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II. WHAT A COUNCIL OF SOCIAL ADVISERS
$2.7 bUllon, from $1.3 billion In 1969. It Is also NEED FOR A COUNCIL OF SOCIAL
WOULD DO
worth noting that returns on American InADVISERS
With the steady evolution of the Execuvestments overseas brighten the picture conMr. NELSON. Mr. President, I am tive Office's composition, It seems clear that
siderably-although they unfortunately do
pleased to be one of the 22 Senators the question is not whether we should connot produce jobs In this country.
A number of American Industries maintain from both parties who has cosponsored sider establishing new units in the Executive
healthy export businesses, offering unique or the Full Opportunity and National Office but rather, which ones, and when.
hard-to-produce goods and dOing it effi- Goals and Priorities Act, S. 5. This bill Under my proposal, the Council of Social
Advisers (CSA) would be composed of three
ciently In the face of high labor costs. Year
after year our agricultural prodUCts, benefit- was introduced by the gentleman from of the nation's most gifted and respected
Minnesota
(Mr.
MONDALE).
I
think
ensocial analysts (appointed by the President
ing from advanced farming methods, make
up a large part of the export total. And while actment of the bill will contribute sig- and confirmed by the Senate) and staffed by
the technologies of Western Europe and nificantly to the ability of both the ex- a number of America's brightest young social
Japan offer increasingly tough competition ecutive branch and the Congress to deal scientists. The eSA would be responsIble for
monitoring, on an on-going basis, specific and
in more compllcated prodUCts, the United intelligently with pressing social issues.
States has the science and the wherewithal
Both the Johnson administration and actual conditions In the country which afthe "social opportunity" of our people.
to stay ahead in many important fields.
the Nixon administration have endorsed fect
Developing a system of "social indicators"
Some International developments should
the
purposes
of
this
bill
but
have
obease America's trade problems. Wages are riswould be a principal task of the Councll.'
A chief objective of such an agency would
ing fast In Europe and Japan, with the pros- jected to the establishment of a new
pect of a diminishing gap between labor costs structure, a Council of Social Advisers, be to enlarge the chances each of our citihere and In other developed countries. We as unnecessary. The Senator from Min- zens has to develop his potential to the fUllare not alone In coping with cheap labor else- nesota, Mr. MONDALE, has just written est. That Is why I have called the proposal
Where; Japanese Ambassador Ushlba recently an excellent article which points out how the "Full Opportunity Act." Indeed, the bill
spoke about Japan turning away from "labor- the efforts of both administrations in stipUlates, really for the first time in our history, "the opportunity to live In decency and
intensive" industries where the underdeveloped countries have the advantage. A realign- this area have fallen short of the mark. dignity"" as a national goal for all of our
The
summer
1970
issue
of
Law
and
Conment of currencies, particularly upward valcitizens.
The bill also provides for an annual reuation of the yen and the German mark, temporary Problems has just been rewould have the effect of making American leased. This issue on "The Institution- port of the President on the nation's social
prices more competitive.
.
alized Presidency" contains the article I status. Requiring the President to report
We must, of course, do all we can to create refer to under the title "Social AdVisers, annually on such areas as education, health,
a more favorable reception for American Social Accounting, and the Presidency." housing, allenation, political participation.
goods In foreign markets. ExpanSion of the
personal security, and social mobll1ty would
Because I think all Senators should do
European Economic Community, and the defar more than assure the publication of
acquaint
themselves
with
the
need
for
velopment of other regional trading blocs,
CSA findings and recommendations: It would
early
action
in
this
area,
I
ask
unanimake It urgent to see that American prodguarantee such societal knowledge vis1blllty
ucts are not frozen out In favor of Internal mous consent that the text of this article of the sort that only presidential involvearrangements. Japan's llberallzatlon of im- be printed in the RECORD.
ment can generate.
port and foreign-Investment policies repreIt has been asked whether the state of the
There being no objection, the article
sents a partial success In the appllcation of was ordered to be printed in the RECORD, art in social accounting and the state of the
pressure to free trade channels. The lowering as follows:
art In the soclal sciences warrant the forof trade barriers has become a major theme
malization In statute of social accounting
of Treasury Secretary Connally. Though he SOCIAL ADVISERS, SOCIAL ACCOUNTING, AND THE and reporting requirements. Much of AmeriPRESIDENCY
may have been too quick to hint at massive
ca's turmoil In the 1960's grew out of massive
(BY WALTER F. MONDALE)
frustration at continuing social unfUlfillretaliation against recalcitrant trading partners, a reasoned type of negotiation may
On September 10, 1970, the United States ment. That frustration mysteriously eluded
prove more effective.
Senate passed S. 5, the Full Opportunity and the attention of declslonmakers, In both the
Secretary Staus, before the House Commit- National Goals and Priorities Act. Among public and private sectors, until the time for
tee on Science and Astronautics, placed a other things, the bill would have established defusing the bomb had all but sllpped away.
usefUl emphasis on the need for American a Council of Social AdVisers In the Executive Tragically, that should never have been the
case. For In truth, the real conditions of exIndustry to concentrate on "high-technol- Office of the Presldent.1
ogy" products. The United States must seek
The bill was not acted on by the House. plosive neighborhoods In Watts, Detroit,
Its trade advantages In Innovation, both as However, Senate passage represents signifi- Newark, and elsewhere were known-and
to products and as to manufacturing proc- cant progress for this measure, which did not their Impllcations understood-by a variety
esses. Some of the programs being conSid- even emerge from committee when It was of social scientists who not only possessed
ered, InclUding subsidies and tax incentives first proposed In 1967 as S. 843 .. I have re- such publicly-useful knowledge but pubfor industrial research, may Involve more Introduced the bill In the Ninety-second lished It as well.
To our collective sorrow, most of those
government participation In business than Congress, again as S. 5.
Americans would accept. That goes, too, for
studies remained burled in the forbidding
I. THE EXECUTIVE OFFICE OF THE PRESIDENT
pages of the scholarly journals of a dozen
the suggested easing of antitrust laws to per.
One might wonder why a United States or more academic disciplines, ranging from
mit joint research and ventures by AmeriSenator
is
so
concerned
about
a
structural
anthropology to polltlcal science. One can
can companies. The United States Is not
ready to go the way of the European cartels, innovation In the President's office, but I only Imagine how different the tumultuous
that
a
review
of
the
case
for
such
a
believe
decade just ended might have been had
or the "Japan, Inc.," pattern of governmentCouncil and of the precedents regarding Ex- there existed then the sort of mechanism for
business collaboration.
Whatever legislation the administration ecutive Office structure wUl show that Con· monitoring and reporting social condItions
proposes In the future to improve our trade gresslonal Impetus for this is both well· I am propOSing.
Thus it becomes clear tha.t the social scistanding, protectionist forces in Congress will founded and appropriate.
In the twenty-five years since the end of ences do have something to contribute to the
try to turn It into a grab-bag of import reWorld
War
II,
the
Executive
Office
of
the
process of rationaliZing public pollcymaklng.
strictions. To guard against this. the admin.
istration should be prepared to back meas- President has undergone radical structural The social sciences have demonstrated In rechange.
This
Is
not
readily
recognized,
percent years both a rediscovered Interest In
ures aiding industries and workers hurt by
haps because of the staying power of the two social problem-solving and a dedication to
imports.
best-known,
general-purpose
staff
units,
the development of research tools which sen'e
It is up to industry and labor, in their
self-interest, to preserve the United States namely the White House Office and the this end.
During the three years that my proposal
leading role in international commerce. Bureau of the Budget (now the Office of
Some industries have been remiss in cUl- Management and BUdget). Yet these are the has been before the Congress, the objective
tivating foreign markets-for example, the only two present units which were In the of social reporting has been widely accepted.
Both the Johnson and NIxon AdministraJapanese would buy California wine if it Executive Office In 1945.
It is also little realized that today's Ex- tions have based their opposition on the
were avaUable. Some domestic business has
ecutive
Office
contains
sixteen
separate
units
structural changes proposed by the bill, but
gone, by defaUlt, to imports. notably the
small-car market. Labor must cooperate in in contrast with four at the end of 1945, and they have pledged themselves to further the
eleven of the present constituent units development of social accounting. In fact,
increasIng productivity (output per man- that
have been established or significantly altered the Department of Health, Education, and
hour) so that industry can benefit from new In the past ten years." So the structure of Welfare
produced in January 1969 a documanUfactUring processes. Of prime impor- the Office is qUite fiuld and, increasingly. ment entitled Toward a Social Report.· As
tance Is an easing of the nation's inflationary specialized. It Is agalnst this background that rudimentary as this pllot effort was, It Ulusburden, a task In which all must participate. the proposal to establish yet another unit-- trates that we can begin whenever we are
This year's disappearance of the trade sur- a Council of Social Advisers-must be ready.'
plus need not be a disastrous turning point evaluated.
In the four years since I first introduced
the "Full Opportunity Act." a number of 1n~
for the American economy. It is an ominous
dividuais and study groups have deter~,
Footnotes at end of article.
sign-not a cause. for despair.

RECORD _. .,:,.a:.J,"I.n.,.I.L
tha.t it Is time to establish a CouncU of Socilll Advisers and to provide for an annual
Boeilll Report. For example, in October 1969
the Behavioral and Social Sciences Survey
Committee of the National Academy of SCiences-Social SCience Research Council recommended the preparation of an annual
social report, initially outside of the government but with the aid of federal funds." The
Committee also recommended the SUbsequent
establishment of a Council of Social Advisers.
In December 1969, the National Commission
on the Causes and Prevention of Violence
also recommended that consideration be
given to the establishment of such a council
and to the preparation of a social report.·
m.-NEED FOR A SOCIAL ACCOUNTING SYSTEM

A second point which must be made was
strongly underscored by the hearings held
on the CSA proposal in both the Ninetieth
and Ninety-first Congresses. Put succinctly,
hunch, intuition, and good intentions have
been the heavy artlllery of social problemsolvers, to a far greater extent than anyone
has recognized. This point was made most
forcefully in the testimony of Mr. Joseph A.
Califano, Jr.• principal domestic policy assistant in the Johnson White House (and now
a supporter of S. 5) who observed. at a December 1969 hearing:
"The disturbing truth is that the basis of
recommendations by an American Cabinet
officer on whether to begin, eliminate or expand vast social programs more nearly resembles the intuitive judgment of a benevolent tribal chief in remote Africa than the
elaborate sophisticated data with which the
Secretary of Defense supports a InajaI' new
weapons system," ,.
He also related the experience he had
when. in 1965. the Department of Health.
Education. and Welfare did not even know
the composition of welfare rolls. There was-and still is--the myth that there are vast
numbers of able-bodied men receiving welfare.
When the welfare data were finally obtained, almost two years later. we learned
that of the 7.3 mIlllon then on welfare:
3.5 million were children
2.1 million were women over 65
700.000 were handicapped or blind
900.000 were mothers of the children
100.000 were males who were incapacitated
beyond any ablllty to work or be trained and
50,000, less than one-tenth of one percent,
were males who could possibly be called
"able-bodied," 11
Despite such experiences, the Johnson Administration believed that sufficient progress
in social accounting could be made through
the existing executive structures. It pointed
partic'!larly to the Bureau of the BUdget. the
CounCIl of Economic AdVisers, and the Department of Health. Education. and Welfare.
It also thought the Program Planning and
Budgeting System, which it had initiated in
1965, would greatly improve analysis of social
programs by the operating agencies and the
presidential staff.
It Is true that efforts to predict and evaluate the effects of social prograrns have expanded greatly. But we are already suffering
from the fact that such efforts are scattered
and unconnected.
When the Nixon Administration first assumed office in 1969, it found an elaborate
review of the cost-effectiveness of various
Economic Opportunity Act programs, which
the General Accounting Office had prepared
on order of the Congress. Somewhere in the
midst of the stUdy were data which ultimately proved disastrous to the Job Corps.
The GAO figures showed that the annual
coat for training a Job Corps enrollee ranged
between $6000 and $8000. They also showed
that only Sixty-five per cent of participants
could be classed as successful.
'
Footnotes at end of article.

The central dlfliculty, from a polley point
of view, was one which unfortunately occupied little if any of the time or attention
of those who ultimately decided the fate of
the Job Corps. Questions there were that
deserved to be asked and answered:
Is it really such an outrage to spend $3000
to $4000 for six months' traln1ng of an urban
youngster with a wretchedly deprived background and no future but one most likely
to be devoted to crime or waste?
What would it cost society to keep such a
person in prison or on welfare?
Given the diffiCUlty of the problem, is a
Sixty-five per cent success rate really poor.
or is it possibly a great achievement?
Most importantly, what other programs
were there to use which would offer a higher
success rate, a lower cost. or both?
What future might have awaited the Job
corps had questions such as these been
asked and answered can only be left to conjecture. For in due course some 17.000 youngsters who had found new hope in the Job
Corps fell under the axe of an unusually
cruel system of social accounting. Indeed.
several months later. the Administration was
unabie even to iocate almost one-half of
these young people. though it had promised
to transfer them all to other manpower programs.
The danger of piecemeal social accounting
was underscored when a number of us in
Congress asked for data which would permit
a comparative analysis cf the Job Corps
with a varIety of other manpower programs
favored by the AdminIstration. Several weeks
later the GAO. follOWing repeated congressional InquirIes, produced a table which featured the number "2." ThIs was a footnote
which said that the data were "not available,"
SUbsequent experience with alternative
manpower programs suggests that the Job
Corps was. and is, relatively effective after
all. For example. It turned out that there
were no placement data on the JOBS program. which was initially favored by the
Administration. Later, we learned that this
was one of the poorest manpower programs.
with a success rate of only thirty to fifty
per cent. 80 it would seem that a partial
system of social accounting permits, or perhaps encourages. unwise decisions. Now that
we have gone so far In measurement and
evaluation. I think we dare not stop.
IV. NEED FOR STRUCTURAL CHANGE

Surely it was at least in partial recognitIon of this decision-making deficiency In
the American political system that, less than
six months after having assumed office,
President Nixon created a National Goals
Research Staff (NGRS) on July 12. 1969."
Physically and organizationally located within the White House Itself, the NGRS was
from the outset over-shadowed by the larger
political Imperatives which confronted the
Administration. Overseeing the work of the
NGRS was but one of several responsiblllties
of a member of the White House staff. Mr.
Leonard. Garment.
The NGRS was commIssioned originally to
undertake a comprehensive review of the
nation's objectives In the years immediately
ahead and to prepare a report each year on
the Fourth of July. Ultimately it produced
a first, and final, compilation of potential
problems which could come to plague the
American people." So disturbingly wanting
was the report that the New York Times
observed editorially that it represented a
"disappointing evasion of responsibiUty." H
Moreover. the Times editorial contInued:
"The 169-page report, plus appendices.
which was a year in the making. sets forth
neither goals nor priorities. 'The Staff did
not have a goal-setting function,' the report contends. If not, this White House task
force was either misnamed or mIsdirected,
or both."l.ll

As is so
organizational
on statute. the
NGRa
aborted at some critical juncture.
privy to the pressures which
played upon this small group may never
know with certainty either the reason for
the project's demise or the point at which
It came. Stlll the experience of the NGRS
may be Instructive.
The point to be made is simply that the
NiXon Administration's early efforts to
achieve improved social policymaklng have
not succeeded. In disbanding the NGRS. the
White House announced that its work would
be carried on by the new Domestic Council.
Thus we have seen two administrations rely.
at one time or another. on the BUdget Bureau, the Council of Economic Advisers. the
Department of Health, Education, and Welfare. a new National Goals Research Staff.
and a new Domestic Council to do a job
which both agreed needs doing. So the relevant questIon is. when wlll such disparate
and disconnected impulses be gotten together into some sort of comprehensive. systematic enterprise which has a decent chance
for perserverance and productivity?
I am convinced that the day wlll not dawn
when such irrational policy jUdgments as
that involved in· the Job Corps lllustration
are no longer made until America Is provided with a new statutorily-mandated governmental structure. This structure must be
capable of synthesizing our knowledge in the
social area and proceeding directly to obliterate current gaps in that knowledge. Surely
the unhappy experience of the NGRS underscores the need for a status which assures
continuity. And no good can come from continuing to make decisions based on the
chance availablllty of unconnected social
measurements and evaluations.
So critical is the range of soclal problems
confronting our country today that we can
no longer afford the idle lUXUry of what
John Gardner has so eloquently and telllngly
termed "stumbllng into the future," With
a gunstock full of notches commemorating
such disastrous undertakings as tha:t of the
NGRS, now Is the time to target our hopes
for improved social policymaking in one
direction and one direction only. I believe
that the creation of some sort of mechanism
capable of comprehensively analyZing social
conditions In this country, and reporting
factually on those conditions to the President. the Congress. and the country, Is the
direction in which we now must move. We
have already invested tremendoUS amounts
of energy. talent. and money in cost-benefit
analysis. experimentation with planningprogramming-budgeting systems, and a wIde
variety of program evaluation techniques.
Is it not now appropriate to move unhesitatingly toward a more sophisticated level
of Instltutionallzed structures competent to
the task and responsible for performing it?
V.--THE COUNCIL, THE CONGRESS, AND
THE PRESIDENT

Some observers. who agree that we need
a system of social accounting and that a new
statutory structure is the only way to bring
it about. nevertheless harbor one further concern. What chance. they ask, Is there that
even a council created by statute could effectIvely do all of these things which need doing so urgently if it is unwanted by the President?
Surely no one would suggest that the conclusions and recommendations in the annual social report prepared by a Council of
Social Advisers for the President and the
Congress would run counter to the thinking
of the President or his Administration. Yet,
such a report would necessarily contain data
and analysis Which might lead other commentators to different conclusions.
Mr. Charles Schultze, former Director of
the Bureau of the Budget has said:
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"The United States bUdget is not the docrunent of an executive whose decisions are
law, nor of a prime minister whose party
must support him or bring down the government. It is, rather, a set of proposals to the
Congress for action on appropriations and tax
measures. Precisely because it must advocate the course recommended by the President, the budget cannot emphasize the difficulty of the choices made. It records the
President's decisions, but it does not identify the close ones. Alternatives that were
serious contenders for adoption but were finally rejected are seldom if ever mentioned.
In some cases, programs generally recognized
as ineffective or of low priority are debated
but finally left unchan'ged because all participants in the debate reallze how few are
the lances a President can afford to break
against politically impregnable targets. Thus,
the bUdget is a document designed to persuade an independent Congress rather than
to analyze polley alternatives." 16
Even if we had reason to believe that a
comprehensive system of social accounting
would be promptly initiated by the executive
branch, without a statutory requirement,
there would be a sound basis for legislation.
The Congress also must have access to such
information. Prestigious members of a statutory council, subject to Senate confirmation and available to testify before congression61 committees on their findings, would
assure the Cong.ress and the publlc of the
required qUality and Visibility of their work.
Further, the tension between the councU
members and the Congress should elevate
the level of analysis in the same way that
our understanding of economics has been
enhanced through the hearings on the Economic: Report.

There is ample precedent, since the Second
World War, for the establlshment of special.
ized councils which (a) were essentially
Toisted on given administrations and (b)
have proved to be meritorious additions to
the federal government's structure, notWithstanding initial executive opposition,
Certainly the CouncU of Economic Advisers, created by the Employment Act of 1946,17
supports this thesis. Simuarly, the National
Security Council, establlshed in 1947,18 and
the CouncU on Environmental QualltY,19 set
up only a year ago, came to occupy respected
positions even within administrations which
initially opposed them. The Nixon Administration, for example, opposed incipient congressional efforts to highllght the ecological
crisis by a statutory prescription for toplevel presidential and congressional adVice.
Yet when signing into law the measure creating the new Councll, the President heralded
the action as one opening a new decade of
the enVironment, and he has used it Widely
and effectively since then.
History compels the conclusion that Presidents use, in varying degree, all of the
statutorily-created structures in the executive branch. Moreover, they tend to use most
Vigorously and trustingly those bodies which
draw esteem and respect both to themselves
and their President. Thus it may safely be
,concluded that a Councll of Social Advisers
which performed satisfactorily its mission of
measuring and monitoring and reporting on
social conditions in America would, far from
meeting perpetual presidential resistance and
rancor, come in time to enjoy a position of
trust and respect. From such a position it
could reasonably be anticipated that the
Council could begin to elevate social pollcymaking in America to new levels of sophistication.
CONCLUSION
The principal concern of this essay has
been the interrelationship between a proposed federal mechanism for improving social
polleymaklng and the omce of President of
the United States. Is there some possibility
"that even a valuable new council would con-

tribute to overburdening him with speciallzed
advisory units?
I belleve a Councll of Social AdVisers,
charged with the responsib11lty for advancing and asserting existing knowledge of real
social facts about this society, should serve
to integrate, coordinate, and systematize the
now dissident and discordant efforts of social
planners and evaluators wherever 1hey may
be located within the federal government.
Moreover, the CSA should, in operation,
synthesize advisory inputs which now compete for individual, isolated attention, thus
reducing the cumulative advice-receiving
burden of the President. Additionally, in synthesdz1ng available information, the CSA
would be speaking to the President--and to
the Congress and the country-in a voice
which, while a blend of many voices, would
st1ll be coherent.
Finally, I believe that we shall never begin
to end our hopeless method of making social
policy decisions of the most sensitive sort on
the bas.ls of hunch, intuition, and good intentions until we move in the direction
pointed to by this legislative proposal. The
enactment of legislation creating a comprehensive advisory role in the social pollcy
area Will, I believe, radically alter not ony
the process by which decislonmakers choose,
but Ultimately the choices which are made.
When President Nixon established the National Goals Research Staff in July 1969, he
stated that the report to be prepared by the
unit should "serve as a focus for the kind
of llvely Widespread publlc discussion that
deserves to go into decisions affecting our
common future." '" The document which
ultimately emanated from the NGRS could
not begin to serve the critical focusing function the President had enVisioned for it.
After a round of newspaper comments, it
disappeared from View. No congressional
committee held hearings on it. A Councll of
Social Advisers, speaking social facts to the
American people in a clear and coherent
voice, could provide the kind of focus the
President asked for.
When, finally, such a Council is createdas I think is very likely-it will be a most
fitting recognition of the firm resolve of
our people to govern themselves rightly and
intell1gentlyand of the efforts of many, along
the way, to make a start toward the objective so well stated by Abraha'll Lincoln: "If
we could first know where we are, and
Whither we are tending, we could better
judge what to do, and how to do it.":n
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THE AMA'S MARRIAGE OF
CONVENIENCE

Mr. KENNEDY. Mr. President, an editorial published recently in the Arkansas
Gazette contains a number of perceptive
observations that raise substantial questions as to the commitment of the administration and the AMA to meaningful
health reform. I believe that the editorial
will be of interest to all of us concerned
with the cause of health reform. I ask
unanimous consent that it be printed in
the RECORD.
There being no objection, the editorial
was ordered to be printed in the RECORD,
as follows:
[From the Arkansas Gazette, July 20, 1971]
NIXON AND THE AMA IN MARRIAGE OF
CONVENIENCE
Senator Edward Kennedy's decision to battle head-on what he calls the Richard NixonAmerican Medical Association "marriage of

