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ABSTRACT

THE CREATION OF A COMMISSION
A Case Study of the

Michigan Commission on Aging
by James McMichael

This study is a combination of two areas of interest,
the creation of a Commission on Aging in Michigan and the
general correlation between the functions of an agency and
the particular forces that brought it into being., Using a
statement from Simon, Smithburg, and Thompson's book, Public
Administration, a hypothesis concerning the relationship
between an agency's immediate level of activity and the
origins of the agency is drawn up and is explored through
a thorough examination of the Michigan Commission on Aging.

The study, in attempting to shed some light on the
hypothesis through the case study method, will follow some
standard prooedures, such as baékground and formal legisla-
tive processes, as well as a comprehensive examination of
the roles of individuals, pressure groups, mass media, etc,
The reason for this latter effort can be laid to the author's

regard for Gabriel Almond's tool of analyzing political sys-

tems, as stated in the Introduction of Politics of Developing

Areas,
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James McMichael

In developing the study, we shall see that aging has
become a matter of concern to many and that various govern-
mental levels have assumed responsibility in this area. The
framework for the study is centered around the formal legis-
lative process necessary to create a state agency, This
process begins in the study with Governor G, Mennen Williams'
creation of an Interdepartmental Committee on Problems of the
Aging in 1950, From this point on we shall follow the works
of the Governor's Commission to Study Problems of the Aging
in 1951-52, the first bill calling for the Commission's
creation in 1954, the establishment of the Legislative Advis-
ory Council on Problems of the Aging in 1955, and various
other bills leading up to the Commission's creation in 1960,

Interwoven throughout this formal process are the
roles of various interest groups and individuals, In evalu-
ating these roles, we find that in the case of the Michigan
Commission on Aging, the main impetus for its creation was
from a few experts, bureaucratic preference, limited small
Pressure group interest, and a handful of interested indivi-
duals, Correlating these origins with resultant agency func-
tions, we find dissatisfaction expressed on the Commission's
activities by most persons close to it, and a general slow-
ness in developing any real programs,

In conclusion, some other reasons for the Commission's

ineptness are put forth and some recommendations made, It is
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James McMichael
hoped that this analysis will prove helpful in understanding
the Commission better as well as serving as a guide for other

states presently considering such a move,
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PREFACE

When a student reaches that point in the advancement of
his educational experience that requires the compilation of a
masters thesis, he often decides that a particular item is of
interest to him and he will examine the problem and write a scho-
larly study on his findings., Often, this idealized dream turns
into a complex, detail-filled nightmare of rough drafts, re-drafts,
committee meetings, more drafts and exhaustion, Despite himself,
the student is forced to learn something. So it has been with
this study, Taking a subject very familiar to me, I have learned
that I knew very little of the Michigan Commission on Aging,
In testing this study's hypothesis, many interesting facets of
this agency have been uncovered, and I am grateful that this
experience was possible,

I am very grateful to my master's committee, Dr,
Charles Adrian, Director of M, S. U.'s Institute for Community
Development; Dr, Frank Pinner, Director of M. S. U.'s Bureau
of Political and Social Research; Dr, Gordon Aldridge head
of the School of Social Work; Arnold Gurin of the School of
Social Work; and especially to Dr, John Dorsey, of the Poli-
tical Science Department, chairman of the committee and my
advisor in the true sense of the word, Dr. Dorsey's many
hours of work in going over the innumerable drafts, his gui-

dance in developing an adequate hypothesis, his patience with

33






my calls for help, likely to come at any time, have all served
to impress me greatly with the real meaning of an educator,
With his help, I have learned a great deal,

I am also indebted to Manfred Lilliefors, Director
of the Commission, for so generously sharing his time and
information with me, The Institute for Community Develop-
ment and its director of research, Dr, Walter Freeman, also
has my deepest thanks for assistance in preparing the rough
drafts of this study.

As all writers of theses and dissertations do, I also
hope that this effort will be utilized by someone and not
jJust fill the shelf in some obscure corner of a library,
Whether or not this is the case, time will tell, At any
rate, one person has learned more and he is grateful,

Needless to say, all opinions, evaluations, and recom-
mendations contained herein are my own, and I am solely

responsible for the blame or glory, whatever the case may be,

iv
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CHAPTER I

INTRODUCTION

One of the outstanding features of our time has been
the tremendous growth of existing governmental agencies and
the creation of a multitude of new ones, These agencies
continue to grow and expand into more divisions and ultimately
new agencies, The variety of such agencies is endless, We
have regulatory, judiciary, service, coordinating, research-
ing, planning, educational, punitive, and many other kinds of

agencies, A glance at the United States Government Organiza-

tion Manual for 1959-601 suggests the number and variety of

such agencies, Nor should the finger be pointed at the

federal level alone., The Michigan Manual for 1959-602 dis~

closes statutory agencies ranging from the Michigan Depart-
ment of Administration to the Michigan State Waterways Com-
mission with a large variety in between,

Once created, the Departments, Bureaus, Commissions,
etc,, unlike old soldiers, do not die nor do they fade away.

Small agencies have grown into the huge bureaucracies we know

lynited States Government Organization Manual 1959-50.,
(0ffice of the Federal Register, National Archives and Records
Service, General Services Administration, Washington 25, D. c.)

2Michigan Manual, 1959-60,, (Michigan Department of
State, Lansing, MNichigan)




uday, Ot
scaetimes |
beind the
exent are

Ee
s, in th
2t conce
leemned a-

fets aboy



today. Others have remained, virtually unknown, carrying on
sometimes mysterlious functions, What is known of the forces
behind the creation of this multitude of agencies? To what
extent are they doing the things they were set up to do?
Herbert Simon, Donald Smithburg, and Victor A, fhomp-

son, in their Public Administration make the following state-

ment concerning governmental organization: "Much can be
learned about organizations from their origiﬁs. Many peculiar
facts about existing operations--structure, program emphasis,
and even staffing--become understandable only when their
history and the forces that presided at the organization's
birth are known."3 This observation suggests an interesting
questions can aﬁy general propositions be formulated which
might relate particular conditions and factors important in
the creation of an agency to its subsequent behavior?}
Generally, it can be assumed that governmentél organi-
zations are created as a result primarily of one of two sources
of pressure, one being demands on the political system from
outslide of its formal structure and the other being demands
from within the formal structure of the political system,
Examples of these kinds of pressure would be the public demand
for a public works department as opposed to the bureaucrats'
desire for a good records management program. When brought
to bear on the law making bodies, either kind of demand on

the political system can result in the creation of new agencies,

3Herbert Simon, Donald Smithburg, and Victor A, Thomp~-
son, Public Administration, (New York: Alfred A, Knopf, 1950),
P. 25.
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It is conceivable that agencies resulting essentially from
internal demands subsequently behave differently from those
resulting from external demands,

A general hypothesis can be formulated as follows:
When a governmental agency is created as a result of bureau-
cratic preference, pressure, expert advice, and limited inter-
est group pressure rather than general public demand and/or
strong interest group pressure, such an agency will be deli-
berate and careful in undertaking its functions and will
proceed very slowly toward meeting its stated objectives,

Conversely, one might expect that an agency created
out of a widespread public demand or a great amount of inter-
est on the part of pressure groups would immediately begin
with intensive programming and staffing in order to deal with
the problems for which the agency was established, The reason-
ing leading to this hypothesis is obvious; lacking the impetus
based on widespread public support or the constant prodding
of a pressure group, the agency, once it is legally consti-
tuted, can take its time in approaching the problem for which
it was constituted., Moreover, lacking strong political
support outside the bureaucracy, too active a beginning
might stimulate opposition which could have serious consequences
from the agency's viewpoint,

The advantages of such a deliberate beginning are
many, Given time to carefully study the area, the agency
can develop programs based on need, rather than the overly

hasty and sometimes ill-advised type of programming many new
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agencies are pushed into. Also, such a slow start will
probably obviate the need for appreciable increase in early
budget requests, thus forestalling the ever watchful legis-

"empire building." Instead, the agency would

lator's cry of
have time to build its support béth inside and outside the
legislature, so that when the time comes for launching pro-
grams the conditions for success will be more favorable.

Of course, only a study of the largest scope could
hope to analyze the conditions relevant to the creation of
all agencies existing today, However, a case study can be
useful in shedding light on some of these questions and in
illustrating the basic hypothesis. The present study focuses
on the creation of a new state agency, The Michigan Commis-
sion on Aging, A duly constituted public agency, the Com-
mission was established by Public Act 11 of the 1960 Michi-
gan Legislature.h

A review of the literature failed to turn up very
much information of this sort on agencies, Simon's "The
Birth of an Organization"’ was concerned more with the agency
after its creation than Eefore. Ferrell Heady and Robert
Pealy's book on the development of the Department of Admini-

6

stration in Michigan” goes into the background but generally

hMichigan, Journal of the Senate, 1960 Legislature,

(Senate Clerks Office, Lansing, Michigan)

SHerbert A. Simon, "The Birth of an Organization,"
Public Administration Review, (Aut. '53), pp. 227-236.

6Ferre11 Heady and Robert H, Pealy, The Michigan
Department of Administration, (Ann Arbor, Bureau of Govern-
ment, Institute of Public Administration, University of
Mi chigan, 1956)




imores th
o egainst

In
iion on
Tesponsibl
Teved, ney
e put f
Tties of
@ sressy
ivitieg
#sists ip
sure sroup

Th



ignores the personalities and pressure groups working for
or against such a move,

In order to obtain all possible background infor-
mation on the establishment of this agency, the kcy people
responsible for establishing the Commission have been inter-
viewed, newspapers have been examined to see what efforts
were put forth for the creation of the Commission, the acti-
vities of the Governor's staff and Legislators were examined,
and pressure groups representatives were asked about their
activities either for or against the Commission, This data
assists in determining the extent of public demand and pres-
sure group interest in creating the Commission,

The processes, both formal and informal, which led
to the Commission were also studied to assist in determining
"the forces that presided at the organization's birth." The
Governor's Inter-departmental Committee on Aging, the éommis-
sion to Stydy Problems of the Aged, the House Committee on
Problems of the Aging, the Temporary or Governor's Commission
on Aging, the Legislative Advisory Council on Problems of
the Aging were all carefully studied to determine the role
each had to play in the Commission's creation. Journals
of the House and Senate of the Michigan Legislature were
examined to follow the leglislative process of establishing
the Commission,

After analyzing the background of this agency, the
results of all this activity is presented. The structure,
administrative 1location and membership of the Commission

is examined to determine the connection, if any, with the






origins of the agency. The programs carried out to date
are examined in order to illustrate further our original
hypothesis,

In addition to examining this hypothesis, this study
attempts to provide essential data on the background of the
Commission and to evaluate its present structure, MNany states
are presently considering the creation of a similar agency.
These states have questions as to the appropriate procedure
to attain their goal, such as where the Commission should
be located in the state's administrative structure, whether
it should be independent or not, etc,, and it is hoped that

the following analysis will be helpful to them,

Procedure

Gabriel Almond and James Coleman, in The Politics

of Developing Areas,7 include in the introductory chapter

a scheme for comparing political systems of various areas,
This scheme considers political systems and the inputs or
claims on that system from other systems within the culture.
These input functions are classified as (1) political sociali-
zation and recruitment, (2) interest articulation, (3) inter-
est aggregation, and (4) political communication. The out-
put functions or services of the political system are classi-
fied as (1) rule making, (2) rule application, and (3) rule
adjudication, Such a conceptual framework can be of con-

siderable assistance in calling attention to various aspects

7Gabriel A, Almond and James S. Coleman, The Politics
of the Developing Areas, (Princeton, New Jersey, Princeton
University Press, 1960), pp. 3-64.
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of the political process which might otherwise be overlooked.,
Although it is not used explicitly to organize this study

of the origins of the Michigan Commission on Aging, it was
helpful in guiding the analysis at several points,

For example, as an aspect of "political socialization"
we are led to examine the public's coﬁception of the Michigan'
political system and their expectations of it, "Interest
articulation,"” is manifested in the action of préssure groups,
both for and Against the Commission, as well as that of the
bureaucracy, the legislature, and the governor. Interest
aggregation is represented in the roles of the Republican
and Democratic party. Important aspects of "political com-
munication" can be seen in the newspapers' aétivity in attempt-

ing to help pass or kill the legislation setting up the

Commission,

The State of Michigan

The state of Michigan is defined as being the terri-
tory between Lake Michigan, Lake Superior and Lake Huron;
consisting of a lower peninsula, which is highly industrial-
ized and lying within the major industrialized areas between
Chicago and New York, and of an upper peninsula, geographi-
cally separated from the lower peninsula and which has been
dominated by lumbering and mining industries. The population
of Michigan is nearly 8,000,000 persons, of whom over 2%
million 1live in the Detroit metropolitan area in the south-
eastern part of the lower peninsula, The center of the state

government is in Lansing, a community of 120,000 persons



located in the middle of the lower half of the lower peninsula,
The state ranks 7th in the United States in population and

has a major share of the automobile manufacturers of the
country located within its boundaries,

Michigan became a state in 1837, The peoples settling
in the state were of mixed origin, coming from Scandanavia,
the Netherlands, the German and Slavic countries as well as
Great Britain and the Southern Mediterranean countries,
Michigan's industries ranged from fur trading to lumbering
and mining, Once famous as the major producer of iron and
copper ore in the United States, the development of surface
mining in other areas and the difficulty of removing ore
from the tremendously deep shafts in the upper peninsula
has since curtailed its effectiveness and is gradually de-
creasing mining as an industry of major lmportance in the
state.8 Perhaps best known of all of Michigan's industries
is automobile manufacturing, Since the first construction
of the automobile in Michigan, the major manufacturers have
located here because of the availability of skilled workers,
raw materials, and suitable markets, Although still a domi=-
nant industry, the automobile industry is now beginning to
show some signs of weakening, As a result, Michigan is

currently suffering from the unemployment of a considerable

9

number of its workers,

8willard Baird, This is Our Michigan, (Battle Creek,
Michigans Federated Publications, Inc., 1959.)

9Harold H. Martin, "Michigan the Problem State,"

The Saturday Evening Post, February 25, 1961,



The political history of the state was one of long
dominance of the Republican party which continued in the
state of Michigan up to the rise of organized labor as an
effective organization in the late 1940's, when G. Mennen
Williams and the leadership of the UAW-CIO labor union in
Michigan joined forces to weld an effective liberal organi-

10 prom Governor Williams' election in 1948 to the

zation,
present, the Democrats have increased their control over the
state administrative offices, presently holding all of the
major positions, Despite the majority of Democratic votes
cast, however, the Republicans still have a vital control

over the outputs of the state political system through a
nearly evenly divided House and a definite Republican major-
ity in the Senate. This occurs because of a "Balanced Legis-
lature" apportionment amendment which was paséed in 1952,

This a&endment sets up Michigan's representative districts

in such a manner that the fural out-state voters in effect
have more representation than the highly populated urban
Detroit area voters., Wayne County, which has 38% of the
statel!s populatién, has only 20.6% of the seats in the Senate,ll
Due to the dominance of organized labor and the 1ib-

eral Democratic politics, Michigan has been called a "Wel-

fare State" and charged with driving out industry with

10Stephen D, and Vera Sarasohn, Political Party
Patterns in Michigan (Detroit, Michigan: Wayne State Uni-

versity Press, 1957), pp. 54-68.

115,5eph G. La Palombara, A Guide to Michigan Politics
(East Lansing, Bureau of Political and Social Research,
College of Business and Public Service, Michigan State Uni-

versity, 1960), p. 16.
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excesslive taxes.12

Despite these charges, however, the
liberal coalition in the state has considered the mandate
of the people in re-electing their leadership and continues
to press for advances in state governmental service responsi-
bility. High among the services to be offered are those
affecting the aged.

In developing the way the state of Michigan has
enlarged its services to the aged and has evolved the Com-
mission on Aging, this paper will follow the idea suggested

in Simon, Smithburg, and Thompson.13

First recognition of
the problem will be covered by outlining the reasons for
considering aging as a matter of concern, the development

of local, state, and national programs for the aging, people's
expectation of state government in Michigan, and recognition
of the usefulness of a central state agency for the aging.
Then the legislative process creating the Commission will

be followed, This process will include not only an examina-
tion of the formal legislative process, but of the various
agencies, organizations, and individual's role in facilita-
ting or blocking passage of the bills creating the Commission,
Finally, the Commission, its membership, staff, program, and
future will be examined and a few recommendations made.

Following this compilation of data, our general

hypothesis will be re-examined. How was the Commission

12Martin, loc, cit.

13Simon, Smithburg, and Thompson, op, cit.
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created? What were the pressures and where did they come
from? Did these pressures have any effect on the consequent

programming of the Commission?



CHAPTER II

RECOGNITION OF THE PROBLEM

Aging as a Matter of Concern

Much has been written concerning the various facets
and problems of aging. The main emphasis has been on the
numbers of the aging., As one of the fastest growing segments
of our national population, persons 65 and over now number
in excess of 16,000,000, In Michigan, people over 65 years
of age (over 600,000 persons) make up four times as large
a part of the population as they did in 1900, This number
is expected to increase at an average yearly rate of 14,000,

The number of older persons is not the only factor
leading to the problems of senior citizens, As Governor
G. Mennen Williams stated in his message to the 69th legis-
lature

"It is not just numbers that have changed,

it is a way of life. We have moved from a

day when the typical Michiganian lived on a

farm which he owned and operated, to a day

when he works in a factory owned and operated

by persons who are most likely strangers to

him, He once worked side by side with members

of his family and with close friends; today he

works with near total strangers, In years now

gone forever, the family breadwinner retired
gradually, if indeed he did not die in harness

as he would prefer, his health permitting,
What is more important, perhaps, his retirement

12
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was, in large measure, a matter of personal
choice, both as to time and degree,"l

Governor Williams also pointed out that

"When he retired, he continued to live
on his own farm, or with his sons and daughters
in their large farm homes, Recreation consisted
of hunting and fishing in the well-stocked
woods and streams ngarby, or in visiting with
long time friends."

Needless to say, the situation today is quite differ-
ent, As Governor Williams pointed out

"The individual today works in a factory
or office, away from his family and in the midst
of strangers. He retires at the will of his
employer, or perhaps according to an agreement
his trade union has been able to work out with
the employer, He may find it necessary to
retire involuntarily years before his mental
or physical capacity would require it and before
he is able to provide a retirement nest egg
large enough to sustain himself and his wife,
His children may be scattered widely over the
nation and, in any case, are likely to be liv-
ing in much smaller homes than the old-style
American farm house."3

There is yet one othér facet of the field of aging
which should be mentioned here., When aging or old age is
mentioned in modern day America, one is most likely to think
in terms of those persons 65 years of age and over, This
artificial barrier was introduced with the Federal Social
Security Act in 1935 which set this arbitrary age limit

as the time one should retire and receive the benefits of

lgovernor of Michigan, (G. Mennen Williams) Message
to the Sixty-ninth Legislature, February 1, 1957 (Governor's
office, Lansing, Michigan),

2Ibid., p. 2. |

31bid.
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his labors. Because of this, one hears much of the 16,000,000
Americans who are 65 or over and thus are automatically "old,"
Realistically facing the modern problem of aging calls for

a realization that the age of 65 has come to be of real sig-
nificance and does cause many problems, This is not only
because 8% of the population is 65 or over, but also because
in the minds of their fellow Americans they have become old
and are relegated to a somewhat inferior position--not because
of 111 health and disabling disease, when modern medical ad-
vances would allow for a healthy and active old age, nor
because all those 65 and over are poor, for they control

20% of our nation's wealth and 66% own their own homes.u
No t because they are all senile and unable to think crea-
tively when there are the Eleanor Roosevelts, Amos Staggs,
and so forth by the thousands. Because Americans view old
age negatively, because we are judged by what we produce,
not what we are, because we are a youth oriented society,
because only in a modern industrialized nation such as ours

could such a waste of human talents and energies be afforded,

are we so likely to think of the "problems" of aging.

Action to Meet the Needs of the Elderly

Services for the elderly have existed since earliest
times, Many ancient and primitive tribes required their

members to set aside a portion of their food to feed the

hDr. Frederick Swartz, Chairman, American Medical
Association Committee on Aging, talk to Lansing Project on
Aging, 1960,
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elderly.5 The ancient Greeks, by law, required a family

to care for its elderly or be ostracized from the City-State.

The Inca Indians set up a system of collecting taxes to put

in a central storehouse to care for the poor and the elderly,

In our modern culture "county farms"

elderly and other needy persons were part and parcel of a

county of any size. In 1935, the 01d Age and Survivors

Insurance program was instituted nationally to assist persons

in saving for their retirement as well as providing for dir-

ect relief to the elderly through the 01d Age Assistance
program, But as the number of older people grew, and the
changes Governor Williams mentioned took place, more and
more services were provided for the elderly. These services
were instituted on all levels of government and are worth

considering briefly at this point,

Local Level

As mentioned earlier, most counties had, at a mini-
mum, a facility to care for its indigent elderly. Several
cities had, by 1943, established Committees on Aging, which

compiled data on the needs of older persons.8 The services

to care for the indigent

5Leo W, Simmon, The Role of the Aged in Primitive
Society (Yale University Press, 1945),pp. 32-33.

6Bessie Ellen Richardson, 0l1d Age Among the Ancient
Greeks (Johns Hopkins Press, 1943), p. 56,

7Simmon, op. cit., p. L2,

8Helen Hardy Brunot, 01d Ace In New York City (Wel-
fare Council of New York City, New York, 1943), pp. 1-10.

6
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for the elderly already included Homes for the Aged, Nurs-
ing Homes, special recreational programs, clubs, etc., In
Michigan, the larger cities formed Committees on Aging and
began the development of coordinated, planned programs for
the e1der1y.9 Many services were extended by agencies serv-
ing all age groups, such as Family Service Agencies, Recrea-
tion Departments and others.

A survey of community facilities for the aged made
in Lansing, Michigan, in 1950 helps to illustrate the status
of such services. A questionnaire was mailed to nearly six
hundred public and private agencies, organizations, and insti-
tutions in Ingham County, one hundred sixty-nine of which
were returned., Of these, fifteen organizations reported
that they were made up primarily of older persons, Fifty
of the replies indicated that individual (not group) services
on a limited scale were already being provided such as home
visiting by the churches and counselling by social agencies,
Forty-two agencies, organizations, and institutions had
resources which they could easily make available for group
activities of older people., Thirty-six had physical faci-
lities for a meeting place, twenty-eight could provide leader-

ship, and thirteen could give financial support.10

9Anthony Lenzer, Community Action in Aging, (Ann
Arbor, The Legislative Advisory Council on Problems of the
Aging, 1959).

1oAnnual report of the Committee on Older People to
Ingham County Council of Social Welfare, Lansing, Michigan,
June, 1951,
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At the local level then, many services for the elderly
were being created, existing services were being expanded,
and coordinating, planning activities were taking place.

Obviously the problem of aging was recognized.

State Level

In 1955, the Council of State Governments published
a report entitled, "The States and Their Older Citizens,"11
This report pointed'out the action of the individual stafes
in the areas of employment, income, home living and family
relations, homelike institutional care, physical health,
mental health and rehabilitation, community participation,
and social services as an indication of the state's activi-
ties in the aging field. In Michigan as early as 19383, the
State Social Welfare Department was spending over thirteen
million dollars per year on 01ld Age Assistance grants.l2
In following years, the State Health Department stepped up
its chronic disease program with increased screening for
diabetes, venereal discase, and tuberculosis. It assumed
responsibility for licensing nursing homes and stepped up
educational programs aimed at proper diets, weight control,
and other important health factors., The Michigan Employment
Security Commission established an older worker specialist

in several of its branches, The Office of Vocational

11, report to the 1955 Governor's Conference by the
Council of State Governments, Chicago, 1955.

12014 Are Assistance in Michigan, 1937-1938 (Lansing,
Michigan, State Welfare Department, Bureau of 01d Age Assist-
ance), p. 7.
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Rehabilitation in the Department of Public Instruction offered
rehabilitative programs for those who could go back to work
and the Department stimulated expansion of local Adult Edu-
cation programs to serve the elderly. The Department of
Mental Health was serving the 35 per cent of their institu-
tionalized patients who were 65 years of age or over.13 So
state agencies were also busily engaged in providing services
to the elderly, thereby indicating their recognition of

aging as a matter of concern,

National Level

On the national level, there was also widespread
recognition of the need for action., The first National
Conference on Aging was held under the auspices of the Fed-
eral Security Agency in August, 1950. In 1961, the Whitehouse
Conference on Aging was called, bringing to a focus the many
plans and agencies on all levels of government, Within the
Department of Health, Education and Welfare a Special Staff
on Aging was created. The Department of Labor set up the
position of Older Worker specialist and the Social Security
program kept expanding and covering more persons.lu The

Kerr-Mills bill was passed expanding medical care for the

aged to include the medically indigent.15 On many fronts,

13Nichigan Commission on Aging, Programs and Services
for the Aging in Michigan (Lansing, Michigan, 1960).

1uU. S. Federal Council on Aging, Programs'for Older
People (Washington, D, C., 1960),

15y, s. statutes at Large - 1960 Congress.
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the Federal government recognized aging as a problem and
stepped forward with new and expanded programs to meet this

need.

Other Action

Such a review of recognition of aging as a problem
would be remiss without noting the Townsend lovement of the
1930's, Dr. TFrancis E. Townsend, a California physician,
led a movement which at one time had a membership of over
three million older people in an attempt to gain a grant of
$200 per month for persons over 65, Other organizations of
older people have been created and are carrying on effective
programs to date,

In addition to the federal conferences, many univer-
sities have sponsored conferences on aging, including Michi-
gan's Annual Ann Arbor Conference on Aging, which greatly
stimulated reccognition of aging as a problem on the part of
all agencics and many citizens. In 1942, the American Geri-
atric Society, concerned with the study of discases of old
age, was formed., The Gerontological Society, an interdis-
ciplinary professional organization, was formed in 19&&.16

Thus we have seen that through demands for action,
private and public agencies at all levels of government have
set up and expanded programs for the elderly. The public
through personal experience, mass media, conferences, com-

mittees, etc,, appears to have become aware of the need for

168runot, op. cit. introduction,
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action for the elderly. This has bcen accepted by both
political parties, each now including a plank for programs
for the elderly, Granted then, that there is considerable
public demand for services for the elderly. DBut what has
that got to do with the lMichigan Commission on Aging? What
demands were reflected in the responsibilities assigned to
this agency?

According to Public Act 11, 1960 Legislature, the

Commission has the following functions:

(a) Conduct, and encourage other organizations to
conduct, studies of the problems of the
state's older pcople;

(b) Encourage, promote and aid in the estab-
lishment of local programs and services
for the aging. The commission shall assist
local governmental and other agencies by
designing surveys that could be used locally
to determine needs of older people; by
reccommending the creation of such services
and facilities as appear to be needed; by
serving as a clearing house for the col-
lection and distribution of information
on aging; and by assisting organizations
and communities in such other ways as the
commission may deem appropriate;

(c) Conduct programs of public education on

the problems of the aging;
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(d) Review existing state programs for the
aging, and annually make recommecndations
to the governor and the legislature for
improvements in and additions to such
programs;

(e) Encourage and assist governmental and
private agencies to coordinate their efforts
on behalf of the aging in order that such
effort be effective and that duplication
and wasting of effort be eliminated.17

As can be seen from this act, the Commission does

not have as its function the provision of direct service
to the elderly. Instead, its responsibilities are coordi-
nation, research, recommending legislation, stimulating
local communities, etc, Is this what the public demanded?
Are these the services pressure groups lobby for? These |
questions will be looked into at a later point iﬁ this
paper, but for the time being, let us look at the general

expectations that the public has of its state government,

Expectations of Government

As the authors of Public Administration point out,

much of the activities, structure, and location of an agency
will be dependent on the community's attitude toward govern-

ment, The authors explain the arguments of laisser-faire,

17compiled Laws of Michigan, Public Acts 11, 1960,
State Capital, Lansing, }Michigan.
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protection of individual rights, and humanitarianism with

18

reference to governmental activities, For the purpose of

this paper, however, Dr, Charles Adrian's "lyth Systems"
provides a useful framework for the analysis of the conéen-
sus of attitudes toward governmcnt in various areas of the
state.

Mac Iver thinks of these myths as value systems or
"the value impregnated beliefs and notions that men hold,
fhat they live by or live for. Every society is held to-
gether by a myth system, a complex of dominating thought
forms that determines and sustains all its activities,
All social relations, the very texture of human society,
are myth born and myth sustained."19 Adrian uses this myth
concept to define political beliefs and trends. "“The impor-
tant thing is that there normally exists a myth or set of
myths that is accepted by a dominant group of citizens, and
as a result politicians are able to condition their appeals
120

to fit the beliefs that their constituents treasure.

In State and Local Governmcnt, the categories of

frontier individualism, industrial individualism, and the
social service state, are put forth, each with its pattern

of expectations of government, These myths are useful in

1SSimon, Smithburg, & Thompson, op, cit., p. 31.

19, M. Mac Iver, The Web of Government (New York:
The Macmillan Company, 1947), p. L.

20Charles Adrian, State and Local Government (New
York: McGraw=-Hill Co., 1960), pp. 39-40,
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assaying the expectations of the people towards its govern-
ment, Obviously, no one area of the state can be considered
to manifest one myth system or the other in its pure form.
In looking at the state as a whole, however, one can observe

areas where one system scems to be dominant over others,

Frontier Individualisnm

In State and Local Government Adrian says of this

particular myth system: "Americans still believe that small
government is better than‘big government; that an office-
holder is more responsible to the people and more likely

to be honest if he is directly elected; that rural govern=
ment is more democratic and probably of a higher type than
urban government; that a local government of neighbors is
more efficient and effective than a local government in

the hands of a professional burcaucracy, and so on,"21 1In
general, persons who hold primarily to this myth sygtem
expect government to be small and primarily focused on the
local level rather than the state and federal level., They
probably would argue that such problems as aging should be
cared for by the family and ncighborhood and there is 1little
need for all of these services, much less a Commaission on
Aging. This point of view could be expected from the south-

western portion of the lower peninsula as well as through-

out the rural agricultural area of the state.

21lTbid., p. 56.
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Industrial Individualism

Again from State and Local Government, we read,

"The new myth included the idea that business (including
industry) was the nation's most important institution,
that what was good for business was good for the nation,
that other institutions, social or political, should play
a secondary role and must not interfere with the activities
of the business community, Free enterprise and laissez=-
faire became key symbols; government was regarded as ineffi-
cient, and its control over business was held to be not
only a threat to the progress of the nation but in fact
immoral."22
it is within this group that the strong advocates
of "voluntary" programs are found, If problems exist,
pri%ate enterﬁrise and the voluntary agencies can do the
job and government's role should be as small as possible,
The answer of these persons to a Commission on Aging would
seem to be that "a voluntary group of interested citizens,"
could do the samé thing cheaper and more efficiently, Geo;
graphically, this type of response and the prevalence of
this myth system is to be found in the prosperous out-state

urban areas as well as from representatives of business and

industry, regardless of their location,

227bid., p. 59.
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The Social Service State

As the name suggests, this particular myth system
leads to greater expectations of government on the part of
individuals, Commonly thought of as a modern phenomenon,
Dr. Adrian points out that "whenever the hopes of men had
been frustrated under indusérial individualism, people were
now able to turn to government to bridge the gap between
what the person could provide for himself and what he needed
in order to possess a reasonable amount of psychological
security."?3 The relationship of psychological security
and accepﬁance of the Social Service State myth is most
readily assimilated in areas of economic deprivation,
Closely coupled with urban area growth and economic inter-
dependence, Dr, Adrian suggests that they "produced insecuri-
ties nearly unknown in an agrarian society; These circum-
stances caused people to look around for a social institu-
tion to help them regain the poise and security that had
slipped away from them, The most likely candidate--perhaps
the only one available, in fact, was government."zu In
areas where this system is prevelant, the citizeﬁs have
come to expect such services as welfare, medical assistance,
highly developed recreational programs, public housing and

other such programs from government,

231bid., p. 71.

24rpid., p. 72.
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The American Culture

Tied in with the Social Service State myth is America's
particular cultural view of aging referred to in the first
chapter, America, in general, is a productive minded society.
When over threc-fourths of the 65 and over age group is
not working, therefore not productive, they are consciously
or unconsciously given an inferior position in the society.
The modern American family has become greatly dependent on
many outside factors and usually has stretched its credit
to the 1limit to care for the "needs" of its immediate mem-
bers, let alone the grandparents, As a result, this society
has come to expect government to aid in caring for the elderly
to a great extent, This is true even in the more conserva-
tive elements of the society, as is scen by the widespread
acceptance of the Social Security program,

Although the frontier individualism myth has several
advocates and the industrial individualism myth a strong
following in out-state Michigan, the Social Service State
myth now reigns dominant in the state of lMichigan., Generally,
in the large metropolitan area of Detroit and the upper
peninsula of Michigan this myth system prevails. The poli-
tical coalition of organized labor, social welfare organi-
zations, and the Democratic party has enabled advocates of
the Social Service State to capture the Governorship four-
teen consecutive years in Michigan, Despite this popular
mandate, however, the legislative apportionment is such
that the more conservative elements have controlled the

legislature all during this period.
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Thus there are various expectations of government
in Michigan, ranging from the frontier "caretaker" category
to the Social Service State. Across all of these areas there
seems to be a growing expectation of governmental responsi-
bility for the aged, the question being, how much and to
how many? These are the thoughts, the myths that are chan-
neled into the political system via the legislators and
their understanding of their constituents, Still, these
demands are for services, whether they be as minimal as old
age welfare or as complete as residential and medical care.

Who is it that feels the need for a Commission on Aging?

Recosnition of the Need for the Michisan Commission on Aging

From a strict organizational standpoint, Fritz
Morstein larx talks of the problem of expanding governmental

agencles, overlapping and duplication in Chapter Nine of

25

the Elements of Public Administration, Ilerbert Hoover,

then United States Secretary of Commerce in 1924, proposed

the Congress provide the frame of refcrence for services

and the chief executive take action to work within his authori-
zation to meet their charges and make organizational adjust-
ments in view of changing times. This proposal has served

as a guideline for development of federal reorganization

rlans to date and has led to consolidation of efforts,

coordinating agencies, broader spans of control, and, in

25pritz Morstein Marx, "The Departmental System,"
Llements of Public Administration, ed., F. M. Marx (Engle-
wood Cliffs, N, J.: Prentice Hall, Inc., 1959), pp. 169-133.
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general, many attempts to streamline and make more effcc-
tive, the working of government. This kind of thinking

has been responsible for the development of many broad agen-
cies with intensive departmentalization covering a variety
of functions as wecll as coordinating agencies, to bring
about effective planning and to avoid duplication of efforts,
It was this latter principle vhich guided much of the initial
concern for the nced of a Commission on Aging in llichigan.

As was shown carlier in this chapter, several state agencies
had dcveloped extensive programs for the elderly by 1950.

Due to this increased activity, Governor Williams and others
became concerned lest those agencies develop duplicating

or overlapping programs,

Also of concern to many was the lack of a focal
point at the state level to which local groups and indivi-
duals could go for information and assistance in program-
ming for the elderly. Others saw the lack of any one agency
responsible for the over-all aging programs as a real short
coming in the decvelopment of comprehensive and inclusive
programs. Some examples of expression of need for a ccn-
tral state agency can be seen in some early reports and
recommendations. Governor Williams' Interdecpartmental
Committee on Problems of the Aging in 1950 stated that,
"since the problem is broad and having an increasing effect
on our social and economic life, it secems clear that no
single lay or professional agency is equipped to adequately

decal with it alone," They further say that "a Commission
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representative of all interested lay and professional groups
as well as the aging themselves, should further study the
many specific problems involved and work toward their solu-
tion."26 The report of the Commission to Study Problems
of Aging in 1953, recommended a permanent organization to
use and integrate materials and also for maintaining a state-
wide interest in aging.27 The Legislative Advisory Council
on Problems of the Aging in 1957 felt that, "A permanent
Interdepartmental Cormittee on Aging established through
legislative action and with funds for staff assistance is
needed to continue and expand this needed work of coordi-
nation (of state scrvices). Further on, the rcport states
"this lack of a proper state agency to develop and coor-
dinate these programs makes obvious the need for a special
office to serve older people."28

Thus there was concerh over the need for an Aging
Commission and it was recognized as a problem, Apparently
this need was not recognized by the gencral public but rather
by a few of the effective leaders of aging programs across

the state. The efforts of these individuals and the process

26Summary Report of Interdepartmental Committee on
Aging to Governor Williams, September 26, 1950, Lansing,
dichigan.

27Report of the Governor's Commission to study the
Problem of Aging, January, 1953, Lansing, Michigan

28First Annual Report of the Legislative Advisory
Council on Problems of the Aging, January, 1957, Ann Arbor,
Michigan,
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of gaining favorable legislation will be described in the
following chapters.

In this chapter, an attempt has becn made to sunma-
rize the problems of aging in our modern society, the pro-
grams and activities for the aging population on the local,
state, and national lecvcl, the expecctations people have of
state government in Michigan, and recognition of the problem
of providing a focal point for developing and coordinating

state programs for the aging.



ILAPTER IIT
TIIE DIZGIXZNING OF TilE PROC:ESS=--1950-1954

The first formal state activity to deal with the
ever-increcasing problem of planning services for the aged
seems to have been Governor Williams' appointment of an
"Interdepartmental Committee on Aging" in early 1950.
Following this organization, he appoiﬁted a "Commission
to Study Problems of Aging" in spring of 1951. In 1955,
the Ilichigan Legislature cfeated a Legislative Advisory
Council on Problems of the Aging. In order to prepare for
the Whitehouse Conference on Aging to be held in Washing-
ton, D, C,, in January of 1961, the Governor appointed a
temporary "Commission on Aging'" in 1959. These groups were
the main attempts made by the state of Michigan in trying
to arrive at a solution to the problem of planning services
for the elderly, providing a focal point for information
and research, as well as establishing over-all authority
for state aging programs. The works and recommendations
of the Interdepartmental Committec, the Study Commission,
and the first piece of formal legislation shall be covered

in this chapter.

31
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Interdepartmental Committcc on Problems of the Azinz: 1950

On July 6, 1950, Governor Williams called a meeting
of state government officials involved with aging programs
to discuss the establishment of an Interdepartmental Committee
on Problems of the Aging., The Governor asked the Committee

to do three things:

1. To define the general problem and break it
into manageable units which could serve as
an outline for working committees of a
Commission on Problems of Aging.

2., To suggest individuals and groups for wossible
appointment to the commission.

3. To review the work done in this field and
evaluate its usefulness in developing an
integrated program in Michigan,

The Governor's rcasons for taking this initial action
have becen laid to the amount of interest shown in his attempt
to repcal the lien law of the 01d Age Assistance Program
in 1948-49. The lien law, as it is commonly called, is a
part of the 01d Age Assistance program in lMichigan. The
law calls for a lien which is assessed against the estate
of an 01d Age Assistance client after their death to repay
the state for monies expended in welfare. As part of his
campaign in 1943, Governor Williams had included the repecal
of this provision and made an attempt to do so in the 1949

legislative session. Although this attempt was unsuccess-

ful, the amount of interest shown stimulated the Governor

1Summary Report, Interdepartmental Committee on
Problems of Aging, September 26, 1950, p. 1.
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to further investigzate the aging field,

The Institute for Human Adjustment at the University
of Michigan has also been credited by persons closc to the
Governor with assisting in his recognition of the problem.
A study of aging in 1947 by Dr, Clark Tibbetts stimulated
activity and focussed attention on the problems of aging.
In June, 1951, the Division of Gerontology of the Institute
was formed and Dr., Wilma Donahue became its chairman.3 The
Federal Security Agcncy's National Confercnce on Aging,
called for August of 1950, was also responsible for stimu-
lating the Governor's action.

Active in the original appointment of the Interde-
partmental Committee was MNr. Clinton Fair and Mr. Clarence
Smazel of the Governor's staff, Named to the group were:
Miss Ruth Bowen, Supervisor, Social Services, Social Wel-
fare Department; Mrs., Molly Guiney, Assistant Supervisor,
Wayne County Bureau of Social Aid; Mr. Ralph Walton, Research
Psychologist, Mental Health Department; Dr. John Altland,
Director of Local Health Units, Department of Health; Dr,
Clarence Poppen, Chief, Cancer and Adult Health Services,
Department of Health; Mr. Robert Sharer, Chief, Adult Edu-
cation, Department of Instruction; Iir. John Simmons, Michi-
San Employment Security Commission; Mr, William Phillips,

Secretary, Commissioner of Labor; Mrs, Loleta Fyan, State

2Interview with Frank Blackford, former legislative
aide to Governor Williams, July 5, 1961.

3Wilma Donahue, "Gerontology at the University of
Michigan, the Historical Perspective," Geriatrics, Vol. 15,
(Apri1, 1960), pp. 222-223,
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Librarian; Dr. Wilma Donahue, Director, Institute for Human
Adjustment; Mr, W, C. Conley, Actuary, Insurance Dcpartment;
and Mr, James lMagdanz, Decpartment of Administration, vwho

served as Committee Chairman. This committce organized into
seven groups, cach decaling with one area of concern, and met
continually until September 26, 1950, when their report was

L

given to the Governor. This report recommended a Iichigan
Commission on Aging to further study the problem in these

seven areas, These areas were:

1. LILmployment -~ using the productive energy of

older people in paid employment, Specifically this would
include consideration of such matters as part-time employ-
ment, transferring older employces to less demanding jobs
to enable them to continue in employment, the effect of
workman's compensation, insurance and retirement plans on
the erployment of older pecople, employer and union attitude
toward employment of older people, differentials in chrono-
logical and biological ages as they affect retirement, and
vocational counselling, re-training and rehabilitation.

2, Economic support - other than employment, In

this area are such considerations as family support, savings,
insurance, annuities, retirement benefits, pension plans,
and public assistance.

3. Health - both physical and mental. This area

includes such things as disease prevention and control, both

uSummary Report, Interdcpartmental Committece, pp. 1-2.
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acute and chronic, comnmunicable and non-communicable, board-
ing homes and out-patient programs, facilities for custodial
care, convalescent care, hospitalization, visiting nurses
or homemaker services and county public health programs.

L, Cducation - a. of older people themsclves;
b. of personnel for work with older people; c¢. of general
community attitudes toward older people and the value of
their employment and participation in the 1life of the commu-
nity. Covered under these sub-heads are such things as field
and extension services, continuing education, library ser-
vices, survey of training resources, analysis of curricula
and need for institutes,

5. Activities in retircment - both group and per-

sonal, This includes what people can do to make their lives
worthwhile both to themseclves and to society after they have
retired from their usual occupations as well as preparation
for such activities in advance of retircment. These activi-
ties are usually, but not necessarily, non-remunerative,

6. Livinc arrangements and housinz ~ Covered here

are the physical and social needs of the aging as they relate
to housing. Among these considecrations are possibilities

for living in a community of friends or with relatives and

in public or private institutions with special emphasis on
independent living arrangements, Programs of activity in
eonnection with groups or individuals and public or private
living arrangements would be a part of the considerations

under this heading,
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7. Community planning - This includes the planning

and coordination of state and local programs in the fields

of employment, health, housing, etc,, to discover gaps in
existing programs and to best utilize community resources,
Churches, schools, social agencies, service clubs, profes-
sional and non-professional organizations and other interested
groups and individuals could all be employed.

Their final report stated that "We therefore believe
that a Commission representative of all'interested lay and
professional groups as well as the aging themselves, should
further study the many specific problems involved and work
toward their solution."”’ It was given to the Governor along
with a 1list of suggestéd names and groups for appointment,
and the Committee, at least temporarily, went out of busi-

ness,

Governor's Commission to Study Problems of the Aging

The Commission recommended by the Interdepartmental
Committee was created by Governor Williams in accordance with
the provisions of Act 195 P. A, 1931, on March 15, 1951.6
Financing this study commission was $5,000, shared by several
other study commissions. Thirty-nine persons representing

various professions, geographical areas and interests were

named to the Commission, Mrs., Harold S, Patton of Kalamazoo,

5

6Sec..10.51, C. L. 48, gives the Governor of the
State of Michigan authority to appoint special commissions,

Ibid., p. 12.
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Michigan was appointed chairman and the group named Rabbi
Morris Adler, John Badoud, Dr. Wilma Donahue, Miss Ruth
Edison, Fedele F, Fauri, Rev, Charles M. Herbst, and Mrs.
Elizabeth L. Belen to its executive committee,

From March 15, 1951, to July 1952, when the final
report was drafted, the Commission held fourteen meetings
and a state conference on aging, went on several field trips,
carried on surveys and hearings to gather data, and published
their report. The eighty-six page report developed some
comprehensive recommendations and was quite thorough in view

7

of the Commission's limited funds available.

Recommendations

According to his letter of appointment, the Governor
created the Commission because "The solution to the problem
(of aging) is not one that can be resolved over night, but
is one that requires mature judgment and consideration. To
assist in this solution, I have established a conrmission to
study the problem and its ramifications, and to recommend
programs and legislation that will be both beneficial to
those older people and to our state."8 The Governor did
not mention the problem of developing a centralized state

program in his letter, nor did the Interdepartmental Com-

mittee suggest an area of state planning for the aging in

7Report of Governor's Commission to Study Problem
of the Aging, 1953, pp. 1-L.

8Ibid., p. 1.
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their recommendations. Nevertheless, the thinking of the

Cornmission moved clearly in that direction, as its recom-

mendations

1,

show, The Commission recommended:

That adequately financed and staffed governmental
'ad hoc' committees be developed under approp-
riate sponsorship to make detailed studies and
present authoritative findings and definite
recommendations for long range housing, health,
education and employment programs respectively
for the aging in Michigan.

That a permanent organization, committee or
agency assume responsibility not only for using
and integrating the materials produced by the
'ad hoc' committees, but also for maintaining

a continuing statewide interest in the problems
of aging.

That each community in the state be encouraged
to organize a Committee on Aging, either under
the leadership of an existing agency or by means
of a newly activated group, to inventory the
resources of the community, to assess unmet
needs, and to stimulate voluntary programs aimed
at making a more comfortable 1life for all older
people.

That organized groups in the community, e. g.,
churches, schools, recreation departments, fra-

ternal societies, professional clubs, and similar
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organizations evaluate the place of the older
member and where necessary take positive steps

to maintain his integration in the normal patterns
of community activity.

That the state legislature should memorialize

the Comgress and the citizens of the state should
urge their representatives in Congress to amend
the Social Sccurity Act so as to make the cover-
age of 01d Age and Survivor's Insurance universal,
That such steps as are necessary to be taken

to make available to non-profit groups loans of
public funds to supplement private funds in the
capital financing of facilities for the care of
the aged--such loans to be repaid at a low rate
of interest and over a long period of time, under
proper safeguards,

That the State Department of Public Instruction
explore the need for extending its planning in-
cluding older adults and carry on experimental
programs designed to determine course content,
teachiing method and materials, facilities, and
places of meeting appropriate for older people.
That a committee of the agencies concerned with
health, welfare and related activities explore
the feasibility and desirability of a change of
responsibility from the Department of Social

Welfare to the Departinent of Health, for the
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supervision and standard-setting for homes for
the aging.9
Recommendations 1, 2, 3 & 8 really represent the
first formal statemcnts concerning the need of an agency
like the Michigan Commission on Aging as well as some recom-
mended solutions to these needs. The need for long-range
study of the various problems of aging, bringing together
data and maintaining statewide interest, stimulating local
communities, and bringing together state agencies to deter-
mine responsibilities and prevent overlapping was specifi-
cally recognized. These functions ultimately beccame the
backbone of the llichigan Commission on Aging.
Recommendation two is especially pertinent because
it would set up a "permanent organization, committee or agency."
Although the purpoée according to this recommendation would
be much more limited than later plans for such an agency,
it nevertheless recognized a governmental responsibility
for such a task., Interestingly, the recommendations in the
bulk of the Commission's committee reports do not recognize
such responsibility. The only committee recommendations
concerning this problem of state wide planning was found
in the Community Planning chapter. This recommendation
states "That consideration be given after community commit-
tees on.aging are functioning, to the formation of a state

organization inspired from the local level (a) to pool

9

Ibid., p. vii-viii.
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information and make it available to community committees;
(b) to offer consultant services; and (c) encourage new

. 10
organizations."

This recommendation itself does not place
the responsibiiity for development of such an agency, but
the following descriptive sentence places such responsibility
solely in the private sphere: "If there were a privately
organized and financed central gerontological society or by
whatever name it may be known, the difficulties of getting
under way would be considerably minimized."11 Thus, it is
apparent that the community planning sectién, chaired by
Fedele Fauri, Decan of the School of Social Work at the Uni-
versity of Michigan, saw the necd for a statewide agency to
assist the local planning bodies, but that they saw this as
a function of a private organization.

It must be assumed that the executive committee, which
had the responsibility of compiling, editing and publishing
the committee reports as well as making the major recommenda-
tions, chose to interpret this one recommendation in the
light that it did. Probably greatly influencing their deci-
sion on this matter was Governor Williams' statement at the
Conference on Aging: "I hope also that from the work of
the Study Commission and Conference discussion will come
suggestions regarding next steps to be taken at our state

level. Although you have agreed that local planning must

01p34., p. 67.

1l17h54,
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take precedence because conditions vary from one community
to another, it appears that local action would be greatly
stimulated by a statewide organization, committee, or coun-
cil, which would be available to assist communities and
governmental units in the planning and initiation of additional
programs and services for older people." 2
A private state planning agency on aging has ncver
been seriously considered since the Study Commission's report
in 1952, The lichigan Society of Gerontology, a private,
non-profit corporation composed of persons interested in
aging, was formed a few years later; however, it soon lent
its support to the Michigan Commission on Aging Bill. At
any rate, we see in this Study Commission report the seeds
of the Michigan Commission on Aging. Not mcant to be an
ongoing commission, this group was dismissed following its
report to the Governor and the Interdepartmental Committece,
which had becn reactivated to assist the Study Commission
in its work, assumed the rcsponsibility of carrying out those
recommendations which were not intended for any specific

agency.

Interdepartmental Committee on Problems of the Aging, 1953-1954

As we have noticed earlier, the Interdepartmental
Committee, after making its reccommendation in September,
1950, offered its collective resources to the Study Commis-

sion and disbanded. After being reactivated in the fall

121bid., p. 85.
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of 1951, the committce met twice with the Study Commission,
was kept informed of their progress and assisted them in
their studies. Following the report of the lichigan Commis-
sion to Study the Problems of Aging, the Interdepartmental
Committee began its activities in the direction of creating
a permanent state Cormmission on Aging. On Xovember 5, 1953,
Dr. WVilma Donahue, chairman of the Institute for Human Ad-
justment, Division of Gerontology, wrote a letter to Frank
Blackford, then Legislative Secretary to Governor Williams
and chairman of the Interdepartmental Committee, proposing

a permanent Commission on Aging.13 On December 1, 1953, the
conmittee met, considered Dr. Donahue's suggestions, reviewed
other state's activities in this area and unanimously recom-
mended the establishment of a permanent "Commission on the
Problems of the Aging." 1MNr., Darrett Lyoﬁs, Assistant to the
Director of the Dcparthent of Social Welfare.and lMr. John
Reid, head of the Michigan Department of Labor, were instructed
by the Interdepartmental Committee to draw up a proposed

bill for submission to the 1954 Lezgislature. Dr. Donahue

was also elected chairman of the committee at this meeting.lu

Senate Bill 1257 of the 1954 Legislature was the result of

this activity,

13Letter from Wilma Donahue, Chairman, Division of
Gerontology, University of Michigan, to Frank Blackford,
Legislative Secretary to Michigan Governor G. Mennen Williams
and Chairman of the Interdepartriental Committee on Problems
of the Aging, November 5, 1953.

L
1 Letter from Blackford to Donahue, December 2, 1953.
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1954, initial legislation: A careful cxamination

of Journals of the Michigan Senate and llousc of Representa-
tives since 1948 reveals little activity specifically cata-

' As a matter of fact, the first

logued as "aged" or "aging.'
entry under such a catcgory was in the 1952 session, and
this bill had no connection with the ecstablishment of an

agency.

S. B. 1257: The first bill calling for the creation

of a permanent statc agency in aging was introduced into

the 1954 Michigan Legislature. Senate Bill No. 1257, spon-
sored by Senator Brown, a Detroit Democrat, was the one writ-
ten by Barrett Lyons and John Reid for the Interdepartmental
Committee on Problems of the Aging. After some modification,
it was introduced with the Governor's support but lived a
relatively short life. Introduced on February 10, 1954,

the bill was referred to the Senate Committce on State Affairs
and was never reported out of Committ;e.

Description of S. B. 1257 - Calling for the estab-
lishment of a "Michigan Commission on the Aging," this bill
would have sctbup a body of fourtcen members, Five ex-officio
members were the Supcerintendent of Public Instruction, the
Director of the State Department of Mental Health, the Com-
missioner of Health, the Director of the State Department
of Social Welfare and the Director of the Employment Secu-
rity Commission, These persons would not have voting power.

There was also a provision that the above named members could

appoint an employce of their department to function temporarily
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in their stcad. O0f the remaining nine members, five members
from the gencral public werc to be appointed by the Governor
with the advice and consent of the Senate, two members of

the Senate were to be appointed by the Lieutenant Governor,
and two members of the House of Represcentatives were to be
appointed by the spcaker. The bill specifically stated that
"the five mcmbers appointed by the Governor shall be selected
ﬁithout partisan consideration from persons with a demon-
strated intcrest in one or more of the problems of the aging."
This method of selecting members meant that the Governor
could control nine of the Commission members by the virtue

of the fact that four of the five cx-officio offices are
technically appointive positions. Of the nine voting members,
however, four could be appointed by Republican leaders pre-
suming their control of both Houses, and, strictly inter-
preted, the five appointed by the Governor would be non-
partisan, thus removing much of any one party's control over
the Commission,

The powers and duties of the Commission would have

been to:

1, Study and investigate the employment, economic,
health, educational, recreational, housing,
institutional care and other needs of aged per-
sons which constitute present or potential prob-
lems for the state;

2.. Request and receive recports from all state depart-

ments on subjects within the rcgular functions
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of the conmission and of said departments;
Provided, that said departments shall conply
with such requests to the extent that the govern-
ing bodies of said departments deem practical;

3. DRecceive inquiries from persons and agencics
interested in problems of or programs for the
aged and to redirect any inquiries to appropri-
ate departments or agencics for reply;

4. Arrange and conduct hearings or discussions on
aspects of the problems of the aged, with the
end in view of meeting the needs of the aged
cconomically and effectively;

5. Make recommendations for nceded legislation
to the governor and the legislature; and

6. DMake requests for appropriations for the print-
ing and mailing of reports or other materials
for public distribution, and to arrange for the
distribution of same when printed: Provided,
that the department of administration shall
contact or arrange for the reproduction of mater-
ials authorized for publication by the legisla-

ture under this subsection.15

The bill also stipulated that the Governor should
convene the Commission 60 days after the effective date of

the act., The Commission would elect a chairman and vice-

15Michigan, Senate Bill 1257, 1954 Legislature.
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chairman from its membership and could not meet less than
four times a year. The Department of Social Welfare would
provide secretarial services and the Cormmission was granted
authority to accept donations, grants and bequests,

Some interesting points of this bill were thec lack
of either an Executive Director or of the power of vote for
the ex-officio members. Apparently the authors of the bill
felt that the duties so prescribed could be carried out with-
out any staff, which is indeed doubtful., In not giving the
powerful departments a right to vote on the Commission, this
bill did not enhance its chances for passage. One of the
fears of any established agency towards a newly established
single-purpose agency is that such an agency might deprive
it of an integral part of its program. Without having a
legal voice on such a body, some departments wecre not overly
enthusiastic about the passage of S. B. 1257, As will be
seen in latcr chapters, sources close to the legislative
scene have credited the Department of Social Welfare and
the Michigan Department of IHcalth with delaying passage of

he Commission bill, The activities of some departments,
notably the Department of Social Welfare, on the present
Commission on Aging underlines their lack of enthusiasm and
support for the program., This is true, despite the number

of changes made in later legislation to give the state depart-
ments more control and to appease their opposition to the
bill. Another interesting facet of this bill was the inclu-

sion of two members of the House and two members from the
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Senate, Probably aimed at getting support for this proposal,
representation was never mentioned in any subsecquent legis-
lation., At any rate, even though the bill died quickly in
the legislative process, it had broken the ice and had served
notice that the problems of an aging population were reaching

proportions dcmanding such legislative action.

Interdepartmental Comnittece: 1954-1959

In discussing the reasons for the failure of S, B.
1257 in their April, 1954, meceting, the Interdepartmental
Committee concluded that "the bill had died from lack of
grass root support and inferest on the part of other scna-
tors who were busily engaged in more urgent matters such as
unemployment compensation, and salary increases for both
state personnel and legislators." Another reason advanced
by the Committee for the ill faté of the Bill was that "since
the Governor has been given appointive power the 1egislé-
ture reacted negatively." Concerned over eliminating the
shortcomings, the committée suggested four ways of strengthen-
ing its approachh the following year. These were:

1. Group support is nccessary. Unions and other
comnunity organizations should be urged to sup-
port such a bill.

2., There should be some indication of the number
of pcople who would benefit from the passage
of such a bill.

3. Press should be used extensively. Articles con-

taining facts and figures should be preparcd and
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sent to organizations who would in turn get

them released through the press in their loocal
communities,

In order to get action on any such bill, grass
root support must be secured. This may be done
by using churches, insurance agents, local week-
lies, State and City Council of Churches, the
American Legion, Community Councils as well as

Councils of Social Agencies.16

From this point on the establishment of a Commission

on Aging'became the main reason for the committee's existance.

Other activities were carried on by the Committee, however,

A review of the Committee's 1955-1956 memorandum to the

Governor suggests that through its meetings the wvarious state

agencies concerned were kept informed of each other's acti-

vitios.17 This memorandum also pointed out the committee's

role in folioving up the recommendations of the Study Commis-

sion, The minutes of the meeting of April 27, 1954, suggest

the following activities for the Committee's activities.

1,

Conducting hearings in various ocommunities on
the problem of aging,
Serving as a clearing house for information on

problems of the aging.

16

Minutes of Interdepartmental Committee on Problems

of the Aging, April 27, 1954 (from Dr. Donahue's files).

17Tontativo and Roughynraft. Report of Intordeéart-
mental Committee to Governor Williams, September 12, 1955.
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3. Serving as consultant to local communities who
are interested in resolving the problem on a
190&1 level or in arousing interest in commu-
nities who have not become aware of the problem,

4, Surveying present facilities for the aging in
Michigan.

5. Serving as watch dog over legislation so as to
assure progressive legislation and interpreta-
tion,

6. Assufing progressive policies in hiring of aged
by the state and its overlall personnel poli=-
cies and practices,

7. Codrdinating efforts of various State agencies

in their services to the aged.ls

In these suggestions, the Commission agreed with

Mr. Blackford's letter to Dr. Donahue when he said "I believe

also that the committee has an important task to peéform,

at least until a permanent commission is established,"19

Under the leadership of Dr, Donahue and later, Mr, Jo;dan

Popkin, Director of the office of Hospital Survey and Con-

struction, the Committee continued to submit yearly recom-

mendations to the Governor and his whole-hearted support

of these recommendations to the legislature testifies to

the value of this Committee., With the creation of a temporary

sy 18M1nutes of Interdepartmental Committee, April 27,
1954, -

19 etter from Blackford to Donahue, December 2, 1953,
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or Governors Commission on Aging in 1959, however, the need
for the Interdepartmental Commission ceased and it became

part of Michigan's history.



CHAPTER IV
CREATION OF A COMMISSION: THE MIDDLE STAGE

Having seen the beginnings of interest in a state-
wide agency, the establishment of an Interdepartmental Com-
mittee to coordinate state programs, a Study Commission of
Problem of Aging, and the first formal step in the legisla-
tive process, we shall now turn to the more intensive middle
stage of the creation of a Commission, This stage, lasting
from 1955 to 1959, includes the legislatﬁrds recognition
of the problem and their consequent appointment of a Legis-
lative Advisory Council on Problems of the Aging, the sub-
mission of a new bill calling for a State Council on Aging
and a coordinator of state aging programs, the formation
of an outside pressure group and the beginning of interest
being shown by groups other than the experts and bureaucrats,
the unification of persons working for the Commission through
& special House committee, submission of the bill very simi-
lar to the one eventually passed, and finally the Governor's
appointment of a Temporary Commission on Aging.

19553 Still intent upon gaining passage of their
desired Commission, the Interdepartmental Committee restruc-
tured S, B, 1257 to gain'support and had it submitted to
the 1955 Legislature as S, B, 1128,

52
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S, B, 1123: Changing the title of the proposed agency
to "Advisory Council on Problems of the Aging," this bill
was.introduced on February 10, 1955 by Senator; Brown and
Doyle, Detroit Democrats., The bill appeared to have every
chance of passihg the Senate and the House was considered
to be favorably disposed towards such legislation. After
having been reported out of the Senate Committee on Health
and Welfare favorably and with no amendments, the Gommittee
of the Whole referred it back to the Committee on Health and
Welfare on February 23 and it was never reported out again.l

Senate bill 1123 was very similar to the 1954 bill
S. B, 1257, with the exception that the title of the agency
was changed, the Governor appointed all nine public members,
the ex=-officio members were not deprived of the authority
to vote, and the Department of Social Welfare was given more
authority on the Commission.

The removal of appointive power by the legislature
and the expansion of the Governor's power in appointing all
nine citizen members seems to be contrary to the Interdepart-
mental Committee's conclusion that his appointmenf of five
members in the 1954 bill was a major reason for its failure.
Despite the fact that Democratic Governor Williams could
Appoint thirteen of the fourteen members of the Commission,
(the Superintendent of Public Instruction is elected) the
Committee seemed to feel sure it would pass the Repuﬁllcan

Legislature. Apparently this feeling had some justification,

ly0urnal of the‘Michigan Senate, 1955, Legislature.
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because the bill was making excellent progress up to the
point when it was referred back to committee. Another reason
for its improved chances was undoubtedly the power of voting
granted, or more correctly, not taken away from the depart-
ment heads, Although some heads were reportedly still not
enthusiastic about the Commission, they must have been at
least partially pacified by this extension of control to them
to protect their vested interests.z The Director of the
Social Welfare Department was given aﬁthority to convene
the Commission inptead of the Governor; materials which would
have been provided by the Department of Administration were
now to be supplied by Sociél Welfare; and the expenses of
the Commission as well as secretarial assistance were to be
paid through the appropriation for the Department of Soocial
Welfare. The powers and duties as prescribed under S. B. %257
were generally the same undef S. B. 1128,

It was at this point, February 23, 1955, shortly after
S. B, 1128 had been effectivelj side~tracked, that one of
the significant events for the future ocreation of the Michi-
g€an Commission on Aging took place. The Senate Republican
majority either saw the handwriting on the wall or recognized
their obligation to provide a central state agency for aging
and introduced S. B. 1187 on February 24, 1955.

S, B, 1187: This bill called for the creation of
a "Legislative Advisory Council on Problems of the Aging."

As originally introduced, it was an exact duplicate of the

2Interviev with Blackford.
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"Advisory Council on Problems of the Aging" with a few major
exceptions. These were centered around the appointment of
the Council.

Introduced on February 24 by leading Republican
Senators’Coleman. Hittle, Geerlings, Feenstra and Morris,
the bill was referred to the Senate Committee on Health and
Welfare, This committee, chaired by Senator Graebnor, Repub-
lican, where S. B. 1128 was peacefully resting, amended the
bill to add an Executive Secretary and appropriated $20,000
to carry out the provisions of the act, The bill wa; referred
out with amendments and sent to the Senate Committee on
Appropriations. This committee, which was to become the
final resting place for future Commission bills, removed
$5,000 from the appropriation and referred the bill to the
6ommittoo of the Whole on March 24, 1955, On March 28, the
bill was passed and sent to the House where it was referred
to the Committee on Ways and Means, Here the functions were
amended to remove Section 2 (d) giving authority to hold
hearings, and Section 2 (f), giving authority to make requests
for appropriations for pfihting and mailing, Also amended
here was Section 2 (d) to read "Make reports on or before
the first day of January of each year of their activities
and for needed legislation to the legislature." On May 26,
the amended version of S. B, 1187 passed the H&use and was
returned to the Senate. The Senate concurred with the amend-
ments, Senator Brown was named co-introducer, and it was

sent to the Governor on May 31, On June 17, the bill was
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signed by Governor Williams, becoming Public Act No. 200
of the 1955 Michigan 1egislature.3

This bill, with the exception of the amendments des-
cribed above and the method of appointing the Council, was
similar to S, B. 1128 of 1955 and S. B. 1257 of 1954. The
act called for a Council which would consist of eight.mém-
bers, four appointed by the Senate and four by the House,
Also, funds were to be appropriated from the legislature
for this purpose as opposed to the Social Welfare device
called for in S. B, 1128,

As may be obvious to the reader, this was a maneuver
by the Republican party in Michigan to answer Governor Williams'
insistence upon the need for such an agency, but to keep it
safely controlled in their own party. The method of appoint-
ment looked secure in view of the Repubiioan majority in
both houses, By not including state departments, however,
this act necessitated the continuance of the Interdepartmen=-
tal Committee, thereby undermining the single focal point
ided for a state agency.

The significance of this act for the eventual estab-
lishment of the Commission was the fact that the Republicans
openly agreed to the need for such an agency and some of their
influential leaders threw their own weight behind it. In
the future when their own group was to recommend its owﬁ

abolishment in favor of a single state commission, they had

31955 Senate Journal,
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very little ground left to stand on in opposition to Governor
Williams' proposal, It was also the first bill to include

a salary for a paid staff person, Unfortunately, Senators
Coleman and Brown, the two leaders most responsible for and
interested in the Legislative Advisory Council, did not return
to the Senate and according to some sources, the Council lost

much of its effectiveness by not having a champion in the

Legislature.u

The Legislative Advisory Council on Problems of the Agings
1 - 0

The Legislative Advisory Council was to undertake
the following activitiess

(a) Study and investigate the employment, economic,

. health, education, recreational, housing, insti-
tutional care and other needs of aged persons
which constitute present or potential problems
for the state;

(b) Request and receive reports from all state
departments on subjects within the regular func-
tions of advisory council and of said departments;

(c) Receive inquiries from persons and agencies
interested in problems of or programs for the
aging and to redirect any inquiries to appro-
priate departments or agencies for reply;

(d) Make reports, on or before the first day of

.. January of each year, of their activities and
reocommendations for needed legislation to the
legislature; and

(e) Employ an executive secretary on an annual basis
whose _compensation shall not exceed $9,000 per
y“r.s .

uInterview with Dr, Donahue, June 30, 1961,

séompilod laws of Miéhigan. Public Act No. 200,
1955 Legislature,
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Named to the Council were Howard R, Estes, Chairman;
John B, Martin, Jr., Vice-chairman; Wilma Donahue, Ph.D;
John V. Fopiano, M. D.; Richard C. Hedke; Rev. Charles M.
Herbst; Alfred E., Thomas, Jr., M. D.; Ernest Wunch; and
Anthony Lenzer, Executive Secretar&. Mrs., A. R. Jacobs,
Msgr. Wilber Suedcamp, and Mrs, John J, Walch were later
appointed to fill vacancies on the Council and Mr, Martin
served as chairman the last three years,

Despite its limited funds, the Council carried on
an active program from July, 1956, to December, 1959. Their
main areas of activity were research and investigation, pub-
lication and dissemination of information, technical assis-
tance and other direct services to legislators and to commu-
nity and statewide groups,

The Council held a series of public hearings on the
employment, health and housing problems of the aged. Nearly
100 persons testified in person or submitted written state-
ments.,, The hearings helped to stimulate public interest in
aging, and provided information useful to the Council, They
brought together much existing data about Michigan's aged
into a single publication "Michigan's Older People: Six
Hundred Thousand over Sixt}-?ivo.“e which has been widely
used as a reference work, both 1n.Michigan and in other states,

A series of specific studies designed to fill in some of the

6Anthony Lengzer, Adele S, Pond, and John Scott,

Michigan's Older People: Six Hundred Thousand Over Sixty-Five
(Ann Arbor, State of Michigan, Legislative Advisory Council on

Problems of the Aging, 1958).
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gaps in existing knowledge was carried on, 7Two sets of esti-
mates of the number of persons aged 65 and over in Michigan
counties and cities were published in 1958 and 1959.7

The Council surveyed the state's nine known local
committees on aging in 1958. A survey of the mayors of
fifty-two large Michigan cities was undertaken the following
year, in an attempt to uncover previously unknown community
programs in the aging field.

The Council carried out two brief surveys on housing
for the aging in 1958 and 1959. The first was a survey of
the seventeen local public housing commissions, designed
to discover the extent of use of public housing by older
persons, The second was a survey of the sixteen urban renewal
programs in Michigan. Information was obtained on the num-
ber of older persons diéplaced by urban renewal programs
and local plans for rehousing such persons, The staff analyzed
data from the 1956 National Housing inventory, to find out
what changes had taken place in the housing status of the
aged in Detroit between 1950 and 1956,

Information on topics of special interest to members
of the Législature was obtained for them upon request, An
investigation on anti-age disorimination laws in other states
illustrates this type of activity,.

The Legislative Advisory Council prepared twenty-
three pnblicitions in the field of aging and functioned as

7Fourth Annual Report of the Legislature Advisory
Council on Problems of the Aging, 1960, Ann Arbor, Michigan.
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8 In

a clearinghouse for information on aging in Michigan.
addition to handling many direct requests for information,
they also served other state agencies and the Governor's
office by answering inquiries which had originally been sent
to those agencies.

In addition to these research and information acti-
vities, fhe Council offered direct services to various groups
in the state, As an agency of the Leglislature, it assisted
individual members and committees of that body by (1) carry-
ing out special investigations of laws pertaining fowthe
aging in other states; (2) arranging public hearings on bills
affecting older peop10;<aﬁd (3) helping draft proposed legis-
lation. |

The Council served other organizations primarily
through assistance in the preparation of field surveys and
other studies of older groups. In 1959, for example, it
provided technical assistance to four local communities which
were planning surveys on aging.

Even though it had been the intention of some of the
legislators to circumvent the proposed Commission on Aging
with this Advisory Council, the Council in its first year
and every year thereafter recommended an official agenocy on
aging other than itself.9

The 1958 report made a recommendation for a State

Commission on Aging which was basically the same as the final

81bid., Bibliography.
9intorview with Dr. Donahue,
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bill passed in 1960. Included in this proposal was the recom-
mendation that the Interdepartmental Committee . and the
Advisory Council be replaced by the new Commission. The reason
for the proposal was the Council's recognition that neither
the Interdepartmental Committee . or itself had the authority
or résources to help communities establish local programs,
to enable public or voluntary agencies to effectively coordi-
nate their aging programs, or to carry out long-range studies.
The 1959 and 1960 report carried the same recommendation to
the Legislature and, with the passage of House Bill 24 in
1960, the Legislative Advisory Council on Problems of the
Aging went out of existence., It left behind many significant
achievements, Perhaps the mosf significant of these achieve=-
ments was their demonstration that "A state agency, opera=-
ting with a very modest budget and ; staff oconsisting of two
persons, ocan usefully assist both the government and the
citizens of Michigan in better understanding and meeting the
needs of the state's 625,000 citizens who are today over
65 . . . and the many additional thousands who will reach
that "Golden Age" tomorrow,"1°

. Even thoﬁgh some leéislators might have felt that
setting up this council would mean the end of hearing about
the need for a state commission on aging, they were soon to
learn that they were very wrong. The following year, 1956,
there were no bills introduced conéerning this subjeof. but

in 1957 there were several items of particular significance,

lotonrth Annual Report of Legislative Advisory Council,

p. 4.



ary, )
shoule
Commi s
funct;

The r

ton,



62

The Legislative Advisory Council's report of Janu-
ary, 1957, carried a recommendation that an "Office of Aging
should be created which, along with the Interdepartmental
Commission and Legislative Advisory Couneil. would serve a
function in filling the gaps in needed services for the elderly.
The report states;

"Neither the existing state departments,
an Interdepartmental Committee on aging, or a
Legislative Advisory Council on aging is able
to fill certain crucial gaps in present state
services to older persons, Housing, for example,
is one of the most pressing of the problems
faced by older persons today. Yet there is no
state agency which has responsibility in this
matter, The same is true of recreation, of the
coordination of state programs for the elderly
with voluntary services, and of assisting others
who wish to turn their skills and talents into
income~producing enterprises and thus increase
their self-sufficiency. This lack of a proper
state agency to develop and coordinate these
and other important programs makes obvious the 11
need for a special office to serve older people.”

This "Office on Aging" would have the following func-
tions according to the Council's recommendations:

(1) Working with groups at the local level to deve-
. - lop projects and studies designed to help the
aging.

(2) Carrying out research and surveys in the problem
areas conocerning older people,

(3) Receiving and dispursing monies appropriated by
. the state of Federal government for programs
for which it has responsibility.

(4) Offering such research and training funds, and
. grants-in-aid for local programs for the aging
as become available,

1l17pid4., First Annual Report, p. 9.
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(5) Stimulating the proper training of personnel
who provide speclalized services for older per-
sons,
House Resolution No 0s 1
Apparently the members of the House of Representatives
were not convinced that the final word on state organizations
had been spoken. A resolution calling for a committee to
study exi<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>