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FOREWORD

THE events that are now taking place in Washington indicate
that the nation is going through the greatest change in the his
tory of the government and society of the United States. If there
has been a lag between education and social change in the years
past, we are now on the brink of a wide gap.

If this analysis be correct, it seems plain that we are in a race
between democracy and dictatorship; and we can preserve our
democratic manner of dealing with great social and govern
mental problems only if our people are informed. "A popular
government without popular information," wrote Madison, "is
but a prologue to a Farce or a Tragedy, or perhaps both.
Knowledge will forever govern ignorance; and a people who
mean to be their own governors must arm themselves with the
power which knowledge gives."

The series of pamphlets of which this is one is designed to
supply to American education the materials of instruction neces
sary to an understanding of {'The New Deal." It has been our
aim to produce a fair and unbiased statement of the problem
and an impartial analysis of the solutions proposed. We have
tried to give both sides of important arguments. We have at
tempted to supply the background and the facts. We have not
presumed to pronounce critical judgments as our final opinion.
Events are moving so rapidly, and changes are being made so
constantly, that our work must of necessity be incomplete.

It is our hope that teachers will find these new curriculum
materials accurate as far as they go, well suited to the stage of
education for which they are designed, and helpful to all who
desire to see American education reassume its time-honored
function of building good citizens, even for so unprecedented a
society as that in which we are now living.

WILLIAM F. RUSSELL, Ph.D., LL.D.
Dean of Teachers College

COPYRIGHT, 1933, BY TEACHERS COLLEGE, COLUMBIA UNIVERSITY

SECOND PRINTING
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We are still too close to the event to be able to give a careful,
balanced account of the causes that led to the crash of 1929 and
the subsequent depression. So also, we are too close to the event
to give a coldly scientific account of the impact of the depression
upon our economic life. Certain things, however, are matters
of common knowledge.

Effects of the Depression
We all know what terrible situations developed during the

depression. Children fainted in the schoolroom for lack of food;
young men in the prime of life collapsed on the streets as they
sought work; notices in the papers that a few workers might be
employed brought to the factory gates jostling mobs of thousands
seeking work at any wage; bread lines were crowded with thou
sands who counted themselves fortunate to get a bowl of soup
or to find a place of shelter. Perhaps fifteen million of us were
entirely without employment. At least eighteen million of us
had our vitality lowered, our efficiency diminished, our hopes
dimmed, our outlook on life embittered.

Yet all this suffering was not caused by any shortage of crops
or by any inability to produce goods. Quite the contrary. People
were living in crowded quarters or were even homeless while in
the same community apartments and houses were becoming
vacant in increasing numbers; people went hungry while but a
few dozen or a few hundred miles away potatoes went unharvested
because it did not pay to dig them, and fruits rotted on trees
or ground because the price that could be obtained for them
did not cover the cost of packing and shipping; people lacked
the simplest and most necessary goods and commodities while
an abundance of machinery was standing in unprofitable idle
ness. Our difficulty was a breakdown in the economic system.

• Mrs. Rachel Marshall Goetz and Miss Elva Marquard assisted in the
preparation of this pamphlet.
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How complete this breakdown was from the point of view of
the worker may be sensed from the situation depicted in Charts
I and II.
. Chart I shows what happened to the worker in manufacturing
l~dustry (of course, this chart reflects the average situation;
dIfferent forms of manufacture fared differently). In general,
the amount of employment and the size of the pay roll were
about the same in 1929 that they were in 1926. With the onset
of the depression, the amount of employment declined fairly
steadily until the middle of 1932, the index of employment fall-
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CHART I. Employment and Pay Rolls in Manufacturing Industries, 1926- 1933
The data for this chart are from the United States Department of Labor Mqnthly

Labar Review, Vol. 37, No. I, July 1933. The average for the year 1926 has been given
the index number 100 and index numbers for every month have been computed. Figures
for 1933 include first five montbs.

ing to well below 60. Since then it has tended to hold its own
and it is at present (September 1933) rising. This index, how
ever, reflects the number of persons employed and very many
of them have work for only short hours. These shorter hours
and a reduced rate of pay for the hours that are worked are both
reflected in the pay roll index, which actually fell to well below
40 . The meaning of this to the worker, who ordinarily has little
in the way of financial reserves, is obvious.

Chart II gives, for comparison, similar data in a few other lines
of industry, starting the comparison with the year 1929. The
indices for the telephone and telegraph business are roughly
representative of the power and light industry and of electric
railroads, while the banking employees fared distinctly better.
Retail trade fared about as well as the telephone and telegraph
industry in volume of employment, but distinctly less well in
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pay roll, and the same was true of such "service" industries as
hotels and laundries. The indices for bituminous coal mining,
somewhat representative of other types of mining as well, show
a ghastly situation, the pay roll actually declining to one-third of
its 1929 level.

The Task Ahead of the Government
With these facts before us, it is easy to understand why the

plight of the worker-especially in certain industries-was so
wretched; and we begin to understand what a large task is ahead
of the national Government in its effort to restore the worker's
standard of living and to build up his purchasing power.

TElEPHONE & TELEGRAPH RETAIL TRADE
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CHART II. Employment and Pay Rolls in Three Non-Manufacturing Indus
tries, 193°-1933

The average for the year 1929 has been given the index number 100, and index num
bers for every month have been computed. Figures for '933 include first five months.

The national Government is approaching its task with three
types of activity in mind. First of all, emergency measures are
being taken to relieve the suffering of the unemployed and to
res~ore to an "employable" condition those who have been hardest
hit. The Civilian Conservation Corps, the Federal Emergency
Relief Administration, and the Federal Emergency Administra
tion of Public Works are representative of activities in this area.

Second, the Administration thinks of these emergency relief
measures as fitting in with a broad program of other emergency
measures, all intended "to break the back of the depression."
The outstanding examples of this second group of measures are
the Agriculture Adjustment Act and the National Recovery Act.
The latter includes the public works program.
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Third, all these emergency measures are thought of as part
and parcel of long-run planning that seems likely to ~ffect the
whole framework and operation of our economic and social sys
tem. Long-run planning is foreshadowed in the Agriculture and
Recovery Acts; it stands out boldly in the Emergency Railroad
Transportation Act and in the Tennessee Valley Authority Act.

Upon these ventures, our national Government is to-day em
barked. We can only hope that it will come safely to port;
and since the voyage so profoundly affects all of us, we shall in
this and other pamphlets in this series try to chart it, in so far
as the mists of uncertainty permit us. It is well worth our while
to understand the voyage; for, after all, our Government is just
ourselves, acting in a particular way. This is our voyage, whether
of discovery or of disaster.

THE FEDERAL EMERGENCY RELIEF
ADMINISTRATION

As the depression deepened, unemployment increased; as un
employment increased, so did need and want-rising to a crest,
of course, in the winter months of each year. "The load," said
Federal Relief Administrator Harry Hopkins shortly after tak
ing office, "is probably forty times as great as any of us have
ever seen in relief work. . . . Perhaps 4,000,000 families or
18,000,000 persons are on the relief rolls."

How were these huge demands for relief to be met? They
were not to be met from unemployment insurance funds, either
private or public, for such funds did not exist. Appropriations
by local public bodies and contributions from private persons
were our first reliance. Gradually, as the depression continued,
these sources became less fruitful, and requests poured in upon
the state governments and the national Government.

Emergency Relief and Construction of I932

At first, the national Government hesitated to do anything
whatever in the way of direct relief. The first significant step
was taken when, on July 1, 1932 (after three winters had dragged
along their wretched way), President Hoover signed the
Emergency Relief and Construction Act of 1932. This Act appro
priated $300,000,000 to the several states and territories (with a
limit of 15 per cent to anyone state or territory) "in furnishing
relief and work relief to needy and distressed people." Upon ap-



AND PUBLIC WORKS 5

plication of a governor, money was to be lent, at 3 per cent inter
est, to the state-a loan that many persons believed was destined
never to be repaid.

In less than a year all of this $300,000,000 had been "bor
rowed" by forty-two states and two territories to the great
improvement of relief, although these loans may have caused
many private persons and local public bodies to feel that they
might now cut down on their contributions. It has been esti
mated that in that year more than one billion dollars (probably
eight times the amount spent in 1929) were spent in relief, and
that public funds (federal, state, and local) accounted for more
than ninety per cent of the total. As for the year that loomed
ahead, even larger needs were in prospect, coupled with the
practical certainty of smaller private contributions.

Federal Emergency Relief Act of I933
Out of this situation came the Federal Emergency Relief Act

of May 13, 1933. It differs quite markedly from the Relief Act
of the Hoover Administration. To begin with, it provides for
outright grants, not loans, to the states of $500,000,000-no state
to receive more than fifteen per .cent. Of this $250,000,000 is
"matching money," which means that for every three dollars
of its own public moneys spent by a state and its subdivisions,
the Federal Relief Administrator is to turn over to the state,
at the end of each quarter-year, one dollar. The remaining
$250,000,000 (less $350,000 for operating expenses plus any un
expended balance of the "matching money") is "discretionary
money"; it is to be granted to states at the discretion of the
Administrator. Quite obviously, the hope is that the total
$500,000,000 of federal money will call forth $750,000,000 of state
and local public money, plus whatever may be secured
through private contributions. Nor is this the whole story. Other
agencies of the Federal Government turn over goods to be ad
ministered by the Relief Administration. Pork and cotton ac
quired by the Agricultural Adjustment group have thus been
made available in large quantities.

In addition to taking the responsibility of making outright
gifts and not merely loans to the states, the Federal Govern
ment assumes responsibility for stirring states to action in rais
ing money. "Some of the states are due for a rude shock if
they do not come through with action," said the Federal Relief
Administrator; and within two months after taking office he
politely but firmly told four states that they and their local
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subdivisions must secure more money from within their own
borders if they hoped to be aided from the "discretionary
money" at his disposal. If necessary, they must call special
sessions of their legislatures to pass the necessary legislation-or
even amend the state constitution so as to enable bonds to be
issued.

Nor is it sufficient merely to raise the money; each state must
also show that it has a good system for administering relief. In
every state there is now some form of state relief administration
and there are perhaps five thousand local relief administrations
operating under the state bodies. Every state organization, says
the Federal Relief Administrator, must have a full-time quali
fied director, an adequate force of field supervisors to visit local
units, and an auditing and statistical staff. A local relief or
ganization must be an official body, such as a county welfare
board, county commissioners, committee appointed by some com
petent authority, or other unit charged by state law with pro
viding relief to the needy. Furthermore, the relief given must
be "adequate." It must cover food sufficient for physical well
being, shelter, fuel for cooking and warmth, water, clothing,
medical care in the home but not in hospitals, and other neces
sities. Then, too, the Administrator has laid down rules with
respect to the way in which all cases are to be investigated and
the relief applied, and he has issued standards to govern the
wages and hours when work-relief, rather than money-relief, is
provided. The Administrator's control in such matters rests
not merely on his power to withhold funds from an ineffective
organization, but also on a clause in the law which permits
him to assume control of the administration of relief within a
state if that is the effective way to secure "cooperation" between
nation and state in the task.

One naturally thinks of the Relief Act of 1933 in terms of
a large sum of money granted for relief purposes. It would,
however, be an error to suppose that these funds go only to
the usual or customary types of relief. In addition, always work
ing through the state organization, grants have been made to
groups of unemployed who are providing a large part of their
support by exchanging their labor for farm products, and to a
group that are partly self-supporting as a result of barter activi
ties among themselves. So also, encouragement is given to the
movement, highly popular in some states, to have the unem
ployed raise garden produce. There is even a proposal of a
nation-wide program of adult education for the unemployed.
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Instructors for the purpose, from among the unemployed, will
teach other unemployed persons, and make them more readily
employable by keeping them in touch with new developments
in industry. It is well known that a long period of unemploy
ment reduces skill, and in various ways causes workers to become
"unemployable." The adult education plan, if carried through,
will combat this tendency.

Another interesting angle to this Act-one that throws much
light upon the effects of the depression-is its provision that aid
shall be given to all needy persons, whether resident} transient}
or homeless. The depression has created a large floating popu
lation-men and women, boys and girls-that wanders about
partly in search of work and partly in flight from their home
locality lest they be regarded as "failures," or lest they burden
an already over-burdened family. Local relief agencies, fearing
a flood of "floaters," were naturally inclined to aid only their
local residents. Federal funds are now being made available to
the migrants, and the Administrator has prepared a special set
of instructions looking toward their proper care, and toward
the prevention of transiency.

Will the funds made available suffice to relieve distress? The
answer, of course, depends upon whether "the back of the de
pression has been broken." The summer upturn in business re
moved perhaps 400,000 families from the relief rolls; but the
Administrator estimates that at least a billion dollars will be
needed to carry us through the winter of 1933-1934. Many of
the state governments are now responding in excellent fashion,
and others are planning to do so. Local governments also are
bestirring themselves. As for federal funds, within three months
after assuming office the Administrator had allocated roughly
one-fourth of his $500,000,000; the remainder will presumably
suffice until May, and this gives Congress ample time to examine
the problem anew. This much may certainly be said: more
planning is under way for the current winter than was true of
the earlier years. No one should be hungry or without shelter,
to that we all are agreed; there remains the attainment of the
goal.

Possible Permanent Effects of the Act
The Relief Act of 1933 is an emergency act. What will be

its permanent effects upon the relief activities of our country?
At this moment, no one can say. Some far-reaching things have
already been done. Stress has been laid upon public responsi-
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bility for dealing with relief-upon its being a public rather
than a private function. Whether the gain in a sharpened
sense of social responsibility will be more than offset by a de
cline in the sense of local responsibility, only time can tell. In
one respect the national leadership that has been exerted
leadership that was badly needed in some communities-will
certainly be productive of good: real standards have been set
in the investigation of needy cases and in the application of
relief. It may be, too, that we have seen but a beginning of this
leadership. The Act authorizes studies to be made not only
of the emergency situation but of all problems of unemployment
relief, and certain studies are now under way. It may turn
out th~t this "emergency" relief work is to shape profoundly
our attitudes and practices in dealing with our permanent prob
lem in this field.

UNEMPLOYMENT RELIEF THAT IS ALSO CONSERVA
TION: THE CIVILIAN CONSERVATION CORPS

"Relief work combined with land and forest conservation" is
the apt characterization that has been made of the activities of
the Civilian Conservation Corps. In the Corps are some 240,000

young men between the ages of eighteen and twenty-five, 26,000

veterans of the World War and the Spanish-American War,
and 30,000 experienced foresters-these established in some 1,450

camps. Affiliated are about 14,400 Indians in 200 camps on
Indian reservations. All told, this makes more than 310,000 per
sons who have been recruited for "the forest expeditionary force"
in a war against fires in our forests and coal beds, against in
sects and pests that destroy our trees, against floods and soil
erosion; and for the planting of trees and for the improvement
of forests by trimming and by clearing. These peace-time
warriors have been drawn from the great army of the unem
ployed.

The establishment of the Corps was recommended to Con
gress by the President on March 21, 1933. Ten days later
after hearings before committees and debates on the floor in
which criticism was leveled at the suggested dollar-a-day rate
of pay as tending to set for all branches of industry a low rate for
unskilled labor, and in which fears were expressed that the scheme
might become an arbitrary conscription of labor-the act was
signed.
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The Organization of the Corps and Its Activities
As exemplifying a tecimique in government, the Act is highly

interesting. In slightly over one page, it sets certain broad limits
of action and in effect authorizes the President to do what he
pleases within those limits. He is authorized, "under such
rules and regulations as he may prescribe," to employ for periods
not stated unemployed citizens of a number not stated, and to
provide for their housing, subsistence, medical care, transporta
tion, and cash allowances or pay-this also without the rate of
pay being specified. To carry out the Act there are placed at
his disposal "such sums as may be necessary" from unobligated
funds. In handling the matter, the President is to utilize such
existing departments or agencies "as he may designate." So
spoke the Act. There are those who believe that successful op
eration of our Government will depend increasingly upon hav
ing the legislature command the Executive to do certain things,
leaving ways and means largely to executive discretion. To such
persons this Act will seem correct procedure.

A few days after the passage of the f\.ct, a Presidential execu
tive order appointed Mr. Robert Fechner as Director of
Emergency Conservation Work; gave him an advisory council
made up of representatives of the Departments of War, Agri
culture, Interior, and Labor; told how to get the needed funds;
and the work was under way. From time to time supplementary
executive orders were issued to facilitate the work.

In effect, a division of labor was worked out among the four
Departments in the advisory council. The Department of Labor
established the size of the quotas to be taken from each state;
and, utilizing state relief agencies, it arranged for the unem
ployed to be recruited for the Corps. The War Department
examined the recruits for physical defects or diseases; admin
istered the oath of enrollment, which is for a six-months' period;
took them to army camps where they were equipped, put in
good physical condition, and inoculated against certain dis
eases; and transported them to the work-camps, where it main
tained the necessary facilities for housing, feeding, and other
wise caring for the men. More than 5,000 army officers and
8,000 enlisted men were detailed to this work. The Forest Serv
ice of the Department of Agriculture, in the work-camps con
cerned with its activities, takes the men over from army care
every morning, so to speak; supervises their work for the day;
and returns them to army care in the evening. The National
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Park Service of the Department of the Interior does a corre
sponding thing in connection with the work-camps in its juris
diction, and the Bureau of Indian Service of the same depart
ment supervises both the camps and the activities of the Indians
enrolled in the work. All told, it is an interesting and useful
pattern of cooperation of several Governmental agencies in a
specific piece of work.

Conservation and Improvement Activities
Unless one sees some of the actual figures, it is not easy to

appreciate the magnitude of the operations under way. Enough
miles of truck and horse trails are to be built to girdle the
globe twice; 12,000 miles of telephone lines are to be laid;
5,000,000 acres are to be thinned or cleared; 4,000 miles of
fire breaks are to be constructed; tree diseases and insects are
to be fought on 10,000,000 acres; rodents, such as prairie dogs,
are to be fought on 6,000,000 acres; 300,000 acres are to be
planted. And these are but some of the more outstanding ele
ments of the work that is to be undertaken in national forests,
national parks, state forests and parks, Indian reservations, and
county, municipal, and private lands. As described by the Di
rector, the forest protection work will include making lanes
and trails through the forests so that fire-fighting units can get
to fires quickly; building fire breaks, lookout towers, and shelters
for guards and fire equipment; laying field telephone wires to
report fires quickly; and constructing landing fields for fire-fight
ing planes. The forest improvement work means planting trees
in burned-out or cut-over areas, thinning out undesirable trees,
clearing out brush and dead trees, constructing truck trails, and
destroying insects and diseases harmful to trees. Flood control
and soil erosion work aid not only in improving forest areas
but also in protecting water supply and in safeguarding future
crops.

The human values are not disregarded. "It is an opportunity
to build men as well as to grow trees," says the Director. Work
ing hours, including lunch hour and transportation to and
from work, are eight hours a day for a five-day week. This
leaves a considerable amount of leisure time for recreational and
educational activities. Routine duties in caring for the camp
are supplemented by arrangements for hiking, swimming, moun
tain-climbing, and a wide variety of other spons. Each camp
has been provided with a radio receiving set, volley balls, boxing
gloves, baseball equipment, horseshoes, and similar materials.
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Each camp, too, has current magazines, periodicals, and news
papers, along with a traveling library of some hundred or hun
dred and fifty books. A special weekly newspaper, Happy Days,
prints news of the Corps, including contributions from the men.
Camp exchanges or stores provide places where the men may
purchase cigarettes, candy, and the like. Provision is made for
voluntarily attended religious services. Visitors may come to
the camps, and short leaves after hours are permitted the men.
Classes in forestry have been established, and provision is made
for the development of various types of educational activities,
according to the inclination of the men. Precautions, such as
vaccination, are taken to safeguard the health of the men in
camp, and medical and hospital care are provided where neces
sary. In the case of accident or disability, the members of the
Corps are eligible for the compensation provided for all Gov
ernment employees.

How long the work is to continue, precisely what it will ac
complish in the conservation of natural resources, and how
heavy the drain will be upon the treasury, no one yet knows.
Presumably, much depends upon the rapidity with which the
restoration of general prosperity opens up more remunerative
jobs elsewhere for the members of the Corps, and upon the
future plans of the Government in conservation work. Ar
rangements have been made to continue the Corps for a second
six months, and some of the camps will be moved from the
north to the south for the winter period.

Assets and Liabilities in the Case
A balance sheet, struck four months after the passage of the

Act, contains such items as the following:
1. It has been estimated that $25,000,000 was expended in

getting under way and in purchasing the necessary supplies,
such as trucks, tractors, passenger cars, axes, shovels, picks, saws,
hammers, brushhooks, rope, wrenches, wheelbarrows, forks,
cement, explosives, wire, clothing, towels, tents, and all the other
impedimenta of this strange peace-time army. The monthly
outlay, in which the main factors are subsistence and cash al
lowance, is supposed to run about $15,000,000. The cash allow
ance was originally set at $30 per month, but a later order
authorized $36 and $45, respectively, to certain persons who had
rendered superior service or were in supervisory positions.

2. Three hundred thousand unemployed have been taken
"off the streets." True, they are working at relief work rather
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than at permanent jobs; but their rate of pay is not bad since
it includes subsistence,l work clothes, medical care, and com
pensation for accidents in addition to the cash allowance. This
is a real contribution to unemployment relief. It is estimated
that approximately 300,000 families or perhaps 1,000,000 per
sons have received quite appreciable assistance-many being com
pletely removed from the relief rolls-in consequence of the
allotments regularly sent to the dependents of members of the
Corps. Most of the men send home as much as $25 a month.

3. Useful public work is being done. It is argued by warm
advocates of the project that, measured over the years, the pub
lic is getting "value received" for all the expenditure because
of the increase of value to public property from this work.
So many variables enter into such calculations that it is not
feasible to reach a clear judgment on this claim; but there can
be no question that the work is useful, and that work is now
being done that was needed but was lagging because of lack
of funds. Indeed, one reason why the work could be put under
way so promptly was that plans were on file in the Departments
of Agriculture and Interior for work years in advance.2

4. If the plan works out as it has started, much can be said,
too, for the "conservation of human resources" that is being
accomplished. The members of the Corps have clearly im
proved in health; and the young unmarried men, many of whom
have been unable to secure work since leaving school and who
form the bulk of the Corps, are certainly persons for whom
we should covet a sense of security and a sense of self-esteem
for their place in our society. "A man who enrolls for emergency
conservation work will have six months of hard, healthy, out
door work in the forests or national parks, on work whose
effect is the promotion of the welfare of this country. He will
have six months of camp life with food, clothing, shelter, med
ical service, and recreational facilities furnished, plus $30 a
month cash allowance for himself and his dependents." So

1 The camp menus provide about 4,500 calories per day. A sample day's
menu runs thus: Breakfast: Oatmeal mush, milk, fried bacon, scrambled eggs,
fried potatoes, bread, butter, coffee with sugar and milk. Dinner: Frank
furters and sauerkraut, boiled potatoes, creamed carrots and peas, bread, jam,
doughnuts, coffee with sugar and milk. Supper: Chicken soup, croutons, roast
beef, brown gravy, French baked potatoes, string beans, string bean salad,
bread, butter, tapioca pudding, coffee with sugar and milk.

• The Act permits land purchases and $20,000,000 has been allocated for
this purpose. About $15,000,000 is to be used to round out existing national
forests, and $5,000,000 to buy land in hitherto untouched territory, mainly
in the yellow pine belt of the south.
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read the handbook for selecting the members of the Corps, and
the pamphlet also emphasized character, willingness to work,
and a cooperative spirit as qualities that should characterize the
members. This is relief work; yes, but it is relief work singularly
likely to maintain the self-respect of the participants.

PUBLIC WORKS AND LONG-RUN PLANNING

For centuries, and in many countries, public works have been
used to fight unemployment. In the earlier days the theory
behind such activity was fairly simple: "Give work, usually at
quite low pay, to the unemployed." To-day the motives are
more complex. There is still the desire to use public works
to reduce unemployment, and some persons still deem it suf
ficient merely to "have the unemployed do work for whatever
relief they get." Others, however, hold that for such work tIiere
should be wages sufficient to maintain a decent standard of
living and to increase the worker's purchasing power so that
he may stimulate a return of prosperity in the industries which
sell him the necessities and comforts of life. From such a posi
tion it is but a step to the belief that public works should be
used as one means of "stabilizing" industry, as one device for
controlling the business cycle. By increasing public works when
depression threatens and by diminishing such works when pros
perity is at its height, so runs this belief, a "stabilizer" is brought
into play that will diminish the violence of the swings of the
business cycle. A still more advanced position is held by those
who see in public works an instrument of long-run planning
on a national scale: a device to bring about planned distribu
tion of population, decentralization of industry, development
of inexpensive electrical power, and other things they hold to
be desirable.

THE FEDERAL EMERGENCY ADMINISTRATION OF PUBLIC WORKS

The belief that public works could be a useful "stabilizer" of
business activity played a large part in causing President Hoover,
even before the stock market crash in 1929, to set up a com
mittee to study the planning and control of public works.3

And this belief, influenced by the report of this commi ttee, is
behind the Act of Congress approved by Mr. Hoover, February
10, 1931, creating the Federal Employment Stabilization Board.

S The report of this committee may be found in Planning and Control of
Public Works. The National Bureau of Economic Research, 1930.
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This Board was to be in effect a research and planning agency.
It was to plan, six years in advance, federal works that could
be thrown into the breach to lessen present and prospective un
employment.

At that time the depression was already upon us, and it grew
more severe as the months went by. The next really significant
federal step was the Emergency Relief and Construction Act,
approved by President Hoover, July 1, 1932. Upon the one
hand, it sought to reduce unemployment and to aid the unem
ployed by the appropriation of approximately $330,000,000 for
emergency construction of federal public works, thus carrying
out the policy of the Employment Stabilization Act. Upon the
other hand, it sought to stimulate construction of public works
by states and minor political bodies by having the Reconstruc
tion Finance Corporation make loans to these agencies to aid
construction projects that were of a "self-liquidating" character.
A self-liquidating project was defined as one that would be "self
supporting and financially solvent," and would within a reason
able time repay its cost of construction through tolls, fees, rents,
or similar income. All told, some $229,000,000 was loaned on
177 projects before this plan was discontinued a year later. The
total of approximately $560,000,000 was, of course, in addition
to other public construction-federal, state, and local-that either
was already under way or could be brought into being as a re
sult of urging and agitation.

As everyone knows, the depression moved to still lower levels.
The next significant federal step was taken in Mr. Roosevelt's
Administration. On June 16, 1933 the National Industrial Re
covery Act was signed. Among other things, this Act set up,
for two years, a Federal Emergency Administration of Public
Works and provided something over three billion dollars, or
roughly six times the amount made available under the Act of
1932, for the work.4

In part, this program is to be carried out by the regular con
struction or conservation agencies .of the Federal Government.
In part, loans, adequately secured, may be made to non-federal

• The appropriation in the Act was for $3,300,000,000; but of this sum
$100,000,000 was soon set aside for carrying out the purposes of the Agricul
tural Adjustment Act and the functions of the Farm Credit Administration;
$25,000,000 was to be used for "subsistence homesteads" for the redistribu
tion of population from industrial centers; $630,000 for the National Recovery
Administration; $5°,000,000 for the Tennessee Valley Authority; $40,000,000
(by Executive order) for the Civilian Conservation Corps which will, of course,

require further allocations. Allocations from the appropriation can be made
either by the President or by the Public Works Administrator.
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agencies carrying on approved projects; and it is even provided
that, if desired, direct grants may be "made to states, municipali
ties, and other public bodies on approved projects to the extent
of 30 per cent of the cost of labor and materials-and this need
not prevent loans being made for part or all of the rest of the
cost of the project. Such provisions are of course more liberal
than those of the Act of 1932; provision is made for outright
grants, while loans are not confined to self-liquidating projects.

The Work Gets Under Way
The actual operations during the first few months of the Act

throw a flood of light upon the use of public works to relieve
unemployment.

1. Almost as soon as he signed the Act, the President set
aside $238,000,000 for the building of thirty-two naval vessels
this in addition to construction on seventeen vessels already
started-some in Government yards and some in private yards.
It takes time, of course, to get such operations under way; and
still longer to build-three years for some of them, it is said.
Over the long stretch, however, direct employment will be given
to a good many thousand men; and indirect stimulation will be
given to more than one hundred industries and mechanical
trades in supplying the needed steel, brass, lead, zinc, lumber,
cork, rubber, fittings, valves, hardware, tiling, bedding, linen,
life-saving equipment, navigating instruments, and all the rest
of the vast complex that constitutes a war vessel. It is hardly
a matter of congratulation that this increased naval activity has
caused Japan to increase her naval construction program, and
has aroused much attention in European naval circles.

2. Under specific provision of the Act, at least $400,000,000
is to be used in grants to states for construction of highways,
broadly interpreted. Since 1921 there has been on the statute
book a Federal Highway Act which provides federal aid to

states in building certain types of through roads, the states to
appropriate money to match the grant. The Act of 1933 re
moved some of the restrictions of the Act of 1921 so that funds
would be available for a wider range of projects. In particular,
the new Act facilitated construction ia or near cities, where
of course unemployment was great. It also stimulated the build
ing of secondary or feeder roads, thus widening the area in
which employment would be given and also providing better
outlets for farm products. Then, too, it not only excused a
state from matching these 1933 funds but also allowed a state,
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under certain circumstances, to apply these 1933 funds, in lieu
of state funds, for matching other federal money. In fine, the
new Act was so drawn as to stimulate prompt action in highway
construction on the part of the states.

Within about two months after the passage of the Act, prac
tically all of this $400,000,000 had been assigned to projects in
various states, the assignment being worked out through the
Bureau of Public Roads in the Department of Agriculture. In
these allotments to the states the usual, but not the invariable,
arrangement is for 50 per cent to go to the regular federal aid
highway system of the state, for 25 per cent to go to extensions
of this system into or through municipalities, and for 25 per cent
to go to secondary or feeder roads.

3. "Found-a group that wants no federal public works
funds," read the astonishing first line of a press release when
two Menominee Indians appeared in Washington saying that
their tribe could and would look out for itself in road build
ing, and that the $3°,000 available for them could be used for
other tribes who had destitute and hungry members. This
almost unheard-of incident in a distribution of public funds
was in connection with another specific provision in the Act
of 1933, which allotted $50,000,000 for highways, trails, bridges,
and related projects in national forests, national parks, Indian
reservations, and public lands. This sum was promptly assigned
and put in operation as plans matured. It is a safe prediction
that such refusals as the one mentioned will be few and far
between.

4. The foregoing paragraphs account for $688,000,000-a siz
able slice of the total fund. It will facilitate understanding the
allocation of the rest of the appropriation if an arbitrary divi
sion is made between federal and non-federal projects.

First, consider federal projects. There were some projects
already under construction for which additional funds were cov
eted. In addition, thanks to the work of the Federal Employ
ment Stabilization Board and to planning by individual depart
ments, a number of projects in federal public works had been
planned in detail and were in a position for fairly prompt ac
tion. Then too, the "economy drive" of the early months of
the Roosevelt Administration had resulted in several fully
planned projects dear to the hearts of various federal depart
ments being dropped from the "regular" budgetary appropria
tions. The public works program opened the possibility of
tucking some, if not many, of these into the "emergency" budget.
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This would be highly pleasing to the departments concerned;
the "regular" budget looked better when these items were on
the "emergency" budget; and the Public Works Administrator
would be glad to include such of these projects as measured up
to his requirements since they were all in a condition that per
mitted promptness in getting at the work of actual construc
tion.

As a result of this whole situation, it became possible within
about two months after the passage of the Act to allocate, say,
$250,000,000 to federal projects; to the Department of Agricul
ture for buildings, prevention of soil erosion, and plant disease
control; to Commerce, largely for lighthouses and aeronautics;
to Interior, mainly for reclamation and power development pur
poses; to Labor, for Bureau of Immigration buildings; to the
Post Office Department; to the State Department; to the War
Department; to the Treasury; and to some of the Independent
Offices.

As for non-federal projects other than highways, some could
be moved fairly promptly to the construction stage, for there
were in the files of the Reconstruction Finance Corporation
projects that, although worthy, could not meet the sterner re
quirements of the Act of 1932. Indeed, within a month about
a million dollars were allocated to twenty-five such projects. In
the main, however, there has not been as much planning by
state and local bodies as by the Federal Government; and what
planning there has been needs to be considered from the national
point of view. It is, accordingly, not surprising that the larger
part of the administrative machinery which has been set up has
reference mainly to non-federal projects.

T he A dministrative Organization
A very simple organization was quickly worked out. At its

head is the Administrator of Public Works, Harold L. Ickes,
who is also Secretary of the Interior, and his Special Board of
Public Works, made up mainly of Cabinet officers. Ten regional
advisers are to assist in the planning for their respective regions,
and to advise and consult with the State Advisory Boards to
the end that the state works may be expedited and may fit in
with sound regional planning. In each state there is a State
Advisory Board of three persons (Texas and Louisiana use
four). These state boards are to stimulate the submission of
projects, formulate a state program if no approved program
exists in the state, secure supporting data for projects, sift out
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the meritorious projects, and make their recommendations to
Washington. "It is as important for the state boards to say,
'no' as to say, 'yes,' " commented the Administrator, in indicat
ing that high standards should be set for the approval of projects.
The executive officer of each state board is the State Engineer,
a technical man, who is the direct representative of the Admin
istrator.

This is the framework of the operative organization. In addi
tion, there is attached to the Washington office a Technical
Board of Review to which projects that raise difficult problems
of engineering, finance, or law will be referred; a Labor Board
of Review which, functioning in cooperation with the Depart
ment of Labor, will deal with labor disputes and with labor
problems in contracts; a housing organization to give technical
counsel on projects of low-cost housing and slum clearance; a
Planning Board, of which more will be said later; a corps of
inspectors to watch that the money is properly expended; and
such other units for special tasks as may prove expedient as the
work develops.

Regulations Applicable to Projects
Notwithstanding the pressure for prompt action, the Admin

istrator has given much thought to the type of projects that will
be approved. (a) All projects, whether national, state, or local,
must be socially desirable, that is, they must be valuable to
the community and not mere makeshifts to supply work. (b)
Non-federal projects must be free from danger of later demands
on the Federal Government for funds to maintain or operate
them, once they have been built. Projects which meet these
two tests are given preference to the extent that (a) they can be
quickly begun and soon completed, thus giving work promptly;
(b) they are located near a center of unemployment, thus reach
ing effectively the difficulty they are intended to cure; (c) they
fit into some significant plan. An individual project should fit
in with the state plan, and this in turn with the national plan.
Then too, every project will be examined to see whether it is
sound from the engineering point of view; whether it has
been well financed and is accordingly certain to be completed
rather than carried a certain distance and stopped; and whether
it is free from legal entanglements. The financing problem is
particularly significant in the case of those projects to which
the Government makes loans. "The Government expects to
have its money paid back," says the Administrator.
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In all these public works, certain regulations with respect to
labor are laid down. These regulations have four main objec
tives: first, to give work to as many persons as possible by re
ducing hours to thirty per week and by using a minimum of
labor-saving machinery; second, notwithstanding the limited
number of hours, to give wages that will provide a decent stand
ard of living and will increase purchasing power; third, to take
care of local unemployment before reaching out to other com
munities for workers; and fourth,' to conduct labor relations
in accordance with the liberal policy that is being used by
the administration in all other aspects of its recovery work.

A Preliminary Evaluation of the Work
Such, in brief, is the current program of public works, which

includes not only ordinary construction work but also various
means of conserving our natural resources. The sums involved
are as staggering as the stake is large, and both are quite beyond
anything in our national experience. Will the program justify,
through its success, the resources that are being assigned it?
To this question no final answer can be given for some months,
and probably not for several years. All that can now be at
tempted is an interim analysis.

1. One fact stands out so clearly that it may well form the
first item in this analysis: the taxpayer pays, and will continue
to pay. Annual interest on the bond issue, together with a sink
ing fund for the retirement of the principal, will require taxes
of about $220,000,000 a year for a long time to come. Very little
of the work will be self-liquidating in the sense that the bonds
will be retired out of income from the works; taxation, either
state or federal, will be required. This fact is, of course, no
fatal objection to the program; the taxpayer may get his money's
worth. The burden placed upon him does justify, however, his
lively interest in finding out whether the money is expended
for sensible purposes; and whether, within those purposes, it is
expended wisely and economically.

Concerning the wise and economical expenditure of the
money, present indications are that the taxpayer is to fare much
better than is ordinarily the case. The President has indicated
quite forcefully that he wants "no smell of the pork-barrel" in
this enterprise, and the Administrator has gone about his task
in a way that bids fair to make "pork" a scarce article. The costs
of administering the program, so the Administrator promises,
will be low; politics shall have no place in the program; and
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the supervlSlng personnel will be of a high order. There is
reason to have confidence that these promises will be fulfilled.
If they are, a new mark will have been set in American public
administration.

2. Is the money to be spent for sensible purposes? On that
issue, opinions are certain to differ. There are two main pur
poses: the first is "to prime the business pump"; and the second
is to take some steps in national planning for the future.

The theory of the priming of the business pump is easily
stated: Large expenditures for constrl,lction materials will stimu
late those businesses while at the same time the outlay for wages
will stimulate business in supplying the consumers' needs; this
stimulation will spread to other businesses; the pump will pres
ently "catch"; and in time prosperity will gush forth. But while
it is easy to state the theory, it is not so easy to prove that it
will work. Even if one could be sure that a pump-priming
theory is sound, this would not prove that the expenditure
should be on public works; perhaps some other type of expendi
ture would be more helpful. Such thinking quickly loses one
in a forest of "if's" and "maybe's."

Let us narrow our thinking to this problem: In the actual
situation, is the public works program really priming the pump?
A glance at Chart III shows that even if the entire three billions
were spent in a single year-and that is quite out of the question
-this would fall far, far short of restoring even the construction
industry to normal expenditures. This does not mean that the
public works program can do nothing; it merely means that
Mr. Taxpayer should not expect too much of it. Again, public
works, especially if they are to be well selected, require much
time for thinking through a program, drawing up the engineer
ing details, securing the contractors' bids, and getting to the
much-talked-of point where "the dirt flies." For example, not
withstanding a good deal of planning prior to 1933, notwith
standing really spectacular efficiency of the Administrator in
driving his work through, and notwithstanding very prompt
allocation of a goodly share of the funds, actual construction
was really just beginning in the .third month after the passage
of the Act.

In fine, Mr. Taxpayer should regard even three billions of
dollars as but a cupful of priming for our giant business pump;
and when the expenditure is to be for public works, he must
expect the cupful to reach the pump but slowly. Except for
early "psychological" effects, the outlays for public works seem
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more likely to "steady the priming process" in its later stages
than to furnish the initial cupful. There are those who hold
that the public works program was applied a year ,too late
properly to serve a priming function. No one knows. An argu
ment could be put up on either side. Meanwhile, the Admin
istration thinks that the safe thing to do is to proceed aggres
sively with the priming.

Presumably, the Administration is the more willing to proceed
because, in addition to its acceptance of the pump-priming
theory and its desire to relieve the unemployed, it looks upon
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public works as a good instrument of long-run national plan
ning. The Administrator has pointed out that the "compre
hensive program of public works" demanded by the Act involves
studying the whole functioning of our national economy, includ
ing trends of population and industry, changes in popular habits
and inventions, and the effects of massive projects like Boulder
Dam or the Tennessee Valley plan. He has set up, as a part of
his organization, a Planning Board to aid him in preparing for
regional areas plans that will be based on such long-run con
siderations. This planning board, if it takes its task seriously,
will be busy with the study of projects including in their range
the allocation of $400,000 to the Federal Power Commission to
make a comprehensive national plan for the development of
water power and the transmission of electricity; plans for the
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building of low-cost houses and the clearance of slums, which
raise questions of the drifts of industry and population and of
providing more wholesome and attractive housing for the fu
ture; and the use of the sum of $25,000,000 which is set aside
in the Act as a revolving fund for the development of "sub
sistence homesteads" to aid in "the redistribution of the over
balance of population in industrial centers."

Nominally, the public works section of the Recovery Act is
an emergency measure with but two years of life; actually, it is
used as the instrument for setting in motion forces whose out
comes cannot be evaluated for a considerable time to come. This
particular public works program, like others in the past, is to
aid the unemployed, and to help prime the business pump.
Unlike earlier programs, it is to be a large scale venture in
regional and even in national planning.

THE TENNESSEE VALLEY AUTHORITY

The Tennessee River, which rises in the western parts of
Virginia and North Carolina, then roams over into Tennessee,
down into Alabama, northward into Tennessee again, and
finally joins the Ohio River at Paducah, Kentucky, sees in its
wanderings a variety of people and lands.

First, there are the mountains rearing above and dominating
the narrow valleys. The rain falls generously in this region,
and the slopes speed the gushing currents into the land below
where they join others and rapidly become streams. But few
people witness all this. The means of livelihood lie largely in
the sparsely-settled valleys where small farms are laid out
grazing being one of the more adaptable industries. These
narrow valleys are to a considerable extent cut off from the
world beyond by the steep-sided mountain ridges. The scattered
settlers enjoy few social contacts, have few schools and churches,
and tend to cling to old customs, political alliances, and religious
beliefs. Tradition is a powerful element in their lives.

But as the tributaries of the Tennessee work their way out
of the mother mountains, they come into wider valleys and more
fertile lands-into the "Valley of East Tennessee." Here we
find contrasts in the people; their lives, manners, and customs
vary with the fertility of the soil they cultivate. The limestone
valleys have a high agricultural yield, and the farmers tend to
be prosperous. The "hill-billy," however, laboriously works his
"knob" farm, accustoming his mule to pulling the plow across
the steep slope, and himself to the very minimum of physical
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necessities. His land cries out for fertilizer, in places something
should be done to prevent soil erosion, his wife works hard;
but, self-reliant and independent, he asks "nuthin' of nobody."
Agriculture, however, is not the only industry in this region.
The valley has mineral deposits, particularly coal, and abundant
forest materials. Accordingly, mining and manufacturing are
added to diversified agriculture to make up the prime interests
of the people of the Valley of East Tennessee.

The Tennessee River checks its southwest course in Alabama
and bends back, running northwest to the Tennessee line. As it

CHART IV. The Tennessee Valley Region
The Tennessee Valley covers a territory of some 40,000 square miles-about the size

of the state of Tennessee, though not including all of it. It touches seven states (Vir
ginia, North Carolina, Georgia, Tennessee, Alabama, Mississippi, and Kentucky) and
affects directly some two million people. Something like '3,000 miles of navigable streams
are included in the network. the stretch of the river from Knoxville to Paducah being
allegedly capable of a nine-foot channel.

-New Yt>rk Times, June 25. 1933

courses through the hilly Alabama country, it seeks a lower level
-falling one hundred thirty-four feet in thirty-seven miles. In
this-the Muscle Shoals territory-we find the mile-long Wilson
Dam with its fifty-eight water gates and its ultimate capacity of
200,000 horse power. On being released from the dam, the
Tennessee River lingers but a little and then turns back to its
home state. Here it finds itself cutting through an upland
plain and building a valley, often several miles in width and
from three to five hundred feet deep.

The people of this part of the state are quite as different
from those of the Valley of East Tennessee as is the land forma
tion. There are practically no mineral deposits in this region,
and most of the timber has been cut. Agriculture-with cotton
playing an important role-is the chief interest of the people.



24 UNEMPLOYMENT RELIEF

Much of the land is dissected by rivers and the soil has suffered
from erosion, some of it being rather poor; but improved
methods of agriculture have yielded results and the section seems
capable "of supporting a very much larger population than it
now has, under conditions that will vary from medium to
good."

And the Tennessee River flows on into Kentucky where the
Ohio River whisks it away to the Mississippi.

Many dramas of American history have taken place in this
territory and the stage is now set for another. At Muscle Shoals
during the World War a huge dam and two nitrate plants were
constructed to produce materials for explosives-plants that ran
for a brief time and a power site that presently fell under lease
to a private company. The problem now is: "What shall we do
with this huge investment of approximately $150,ooo,00o?"
Many persons have advocated "taking the loss"; have urged
that the property should be disposed of for what it will bring
in the market. Others have disagreed. In particular, since
1922 Senator Norris has bombarded Congress with bills directed
toward Government production of electrical power and ferti
lizers. One measure that passed Congress was given a pocket
veto in 1928 by President Coolidge, another was vetoed in 1931
by President Hoover. The details of these earlier bills may be
passed over; for on May 18 President Roosevelt approved the
"Tennessee Valley Authority Act of 1933." This act is the
prologue to the new drama.

This new drama has a curious plot. In part, it is the old, and
yet ever new, issue of public control venus pnvate enterprise
in the production of electrical power and fertilizers-an issue
blessed with able and conscientious advocates on either side,
and one on which this Act by no means says a final word. In
part, however, the plot unfolds a dream of regional planning
designed to order a new economic and social life for the people
of the valley, and, so the plot foreshadows, for the whole nation.
Let us examine the Act with this dual plot in the background
of our thinking.

Fertilizers, Explosives, Electrical Power
In the tiresome prose of legislative enactment, there has been

created a "Tennessee Valley Authority," a corporation. The
"Authority" is to be controlled by three directors, of whom
the chairman is Mr. Arthur E. Morgan, appointed for terms of
nine years (thus giving time for a "career") at $10,000 a year
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plus living quarters. These persons had to "profess a belief in
the feasibility and wisdom of the Act"-certainly a succinct credo
-and to be without financial interest that might be adversely
affected by the success of the corporation. In selecting their
assistants and agents, the board is freed from the requirements
of the civil service laws, but for the first time in a national law,
so it is said, there is a provision that if political considerations
enter into appointments, both the director and the appointee
are to be removed from office.

In starting out on its work, the Tennessee Valley Authority is
given the following: (1) the nitrate plants numbered 1 and 2
(No. 1 is certainly obsolete and the condition of No. 2 is a

matter of dispute) including steam plants, at Sheffield, Alabama,
and Muscle Shoals, Alabama; (2) the fixed-nitrogen research
laboratory, and the Waco limestone quarry in Alabama; (3)
dam No.2, located at Muscle Shoals (the Wilson Dam) with
the power house, machinery, lands, etc. The board is directed
(when the President deems it advisable) to complete this dam

and also the steam plant at nitrate plant No.2; (4) the amount
of $50,000,000 for the construction of any future dam, steam
plant, or other facility for the generation and transmission of
power. In addition, the Authority estimates that other federal
projects now under way in this region amount to $60,000,000.

But these birth gifts do not define the limits of the properties
of the Tennessee Valley Authority. Among the things of the
future are the following: (1) the dam being constructed at a
cost of perhaps $30,000,000 at Cove Creek, some twenty miles
from Knoxville, together wi th a transmission line, connecting
it with Muscle Shoals, and power house are all to be turned
over to the board; (2) the board is given power to acquire land
and to construct reservoirs, power houses, power structures,
transmission lines, navigation projects, etc., on the Tennessee
River and its tributaries; (3) the board may establish, main
tain, and operate laboratories and experimental plants in con
nection with the manufacture of fertilizer and explosives;
(4) new plants may be constructed and improvements made in

existing plants.
Handsomely endowed, one might say of the Tennessee Valley

Authority, but its gifts are not out of proportion with what is
expected of it. For one thing, the board may be expected to be
quite busy in the fertilizer field. Says the Act: "It is hereby
declared to be the policy of the Government to utilize the
Muscle Shoals properties to ... improve, increase, and cheapen
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the production of fertilizer and fertilizer ingredients." The
Authority may manufacture and sell fertilizer and its ingredi
ents; it may buy them; it may arrange with farmers and farm
organizations for large-scale experiments in the use of fertilizer;
it may give away or sell fertilizer for experimental and edu
cational purposes; it may operate laboratories and experimental
plants-in brief, the Act lays great stress upon the experimental
development and use of fertilizers, without closing the door
upon the opportunity to sell the product in the ordinary market.

In technical processing, fertilizers are closely related to ex
plosives. For years the Muscle Shoals property has been thought
of as a fertilizer plant in time of peace, a plant for explosives in
time of war. The Act continues this train of thought. A defi
nitely mentioned purpose of the Act is "to provide for the
national defense." Since a fertilizer plant of this type can
readily be converted into an explosives plant, this purpose is at
once achieved, in general terms. But the Act calls also for
specific achievement. The board is authorized to maintain
laboratories and experimental plants, to furnish nitrogen for
military purposes, and to manufacture and sell at cost to the
United States explosives or their nitrogenous content. Then
too, if all or part of nitrate plant No. 2 is not used or leased
for agricultural purposes, it is to be maintained in stand-by con
dition for use in time of war. Moreover, in case of war or
national emergency, any property which can be used for the
manufacture of explosives or for other war purposes may be
recaptured by the Government.

And back of fertilizers and explosives loom the production of
electrical power and the use of this power project as a "yard
stick" which would give an unbiased measurement of what it
actually costs to produce and distribute electricity. To that
end, the Act carries a section which sets up a basis of accounting
to use in this measuring. There are those who feel that the
enactment of this bill is a "victory over the power trust," which
is charged with setting exorbitant rates and with selling to the
public securities based on "wind and water," culminating in the
Insull debacle of tainted memory. Others, however, contend
that the practical consequences of the Act in this respect will
be precisely nil, except for a fruitless large expenditure of the
taxpayers' money and an addition to the rank growth in the
jungle of accounting calculations.

Be all that as it may, the board is given authority "to produce,
distribute, and sell electric power as herein particularly speci-
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fied," and the Government again declares its policy, this time
to the effect that surplus power (that not used in its own opera
tions) should be distributed equitably among the states, counties,
and municipalities within transmission distance, the benefits to
go particularly to the rural and domestic consumers. The Act
gives a definite preference in distribution to organizations not
doing business for profit.

In the generation of power are bound up the problems of
flood control and navigation. The river is a "flashy" stream;
one calling for supplementary steam plants in producing power
until such time as the flow has been brought under control by
dams and impounding reservoirs. This explains the extensive
authorizations for dams on the river and its tributaries. The
construction of dams not only provides an even flow of water
for the generating plants, but also restrains the river from
flooding the bottom-lands, and in addition permits dependable
navigation on the river. Flood control, of course, makes the
rich bottom-lands more available for cultivation, and the avail
ability of these lands makes unnecessary the cultivation of the
hilly "marginal" lands. These "knob" farms can be reforested
and the timber will serve as a protection for the water supply
in the dams. A circle-but not a vicious one.

Social Experimentation: Regional Planning
The foregoing are the parts of the plot of the new drama that

are somewhat hackneyed, even if still the basis of bitter technical
controversy and endless political manoeuvering. There is, how
ever, a newer theme.

Certain clauses in the Act are pointed definitely in the direc
tion of regional planning of a magnitude never before attempted.
The President is authorized to make surveys and plans "for the
general purpose of fostering an orderly and proper physical,
economic, and social development" of the Tennessee basin and
adjoining area. He is, furthermore, instructed to recommend to
Congress, from time to time, legislation designed to bring about
in the Tennessee drainage basin and adjoining territory: (1) the
maximum amount of flood control; (2) the maximum develop
ment of said Tennessee River for navigation purposes; (3) the
maximum generation of electric power consistent with flood
control and navigation; (4) the proper use of marginal lands;
(5) the proper method of reforestation; (6) the economic and

social well-being of the people living in the river basin.
For decades students of social science have deplored the



UNEMPLOYMENT RELIEF

paucity of social experimentation, as contrasted with the
abundance of experimental work-experimental work with its
outcome carefully measured-in the physical sciences. "Give us
social experiments," they have said. "If the experiments are
successful, human satisfactions can be greatly and rapidly in
creased. If they are unsuccessful, still we have gained by finding
out what will not work." In this Act, the basis is given for a
gigantic piece of social experimentation. It remains to be seen
whether the experiments will be maturely planned and the out
comes fearlessly measured. And, for that matter, it remains to
be seen whether the shifting tides of political fortune will permit
the experiments to be carried far enough to yield measurable
results; for while authorization for later appropriations is in this
Act, the actual voting of these appropriations must come in
later Congresses. The sums that must be voted will be large,
if real experimentation is to proceed. The opponents of the
scheme talk of a total of a billion dollars; the proponents have
not given a detailed bill of particulars.

Indeed, although this Act is more particularized than some
others passed in the last session, it too follows the technique of
making broad grants of power and leaving the exercise of those
powers to executive discretion-"ninety per cent of the Act is in
its administration." As a project in social experimentation
these days, no other course of action is feasible; the experi
menters cannot in advance be entirely clear either what they
shall do or how they shall do it.

And if it cannot be said in advance just what the directors
may want to do, surely we cannot now pass judgment on the
future merit of that work. We can see them preparing to
manage the physical properties concerned and to produce
fertilizers, explosives, and electricity. We can note their com
ments that the regional plan must start with an exhaustive
study of all that is now known of the region, its topography, its
resources, its people, and their economic, political, and social
organization. We can understand that experimentation in the
development and use of fertilizers and in costs of power pro
duction, difficult as that will be, is as child's play compared
with the problems that will arise in ascertaining the "proper
balance" between industry and agriculture; in the study of effec
tive land utilization, including the possibility that it may prove
wise to transfer farmers from marginal and submarginal lands
to better sites; in flood control, reforestation, prevention of
soil erosion, and other aspects of the conservation of natural
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resources; in the effective treatment of "excess" city population
and the linking of agricultural and industrial pursuits for many
individuals; in educational and training work; in rural life
planning; in model town planning; in the improvement of local
governmental organization; and in the improvement of count
less other elements that enter into modem social living.

Says the Chairman of the Board, "The plan aims at nothing
less than the displacement of haphazard and chance develop
ment by a far-reaching program of social and economic plan
ning." This is a staggering task; or, if you will, a splendid
dream. Blazing new trails, as it must in such work, the
Tennessee Valley Authority cannot be expected to provide a
final solution of all problems for all time to come. This is a case
where a "moderate success" will be a brilliant achievement; bril
liant, perhaps, not so much because of its consequences in the
Tennessee Valley as because of its stimulation of other social
experimentation.
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