels of living is- sub-
stantial; one study made available to us, for example, puts the propor-
tion as high as 20 percent of all urban families and individuals. Such
families primarily consist of the aged, widows, broken families, and
the disabled. Additional studies, however, are needed to determine
more precisely the characteristics of the families and individuals with
substandard economic status.

It may always be true that at any given time the economic resources
of some families may temporarily fall below a level of adequacy. We
have, as a nation, made considerable progress in lessening the hard-
ships caused by temporary income loss through the expansion and
continued application of sound . insurance principles. Moreover,
positive and constructive Federal programs directed toward main-
taining a stable economy and full employment have reduced, in large
measure, the number of families with temporary income losses due
to lack of employment opportunities.

We are especially concerned, however, with the fact that millions of
American families are today living at income levels permanently, not
temporarily, depressed and which are below prevailing standards of
adequacy. The low economic status of these families signifies that
they are participating only fractionally in our economic life. They
contribute little to our national productive effort; as consumers they
are severely limited in the amount of goods and services they can buy.

The continuing prevalence of families and individuals with low
economic status represents, in short, one of the greatest remaining
challenges facing our domestic economy. We are convinced that with
national income at peak levels and with relatively full employment,
now is the time for a renewed and vigorous attack on the remaining
problems of low-income groups. '

The Federal Government must assume a positive role, but we do not
believe that responsibility for further constructive action-lies with
the Federal Government alone. To meet the problems effectively will
require the concerted efforts of all segments of our national life—all
levels of government working with labor and management and private
community groups and organizations. With such coordinated, posi-
tive action, we are confident that, in overall terms, the total cost will
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be low when measured by the positive economic gains which will be
generated throughout the total economy, and also when measured by
the resultant strengthening of the forces which produce an alert, pro-
ductive, and democratic society. L . ‘

It has been illustrated, we wish to emphasize, that many programs
aiding the low-income group actually are economic investments which
yield a positive economic return, through such avenues as increased tax
payments of those whose earning power and productive capacity have
been expanded or through reduction in the t pe of financial aid which
merely maintains the individual or the family without providing the
services and the training required to help them become more produc-
tive members of society.” Perhaps the most important investments of
all are those expenditures which enable children now in economically
disadvantaged families to rise above their current economic level and,
as they reach working age, to enter the labor market better equipped
in terms of health, education, and training than were their parents.

We recognize, of course, that not all of the individuals whose current
economic status is low can become more productive. The very aged
and the totally and permanently disabled—the technically unemploy-
able groups—are important components of the low-income population,
In our study of the causes of permanently low income and of the means
of alleviating them, we have, therefore, deemed it advisable to define
the following groups whose economic status is below the level of
adequacy :

(1) Individuals or family units with no members whose pro-
ductive capacity could be raised significantly ; and

(2) Individuals or families with members who can be aided in
their efforts to increase their earning power.

We recognize that those belonging to the first classification can be
assisted in improving their capacity for self-care and thereby perhaps
release others for more productive labor. As individuals, the pri-
mary needs of these incapacitated groups are more adequate financial
support and increased health-care services, although there may be
much more complex needs and problems facing other members of
their families. _

While not neglecting or ignoring the first-mentioned group of those
who are unemployable and who will continue as dependent mem-
bers of society, this subcommittee chose to focus its primary attention
this year on ways and means whereby othér members of the low-
income group can be assisted in their efforts to improve their earning
power and levels of living.

Basic materials on the size and characteristics of the low-income
population were assembled and published as a joint committee print
entitled “Characteristics of the ]Ijow-Income Population and Related
Federal Programs, Selected Materials Assembled by the Staff of the
Subcommittee on Low-Income Families.” This document was dis-
tributed to members of the joint committee, potential subcommittee
witnesses, and other interested persons on October 30, 1955. We
believe the data presented in that report are a valuable summarization
of materials on the problems'of low-income families. '

The subcommittee held 8 half-day sessions of open hearings in
Washington during the period November 18-23, 1955. Testimony
was received from Government officials, educators, economists, and
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other qualified witnesses on the following topics which served as the
focus of this year’s subcommittee’s study:

(1) The role of the Federal Government in programs to aid
the low-income population '

(2) The function and economic value of income-security meas-
ures, public assistance, vocational rehabilitation, and health

TOgrams; ' .

(3) The role of education and training programs in improving
the earning capacity of the individual, and in breaking the cycle
of self-perpetuation within the low-income group; and

(4) Measures designed to reduce the number of rural and in-
dustrial areas which are characterized by chronic labor surplus
and underemployment. ‘

We would like to note at this point that our current study, together
with our findings and recommendations, draws and expands upon the
work done by the earlier Subcommittee on Low-Income Families estab-
lished by the Joint Committee on the Tconomic Report in 1949 during
the 1st session of the 81st Congress. The work of both of these sub-
committees has been carried out under the Employment Act of 1946
which sets forth the responsibility of the Federal (grovernment to uti-
lize its programs and resources In a manner calculated to promote
maximum employment, production, and purchasing power, and to
foster free competitive enterprise and the general welfare. These
are goals which emphasize the need for continuing economic growth
and a steady expansion of the Nation’s capacity to produce and cop-
sume.

FINDINGS AND RECOMMENDATIONS

The problems of low income, although numerous and complex, are
not insurmountable. We have the wealth, the human and material
resources, the skills, and the free institutions to solve them. We can
solve them if we possess the will and the desire to put forth the
necessary effort. 'We have, moreover, as we have stressed, economic
as well as humanitarian incentives to solve these problems as rapidly
as possible. )

The complexity of the problems of low income inevitably requires a
many-faceted approach to their solution and the coordinated efforts of
all Government and private groups directed toward helping members
of the low-income groups help themselves. This subcommittee, how-
ever, functioning under the directives set forth in the Employment
Act of 1946, is concerned primarily with programs which involve
Federal participation. '

During the course of our investigation, we have received a great
many proposals for recommended action. ‘We want to make it clear
that the recommendations we present are directed toward those prob-
lems which, as a result of our findings, we feel the need for immediate
action is most urgent. Further, we wish to make it clear that in
forming our proposals we considered them in the framework of the
broad objectives of the Employment Act of 1946. Our report does
not present estimates of the costs or priority of our various recommens:
dattons in relation to other needed expenditures, nor have we explored
the questions of administration which may be entailed. )
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We want also to reemphasize that it has-not been possible or de-
sirable in the limited time available to us to investigate all types of
proposals which impinge directly or indirectly upon the low-income
population. 'We recognize that there are many important topics—
such as housing, for example—which were not included in our pro-
gram of study. It should not be inferred from their omission from
this report that we consider them unimportant or insignificant.

I. INCOME SECURITY, PUBLIC WELFARE, AND HEALTH CARE

Throughout our investigations it was repeatedly emphasized that,
as a basic principle, our programs and policies should emphasize pre-
vention of need rather than merely providing relief after need has
arisen. We agree with this principle.

We have made substantial progress in our Nation in providing in-
come security and protection against income loss through compre-
hensive insurance programs. There is a continuing need, however,
for legislative review of the adequacy of benefits provided by the exist-
ing social-insurance programs. Ways and means should be developed
for improving the adequacy of benefits. We feel the same type of
review is necessary for programs which provide assistance on the basis
of need. Moreover, we should continue to move forward in the im-
provement and expansion of the insurance plans now established and
eliminate the current limitations in coverage as rapidly as possible.

Despite the progress already achieved, there still exist significant
gaps in our social-insurance programs. Some causes of income loss
which present insurable risks are not covered on a national basis.
Nevertheless, the Federal Government itself already has demon-
strated some are insurable risks through programs it has established
for specified types of workers.

An outstanding gap in social insurance coverage is income loss due
to 11l health, however cansed. We bzlieve that the Federal Govern-
ment possesses direct responsibility for expanding social-insurance and
other programs to provide protection against the contingencies of
temporary disability and permanent total disability. Such provi-
sions should mesh, not conflict with State programs already
established.!

We recommend— _

(1) The Congress consider legislation to establish social-insur-
ance programs covering the risks of temporary and permanent
total disability.?

(2) The appropriate congressional committees study the desir-
ability and feasibility of dovetailing such programs, if estab-
lished, with the workmen’s compensation acts of the various
States; such study will necessarily entail a review and evaluation
of the adequacy of the existing workmen’s compensation pro-
grams, '

1 Workmen’s compensation acts of the States provide for cash payments to some workers
for work-incurred disability. In addition, four of the States have established insurance
plans for temporary illness or disablement not arising out of the covered worker's
employment. .

? Senator Ralph E. Flanders. This undertaking must be anproached with great cauticn.
Many insurance companies have had to discontinue disability benefits owing to the
difficulty in defining “disability,” whether temporary or permanent, in any given case,

S. Rept. 1311, 84-2 2
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‘Adequate health care—medical and dental services and hospitaliza-
tion—is not received by many low-income families for one of two rea-
sons, or for a combination of these reasons: (1) inability to pay, and,
(2) particularly in isolated rural areas, unavailability or inaccessibil-
ity of adequate facilities. In addition to those with the lowest family
income status, many other families who provide for their normal day-
by-day needs are unable to pay for adequate health care out of their
own resources. We believe that the ultimate cost of inadequate health
care to the Nation, in terms of lessened productivity as well as income
loss, can be substantially reduced by measures designed to increase pre-
ventive and curative health care received by the medically needy.

. We recommend—
(3) That the Federal Government, in cooperation with the
States and private groups, develop a comprehensive health pro-
gram covering the following:

(a). Stimulation of means whereby families in rural areas
may secure adequate health care;

() Provision of additional funds to provide for adequate
recruiting and training of professional workers in the field
of health care;

" (¢) Reduction in the cost to the individual of comprehen-
sive health protection. This may necessitate contributing
part or all of the cost of approved insurance programs for
low-income families. The Congress may wish to consider
whether it may be necessary, in order that voluntary health
plans reach all of the population, to provide Federal financial
aid to those in the low-income groups who are unable to pur-
chase such protection; additional funds alone, however,
would be useless to millions of our people in rural areas where
there is a lack of doctors, nurses, and hospital beds;

(d) Extension of the school-lunch and milk programs, and
the(,1 distribution of surplus commodities to needy families;
an :

(e) Expansion of Federal participation in public-assist-
ance payments for medical care,

‘We believe that with some additional changes in the federally aided
public-assistance programs, current inequities will be eliminated and
the way opened to aid a larger proportion of families with low eco-
nomic status. Aid rendered through the public-assistance programs—
including nonfinancial services as well as direct income supplements—
can and should serve 2 functions: (1) to provide subsistence to needy
families and individuals; and (2), by means of the nonfinancial services
in particular, to assist families in their efforts to improve their produc-
tive capacity and earning power.

‘We recommend—
(4) That the following changes be considered in the Federal
~ grant-in-aid program of public assistance:

(a) Establishing a single, unified system of Federal grants
for general public assistance in place of the current and
separate programs which, according to evidence presented
to the subcommittee, tend to restrict unnecessarily the types
of need for which Federal funds are available;
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(5) Basing Federal grants-in-aid for general public as-
sistance on an equalization formula which takes into account
the relative financial needs of the various States and State
differences in per capita income ;

( cg Lowering the maximum residence requirements which
the States can impose on public-assistance applicants; and

(2) Making the Federal grants for child-welfare services
available to all areas rather than limited as they now are to
specially designated areas. :

Many witnesses appearing before the subcommittee emphasized the
value of nonfinancial assistance extended by public welfare and
other services to the low-income population. Such assistance strength-
ens the family unit, provides a unified, comprehensive approach to the
various problems which a particular family encounters, and can be of
major value in helping the family improve its economic status and
productive capacity. :

We recommend—

(5)Including in the Federally aided public-assistance pro-
grams provision for services designed to encourage individuals
to attain self-support and self-care and to preserve and strengthen
family life.

.. (6) That the Federal Government consider providing addi-
tional grants-in-aid to the States for the purpose of increasing
the supply of trained professional workers needed to carry out
the recommendations we present in this report.

II. INCREASING EDUCATIONAL AND TRAINING OPPORTUNITIES FOR THE
LOW-INCOME POPULATION

For over a century, in a variety of ways the Federal Government
has provided aid to education in cooperation with the States and edu-
cational institutions. More recently, during and after World War
I, it has enabled millions of service men and women to raise their
level of formal education while they were in the armed services and,
under the GI bill of rights, after their return to civilian life- As
these programs taper off, there will be a corresponding increase in
the burden already straining the financial capacity of some State and
local governments, unless the Federal Government in other ways con-
tinues to share in the cost of providing adequate education and
training.

From the materials assembled by the committee staff and the state-
ments and testimony of the experts who appeared before the subcom-
mittee, it is clearly evident that as a nation our investment in our
greatest actual and potential resource—our children—is inadequate.
We are, in a very real sense, limiting our future economic growth by
the extent to which we do not promote the maximum realization of the
productive potentialities of the younger generation.

We have received many suggestions as to how the Federal Govern-
ment, in continuing its long-established participation in education,
now may best assist in providing adequate educational opportunities
to all of our population and in overcoming the current shortages and
inadequacies of our public schools. The role of the Federal Govern-
ment, first and foremost, we believe, is to stimulate and encourage local
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and State efforts to improve educational opportunities. Continuation
or expansion of Federal aid, of course, does not require Federal control
over our educational systems. We are firmly convinced that such con-
trol is best exercised at the local and State levels and should and must
remain at these levels.

‘A substantial number of persons—adults as well as children—are
not receiving enough education, or enough of a suitable kind of edu-
cation, to permit them to avoid self-perpetuation in the low-income
group. School plant and equipment fall far short of total needs; the
current rate of construction, while at an all-time high, is not great
enough to eradicate within a reasonable length of time the shortage
resulting from the backlog of accumulated needs and the needs arising
from expanding enrollments. Inadequate teaching staffs and, in
some communities, poor quality teaching, combine to prohibit full
realization of the productive potentialities of our children and of
those who have already commenced their working life. In other in-
stances, the kind of training being received is not that best suited to
the individual himself in terms of his capacities, nor does it provide
adequate background for his future occupational needs. Many wit-
nesses at the subcommittee’s hearings emphasized that, in the long run,
raising the educational level of members of the population with low
economic status is a significant factor in preventing the self-perpetua-
tion of this group. A

There is much to be accomplished immediately if we are to provide
an adequate, basic education to those of our children who are now of
school age and to insure that succeeding generations of children will
be afforded improved opportunities. In our recommendations which
follow, we have stressed the types of positive programs which, in our
opinion, will best meet the most urgent and pressing needs, as well
as laying a firm foundation for provisions against the needs of future
generations. :

We recommend :

(1) Direct Federal grants-in-aid to the States, initially for
construction of school {l)ilant and equipment, based on an equaliza-
tion formula which takes account of the relative economic need
among the States.

In considering the particular problems of children of low-income
families, we recognize that in many cases such children are not moti-
vated at home to take advantage of the educational opportunities
which already exist, nor are they taught at home to appreciate fully
the close connection between future earnings and educational attain-
ments. The school system can help increase awareness on the part
of these children of the values of education, and strengthen their
motivation to remain in school at least through the high-school level.

We recommend :
(2) That the Federal Government, through grant-in-aid pro-
grams, assist the States to expand guidance services and voca-
_tional counseling provided within the school systems.

A significant proportion of children from low-income families drops
out before completing their high-school education. In some cases the
children feel compelled, for economic reasons, to leave school and ob-
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tain a job to help support the family; in other instances, they lack the
financial resources required to pay for additional schooling.

It 1s also true now perhaps as never before, that education can and
should be a continuing experience which does not end upon comple-
tion of a specified number of years of formal schooling.. 8111' expand-
ing and changing technology, the expanding application of automa-
ion, and the gradual shifts in the relative demand for particular types
of skills all require a flexible, highly trained labor force. There is
increasing need, therefore, to permit adults who so far have not
ichieved a minimum education to “catch up” through voluntary par-
icipation in educational programs. In addition, provision should
be made for the acquisition of new skills in order that we may meet
the needs of the expanding economy. '

We recommend : : :

(3) The establishment of a national scholarship fund to aid
those who could profit from additional education but who lack
the necessary financial resources. : :

(4) Expansion of adult education programs through Federal
financial assistance extended to such institutions as the recognized
and accredited colleges and universities; and, encouragement of
vocational training and retraining programs sponsored by non-
governmental groups in our economy,

OI. AID TO ECONOMICALLY DEPRESSED RURAL AND INDUSTRIAL AREAS

It is evident that despite the generally prevailing high levels of
mployment and productivity an§ the steady economie growth which
ur country enjoys, some geographic areas have not shared in the
verall advance. Some areas, especially rural areas, throughout their
ntire existence have never kept up with the rate of growth of the
ountry as a whole; others have experienced a decline—slow or pre-
ipitous as the case may be—until the resulting economic stagnation
1as produced serious problems of continuing unemployment and un-
leremployment of all local resources. .

The existence of areas of low economic activity seriously retards the
ate of national growth, and is in itself a significant cause of self-
erpetuation of low-income, underemployed groups. The goal of
chieving full utilization of our national resources—land, labor, and
apital—will never be attained as long as these geographic pockets of
ontinuing economic depression persist. Ours is a dynamic, expand-
ng economy ; the very process of growth itself, along with the attend-
nt changes and improvements in technology, now produces and in-
vitably will continue to produce some dislocation and imbalance of
ocal resources. Without preventive planning and action, it appears
nevitable that such temporary dislocation may well cause additional
reas of chronic depression to develop. We feel most strongly that
olution of the depressed-area problem is many-faceted and requires
oncerted action by all levels of government in cooperation with labor
nd management, church groups, and community organizations.

Measures to heip those with low economic status, such as described
1 our recommendations presented in sections I and II of this report,
illy of course, alleviate some of the problems of low income in de-
ressed areas. QOur preceding recommendations, however, are di-
ected toward alleviation and prevention of low income arising from
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causes associated with the individual; they are not directly related to
causes of low income associated: with the economy. Other types of
measures to reduce chronic unemployment and underemployment in
particular geographic areas are needed. ' :

We believe that, in general terms, programs designed to aid de-
pressed areas—those characterized by underemployment and misallo-
cation of resources—have much in.common, regardless of whether they
relate to agricultural or industrial areas. Both types of areas (or, on
a smaller scale, communities) require additional capital resources, new
industrial development to absorb labor surpluses, increased avail-
ability of credit and technical assistance to the community and to the
small farmer or businessman ; expansion of educational and training
opportunities available to the local population ; enlarged and improved
community facilities and services; greater access to adequate health
care,and soon. Since, however, there ave some differences in emphasis
we place on the types of Federal assistance on which we urge imme-
diate action, our specific recommendations relating to depressed agri-
cultural and industrial areas are listed separately.

A. Depressed agricultural areas and aid to low-income rural families

We want to stress that while recognizing one of the most urgent
needs of low-income farmers is increased access to credit, extension
of credit to those who are considered “poor risks” by commercial
credit agencies probably is foredoomed to failure unless accompanied
by a greatly expanded program of technical aid to the credit recipient.
Greater emphasis must be placed on intensive technical dssistance tc
such families so that they may develop a coordinated family farm
program best suited to their personal resources and to the land whict
they farm. Credit improperly applied or administered would tend
merely to reinforce the tendency to remain on the land without utiliz
ing the additional capital received to improve methods and efficiency
of operation.

Over the years the Farmers’ Home Administration has helpec
many low-income farmers improve their economic status by providin
intensified technical assistance in conjunction with the loans it ha
made, and in our opinion, this agency 1s best equipped to provide th
technical assistance we are recommending.

We believe that the most effective type of technical assistance con
sists of two parts: (1) The development of a family farm plan fo
individual families which, if carried out, will provide an adequat
level of family living; (2) the encouragement and guidance of th
farmer toward the plan’s fulfillment by means of frequent persona
visits of the technical agent to the individual farm. G

We recommend :

(1) Expansion of the credit programs now available to farmer:
with increased emphasis on loans extended to low-income farmer:

(2) Incombination with expansion of credit programs for low
income farmers, a corresponding increase in the provision c
technical assistance to the individual farm families receivin
loans, such assistance to include development of an appropria
farm plan for the individual family and extending the technic:
guidance and leadership required to help the family carry ot
the plan proposed. .
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We also believethat economic incentives of many low-income, rural
families could be aided, their family life strengthened, and their
material well-being improved. if they had greater access to the type
of aid extended by the Federal-State extension services,

We recommend :

(3) Consideration be given to the development of farm extension
services to meet the needs of low-income farm families in particu-
lar, and to greater utilization of trained workers to assist the
family improve all aspects of its family life. As a first step to-
ward a better life, it should be possible to help the family get
improved subsistence from the land on which they are now living.

It is apparent that a threefold approach is required to meet other
aspects of the problem of chronic labor underemployment in low-
income farm areas: (1) Encouragement of off-farm employment by
development of new industrial location within the area; (2) assistance
of farm families willing to migrate to other areas and who possess
definite job opportunities in the new location; (8) provision for
greater opportunity for rural people to obtain training for nonfarm
occupations. - : ’

We recommend : ) .
(4) Consideration of the following program designed to meet
these particular needs:

(e) By means of technical assistance and Federal loan
guaranties, aid recognized and approved local groups en-
gaged in attracting new industry into the area, and develop
other ways of providing off-farm employment. These pro-
grams (which also are recommended for extension to de-
pressed Industrial areas) should provide maximum stimulus
to private investment in areas now depressed but which pos-
sess advantages of location or resources that, in.combina-
tion with such investment, make economic growth practical
and feasible; _

" (b) Assist in the development of a program for financing
~ approved cases of out-migration of individual families;
¢) Expand vocational counseling and job placement serv-
ices 1n depressed agricultural areas; and
(d) Expand in rural areas the federally aided nonfarm
vocational training programs.

B. Depressed industrial areas and aid to low-income families

. It was emphasized during our hearings that expansion of economic
ictivity provides the only long-run solution to the problems of indus-
rial areas with a chronic labor surplus. To achieve this goal, local
broducers should be enabled to take advantage of additional oppor-
unity to expand and increase their level of output; surveys are needed
0 appraise and evaluate existing and potential local resources, in
rder to assess the area’s capacity for future economic growth; new
ndustries and expanding industries which can put local resources to
conomic use must be encouraged to establish plants in depressed areas;
vays and means should be provided to assist low-income families
vho wish to migrate to other areas where there is a labor shortage ;
nd, assistance must be given to needy workers willing to undergo
etraining in basic skills for which there is adequate demand.
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As we said earlier, problems of such magnitudes cannot be solved
through Federal effort alone. In the long run, there must be deter-
mined and lasting cooperation between all strata of our economic life,
and most important, the depressed areas and communities must them-
selves provide the will and the sustained interest in improving their
economic status. Remedies superimposed from without seldom effect
lasting cures. Our evaluation of the role of the Federal Government
in aiding depressed industrial areas in particular is described by the
specific ‘ecommendations which follow. As we have stated, it is for
the most part similar to our evaluation relating to depressed rural

areas.

‘We recommend : )

(1) Substantial expansion of existing programs of technical
assistance to depressed industrial areas and to small producers
within the area. -

(2) Credit aids be extended, when such assistance is econom-
ically desirable to existing local industries, and to approved local
groups engaged in- planning and constructing “gver-available”
plants for the purpose of attracting diversified and expanding in-
dustries. Credit aid may possibly take the form of loan guar-
anties designed to promote maximum stimulus to private invest-

ment.

(3) That the Federal Government share in planning and con-
ducting appropriate economic surveys to determine the scope of
current and potential local resources.

(4) Expansion of the small-business program, with particular
emphasis on aid to depressed areas, and coordinated with a
strengthened ‘program of decentralization of defense contracts.

(5) Extension of vocational counseling, job information, and
placement services of the Federal-State employment services sa
that workers in depressed areas will be aware of job opportunities
in other communities. In addition, these agencies should expand
their function of alerting employers outside of depressed areas
as well as within, to the types of skills currently available in de:

ressed areas.

(6) That financial assistance should be provided to unemployed

workers willing to undertake the approved retraining programs

and to those willing to migrate to areas of labor shortage.

IV. FINDINGS AND RECOMMENDATIONS IN REGARD TO ADMINISTRATIVE ANI
. RESEARCH NEEDS

A. Depressed rural and industrial areas

1t was emphasized in the subcommittee’s hearings that the Federa
Government should focus rimarily on the long-range objectives se
forth in the Employment Xct of 1946, while recognizing that apprc
priate short-run measures can assist in meeting these goals. In orde
to continue to provide the economic climate vital to economic expar
sion, it is essential that in its concern to alleviate distress in areas cul
rently depressed, the Federal Government neither advocates nor em
barks on measures which are merely palliative and are not curative 1
their total effect. 'We must recognize the dangers inherent in the tyf
of emergency program which merely attempts to deal with “spof
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problems of economically disadvantaged areas. Moreover, measures
designed to habilitate or rehabilitate particular areas should not, as a
byproduct, foster the creation of new depressed areas elsewhere.
Therefore, all remedial measures undertaken by the Federal Govern-
ment must be cast within the framework of the economy as a whole.

In conducting our study, we realize that separate recommendations
are not sufficient. There must be at the Federal level development of
2 comprehensive, unified program which attacks the many problems of
continuing low income in depressed areas in a consistent and concerted
fashion.

We recommend :

(1) That there be established in the executive branch of the
Federal Government a central group charged with the responsi-
bility of preparing a coordinated, comprehensive program aiding
currently depressed industrial and rural areas and so designed as
not to affect adversely other areas. Such a program must assist in
maintaining the economic climate necessary to promote maximum
economic growth of the economy as a whole.

The subcommittee’s investigations reveal that there is a pressing
need for extended research to provide the economic facts and analyses
equired in order (1) to help currently depressed areas achieve a
igher level of economic activity, and (2) to prevent the creation of
wdditional areas of chronic labor surplus.

We recommend :
(2) Increased research along the following lines:

() A continuing program of study is needed to analyze
regional and technological shifts so that trouble spots can be
detected early enough to make for practical preventive action,
such as encouragement of new enterprises in an expanding
industry in areas where a major enterprise in a declining
industry is expected to close down;

(b) An inventory of labor skills and economic assets should
be compiled for each area now marked by concentrations of
low incomes and chronic unemployment, to make it possible
for public and private groups to match the available local
resources with the needs of expanding industries so that
new enterprises could be attracted to these depressed areas;

(¢) For each distressed area, improved and more detailed
reports on unemployment, labor force, percent unemployed,
and number of new jobs to be created ;

(2) Regular reporting of work stoppages by areas with
sox:l)e suitable measure of its relative importance in each area;
an '

(e) More information on differences in costs of living and
in wage rates between areas and communities.
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B. Low income resulting from causes ussociated with the individual

During the course of the subcommittee’s hearings it was repeated];
emphasized that the population at permanently depressed incom
levels consists of two groups: (1) Those who for one reason or anothe
cannot be expected to become more productive, and (2) individuals o
families with members who possess the potential capacity to increas
their productive power and thereby their level of earnings. Th
types of positive remedial action by Government and other group
vary in accordance with the particular needs of each group. W
believe that the level of dependency will decrease, as provisior
against income loss are expanded, preventive and curative health ca1
services and health information are made increasingly available t
low-income groups, and the productive capacity of the families an
individuals are increased by means of greater educational and trainin
opportunities, application of vocational rehabilitation measures, an
~ soon. Inthelongrun,therefore, emphasis should be placed on preve:

tion of poverty rather than on alleviating poverty after it once d
velops. In order to assess the need for specific current and futu
programs it is necessary to know more precisely the size and pa

. - . - v .
ticular characteristics of the population with continuing low econom
status.

We recommend :
(1) Intensive studies to identify the population at substanda
levels of living and the causes of their low economic status.
We believe that as the proportion of the population in the midd]!
and older-age groups increases, new problems of low income may ari
if not planned for in advance. Already displaced middle-aged a
older workers are encountering difficulties in obtaining new emplo
ment ; unless the productive capacity of this group is fully utilized, t
economic growth of the Nation is limited unnecessarily.

We recommend :

(2) That the Federal-State employment services place grea
emphasis on job-placement services for the older worker.

(3) That, in all ways possible, government—Federal, Sta
and local—encourage industry to employ older workers willi
and able to work and to make more jobs available to this gro
by redesigning work to fit their capacity.

The Federal Government, through a multitude of programs,
tackling the remaining problems of low income in many ways;
have recommended some changes and redirection of Federal effor
Looking toward the future, we feel that the Congress should contir
its study of low-income problems and evaluate, from time to time, |
measures taken by the Federal Government to solve them.

We recommend : .

(4) That the appropriate departments and agencies of 1
executive branch prepare a report on the current status and s
of the low-income population and the progress made in the a.
viation of poverty and elimination of its causes, such report
be submitted to the Joint Economic Committee during the 8
Congress, and periodically thereafter.

O



