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PREFACE

This is a book about tomorrow.

My purpose in writing it today is to try to cut through the
fog of uncertainty and confusion about tomorrow that envelops
us. The fog is caused largely by words, words without reality in
the world as it actually is; to dispel this murkiness we must see
the reality behind the words.

This book then is about real things and real people: rivers

“and how to develop them; new factories and new jobs and how
they were created; farms and farmers and how they came to
prosper and stand on their own. My purpose is to show, by
authentic experience in one American region, that to get such
new jobs and factories and fertile farms our choice need not be
between extremes of “right” and “left,” between overcentralized
Big-government and a do-nothing policy, between “private en-
terprise” and “socialism,” between an arrogant red-tape-ridden
bureaucracy and domination by a few private monopolies. 1
have tried in these pages to express my confidence that in
tested principles of democracy we have ready at hand a philos-
ophy and a set of working tools that, adapted to this machine
age, can guide and sustain us in increasing opportunity for in-
dividual freedom and well-being,

This confidence that it can be done, that the fog, and the fears
its shadowy shapes engender, will vanish if we look at the
reality and not the words, is based on ten years of experience
in the Tennessee Valley. Here the people and their institutions
—among them the regional development corporation known as
TVA—have provided just such a demonstration of the vitality
of democracy. It is that ten years of actual experience—the
background for this book—that reveals the promise and the hope
of tomorrow for men everywhere.

I am an administrator and not a professional writer. This
book bears the literary marks of that deficiency. I have had to

Il



xii PREFACE

do the writing, moreover, while carrying on my work, often in
the midst of those recurrent “crises” that make up the life of
any administrator. And I recognize that in writing about the
Tennessee Valley Authority I cannot be wholly objective. No
one can be so absorbed in this work as for a decade I have been

and remain thus passionless about a task so altogether hearten- .

ing. The reader, then, is warned at the outset that he will find
no tone of Olympian neutrality in this book. Fer this I make no
apology, for I believe the world badly needs conviction; it has
had too much of a kind of impartiality that is inevitably irre-
sponsible. In this book there are convictions stated and con-
clusions pressed.

This book does not purport to be a full account of the TVA.
Except by way of the briefest inventory, I have not described the
engineering and technical aspects of that enterprise nor the
effect of the changes in the Tennessee Valley upon the lives of
particular individuals, in some ways the most interesting part
of the TVA story. There is little in this book on the public power
issue, although that has been the center of most controversy
about the TVA in the past: for this valley that issue appears to
be settled.,

What I have set down in this book is a statement of my
faith, and the facts and reasons that support it.

I believe men may learn to work in harmony with the forces
of nature, neither despoiling what God has given nor helpless
to put them to use. I believe in the great potentialities for well-
being of the machine and technology and science; and though
they do hold a real threat of enslavement and frustration for
the human spirit, I believe those dangers can be averted. I be-
lieve that through the practice of democracy the world of tech-
nology holds out the greatest opportunity in all history for the
development of the individual, according to his own talents,
aspirations, and willingness to carry the responsibilities of a
free man. We have a choice: to use science either for evil or
for good. 1 believe men can make themselves free. These con-
victions have been fortified as I have seen them take on sub-
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stance and become part of the life of this valley and of its
Peop]e; and it is of this that I write in this book.

The interpretation of the TVA that I have set down is essen-
tially a personal one, for every man necessarily sees his ex-
periences through his own eyes. But in forming the views and
jdeas written into this book I am deeply in debt to many men
and women, and most of all to the people who live in this valley
—and that includes of course the men and women of the TVA,
associates and co-workers of mine. For this reason I have dedi-
cated the book to them—builders for democracy—farmers, man-

- agers, architects, engineers, construction workers, chemists,
merchants, accountants, preachers, many different kinds of
people—in the spirit of the tablets we have put upon TVA's
dams, upon which appear no named hierarchy of Board of Di-
rectors or engineers, but simply the legend: “Built for the Peo-
ple of the United States.”

A number of friends, among them TVA Board and staff
colleagues, have reviewed all or parts of the manuscript, and
made helpful suggestions and criticisms, for which I am grate-
ful. I am specially and deeply indebted to two associates. At
every stage of the writing Gordon R. Clapp, General Manager
of TVA, has contributed ideas, criticism, editorial suggestions,
and the stimulus of his clear and seminal intelligence. I am
likewise specially indebted to Marguerite Owen, TVA's Wash-
ington Representative, for the benefit of her rare critical judg-
ment, for substantial editorial assistance and many productive
suggestions. My special thanks are due to Marian Reames,
whose skill and patience carried this book through the many
stages of its writing, from my shorthand first drafts to the last
typed revision.

In the writing of this book as in everything I have under-
taken in the past twenty years I have relied greatly upon the
perceptive judgment of my wife, to whom I am infinitely grate-

What the TVA owes to Senator George W. Norris the country
well knows; indeed without him there would be no TVA; his



xiv PREFACE

statesmanship and integrity are deeply engraved upon every
chapter of TVA’s legislative history, And in the years since
TVA was created its administrators have been privileged to
draw deeply from those well-springs of wisdom and sagacity
that mark Senator Norris as one of the great men of America’s

history. I want too to record the very special debt that is owing'

to my colleague of the whole period covered by this account,
Harcourt A. Morgan, the noblest and most comprehending
man I have ever known, He is a great teacher of fundamentals
—for a whole valley.

Finally, in addition to the impersonal words that appear in the
text of this book, I want to add a word of appreciation to the
President of the United States; not only for his unfailing support
of TVA's basic principles of conservation and decentralization,
for the establishment of which he was largely responsible, but
even more for his years of warmhearted and friendly counsel
and encouragement.

D. E. I.

Pine Road
Norris, Tennessee
Ociober 6, 1943
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Chapter 1

ONE VALLEY—AND A THOUSAND

HIS book is being written in the valley of a great Ameri-
s can river, the Tennessee. It is about that river, and that
valley; about the soil of its farms, the white oak and pine on its
mountain slopes, the ores and minerals that lie buried in its
hills. It is about the rain that falls so violently upon its felds,
and the course the water follows as it secks out first the streams
and then the river itself. This book is about the people of this
valley region, the men who work the land, the men who roll
the silver sheets of aluminum, who run the cotton gins, and
stand behind the counter in the general stores. It is about the
women who tend the spindles or stir the kettles or teach the
children in the schools.

This is the story of a great change. It is an account of what
has happened in this valley in the past ten years, since Congress
set the Tennessee Valley Authority to the task of developing
the resources of this region. It is a tale of a wandering and
inconstant river now become a chain of broad and lovely lakes
which people enjoy, and on which they can depend, in all
seasons, for the movement of the barges of commerce that now
nourish their business enterprises. It is a story of how waters
once wasted and destructve have been controlled and now
work, night and day, creating electric energy to lighten the
burden of human drudgery. Here is a tale of fields grown old
and barren with the years, which now are vigorous with new
fertility, lying green to the sun; of forests that were hacked and
despoiled, now protected and refreshed with strong young

1
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trees just starting on their slow road to maturity. It is a story
of the people and how they have worked to create a new valley.

I write of the Tennessee Valley, but all this could have hap-
pened in almost any of a thousand other valleys where rivers
run from the hills to the sca. For the valleys of the earth have

these things in common: the waters, the air, the land, the min-

erals, the forests. In Missouri and in Arkansas, in Brazil and
in the Argentine, in China and in India there are just such
rivers, rivers flowing through mountain canyons, through cane-
brake and palmetto, through barren wastes—rivers that in the
violence of flood menace the land and the people, then sulk in
idleness and drought—rivers all over the world waiting to be
controlled by men—the Yangtze, the Canges, the Ob, the
Parana, the Amazon, the Nile. In a thousand valleys in America
and the world over there are fields that need to be made strong
and productive, land steep and rugged, land flat as a man’s
hand; on the slopes, forests—and in the hills, minerals—that
can be made to yield a better living for people.

And in foreign but no longer distant lands, in the cities and
the villages in those thousand valleys, live men of a hundred
different tongues and many racial strains. As you move across
the boundaries men have drawn upon their maps, you find that
their laws are different, as are their courts and passport regula-
tions, and what they use for money. Dillerent too are the words
you hear, the color of men’s skin, the customs in the home and in
the market. But the things the people live by are the same; the
soil and the water, the rivers in their valleys, the minerals within
the earth. It is upon these everywhere that men must build, in
California or Morocco, the Ukraine or Tennessee. These are
the things they dig for and hew and process and contrive.
These are the foundation of all their hopes for relief from hun-
ger, from cold, from drudgery, for an end to want and constant
insecurity. A thousand valleys over the globe and our valley
here are in this way the same: everywhere what happens to
the land, the forests, and the water determines what happens
to the people.

ONE VALLEY—AND A THOUSAND 3

The Tennesseo River had always been an idle giant and a
destructive one. Today, after ten years of TVA’s work, at last
its boundless energy works for the people who live in this
yalley. This is true of but few of the thousands of rivers the
world over. But it can be true of many, perhaps most. The
job will be begun in our time, can be well along toward fulfill-
ment within the life of men now living. There is almost nothing,
however fantastic, that (given competent organization) a team
of engincers, scientists, and administrators cannot do today.
Impossible things can be done, are being done in this mid-

- twentieth century.

Today it is builders and technicians that we turn to: men
armed not with the ax, rifle, and bowie knife, but with the
Diesel engine, the bulldozer, the giant electric shovel, the
retort—and most of all, with an emerging kind of skill, 2 modern
knack of organization and execution. When these men have
imagination and faith, they can move mountains; out of their
skills they can create new jobs, relieve human drudgery, give
new life and fruitfulness to worn-out lands, put yokes upon the
streams, and transmute the minerals of the earth and the plants
of the field into machines of wizardry to spin out the stulf of a
way of life new to this world.

Such are the things that have happened in the Tennessee
Valley in the past ten years. Here men and science and organiz-
ing skills applied to the resources of waters, land, forests, and
minerals have yielded great benefits for the people. And it is
just such fruits of technology and resources that people all over
the world will, more and more, demand for themselves. That
people believe these things can be theirs—this it is that con-
stitutes the real revolution of our time, the dominant political
fact of the generation that lies ahead. No longer do men look
upon poverty as inevitable, nor think that drudgery, disease,
flth, famine, floods, and physical exhaustion are visitations of
the devil or punishment by a deity.

Here is the central fact with which statesmanship tomorrow
must contend. The political promises that will be made and the

|
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great popular movements that will rise will deal with the de-
mands of people for the ever larger harvest that science and
nature, devoted to a common purpose, can be made to yield.
The terms under which the people of the world will receive the
products of technical advance, such as those that have come to

this valley in the decade past, are at the vortex of the cyclonic:

forces of our century.

This hour, moreover, is the right time for telling of such
things. In the desperation of a fight to survive, miracles have
been wrought in laboratories and with machines. Seeing the
reality of things they had never dreamed could happen, men
have been deeply stirred; now almost nothing seems impossible.
Whether on the fighting fronts or tending the home sector, men
are thinking of tomorrow, thinking of it with longing tinged with
fear and uncertainty, livened with hopes for the future. Those
who fight and others who produce that their brothers may be
able to fight want an earnest of good faith as to that future—
things that they can see, can themselves experience. They
seem no longer greatly moved and lifted by abstractions. Their
thinking is less complicated but closer to life than that of the
intellectual on the lecture platform or the political leader draft-
ing a manifesto.

The fight itself comes first. But beyond that there are pictures
in the recesses of men’s thought behind the fighting: sixty acres
of land, how it can be brought back to fertility; how to dehydrate
or freeze the crop for the best kind of market; how to get back on
o job at a new kind of factory machine at good pay; about a
pleasant town where the kids can have bicycles; about electric
lights and heated schools and churches and hospitals for the ill;
no more flooding out every spring; long Diesel barges on the
river to carry off the warchoused wheat; refrigerators and irri-
gation canals and an end to the malaria mosquitoes. The word
spreads that these and many other such things can be realized
after the war, that the inventors and engineers and chemists can
make them happen. The word has spread to the crossroad towns
in the Ozarks, the trailer camps in Detroit, the boarding houses

ONE VALLEY—AND A THOUSAND 5

in Fall River; to men in the oil fields across the Rio Grande, the
collieries in Wales, the shops of Leeds and Manchester; even to
the villages on the Ganges and the caves beneath Chungking.

Our faith is sustained by the inspiring words of great leader-
ship, by the pledges of freedom and prosperity and democracj,f.
But it is when the words unbend—when they come into men’s
homes, to their farms, their shops—that they come alive to men.
Do the words mean that a livelihood will not always be won
at the cost of such drudgery for men and women, will not
always be so skimpy and bitter? What of the soil of their
land—will it always be so starved? What of the metal that
could be made of the minerals, and the houses of the forests;
what of the gadgets to pump the water that for so long the
women have carried in buckets day after day? What of the river
that flows through the valley—what great things would happen
if its flow could turn the wheels of new factories? This is a job
of building for the new skills of young engineers and chemists
and the Army-trained mechanics; a job for the architects and
engineers with ideas about new kinds of cities, for the physicians
with ideas for new kinds of hospitals and revolutiens in nutrition.

The inspiring principles—is this what they mean? To give
them such a meaning takes more than words and promises, how-
ever cloquent and honestly uttered. This is a job of work to be
done, a job for which there is already some experience and more
than enough talent and skill. The words of promise can be made
to come true. Iere is the Grand Job of This Century.

But everything depends upon fiow this job is done.

The spirit in which the task is undertaken; its purpose,
whether for the welfare of the many or the few; the methods
chosen—these will determine whether men will live in freedom
and peace, whether their resources will be speedily exhausted
or will be sustained, nourished, made solid beneath their feet
not only for themselves but for the generations to come.

The physical achievements that science and technology now
make possible may bring no benefits, may indeed be evil, unless
thev have a moral purpose, unless they are conceived and carried




6 TVA—DEMOCRACY ON THE MARCH

out for the benefit of the people themselves. Without such a
purpose, advances in technology may be disastrous to the human
spirit; the industrialization of a raw material area may bring to
the average man only 2 new kind of slavery and the destruction
of democratic institutions.

But such a moral purpose alone is not enough to insure that .

resource development will be a blessing and not a curse. Qut of
TVA experience in this valley I am persnaded that to make such
a purpose effective two other principles are essential,

First, that resource development must be governed by the
unity of nature herself.

Second, that the people must participate actively in that
development.

The physical job is going to be done; of that I think we can
be sure. But if, in the doing, the unity of nature’s resources is
disregarded, the price will be paid in exhausted land, butchered
forests, polluted streams, and industrial ugliness. And, if the
people are denied an active part in this great task, then they may
be poor or they may be prosperous but they will not be free.

Is it inescapable that such a task of resource development be
carried on only by highly centralized government dircetion?
Must it inevitably be run by a privileged élite of managers or
experts or politicians? Yes, say the defeatists about democracy,
the cynics, the disillusioned and frustrated liberals, the believers
in force, the disbelievers in men, Can it be done in no other way
than by gutting the resources of nature, by making the country-
side hideous, by maiming the forests, fouling the streams, ignor-
ing the unity of land and water and men? Yes, that is “the way
things are,” say the greedy, the short-sighted, the unperceptive.

The experience in this valley gives the lie to such answers and
to those who utter them, The whole point of the TVA experience
that I shall seek to make plain in this book is that the best way,
perhaps the only way the job can be done effectively is by ob-
serving the unity of nature, by following democratic methods,
by the active daily participation of the people themselves.

What has gone on in the Tennessee Valley and what I shall
describe in this book is specific, graphic, particular, some-

1
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thing that can be seen, appraised, analyzed, One demonstration
js worth much generalized discussion and tall talk. TVA was
initiated frankly as an experiment; it has been administered
in the spirit of exploration and innovation. But it is no utopian
Prook Farm experiment; no endeavor to escape into a simpler
ast or a more romantic future. TVA and this valley face the
facts of the present with all its complexities and difficulties.

The methods of democratic development represented by the
TVA are distinctive, but their roots lie deep in the soil of Amer-
jcan tradition and common experience. They are methods that

~ difer from those customarily employed both by private enter-
prisers and public agencies. Nevertheless the TVA experiment
has been carried on under the existing rules of the game of
American life. It required no change in the Constitution of the
United States. Congress has maintained full control. Property
rights and social institutions have undergone no drastic amend-
ment. In short, the valley’s change has gone forward under
typical and traditional American conditions, rather than under
non-existent “ideal” conditions that would not or could not be
duplicated.

The breadth of purpose and the distinctive methods of the
TVA—these it is that constitute the most important part of the
enterprise. It is these that will have the greatest usefulness to
other Americans and to the increasingly large number of respon-
sible men in other nations who are concerned with problems
essentially similar to those that faced this valley ten years ago.

it is upon such purposes and methods that our answers to
issues of peace and freedom will turn. All else—"principles” of
economics and finance, dollars and pounds sterling, tariffs and
taxation, unemployment insurance, health programs, new gad-
gets and plastics and chemicals and electronic devices, demo-
cratic government, even essential international arrangements—
will depend upon the decisions we make and the course we
follow tomorrow in the fundamental activity of developing the
resources in the soil, the air, the water, and within the earth,
through modern skills of science and organization.



Chapter 2

A RIVER IS PUT TO WORK FOR THE PEOPLE

HIS is an entirely dilferent region from what it was ten

years ago. You can see the change almost everywhere you
go. You can see it in the copper lines strung along back country
roads, in the fresh paint on the houses those electric lines were
built to serve. You can see it in new electric water pumps in the
farmyards, in the community refrigerators at the crossroads, in
the feed grinders in the woodsheds. You can see the factories
that stand today where there were worn-out cotton fields and
rows of tenant shacks a few years ago. You can see new houses,
by the thousands, on the edges of the towns—new houses of
the men who take away as much cash from a few trips to the
payroll window as they used to earn in a year.

You can see the change best of all if you have flown down
the valley from time to time, as I have done so frequently
during these past ten years. From five thousand feet the
great change is unmistakable. There it is, stretching out before
your eyes, a moving and exciting picture. You can see the un-
dulation of neatly terraced hillsides, newly contrived to make the
beating rains “walk, not run, to the nearest exit”; you can see
the grey bulk of the dams, stout marks across the river now deep
blue, no longer red and murky with its hoard of soil washed from
the eroding land. You can see the barges with their double tows
of goods to be unloaded at new river terminals. And march-
ing toward every point on the horizon you can see the steel criss-
cross of electric transmission towers, a twentieth-century tower
standing in a cove beside an eighteenth-century mountain cabin,

8
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2 symbol and a summary of the change. These are among the
things you can see as you travel through the Tennessee Valley
today. And on every hand you will also see the dimensions of the
job yet to be done, the problem and the promise of the valley's
future.

A technical man will observe much that will interest him, for
the Tennessee Valley Authority represents a substantial technical
achievement, a record written over a wide area in concrete and
steel, and in land revived and forests renewed. Here one can see
what modern science can do in a few years to change the face
of the earth and the waters, That technical story has been re-
corded with painstaking care and great detail and published in
the many volumes of scientific reports by TVA's engineers,
agronomists, town builders, chemists, biologists, foresters, pub-
lic health experts, architects.

These technical reports will interest the experts. The average
citizen will measure the change through reports of another kind:
in the records of new private industries established in the valley,
of failing enterprises revived, more money in people’s hands, less
tax delinquencies, increased bank deposits, a greater volume of
buying at the stores—trends clearly established before the war.
The citizen may read of the decade’s change in records of new
public library service or state parks established where none had
been before, more hospitals, county health units almost doubled,
less tuberculosis and malaria and other “low-income diseases.”
He may read of the number of miles of lines built to bring power
to the farms of the area and the rapid increase in the amount
of electricity used by the people—unprecedented in this country.
He may reflect on the better quality of food produced and the
increased yield per acre on the land, or analyze the ton-miles of
traffic increase on the river. He may figure the potential value
of the millions of seedlings planted in farm woodland and forest.
He may see the newly created “Great Lakes of the South,” the
beauty of their thousands of miles of wooded shoreline un-
marred, deep blue waters set among high mountains and
abounding with game fish.
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Such sights and such records reflect the ways in which, as this
beautiful valley has changed, the lives of several million fellow
Americans have also changed.

The story of the change begins with the river. On the map
the river's five mountain tributaries, each a considerable stream

—the French Broad, the Holston, the Hiwassee, the Little Ten- -

nessce, the Clinch—are clearly set off from the broad main stem,
the Tennessee itself, a major river of great volume, fed by the
heaviest rainfall in eastern America. The map shows that main
stem as a deep crescent, its source and eastern tip in the Ap-
palachian Mountains, the dip of the crescent slicing off the
northern third of Alabama, the western tip arching northward
through the flat red lands of western Tennessee and Kentucky.
The river flows not in one general direction, but in three; it
moves southward first, then its middle course is westward, and
its lower reaches turn back toward the north. A river that “flows
up the map,” as visitors to TVA almost invariably remark, seems
to be water flowing perversely uphill, making its way more than
650 miles from Knoxville in Tennessce, in sight of the virgin
timber in the Great Smoky Mountains, the highest peaks in
eastern North America, to Paducah in the lowlands of Kentucky
where across the broad Ohio you can see the fields of Illinois.

The valley through which the river flows actually lies in seven
historic states of the Old South: the western part of the seacoast
states of North Carolina and Virginia; the northern parts of
Georgia, Alabama, and Mississippi; the western half of Ken-
tucky from its southern jointure with Tennessee north to the
Ohio River; and almost the whole of the wide reaches of the
state of Tennessee. Less exactly, the region reaches from the
mountains about Asheville west to the sluggish Mississippi at
Memphis, and north and south from the old steamboat whistle
landings on Ohio’s shores to the cotton fields of Mississippi and
the flambeau of the furnaces at Birmingham—an area all told
about the size of England and Scotland, with a population of
about 4,500,000 persons.

This is the river system that twenty-one dams of the TVA now

¥
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control and have put to work for the people. To do that job six-
teen new dams, several among the largest in America, were de-
signed and constructed, Five dams already existing have been
improved and modified. One of TVA’s carpenters, a veteran who
worked on seven of these dams, described this to me as “one hell
of a big job of work.” I cannot improve on that summary. It is
the largest job of engineering and construction ever carried
out by any single organization in all our history.

In heat and cold, in driving rain and under the blaze of the
August sun, tens of thousands of men have hewed and blasted
and hauled with their teams and tractors, clearing more than
175,000 acres of land, land that the surface of the lakes now
covers. They have built or relocated more than 1200 miles of
highway and almost 140 miles of railroad. With thousands of
tons of explosives and great electric shovels they have excavated
nearly 30,000,000 cubic yards of rock and earth to prepare the
foundations of these dams—an excavation large enough to bury
twenty Empire State buildings. To hold the river the men of the
TVA have poured and placed concrete, rock £ill, and earth in a
total quantity of 113 million cubic yards.

To comprehend these figures requires a few comparisons.
This 113 million cubic yards of material is more than twelve times
the bulk of the seven great pyramids of Egypt. Of these mate-
rials, the concrete alone poured ‘into the TVA dams is two and
a half times as much as used in all the locks and structures of
the Panama Canal; is four times as much as in Boulder Dam,
1,200,000 cubic yards greater than in the Grand Coulee Dam;
would build more than seven dams as Jarge as Soviet Russia’s
great Dnieprostroy Dam. The Grand Coulee Dam is the largest
single masonry structure yet built, and Boulder Dam the second
largest. Boulder was in the process of construction for five years
and took the combined efforts of six of our largest private build-
ing contractor firms, Grand Coulee took eight years to build,
and ten major private construction firms were engaged on it.

Thirty-five Boulder dams or ten Grand Coulee dams could
have been built with the total materials required for completion
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of this valley's dams, the work of a single organization. The
TVA’s employees in 1942 were simultancously designing and
building a dozen dams and improving four others, were erecting
the South’s largest steam-electric plant, and building large
chemical and munitions factories, with a total of 40,000 men
and women at work. :

The work of the builders has made of the river a highway that
is carrying huge amounts of freight over its deep watercourses.
In 1942 more than 161 million ton-miles of traffic moved through
locks, designed in co-operation with the Army Corps of En-
gineers and operated by them, which raise the barges from one
lake’s level to another. But in 1928 only a little more than 46
million ton-miles of trafic moved on the river; in 1933 the figure
was 32 million, This was mostly sand and gravel moving in short
hauls between adjacent areas, and some forest products.

Today huge modern towboats, powered by great Diesel
engines, move up and down the channel, pushing double
columns of barges, and the cargo is no longer limited to raw
materials. Billets of steel and cotton goods come from Birming-
ham headed north, grain from Minneapolis, millions of gallons
of gasoline, oil, machinery, merchandise, automobiles, military
ambulances and jeeps. It is estimated that in 1945, when the
channel will be fully completed for all the year and for the river’s
total length, the savings to shippers will be about three and a
half million dollars each year.

Quiet cotton towns of yesterday are now busy river ports.
And, as always has been true of water transportation, new in-
dustries are rising along its course. Millions of dollars have been
invested and thousand of jobs created as new grain elevators,
flour mills, and oil terminals have been erected along the river’s
banks. At Decatur in Alabama, on land where a few years ago
farmers were raising corn and cotton, now newly built ocean-
going vessels go down the ways into “Wheeler Lake” and thence
to their North Atlantic job.

And on these same lakes are thousands of new pleasure craft
of every kind—costly yachts, sailboats, homemade skiffs. Nine
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thousand miles of shoreline—more than the total of the seacoast
line of the United States on the Atlantic, the Pacific, and the
Gulf of Mexico—are available for the recreation of the people.
Thousands of acres along the shore are devoted to public parks,
operated by the states, by counties, cities, and by the TVA.
More than fifty boat docks serve the needs of ishermen from all
parts of the United States. By patient scientific methods designed
to give nature a chance, the number of fish has been increased
fortyfold in the storage reservoirs, fifteen times in the main
stream reservoirs. More than forty species of fish have heen
caught in these lakes—a variety comparable to that of the Great
Lakes. Ilere is the basis of a thriving industry that in 1943 pro-
duced six million pounds of edible fish, and is expected to in-
crease to twenty-five million pounds a year.

Before the men of the Tennessee Valley built these dams,
flooding was a yearly threat to every farm and industry, every
town and village and railroad on the river’s banks, a barrier to
progress. Today there is security from that annual danger in the
Tennessee Valley, With the erection of local protective works
at a few points this region will be completely safe, even against
a flood bigger than anything in recorded history. A measure of
protection resulting from the Tennessce’s control extends even
beyond this valley; for no longer will the Tennessee send her
torrents at flood crest to add what might be fatal inches to top
the levees and spread desolation on the lower Ohio and the
Mississippi.

In others of the earth’s thousand valleys people live under the
shadow of fear that each year their river will bring upon them
damage to their property, sulfering, and death. Here the people
are safe. In the winter of 1942 torrents came raging down this
valley’s two chief tributaries, in Tennessee and Virginia. Before
the river was controlled this would have meant a severe flood;
the machinery of vital war industries down the river at Chatta-
nooga would have stopped, under several feet of water, with
over a million dollars of direct damage resulting.

But in 1942 it was dilferent. Orders went out from the TVA



14 TVA—DEMOCRACY ON THE MARCH

office of central control to every tributary dam. The message
came flashing to the operator in the control room at Hiwassee
Dam, deep in the mountains of North Carolina: “Hold back all
the water of the Hiwassee River. Keep it out of the Tennessee.”
The operator pressed a button. Steel gates closed. The water of
that tributary was held. To Cherokee Dam on the Holston went
the message: “Keep back the flow of the Holston.” To Chick-
amauga Dam just above the industrial danger spot at Chat-
tanooga: “Release water to make room for the waters from
above.”

Day by day till the crisis was over the men at their control
instruments at each dam in the system received their orders. The
rate of water release from every tributary river was precisely
controlled. The Tennessee was kept in hand. There was no
destruction, no panie, no interruption of work. Most of the water,
instead of wrecking the valley, actually produced a benefit in
power, when later it was released through the turbines.

Back of the orders from the water dispatcher to the men who
operate the dams is an elaborate system of reporting rainfall and
gauging the flow of streams so the height of waters can be pre-
dicted for days in advance. To the head of the TVA forecasting
division, from all over the watershed, from every tributary
stream, from three hundred stations, by teletype, telephone, and
shortwave radio come reports of the river's “stages,” ie., its
height. Here, for example, is one of the messages that came
from II. S. Barker near Mendota, in Virginia, during the critical
days of the 1942 flood:

River three feet eighty-four hundredths raining rainfall one seven-
teen hundredths inches.

That is, river stage was 3.84 feet; it was raining at the time; the
rainfall during the past twenty-four hours was 1.17 inches.
Reports come in from hundreds of remote rain-gauge stations,
telephoned in by a farmer’s wife, a crossroad store merchant, a
woodsman. From well-nigh inaccessible mountain streams in-
genious TVA-made devices send in their reports by shortwave
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radio without human intervention. And all the reports are com-
pined and interpreted by engineers, so that they know almost
exactly how much water will be swelling the river the next day
and the next. Yesterday's reports are checked with today’s and
revised tomorrow, and the best technical judgment is sent to
the river control room: just how much water is being added to
the river's flow in the French Broad, the Holston, the Clinch,
the Hiwassee,

The operating orders go out, turning water off or on to meet
the demands of the crisis along a watercourse from the head-
waters of the Tennessee to the Gulf, almost as long as the
Mississippi from its headwaters to New Orleans, The Ten-
nessee River throughout ijts length is controlled, as water is
retained at one dam, released at another. This valley has been
made safe.

This is not true of other river valleys. Here, for example, is a
press association dispatch of May 18, 1943:

Swollen creeks and rivers flooded more than one million acres of
low-lying farmlands in six states Thursday, burying spring crops,
blocking highways and taking at least seven lives.

High water left hundreds of farm families homeless as flood crests
rolled downstream in Arkansas, Oklahoma, Kansas, Missouri, Indiana,
and Illinois. . . .

As the river crest moved downstream Army engineers retreated
before it, abandoning levee after levee as the hopelessness of combat-
ing the flood became apparent.

A few days later this summary appeared in the New Yorl:
Times (May 27, 1943):

During May muddy waters have submerged 8,926,000 acres in
Illinois, Missouri, Arkansas, Oklahoma, Kansas and Indiana, routed
160,000 persons and caused twenty-one deaths in the worst floods in
the midlands since 1987, when the Ohio and Mississippi Valley

disaster made more than 1,000,000 persons homeless and took 466
lives,
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All over the world the story is much the same. Here, for
example, is 5 newspaper account from New Delhi, India, dated
August 7, 1943.

Approximately 10,000 Indians were drowned in the past week by
floodwaters of the Khari River which swept suddenly through nearly

100 villages. Nearly a sixth of the tiny British Provinee of Ajmer-
Merwara was under water,

And in the fall of 1943 came that flood’s horrible sequel: famine,

No major river in the world is so fully controlled as the Tennes-
see, no other river works so hard for the people, for the force
that used to spend itself so violently is today turning giant water-
wheels. The turbines and generators in the TVA powerhouses

have transformed it into electric energy. And this is the river’s
greatest yield,

Chapter 3

TWELVE BILLION GENII

TN TEN years the dams TVA has built have made this region

the second largest producer of power in the United States.
In 1944 the system will yield a total of twelve billion kilowatt
hours of electric energy, nearly half as much electricity as the
utilities in the entire country produced when we entered World
War L

These figures have deep human importance, for this must be
remembered: the quantity of electrical energy in the hands of

‘the people is a modern measure of the people’s command over

their resources and the best single measure of their productive-
ness, their opportunities for industrialization, their potentialities
for the future. A kilowatt hour of electricity is a modern slave,
working tirelessly for men. Each kilowatt hour is estimated
to be the equivalent of ten hours of human energy; the valley's
twelve billion kilowatt hours can be thought of as 120 billion
man hours applied to the resources of a single region! This is

| the way by which, in the Age of Electricity, human energies are

multiplied.

Ten years ago the per capita electricity production in the TVA
area was about 60 per cent of the per capita average for the
United States; today the figure is half again as great as the
United States average. Here in the past decade the amount of
electricity produced, per person, increased 500 per cent, twice
as fast as in the United States as a whole. Ten years ago the
estimated annual power production per person in the Tennessee
Valley area, as nearly as can be computed, was only 400 kilowatt

17
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hours; in 1943 this had increased almost six times to 2,400 kilo,
watt hours, to be compared with the annual production pe
Person of 1,530 kilowatt hours for the United States as a whole
(These figures result from dividing the total amount of elec.
tricity produced in a region by the population of the area ip
which it was used; they should not be confused with the average
use of electricity per domestic customer, to which I shall refer
later. )

Plans for the industrialization of undeveloped countries in.
variably begin with the production of electric power. This wa;s
true in Soviet Russia, where even as recently as 1935 (later fig.
ures are not available) the total electrical energry per person was
only 141 kilowatt hours; in China the fgure is only 5.1. A high
production of electricity per person of population is a requisite
of a technical society.

Where does this valley’s vast amount of electricity go? Ever
since the fall of France most of it has gone directly into war pro-
duction. For electric power is the lifeblood of modern warfare,
Take aluminum, for example. This valley’s power has produced a
major part of the aluminum for Ametican aircraft—at one criti-
cal phase of the war more than half—and aluminum is mostly
the product of electric power: as much electricity goes into
one big bomber as the average household would consume in
four hundred years.

But aluminum is only one example of the war use of power
produced by TVA. Six basic materials plants, located here since
1933, before the outbreak of war in Europe, alone use as much
electric power as all the people and all the industries of Pitts-
burgh or Boston, and up and down the valley are many smaller
industrial plants, their furnaces heated, their motors turned by
the controlled waters of the river. They are processing metals,
food, fibers, timber products, chemicals, producing airplanes,
boilers for ships, gas masks, and explosives. TVA’s own chemical
plants are now using power for the same military purpose: to
make the ingredients of smoke screens, explosives, incendiary
bombs, synthetic rubber. And that is where most of the power
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of the river will continue to go until the war is won. The valley
will be ready when that day comes to turn that rush of energy
ance again into the building of a region for peace.

The power of the river spreads its way all over the land of
the valley. Power has come to the farms of the region, 85,000 of
them in seven states, about one in every five. Ten years ago there
was electricity on only one Mississippi farm out of a hundred,;
in Georgia one out of thirty-six; in Tennessee and Alabama one
in twenty-five. In this decade the rate of increase has been about
three times as fast as in the country as a whole. We still have a

~long way to go. After the war, when copper lines and appliances

again are available, the march of farm lines through this coun-
tryside will resume. A decade hence there will not be many
Tennessee Valley farms without electricity.

In tens of thousands of farmyards and farm homes you can
sec the change this power has already wrought. There are re-
frigerators in the kitchens. The water is carried by an electr:'c
pump instead of by the women, young and old, with their
water pails. There are hay driers in barns, freezing lockers
in the crossroads stores. There are community food dehydrators,
small motors to grind feed, cut the wood, turn a small lathe.
Power is curing hams, processing sweet potatoes, cooling milk
in the new dairies.

The farm people themselves are running this part of the job,
through a particular kind of TVA-inspired co-operative born
in 1934 in the back of a furniture store in Corinth, a small Missis-
sippi town. This was the unpretentious prototype of farm elec-
tricity “co-ops” that under the REA have since spread all over
the country. You have to attend the annual meeting of one of
these co-operatives—there are now forty-five of them in five
states of the Tennessee Valley—to understand the change elec-
tricity has brought. The motors and appliances tell only a part

of the story.

I have been at such meetings where throughout a whole day
as many as two thousand farmers and their wives and children
discussed the financial and operating reports made to them by
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their Supcrintcndent and board of trustees, and later while we |
ate a barbecue lunch watched new uses of clectricity demon-‘v
strated. Some of these enterprises are large: one has 7,500 mem- |
bers, an investment of nearly two million dollars; another 6,700 |
members, a capital of $1,250,000. But these membership “town |
meetings” are not simply business sessions. They have an emo- |
tional overtone, a spiritual meaning to people who were so long

denied the benefits of modern energy and convenience which |
had become a commonplace to their city neighbors. The talk

still turns to the hard days before “we won our fight,” to the

dark difficultics that had to be gone through before the crews |
came down the road, the poles were set, the copper lines strung, |
the lights went on.

And you can follow the course of change that electricity has |
brought in the lives of townspeople, too, in the several hundred
small communities, towns, and good-sized cities in six states,
where a half million homes and places of business are served |
with power from their river by 129 locally owned public agen-
cies, agencies which purchase the power at wholesale from the |
TVA. What has gone on there has never happened before in all
the history of electricity. Ten years ago the homes of this area |
which had electricity used it sparingly; a large percentage of the
homes had none at all. The typical use was for lighting, perhaps
also for an electric iron, a radio. Today the amount of use and
the number of homes that have electricity have both greatly
increased.

There are few regions of the world that use power so widely.
Nine out of every ten wired homes in Chattanooga, for example,
now have electric refrigeration, and in Knoxville three out of
every four. Electric ranges are used in nearly half the homes in
Nashville which have electricity. It is much the same story all up
and down the valley: in scores of small communities, in cities,
in rural areas. Take the record in the home use of electricity by
the first dozen distributors of TVA power, the local public
agencies, which, through systems they have themselves acquired, |
resell TVA power at the low rates agreed upon with TVA.
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When they started, the average use of electricity by their cus-
tomers was 17 per cent below the national average. At the end
of a two-year period the use of electricity had increased 146

r cent, 77 per cent above the nation’s average household use,
while the country as a whole was showing an increase of only 15
er cent. This increase was not just a flash in the pan. Between
1934 and 1942, in the homes served by these twelve origi::ml
TVA distributors, the increase was 196 per cent compared with
63 per cent for the nation.

Another way of showing the elfect of the change is in the

4ncrease in the number of urban homes that are using elec-
tricity for the first time. In the case of these twelve original
distributors there was an increase of 58 per cent in the number
of homes using electricity, while the increase in the country as
a whole was only 6 per cent; between 1934 and 1942 the in-
crease in the nation was 81 per cent, whereas in these twelve
communities there were 232 per cent more electricity-using
households than in 1934.

The spread of the benefits of the river’s power is not uniform
in every community, of course, but the general result is always
the same. The percentage increases in use of electricity in some
of the communities are spectacular: in some instances 200 to
800 per cent, in others even greater. OF the eighty-four munic-
ipal distributors of TVA power that have been operating two
years or more, all except three exceed the national average in
the use of electricity in homes, which for 1942 stood at 1,022
kilowatt hours. In the homes of forty-two of these cities and
towns the average use is 50 per cent greater than the national
average used. In thirteen communities the average use is 100
per cent greater than the national average.

How can one account for. this unprecedented change in the
use of electricity in this valley? Why is the use so much greater
than in other areas that have a greater income? The answer is to
be found largely in a new way of thinking about electricity, best
reflected in the principle of a low rate—with a resulting wide
use of power. That principle of “more not less” was established
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in the very policies of the Act creating the TVA. Congress di-
rected the TVA to see to it that this vast store of electrie power
should be widely used; the moral purpose behind the whole

|

TVA Act, to benefit the greatest number of people, was thuy |

written into an express mandate of law.

To effectuate the Jaw’s policy of a wide and extensive use ‘of
electricity it was necessary for TVA to break sharply with the
ways of fixing electricity rates that with few exceptions had been
followed in the electrical industry. The schedule of rates we an-
nounced in September of 1933 was low, exh‘aordinarily low,
judged by the then prevailing ideas. Those retail rates were
based on the principle that people wanted to use electricity not
in a niggardly way, but generously and for many new uses. To

reach that goal of wide use, rates had to be drastically cut, This, |

we were convinced, would be financially sound, for people
would then use so much more electricity that the income of the
distributors would rise proportionately. What had proved to be a
good business principle for Henry Ford in the pricing of his

first automobiles, what was good business in the mass produe- |

tion field generally, would be good business in electricity supply.
It would, moreover, add to the strength and the richness of liv-
ing of the people of the valley.

The particular rates embodied in the TVA schedule were not
to be an absolute standard of precisely what should be charged
for electricity anywhere and everywhere in the country, with
the implication that any company charging more than the TVA
rate was therefore proved an extortionist. The country is far too
diverse, conditions are far too varied, for any such oversimplifi-
cation. The example this valley has supplied is a yardstick in a
much more important sense. It has been demonstrated here, to
the benefit both of consumers and utilities, that drastic reduc-
tions in electric rates result in hitherto undreanied-of demands
for more and more electricity in homes and on farms,

The experience of the private utilities in the area adjacent to
the Tennessee Valley has shown this in an interesting way. A
short time after TVA announced these low rates, the neighboring
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rivate utilities of the Southeast followed suit by making large
reductions in their own rates. The immediate result was a spec-
tacular increase in the use of electricity in the homes they
served. The year after the private companies adopted the prin-
ciple of the TVA yardstick, though not the rates, for theirs did
not decline so far, five of the six companies in the entire United
States with the greatest increase in electric growth were here
in the Southeast.

Following this rate reduction, these neighboring private com-
sanies immediately outdistanced the rest of the country in the
sale of electric appliances. The Georgia Power Company, for
cxample, twenty-third in size among the utilities of the country,
sold more electric refrigerators the first year of its rate reduc-
tion than any other company in the country regardless of size,
was first in the sale of electric water heaters, and second in the
sale of electric ranges. Its neighbor company, the Tennessee
Electric Power Company, thirtieth in size in the country, imme-
diately following this rate reduction became first in the total
aumber of electric ranges sold, second in the number of electric
refrigerators, third in the number of electric water heaters. This
company, with only 100,000 residential users, was actua]l.y sell-
ing more home electric appliances than companies in high-in-
come states like New York and Illinois with many times as many
customers.

The TVA’s yardstick rates have been the occasion for a great
deal of controversy, and thousands of pages have been written
on the subject. I do not intend in this book to add further to
that output. The yardstick in its correct sense has served and
continues to serve a public purpose. It has led all over the
country to a realistic re-examination of the financial feasibility
of Jow rates. It has established the fact that rates by private
utilities far lower than were thought possible ten years ago are
profitable,

In the Tennessee Valley these yardstick rates are now in the
process of declining even further because of large cash sur-
pluses in the hands of municipal and cooperative power dis-
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tributors. After the war many of them will be in a position to ‘
reduce rates to @ level 25 per cent lower, on the average, than
the 1933 rates. Rates not markedly higher than those announced |
by TVA in 1933 and vigorously denounced at that time as “im- |
possible” are now being charged by private utilities. They are
returning a profit to the private companies in a period of higher
costs. And the average residential rate for the whole country, |
which was 5.52 cents in 1933, was 3.67 cents in 1942, a decrease P
of 33} per cent below 1933 levels.

The average rate paid for electricity by all ultimate con- |
sumers in the country dropped only 2 per cent in the seven |
years from 1926 (the first year for which the statistics are re- |
ported) to 1933, the year TVA was created. In the seven years
after the creation of TVA the average rate paid fell 23 per cent.
By 1942 the average national reduction from 1933 was prac-
tically one-third.

There were other forces at work, sf course. But it is certainly
clear that the lesson of the yardstick rates—known and practiced
in 1933 by but a few of the electric industry’s progressives, men
like Ferguson of the Hartford Company and Evans of the |
Tacoma Municipal System—has already become common
knowledge.

The sharp controversy over this matter can now be left to |
historians and to those rugged suuls who enjoy hanging on to
old issues. As a reading of this book will show, the reduction
in electric rates was only a part of the TVA story, and it |
is to the presentation of the whole scope of the events in the
Tennessee Valley that this record is directed.

[

Chapter 4

NEW LIFE FROM THE LAND

HE river now is changed. It does its work. But it is on the

land that the people live. Millions of acres of the valley’s
lond had lost its vitality. The people had to make it strong
again and fruitful if they themselves were to be strong. Ior
here in this valley more people depend for a living upon each
acre of farm land than in any other area in America. The farms
are usually small, an average of seventy-five acres. Farm families
are large, and the birthrate is the highest in the United States.
Many people living on impoverished land—that was the picture
ten years ago. If the moral purpose of resource development—
the greatest benefit to human beings—was to be achieved, TVA
had to see to it that the land changed as well as the river.

And the land is changing, It is a slow job. Engineering a river
with large-scale modern machinery and rebuilding soil that for
generations has been losing its vitality are tasks of a different
tempo. But even after these few years you can see the difference
everywhere. The gullies are being healed. The scars of erosion
are on the mend, slowly but steadily. The many wounds yet to
be healed are by their contrast eloquent evidence of what a
decade’s work in restoration has accomplished. The cover of
dark green, the pasture and deep meadow and upstanding
fields of oats and rye, the marks of fertility and productiveness
are on every hand. Matting and sloping, seeding and sodding
have given protection to eroded banks on scores of thousands
of acres. Ditches to divert the water and little dams to check it,
hundreds of thousands of them, help control the course of the
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* farms that you see the. best of what this Iand is oapable of and
- what farmers can do, w1th only small help from pubhc expendl- '
 tures. The best way to get the story. of the results is' from the
" records of the seven valley State Extension Services, the, state
. agencies that have ~agreed’ with TVA to carry out the actual
._progra.tn : _
-+ The state agncultu.ral experts tell the story in terms of g‘reater
output; Production levels throughout the valley have increased -
. within this’ decade sma.ll grains ] mcreased 13 per cent, corn was -
maintained at the same levels but was using fewer acres, hay -
: mcreased 33 per cent.-But on the' demonstration farms ‘where .
these. new farming methods have been put to use, the rate of
ncrease was three times. greater Under the new way of farming;
the same acreage and the same manpower now produce from -
0 per cent to 60 Per cent more meat;- eggs Irulk and dau’y
roducts, .
Out of the thousands of reports in. the records of the state
gricultural institutions here is one from a Tennessee county, a :
and of : “thin. soil”. and strugghng people In 1939 the TVA"
".'co-operatlve demonsl:ratlon program began, in 1942 the a.nnua.l-
“report stated: i :
- The number of milk cows mm‘eased 70%, from 43 head in ]anuary' o
11939 to 73 in the fall of 1942, The number of beef cattle and veal . -
- ..calves. marketed. annua.lly from the: community has. doubled dunng
the last three years . ... In.addition, there has. heen a’ substantial.

mcrease in poultry nnd hog produohon for home use,
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_ water on. the Jand; hold it there tll.l. it can soak down and feed'

- the roots of newly’ planted trees and grasses. A hundred and:
- fifty million seedling trees have been- planted on hundreds of
R '_thousands of acres of land from TVA ‘nursery stock alone, =
17 The farmers have built terraces on a mﬂhon acres and more;’
S their graceful design, following the contour, makes a new kind:

. "of landscape; one that led Jefferson, observing the effect upon’

' the face of his own Monticello acres, to éxclaim that in pomt of
beauty nothing can exceed” contour plowing with its “waving’

lines and rows winding along the face of the hills and valleys.”

" “"And on 20,000 individual farms embracing a total area of
nearly 3,000 000 acres; ‘actual farmers’ selected by their neigh-
" borsare’ carrymg on’a demonstration of modem farming, spo
- sored. by TVA, built around'a more scientific use by farmers of
- the almost magic ‘mineral, phosphate and the use of power and.
" the ‘machine. These 20,000 farm: families have been wlllmg, at'

- considerable individual risk, to’ undertake a changed’ way of
. farming. Quite aside from the eﬂ'ect on crop. produchon thls isa

- human fact of great fmportance. i :

. "These ] pmneers ‘call themselves “clemonstratxon farmers 'I'hey.
have their own county orgamzahons kuown generally as' Farm

. Improvement Associations or by similar names, Much of the:
story of how these demonstrations function I'shall tell in a later

o chapter These are private farms; not public show places. But

S on thousands of such farms, in’ every county ‘of this Tennessee
--;Valley—about one out of ten of the total valley farms—you get

- apreview of what the future promises for this whole region in
-~ theyears to come. You can learn what levels of food production
R 'i-the remammg acres of the valley- will he capable of reach.tng

In five years one oommumty in Virginia reports food produc-.
tion doubled. The director of the Eatensmu Serv:ce ‘wrote. of
the demonstration farmers:

They have twice the number of beef and dcury cattle now. ns inv.. R |
937. They have 24 per cent more sheep, 13  per c cent more chlekens_.
- and 81 per cent'more brood sows. " '

. From Kentucky came thls report

.'I.'he number. of livestock has. more. thun douhled smce the 'b-a-f o
o gmmng of the, demonstrat:lon four years ago: . More hay and im-

- as. severe straits as any in our lend; now you can see the rich
- rewards that can came to those who through science and skill
-~ and leaming from each other ﬁnd the Way to bulld theu* land_
- 'a.nd their regiom. -
. .In these past ten years farmmg throughout the valley has
i mcreased in’ yreld and frmtfulness but it is on-the demonstrahon;
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proved pastures are being produced at the present time: The acreage'-
_ of corn:has been reduced one third, but increased. fertﬂity has gwen
o the same yzeld at less cost and less labor.:: - .

L In Georgle the State Extensron Drrector reported on progress.;_-
L on 103 farms: :
' ~ Cation yields have mcreased from 275 to almost 400 pounds per'.

"acre. Comn yields have been boosted from 20 to 30 bushels per acré.:
Acreago of soil-building crops per farm has ]umped from 10 to 35

An.{mal units per farm have doub]ed

"This is one way agricultural experts maasure how tbe people;
have changed the land. They will tell you how the grazing:
season has: lengthened, how: the land ylelds a more nutritious’.
grass and a better grade of corn, how every acre supports more.
ammals how from every. crop and every: head of cattle, from
_every laboret on the farm, there is greater produchon and more'

" food value in each unit produced

- They may tell you of the experience in Hamﬂton County, :
Tennessee where a Negro.farming community entered the dem-
onstration: program in- August: of 1940, on warn-out soil where:
corn yields ran only about ten bushels to the acre. In the fall of
1942, just twa years after the experiment was started, the pres-'-_

ident of the group made this report:

-The Comrmunity made 8 tlmes as much hay in the fal] of 1842 as:

i Ten to 12 bushels of winter

.. cover. crop seed—crimson clover,’ vetch oats and rye—were planted-;
_ mtbefa]loE194n.... L

was' formerly made in a*season.

The number of ‘milk cows. in the comrnumty has been mcreased'

Erom '8 to 35, work stock from 9 to 18, hrood sows from none to 4 .

hens from 190 to over 600,

' Another way to tell the story of the changed land is to cite the_-
"cases of individual farmers among these twenty tbou.sand farmer:
pmneers Henry Clark is one. He began farming about ten years.
ago on fifty-five acres of land in the hills of Gramger County,._
. ‘Tennessee, which the Extension Semce records describeas in a';

"'ba_dly_rnn down_ state of cultivation : ", Some of the fields had
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: even been abandoned and had a thick cover of broom sedge,

pine, persimmon, and sassafrass bushes. No lime, phosphate, or

. complete fertilizer was ever used. Not a seed of pasture or hay
- had ever been sown.” All the equipment Clark had was “a ]Jttle
" black mare” and a crude sled he had built. .

In the fall of 1936 Clark. became a demonstration farmer
With the exception of six tons of TVA phosphate; on. which
Clark himself paid the freight, and the intelligent counsel of the
county agricultural agent and his assistant, virtually the entire
hange that has taken place in these fifty-five acres has come out
f the skill and devotion of Henry Clark and his wife, out of

their ability to take advantage of modern agncultural knowledge, _
lectric power, and machmery :

One would not recognize these rich pesl'ures and Belds today
as those same sedge-covered, eroded slopes. A farm that could

arely raise ten bushels of corn to the acre is now producing
fifty to sixty bushels of oats an acre, On the now carefully ter-
aced farm are deep-rooted red clover, alfalfa, and: a herd of
ne cattle. Instead of the little black mare and her primitive
led, Henry Clark now farms with a tractor, a mowing machine,
gra_in drill, and other equipment; and earns added income by

" doing “custom” work for others with: his.machinery. Each week
~ through the year the Clarks send milk and eggs to market. Every
© year several calves go-to the butcher several hundred bushels
- of tomatoes to the truck. market, together with a substantial
“ amount of tobacco their blggest cash crop.- All this is from a
" farm that was prachcally unproductive ten years ago, the kind
- of land referred to in certain kinds of surveys as “submarginal,”
. fit only for public purchase and retirement., On_ the farm now
- stands a pleasant home which Clark himself has added to and
fj_' modernized, and in the kitchen are an electric range, refngerator .
- and washing machine. Today he is the full owner of his farm

nterprise and all its equipment. The detailed records of thou-
ands of such demonstrators show wide variations. in results, as -
ne would expect; but almost without exception they tell a

“heartening story of changed. ]and and changed lives. .
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- push trees along at an incredible rate. From where I write I can

‘see a slope that nine years ago was newly: planted with: pina -

_ seedlings; today most of those trees. are eighteen to. twenty-five

eet tall, and the hillside is a dense green bank. In private wood<

- - Jand and forest; on thousands of acres of TVA. reservoir Iand,
the forests of the valley are coming back. - s

Farmers, singly andin - associations, are actlvely trymg to

prevent the devastation of forest fires. In thirty-three counties

scientific methods of timber management and harvesting: are

being demonstrated; counsel is being given to forest properties

totaling 200,000 acres.. The industry built upon the woods, which'.

as given employment to one out of every twelve of the valley’s

orkers, a $112,000,000 annual business, is being: shored: up;

ts once crumbling foundation greatly strengthened The brave -

ew trees that you see everywhere are: in the pah.em of the

- slowly changing region... ... ‘-

.. The change is not only on the ]and but beneath it as we]l
The minerals of the earth must be made to work for the people.

- The Tennessee Valley has a great variety of these mlnerals—'

" more than ﬁfty Some of them have never been put to much use;

ecause science has thus far passed them. by; the green olivine

re of North Carolina’s mountains is an example. The ore is one- .

 fourth magnesium metal. The many kinds of minerals have been

ought out by TVA and their extent ascertained, in some cases by
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. iTo rebuild the soil and the farm life of the Tennesseo Valley

- detailed scientific | ‘survey ‘of the quallt'y ‘of the  various kinds:

- of soils;" Probably the most intensive ever- undertaken, has

- been going'on in thiis region since 1933, ‘And; as*a result of soil.

. ‘sarveys taken in a great many counties of the- valley and of:

. scientifie’ ana]ysm by the seven state universities on TVA’s be-

half; farmers caii g0 to their county agncultuml agent and learn.

- whether their ‘soil is Fullérton cherty silt loam or: Maury: silt.

loam or Hartselle fine sandy loam, or any one of the hundreds

of types, each different from: the others, each calling for dif-

_ferent hs.ndh.ng to: get the: maxlmum yleld with the least injury

"'~ to. the basic: resources. The soil can’ work for the people best-
. when the people understand it. . B

o But the job' of - tést demonstmtmn—}ust onother word for

' '_:“learnmg and. teachmg, of course—extends’ beyond the crops

.7 and: meadows' and’ pastures ‘the: farm house ‘and’ the barn, It

- includes the' wood]and on the farm; Flfty -four ‘per cent of this

_ valley is ‘wooded, and of: these 14000000 wooded acres over

- 40 per cent beloog to farroers L :

. The farmer’s woodland has- beeome a part of demoostmhon

farming, In those woods he is growing a new crop of trees, such

as” black: walnuts of a spemal strain, for example, or 4 fin

'sh'mght species of black locust, or bflght—resmtant Asiatic ches

~ muts; or oriental persimmons. From the nursery maintained by

"I‘VA over 110,000 grafts and cuttings ‘of ten species and many.

" varieties of special sh'ams ‘have gone out for planting by farm-

i ers, One kind: of tree’is chosen to be grown for fence Posts3

-another because jts” branches make: good cotton- spmdles the:

. 'nuts of this one can be sold to the shelling plant near by; ore.

species is: chiosen for use as wildlife food, another for its beauty:

< or the shade it gives for the fmmly in the’ farmya:d, and for the

L frult pods that fatten’ cattle and plgs All the trees help to save

: the ‘soil; to hold the water on the Iand Many of thém raise the,

. farmers” income’ and reheve the pressm'e to rely for cash upoo

soﬂ-costlv corn and cotton. .

The plenhful ramfall and long growmg season in the v ey

Some of these mmera]s were oE too ]ow a grade to attract- '
“private industry in the pioneering years of bounty when the
population was sparse, the world seemed new, and waste was -
“commonplace, Now many of them, as experimentation sponsored: -
by TVA has shown,. can be economically used. Kaolin, a kind *
-of clay, for example, had been known in North Carolina since
“colonial days, but it seemed cheaper and easier to- brmg clays
for high-grade china from abroad.than to find a way in which
-our own deposits could be used. To develop a reﬁmng method o
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which would ‘make that kaolin- usef-ul for American pol:teries-

‘was: an’ ‘early project of TVA. It proved a success. The Nor

Carolma deposits are now extenswely developed for thzs purpose'i

by SEVEI‘&I pnvate Cconcerns.

. Another mineral, low grade manganese ore; formerly was httle

used now a new process makes this resource’ available for th

steel industry. A process newly developed at Muscle Shoals by.
TVA: engineers is able! to: produce aluminum from: white clay’
abundant in Tennessee and Alabama and Mississippi: In a build-
ing adjoining: the: a.lmmnum-fromelay pilot plant, tests of the.
new. magnesium-from-olivine process move forward. In several
state laboratories - experiments; such® as. these are going on
under the auspices of TVA. In these developments are the mgns'-

of other’ changes- yet to come.:
«Facts:about the: region are often }ust as potent tools of resource,

development as TVA’s giant earth-movers with their nine-foot=
high rubber. wheels ‘or the tilted: terracmg machmes There has-:
‘been carried- on in this region in the past decade a gathering of.

facts about its resources and its institutions probably not equale
for thoroughness in any: other American region. . -

: Facts about the sanitary condition of the streanis faots about.
the financial structure of local government units and about the:

forests, about recreational possibilities, about present and futur

transportahon arteries. Facts ahout the:kinds of land; olassdiedi
in many. ways for many different purposes; Aerial photographs:
of every foot of the valley, maps of such detail and accuracy that
TVA’s mappers have been. called upon by the Army to make
similarly exact. maps of many strategic war areas outside this
region.: Facts: about factory buildings not now in use, which:
mlght be converted by an enterprising businessman or a war

agency. Facts about how much soil was washed. from a field:
’ planted in cotton, compared with that from one in pasture or

forest.: Facts about the schools, hospitals, farm tenantry, about

rainfall, tuberculosis, and syphilis. Facts about men: and skills

' avaﬂable for mdustry Facts about mdustrial and domestlc w&ter-.
supply, freight rates. = SRURERRIR T i
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Not facts for their own sake, to be encased in dull “reports.”
Live facts that live people use today or will need tomorrow to-
help them make their decisions about industrial location, farm-

ing, education, public health. The power of knowledge is also

at work changmg a valley, releasing the resources of the region
to raise the income level of the people :
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THE story thus far as T have recounted it has been c]:neﬂy
one of physmal ehanges in the Tennessee Va]]ey But what
has been the yield to the peaple—to those who live in the region,
and to the peop]e of the country as a whole who advanced most

. B ofthe funds?

. Flrst of all, the level of mcome of ﬂle regxons people is defi-
mtely rising, By 1940, and before the effect of war expansion,
- the per capita income had increased in the seven valley states
73 per cent over the level of 1933; while for the same period the
increase in the country as a whole was only 56 per cent. The

same trend is reflected in income. Payment statistics. Between_
1933 and 1943 the seven valley states show an increase in per

capita income payments which substantxa]]y exceeds the index

for the counh'y as a whole. The rate of increase in each of the
- seven valley states is above the index for the couutry The same
-+ is true of total income. Payments the rate of increase for all

the valley states, and for each of the states, exceeds the national

“index of rate of increase.’ ‘Bank dep051ts mcreased 76 per cent
between 1933 and 1939 compsu'ed to 49 per cent in the country

o ‘and retail sales mcreased 81 per cent compared to 71 per cent

for the coun .
All the avaﬂable ﬁgures—and the evidence of one’s eyes——

show that our income level is rising. But the Tennessec Valley.

= is still a reglon of low income, about half the United States

. average,

What has happened to the businesses of the people? Fa.rm.mg
: 34
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is the most important pnvate enterpnse in tlns region; that busi-
ness, as I have indicated, is moving upward ‘as the fruitfulness -
and ‘stability of the land increase. What of business in the: in-
dustrial sense? That too is develdpmg, and at a-rapid rate. Even
before the war the valley saw the addition or expansion of sev-
eral large industries devoted to the basic materials of modern -
industry, such as aluminum, ferro-silicon, heavy chemieals; these -
included two of the largest phosphatle chexmca.l works in the i
countrv. .
The war has. added mlghtlly 0 the ]Jst For reasons oE
seounty little of this expansion can now beé told. But when the
full story of a once mdustnally laggard ve]]eys part in produc-
tion for war can be revealed, it will rank as one of the miracles -
of American ¢ euterpnse, the kind of miracle that is marve]]ed at. :
when it OCCUIS, CTOSS the seas, rarely comprehended elose et
home. = -

. At least as u:nportant as these heavy mdustnes is the rise of _
new light industries and the expansion of plants that existed be- -
fore 1933. The industries added since 1933 range from those. for
the processing of frozen foods and. the production of cheese-to
the manufacture - of . aircraft and’ mattresses;: bott]e Washers
stoves, flour, inlaid wood, barrel heads and staves electric water
heaters, furniture, hats and shges,’ Pencﬂs carbon. electrodes,
boats, horse collars, ground mica, oxygen and acetylene, metnl
dies; ax handles, and. barites. Many new small industries are

the immediate result of opportunities-for profit provided by the

chain of lakes that make the Tennessee Blver a new are of beauty :
through the country51de : .
. We have a long way yet to go in the Vaﬂey There are ms.ny -
faotor:es yet to be built, in an area w1th such great potentzal :
wealth and with less than its economic share of the nation’s n--
dustry and manufaclurmg There are many new ]obs to be

created by the laboratories and busmessmen out of the region’s- . '

dormant Fesources, There are millions of acres yet to be restored
to.full productiveness. When TVA began its work in 1933, of

 the total of eight and ‘a half million acres of cultivated Jand in”
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the valley, erosion in’ varying degrees had: damaged seven nnl-
-lion acres. On more than a million acres the top soil had entirely
disappeared. There . are’ more trees to plant, houses, schools,
roads, and hospitals to build. Many new skills have been learned
' -—among farmers, industrial workers in the: new factories, the
tens: of thousands of men and women who have added to their
-skills in the course of their work for the TVA—but lack of train-

~ ing is still a heavy hanchcap to be overcome. The task is barely'

* begun—but the Tennessee Valley is on its way.

Democracy is on the march in this valley. Not only because of
the ‘physical: changes or: the ﬁgures of increased income and
economic activity, My fa1th in this as a region with a great future
s built: most of all. upon. ‘what I have come to know of the great

: _capamtles and the’ splnt of the people The notlon "that has been
_ .expressed thal: the region’s. problem .as.one. commentator has
- put it, is one- of “human’ salvage” completely misses the mark.
~ The human resources: of this: valley are its- greatest asset and
. advantage. The people have seized. upon | these modern. tools of
opportunity and have raised up their own leadership. They have
shown an ability to hold themselves to tough asmgnments with
a: smgleness of purpose and a resourcefulness in doing much
with little that will be difficult to match anywhere in the country.
- This advent of opportumty has brought with it the rise of 4
_conﬁdent, sure, chest-_y feeling. The evidence is everywhere. It
is. epitomized in ‘an editorial in the Decatur, Alabama, Daily
for May 18, 1943 The ‘editor,” ar commumty leader; candidly

. relates the doleful” past and contrasts it with the optimistic

‘and frlutful Present Seven years ago Decatir was’ in" great
_trouble today it is one of the' most enterpnsmg and promising
-~ ‘small’ cities in the interior United States. “What has happened
m these seven yea.rs?” he aslcs s.nd theu he answers .

W can write of great dnms . of the bulldmg of home-grown

mdustry and of electricity at Tast commg to the farms of thousands of
-+ farm people in the Valley. Yet the agniﬁcant advance has been made
in the thinking” of a people They are' no longer afraid. They have
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caught the vision of their own powers. They can’ stand now and talk
cut in meeting and say that if. industry doesn’t come into the Valley

from other sections, tben we'll bl.llld our own mdustry This they a.re_
doing today . L SRTTRLS, i

These changes of a decade’ were not of course, wrought by
TVA alone: in pomt of fact, the very essence of TVA's method
in the underl:akmg as shall later indicate in detail;" was at every
hand to minimize what it was to do dlrectly and to encourage
and stimulate the broadest possﬂ:)Ie coalftwn of all forees. Private
funds and pnvate efforts on farms and in factones state funds
and state activities; local commumties clubs schools associa-
tions, co»operahves—a.ll have had - ma]or roles. Moreover, scores.
of federal agencies co- operated-—-—the Civyilian Conservatlon o
Corps; the Department of Agriculture through such agencies as.
the Farm Security Administration, the Rural Electrification Ad-’

' mlmstratwn the scientific research bureaus the Agneultural

Ad]ustment Administration, the Commodlty Credit Corporation,
the co-operative loan banks and the Forest Service; the Public
Heelth Service; the Army Corps of Engmeers which prior to
1933 had prepared a preliminary survey of the Tennessce River
WIder known as “House Document 3287; the Coast Guard; the
Public Works Admmjstratlon several of the bureaus of the .
Interior Department, the Bureau of Reclamation which prepared'
designs for early Norris and Wheeler dams, the Geological Sur-

. vey, the Bureau of Mines, the Bureau of FISl'l and Wildlife
'~ Service, the National Park Semce the Ceodehc Survey and
- the Weather Bureau—and so on the lLst if complete would m-'

clude maost nanonal agenmes

How much of the pol)hcs money has the TVA speot in these

ten years? Has it been worth that cost as measured in d1v1dends L
~ to the people? - ' v

It is" as important that a publlc enterpnse should produce- _ :




~ avoid. unduly: comphcatmg the statement, however, I shall trea
- .the funds expended as if they. all had been advanced directly
- from the federal treasury; the exceptions do not affect the pr
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benefits. and values as. great. as or. greater than. their: cost. as
it is. when the undertaking is a' private: one.- And; to those
who are studying: the: feasxbrllty of developments: of a compa
rable character, the question of cost and the balancing of invest:
" ment of materials and _manpower against the y1eld the invest-
ment produces are considerations of the first consequence. -
. I'shall'not, of cotrse, go into all the possible technical refin

: ments of TVA’s ﬁnanclal affairs, since they are of little interes

to'the genera.l reader. The facts are all readﬂy available i in TVA's
financial statements in 1ts annua.l Teports to’ Congress in thou '

_ ‘sands. of pages of testimony before. Congressional committees
- and in technical books and wﬁtmgs on the subject. I shall h
- only summarize the basic facts and the considerations that_m

S - be‘useful in ]udging the’ srgm.ﬁoance of those facts,
- .The funds used by the TVA have all been ‘advanced from_:’
: ﬁmds appropnated by Congress with two majo exceptions: 65

* millions of TVA hLonds and about 50 millions supphed by el
" tric rate-payers’ and: re-invested in’ dams and’ equipment: To

o c1P]es The 'Amerlean people . who advanced these funds
- entltled to a return from them. =~ .
“In ]udgmg whether they have reoelved such 2 return a

: whether the product of TVA’s investment of the people’s money

- has been worth the out]ay, it must be remembered that much o

_the return, to the Tennessee Valley and the nation, is in benefits
. which cannot be’ exactly measured: It is only the investment .
' in power facilities that yields the federal taxpayers a return’
7 in dollars in’ addition to other benefits. For power is the only"
. major Product of the TVA mvestment that is sold for dollars
- For the other expeadltures Little if any of the teturn is in-
dollars; but instead is realized :in beneﬁts to- citizens and their .

: 'commumtles and-. busmess enterpnses T
. The beneﬁts of & navigable channel, for example go to Shl
pers, to mdustnes usmg the channel, to consumers: of  grain
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orI, gasohne and so’ on. “This is: h'ue of ‘course, not only on

the Tennessee but also on’ the Ohio, the Nlinois; the Missonri,

alli of: the many rivers where rmlhons of federal funds have

been expended for a centmy and miore: So’it is 'not possible | '.

to record the same precise dollar measure of nawgatlon bénefits
as it is with power. But'simply because they do not appear on
TVA’s books as mcome does not mean, of course; that there a.re'
no benefits. :
- Likewise; the beneﬁts of ﬂood cantrol produced by these dams S
extend all the way down the Mississippi River o the mouth' of
the Red: But since TVA is not paid for'those benefits in dollars,
the' taxpayers® return canmot be measured in that' way. And’so
it is with TVA’s expenditures to produce phosphate plant food,
and to demonstrate its use to control soil erosion not only in' the :
Tennessee Valley but in Minnesota, Wisconsin, New York, Iowa,
and sevénteen other states out31de thls reglon. So ‘with forestry,
industrial research, mapping,

. The cost of such’ development work appears on TVAs books
as a net expense; but the bencfits appear on the balance sheet of

- the region and of the nation. And; as with public:improvement

- expenditures generally the country aver, it was anticipated' that -
. such expenditures would be repaid to the taxpayers not dlrecﬂy R
" in’ dollars, but indirectly in benefits, '

~Turning now to TVA’s expendrtures and first the cost of de-

'veIopmg the river: TVA’s financial balance sheet shows that to
. provide a 650-mile” navrgable channel; flood - protection, and
power supply, the ' TVA has an investment in completed plant =~ .
as 'of June 80, 1943, totaling ‘about $475,000,000. By the end = -

of 1944, when several dams now (September 1943) under con-

struction will be completed and in use, the figure will be in the .. ¥
____nelghborhood of $700,000,000, Of this'amount approximately 65
- per cent, or $450,000,000, will represent the power mvesl:ment

The river control works will then be substantta]]y oompleted -
-What dividends for the people’ does. this' investment yleIdP :

Do the expendrtu.res yield" & product : that justifies’ this cost?: o
“As'to power the answer is'a telatively easy one; since the = =
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power is sold and the revenues provlde a dollar measurement,
and one that is reassuring. In the fiscal year ended June 30, 1843;
the. sale of power yielded revenues to: TVA:in excess of $31
500,000.. Operating expenses to produce’ that:power; includin
' abouf $2,000,000 of tax payments and about $8,000,000 (or
‘most. 20 per cent of each dollar of revenue ) in’ depreciation
- charges, left -a: surplus of revepue over: cost. of more than
' $13 000,000, '
.- Actual earnings in the ﬁrst monl:hs ef the current: ﬁscul yeal_'
'mdlcate that the total net income from power since the:b
. - ginning of the TVA: in 1833 to June 30,'1944, will be well over
+ $40,000,000. This substantial surplus will have been accumulated
i only: ﬁve or. suc years for. between 1933 and 1937 the TVA
‘was pot a going power concern; the. system’ was incomplete and
_operations were beset by a: multlphcxty of:lawsuits and inju
tions which. prevented the normal sale of the power produced
by the river, The size of thi$ net income indicates pretty clearly
*that the ] power asset of the Tennessee Fuver certamly is worth
lts cost. :
~These: calculatlens take mto acceunf: only dollar returns to
TVA,, and none of the indirect benefits. But such benefits- are
‘many. Among them are the $10,000,000 annual savmgs to co
‘sumers as a result of greatly reduced rates; the effects on the
region’s business enterprises of large amounts of low-cost power
the benefits that have resulted to business in other regluns of the
~country, as well as: the fact that: 80 per. cent of the equipment

- ’and: materials: purcha.sed hy TVA were ‘produced. in_factorie

~ located: in regions outside the' Tennessee Valley. Nor do they
‘seek to measure the value to the country of the fact that it was
“largely. because of power from this river that in' 1943 America

. ‘was- able to build huge fleets of hombers to send over Europ

: 'and the South Pacific.:

‘Wil the current: revenues and surpluses continue- in' th
future? The: end. of the: war will mean that large amounts o
power. will no longer be used. for. direct war productmu ‘Th
' future of electnexty however; as an’ industrial necessity in the
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produetlon of Iight metals and chemical products seems assu.red
~The conversion of most of TVA’s présent industrial consumers:

of power to civilian production. in. these electro-chemical and
metallurgic fields appears a reasonable prospect. There is every

eason to expect a large increase in the valley’s domestic and:
farm use of electricity, carrying forward the trend interrupted:

by the war. Short of 2 prolonged major depressmn after the war,
power Tevenue will  continue: to: cover  all- costs, - including
straight-line depreciation; and in' addition will: prowde a large

_net income, probahly between $10000000 and $15000000'

unnually

Bevenues from power and surpluses show a fevorable Ielahon:

to the capital invested to produce that income. On the basis of

actual experience to date, power surplus could repay the Amer-.

ican people their total power investment in TVA w1thout in-
terest within the next thirty years. Since much of the mvesl:ment

. is in land or in property of almost indefinite life—a concrete dam
is almost as indestructible as the rock on which it rests-—~this is~

a brief period indeed for the repayment of this investment. -
At the end of that thirty-year period of repayment the situa-
tion would be this: (1) Payments from users of TVA power

~ would have repaid to the people of the nation their total invest-
ment which has been used to transform the energy of the river
to usable eléctricity and: to: construct a transmission network

to reach the communities th_roughout the valley. (2): This $450,-

- 000,000 property, entlrely repaid by the valley: consumers: of -

TVA electricity, will be in first-class operating condition: and:

eserves will be available to keep it intact by reason.of a con- -
servative straight-line depreciation accumulation, charged cur-
- tently against the rate-payers., (3) Large. surplus income. from
a “paid-out” mvesl:ment w1]l continue to ﬂow into. the federal '
: treasury, oo '
There is another way hy w]:uch the souudness ef the nations

power investment in the Tennessee Valley can be tested. Ouly a
small portion of the investment; $63,000,000; is. represented by

: hond_s issued by TVA. With this exception, Cnngress prefetred.
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the policy. of appropnatmg funds directly. But Congress mlgh
have followed another method. Sinice the federal taxpayer seems

. tome clearly entitled to a money. return on: his investment in a
 direct revenue-producing operation (as. distinguished from an

" activity such as navigation or soil erosion control that does no
Co yleld revenue in dollars ), Congress mlght have authorized TVA

" to issue bonds for the total power investment, with an obhga
tion to Pay interest to the pnvate purchasers of those bonds. In:

this way the federal government would have shifted the burden
of capital - advance from- general  taxpayers. to. individual in
vestors. The interest payments Would go to those individual
anate mvestors L

- If such: bonds had. been 1ssued, bearing a2 per cent mterest
rate; TVA surplus revenues. could meet the interest payments
the physwal property. dould be kept intact through maintenanc

- and replacement, | the investment in the property could be kep
intact - through: straight-line  depreciation - charges, . and _sixty.

years from.now. the bonds: would be completely. liquidated out

of earnings.. If the interest rate.were 24 per cent the same resul
could be reached the. retirement . of the bonds would exten
over a Ionger Penod, about elghty enrs, . .

-These. figures should be Tead in- the hght of the fact tha
' rarely', if ever, do public. utilities and. railroads provide in this

o way_ for: the: retirement of thelr entire. capxtahzatlon. And it is

important also to bear in mind that few utilities, in whuse bonds
- private individuals invest, follow: as conservative a practice o

i . charging. deprematlon as do the TVA. and its. associated local

chstnbutmg ageneles
- .-To ‘sum up, in the: case: of the TVA (1) tlns method of ﬁ
y nancmg would liquidate the. ongmal capital debt, (2) it woul

pay interest, and. (3) the. nation’s. taxpayers. would stll own-
" and possess through the federal government a going concern:

' with: property intact and PI‘OduCthE of further net income.

‘Inasmuch as the nation’s taxpayers, though the capital th” '

: -."advanced will have beer repaid, will still own.the properties
' repayment w1th mterest in so short a period compared Wlth th
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life of the properties may not be fair to this region. It may prove

to be wiser to spread repayment over a longer period; and to
use that added margin for reductlons in TVA wholesale power'_

rates at some future time.: L
By either of these. mea.sureSmrepayment in thlrty years ‘or
repayment in sixty or eighty years' plus:interest—the: power

investment stands as'a sound- proposition; But there is an addi-

tional value that'attaches to the- power. facilities of  the- river

not to be overlooked in rescurce development. For the total in-.
vestment of $700,000,000 in river development produces not only

power, put also the benefits of navigation and' flood control:
By comlymmg these three functions in: single structures: that

serve all three purposes so that costs'common to all three may-
be shared, great economies were produced. Navigation and flood -

control benefits have thereby heen secured at a lower cost.
Similarly, because’ navigation and: flood. control are combined

in the same striicture” with power ‘power is produced more
cheaply than if the sole’ purpose’of the structure were power.

- Congress directed that TVA set down on its books what ap-

. peared to the Board to be the proper portions of the total mVest--_
ment attributable severally to power, to’ nawgahoo, and to Hood

control. Of the total river :development. investment,. approxi-
mately 65 per cent will be allocated: to power, 15 per cent to
navigation, and 20 per cent to flood control. (These figures are
tentative because not all the projects are completed as of the

- date of this writing.) These allocations have been made on the

basis of elaborate technical studies. - :
Even if the total investment for power, nawgat:on and ﬂood

' control—the  entire $700,000,000—were. all  charged against:

power, revenues from electricity would repoy that entire amount, . .. .

in less than sixty years. This would be grossly unfair to electric’
consumers in this valley, for Congress has never applied such a’

olicy in the development of other rivers; nor is it a policy that -
should be followed. I cite the fact merely to show that, regard— 3
less of how the capltal cost may be allocated tl:us is' a good." -
: mvestment. o : o
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- ‘The expense of providing navigation and flood control in th

ﬁscal year 1043 was $2,035,000. This ﬁgure includes not only the .

costs of operation but also substantial cha.rges for depreciation

- From the beginning of the enterprise to the end of fiscal year..
1943 the total net cost of supplying nawgahon and flood con-

trol has been about $10,000,000,

“What this expendlturo has: y;eldéd I have summanzed in a'j:
Precedmg chapter. The benefits produced by these expenditures

cannot be  measured: exactly in terms of dollars, of course.
saving of about three and a half million dollars a year alread

accrues “to” sthpers ‘using  the' channel; after ‘a reasonable
Penod of" development this. is expected to reach a total of

more than eight million. dollars annually..Savings in flood dam

age in a single year exceed a million dollars.- The direct stimulus’
that this channel ‘and flood Pprotection have’ provided to: the

growth of private business has already, been shown to be grea
“While it cannot be’ proved statxstxcally, there: is every reason b
believe ‘that the value of the benefits. justifies the: investmen

alloeable to navigation and ﬂ00d contro]., whlch will be about:

$250,000,000 and an annual operatmg cost, mcludmg deprecm
tion, of about $3,000,000.

Leawng the river and: turning to t_he cost of lﬂ.ud restorahon

TVA’s balance sheet shows-that in the fiscal year ended ]un ._
30, 1943, this program resulted in a net cost of $3,344,000. This

includes not only the productlon of fertilizer but the administra

tion of the demenstration farm | activity in the Tennessee Valley.
and in twenty-one other states of the Union.. The expense of
‘mapping, forestry,. industrial, and. all. other kinds of research—
in short, the entire development program that I have heretofore.
stmmarized—totaled $2,595,000: for. the.. year. These, too, are:
expenditures that do not yield a return in dollars, but they do -
yield a return in the building of a region and a nation. During.
the ten-year period the net expense of TVA’s land restoration and .

all other’ development work has been $39,800,000; in additio
' $8,383,000 has been spent. on" fertilizer plants and equipmen
- mc]udmg the phosphate plant at Muscle Shoals and the phos
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. phate ore reserves, which are, of course, capﬂ:al investments.

The total TVA capital expenditures for every purpose whatever,
to June 30, 1944 (this is written in September 1943) will be
in the neighborhood of $750,000,000. .

Are the expenditures for this development worth their cost to
the country? There is, of course, no way of settling the question -
by statistical proof. You must look at the vaHey, appraise what
the expenditure of these funds has done in increasing the pro-
ductivity of the region and of the nation. You must look at
the effect of the growing strength and new vitality of the valley
on the total strength of the whole country in war and peace. One
hus to consxder what it i is worth to the oountry to provlde oppor-
tunity to thousands of ‘men and women in this val]ey——-farmers
busmessmeu engaged in new enterprlses workers in new, fac-
tones :

Thls is not a questton that aooountants or ﬁnancml ex-perts_
can_answer. for us. Whether the over-all results in this region
are worth what they have cost is somethmg the eitizen must
answer for himself as a matter not of anthmenc but of the hxgh-

est pubho pohcy .




- _ _'Amenca set'out to cmmnand nature not by defying’ her, as in

" that bmds together ]a.nd, sh'eams, forests mmerals farmmg,

o of the Tennesseé River, hydro-electrm power. For long years

" shovels—to be-lmocked down to the highest bidder. It' wi

Chapers

A NEW WAY—AN OLD TASK

In order ta master Nature we must ﬁrst obey her o
o _ —FRANCIS BACON

NEW chapter in Amencan pubhc pohcy was written when

~ Congress in May of 1933 passed the law creating the TVA._
For the first: time “since the " ees fell before the settlers’ ax,

that ‘wasteful past, buf: by understand.lug and acting upon her
frst Iaw—the onene55 “of men and’ natural 3 Tesources, the uni

mdusl:ry manlond.
‘This, of course, is’ ‘ot what the creahon of 'I'VA meant to
most people who read in their newspapers of the action of Con-
gress For TVA was then ordinarily thought of simply as a
“power” project, a venture in public ownership of hydro-ele
tnmty And even today, in spite of its wide range of activities, it
is as a “power” project that many people still regard the TV
Why there has been this limited picture of the scope and Pu:-
Pose of the Autherity is wholly understandable.
For fifteen » years before TVA came into being Congressional
and public debate centered largely on a single potential resource

there had been determined efforts to dlspose of the government
" "dam and power plant at Muscle Shoals in Alabama, built with

public funds for World War I, as if it were like any other of the
flotsam left over from that war—the trucks and shoes and trench

sunply rega.rded as a power planl' either to be dea.lt w:lth as
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such a plant in the hands of a pnvate operator would be; or,
if continued under public control, to be limited to the sale of -
generated power for distribution at a profit by private mdush'y '

How those power facilities were to be used, that was the major
queshon ‘which attracted pubhc d.lsCl]SSlOD down the" years. That
question was settled by the Passage of the Act creating TVA.
But it was not settled on the narrow issue of pubhc ownerslup
of power. The message of President Roosevelt urging approval
of the Norris bill (which' became a law with his signature’ on
May 18, 1933) boldly proposed a rew and fundamental change
in the development of our country’s resources. The words of |
the Pres;dents message were not only eloquent; there was'in
them a creativeness and an insight born of his New York State
experience in - establishing regional ' planning -as - a political
reality. That understanding was matured at his Georgia home,
in long days of thinking of the problems of the South a.nd 1ts
relation to the whole nabon, - '

Il: is clear [t.he messnge read] ‘that the Mu.scle Shoals de'Velopment_
is but a small part of the potential pubhc usefulness of the entire
Tem:essee Hiver. Suc:h use, _1f envisioned in its entu'ety transcend.s
mere power developrient: it enters the wide fields of flood control,
soil erosion; afforestation; elimination from agricultural use of mar-
ginal lands, and distribution and diversification of industry, In short,”
this power development: of war days- leads  logically to national
planning for a complete river watershed involving many' states and
the future lives and welfare of m:lhons It touches and glv&s life to
all forms of human concerns.. ::: : _

The President then” suggested

leglslahon to create a Tennesses Velley Authonty—a corporation :
“ clothed with the power of government but possessed of the fexibility -
and initiative of a private enterprise, It should be charged with the

sroadest duty of planning for the proper use, conservation; and

_ development of the natural resources of the Tennessee River drain-
age basin and' its’adjoining territory for the géneral social and eco- -
omic welfare of the Nation. This-authority should ‘also’ be clothed =
with the necessary power: to carry these. plans into' effect. Its' duty”
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should be the rehabilitation of the Muscle Shoals development end
the co-ordination of it with the wider plan,. . = .

Many hard lessons have taught us the human waste that results
from lack of planning. Here and there a few wise cities and co
ties have looked ahead and planned. But our Nation has ]ust grow
It is time to extend planning to a wider field, in this instance comp
hending in one great project many States dn'ectly concemed with the
basm of one of our greatest rivers, '

The TVA Act was' nothmg madvertent or mpromptu It was
rather the dehberate and - well-considered: creation. of a new
natlonal policy.. For. the ﬁ:st time in. the history of the nation;
the IesOurces of a river were.not only to be “envisioned in their
entn'ety they were to be. developed in. that _unity with which
nature herself regards her resources—the waters, the land, and
the: forests together, a sea.mless web —-]ust as Maitland saw

“thé unity of all hlstory, of Whlch one strand cannot be touched
without affecnng every other strand for good or ill, .

. Under this new policy; the opportumty of creating wealth
for the people from the resources of this vn]ley was to be faced
as a single problem. To mtegrate the many parts of that problem
into a unified whole was to be the resp-onsxbﬂity of ‘one agency.
The Tennessee Valleys resources were not to be dissected into
separate bits that would fit into the jurisdictional pigeor
holes into. which the_ instrumentalities of government had by
custom become divided. It was not conceded that at the hour
of Creation - the:. Lord had. divided and clasmﬁed natural re-
sources. to conform to the orgamzatlon chart of the federal
government. The parttcular and limited concerns of private
individuals or agencies in the development of this or that re-
source were disregarded and’ re;ected in favor of the prineiple
of unity. What God had made one, man was to develop as one.

Envlsmned in its entirety” this river, like every river in the

i world had many potentlal assets. It could yleld hydro—electnc

power for the comfort of the people in their homes, could pro-
* mote: prosperity. on. their. farms: and foster the development.
mdusn-y But the same river by the very same. dams, l‘E they

A NEW WAY—AN OLD.TASK. ' © . 49

- were wisely: designed, could: be made to- provide a: channel for

navigation.- The river: could: also. be- made- to: provide fun.for-
fishermen and fish for food; pleasure from boating and. swim-

ming, a water supply for homes and factories. But the river also
presented an account of liabilities: It threatened the . welfare of
the people by jts recurrent floods; pollution  from - industrial
wastes and: public sewage diminished. its. value as a source: of
water supply and for recreation; its current carried to the sea
the soil of the hills and fields to be lost there to men forever. -

. To a single agency, the TVA, these potentialities of the river
for goodand evil were entrusted: But the river was to be seen as
part of the larger pattern of the region, one asset of the many
that in nature are interwoven: the land, the minerals, the waters,
the forests—and all of these as one—in- their relation to the
lives of the valley’s people. It was the total benefit to all that was
to be the common goal and the new agency’s responsibility. -
* That is not the way public resource development had hereto- _
fore been undertaken in this country. Congress in creating. TVA
broke with the past. No single agency had in this way ever been
assigned the unitary task of developing a river so: as to- release
the total benefit from its- waters: for the people. Not far from
where I write are other rivers' developed by private. interests. or
public agencies.. They will serve: to illustrate the contrast. On
these rivers it is the common: practice in public projects as well
as private to build a single dam without first having fixed upon
a general plan that will ultimately. insure the- full: use of -the
whole river as a unit: There are dams built for the single purpose
of power development. Such individual dams, in order to yield
an immediate return in power, impair or destroy the river's full
development of power at other sites, for they were not designed
or built with the whole river thought of as it is in nature; a unit.
These power dams are not built or operated to-control floods,
and do not provide a continuous navigable: channel. The full
usefulness of that river is lessened. Similarly, hundreds of mil-
Yions. of dollars in public funds have been: expended. for the

single purpose of navigation on some of our. nvers, but mdst of
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the dams constructed will not control-the rivers’ floods or create
" electric energy. They now stand as. massive berners agamst the
erection of multi-purpose’ structures. -

“ Over a long period of years scores of mllhons of dollars have
been spent for levees:to hold the waters back on the lowe

- - reaches of some of our rivers, but at the headwaters there: were

1o reservoir dams that could ma.'ke local levee protechon eE
tive,

And through the long years there has been a oontmuing
disregard of nature’s truth: that in any valley of the world wha

- happens on the river is lergely determined by what happens on

' the land—by the kind of crops that farmers plant and harves
by the type of machines they use, by the number of trees they
- cut'down. The full benefits: of stream and of soil cannot be re

'1zed by the People 1f the water and the laud are. not developed

m harmony s

VI the soil is exposed, unprotected from the rains by cover an
by roots, the people will be poor and: the river will be mud
heavy w1th the best soil of the fields. And as a consequence each
year the farmers will be forced more and more to use their la
in ways that speed-up this cycle of ruin; until:the cover and
then the top soil jtself are wholly gone. When that day comes
as in the great reaches of China’s sorrowful Yellow River Valley,
then the rains run off the land almost as rapidly as water runs
from a pavement. Even a moderate rainfall forces the river from
its banks, and every downpour brings disastrous foods, destroy-
ing crops and homes and bridges and highways, not only where
the land is poor; but down the river’s length, down in the areas
- where people are:more prosperous, where the-soil is: still pro
tected and: factories have been huilt at. the river’s bend: Indus-

tries and railroads will be interrupted, farms flooded out, towns:
and: vrllages destroyed, while heavy silt deposits §11 the power -

. reservon's and:stop up the channels. of: navigation.-

It is otherwisé where land is oovered with sod-or trees, and
culnvated ‘each season’ with: the® purpose of holdmg the  rain
: where it falls. Such land htera.lly serves. as' & ‘water reservoir, ‘a
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.part: of a system of flood control and river development; quite

as directly as dams that stretch: from' baok: to- bank to: hold the -
waters back: In'many locations; after such proper land-use pro-
grams have been rather fully developed, the results should make
it possible to reduce the magnitude a.nd cost of engmeenng
structures required- for' water' control; _
+The farmers’ new' pastures and meadows themselves are
reservoirs, If the changed farming practices now in tise on' many
tens of thousands of Tennessee Valley farms were applied to all
the agricultural area of our watershed (as some day I' am con-:.
fident they will'be), the soil might absorb as much as half the
oustomary twelve-inch surface run-off’ of rain each- year; this
storage of water on the farms would equal the capacity of two
reservoirs as’ great as the one behind the Norrls Dam, whroh :
stand. 267 feet above the Clinch River. R ' =
This is of course nothing new, nothing dmcovered by the
TVA. That a river could offer: many: benefits and a variety- of -
hazards, that its improvement through’ engineering structures
is inseparable from the development.and use of the land of the
watershed; has been recognized for many years by scientists and
engineers. For over a generation a- distinguished: line of con-
servationists had: seen this truth and written and ‘spoken: of it
with great force. And as a matter of fact almost any farmer,
standing in his barn door-while he watches a torrential rain beat-
upon his land and fill his creek; could see that much. The point
is that knowledge of this insepa.rabﬂity of land and streams has'
only: once; here on- this river, been’ carried into’ our national
aotton. On every other' watershed we. turn” our nvers over to
engineérs of one agency to develop while farm experts of other - '

agencies concern themselves with the land. Thus far it is only in

the Valley' of the Tennessee’ that Congress has directed that
these resources be dealt with as a whole, not separately.
The principles of unity whereby: this valley has gone about
the restoration of its land and the multiplication of the land’s .
usefulness are; of . course, ‘the same as those that governed turn-: -
ing the river to man's account. The development of soil ‘and
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its. it_lc_:eased_- productivity are not. simply. problems. of land; of
farming, and of agricultural science, any more than the develop-
ment of a river is only water control, dams, and enginearing tech-
niques. The restoration of land. fertility, the healing. of gullies
the reforestation of. hillsides,  these. are . no.more ends in them:
selves than are flood control, navigation; and power. As the
river is. not separable from the land, so the land is inseparable
from the forests and minerals, from the factories. and shop
from the people making their living from their: resources.

.. Here, too, the methods this valley has followed to achieve its
purposes break sharply. with. those long prevailing. The methods
differ- because to. think. of resources as a unity compels the use
of different ways. The idea.of unity makes it inescapable that
each:man’s farm must also bé. seen as one, operating unit. The

farm, too; is a “seamless web.” .7 i Lo D
- To..the-farmer’ on- his: land . the. problems  do not fit into
neat cubicles labeled “forestry” or “soil chemistry” or “mechan-
ical. engineering,” nor to him is:soil erosion. or.holding water
on: the land separate from the. whole business of making a liv-
ing on the land. And so in the way. TVA goes about its responsi-
bilities there are no.“jurisdictional” lines, no excluding. of the
chemical engineer, say,- because. this is a “farm” problem, or
of. the businessman or the inventor because soil erosion is a
“public issue,” or of a county or state expert because agriculture
is: a “national” question. The invention. by this valley’s tech

nicians of a2 new kind of machine and the decision of a businéss-
man:to produce and market. it may be as important in land res-
toration as check dams in the gullies; if it thereby enables the
farmer to make a living by raising soil-conserving: crops.. The,
invention here of a guick-freezing machine, a portable thresher,
or a furrow. seeder, all designed to overcome specific economia
obstacles in the farmer’s path toward land conservation, we see.
as just as real factors in land restoration as the terracing of the
slopes. e e e
... Because they sinned against the unity of nature, because they,
developed some one resourco without regard to its relation. to
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every other resource in the life of ‘man, ancient: civilizations
have fallen into decay and lie buried in oblivion, Everywhere in
the world: the trail: of unbalanced ‘resource  development: is
marked by povérty, where prosperity seemed assured; by ugli-
ness and desolation, with towns now dying that once were
thriving; by land that once’ supported gracious living now
eroded and.bare, and over wide areas the chill of death to the
ambitions of the enterprising young and to the security of the
mature. - o E b RN R s

‘How industry came to Ducktown in the mountains of eastein
Tennesseé a generation ago is one such story. Copper ore’was
discovered; mining began; a smeltery was built. One of the re-
sources of this remote region was being developed; it meant new
jobs; income to supplement farming and forestry. But the devel- _.
opers had only copper in their plans. The magnificent hardwood -
forests to a distance of seven miles were cut and burned as fuel
for. the smelter’s roasting ovens. The sulphur fumes from.the
stacks destroyed the thin cover that remained; not only the trees
but every sign of living vegetation was killed and the soil be-
came poison to life. -~ o L e

The dead land, shorn of its cover of grass and trees was: torn
mercilessly by the rains; and the once lovely and fruitful earth
was cut into’ deep gullies that. widened: into desolate canyons
twenty and more feet deep. No one can look upon this horror
as it is today without a shudder. Silt, swept from unprotected
slopes, filled the streams and destroyed fish life. The water was
robbed of its value for men, for animals; and for industry, while
farther down the stream a reservoir of a private power company
was filling with silt. One of Ducktown’s resources; copper, had
been developed. But all its other resources had been destroyed
in the process. The people and their institutions 'suﬁgred'in th't_a_
end. T I i

- All this desolation caused as much p.ain to the officials of the

opper company as it did to the lovers of nature. For balanced
resource’ development is not, as the naive appear to believe; 2
simple moral tale of “bad men” versus “good men.” It is much
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* more than-that. It is the reflection of ‘our:national thinking. Iu
fact; in this case, the early operators came to see the point better
than most people; for they had to pay cash in damages for som
of this destruction,, after ]ong and bltter lawsults by the m]u.re
landowners Lok :
-:The fumes from Ducktowns copper smeltenes are harmles
- now: Indeed; in the hands of a successor company,a new tech,
nical process that makes the fumes harmless yields a by-produc
‘—sulphuric acid—now more valuable than the copper: itself.
The: copper 'company - itself is- co-operating actively with' th
TVA:in an: extensive;. though still: experimental, reforestatio
program on the area the fumes destroyed What it has alread,
cost and:what it ultlmately will“cost;" in Imanpower, materials
* and: the ‘dollars- of - taxpayers, because” copper was developec
.rather than the resources of Ducktown as a umty has never been
calculated. But: the bill will be: h1gh ;
.. This case: seems: to’ be’ extreme only because the accountin
came quickly and:was' so clearly  evident to: the eye: It often
takes some time before the balance: shaws: that: more' is bemg
subtracted than added from the assets of a regmn :But there is
no' escape - from: the arithmetic, The fall in the “water table
the sub-surface level of water, threatens industry’s water supply
in the Ohio'Valley. The forest areas of northern: Wisconsin and
Mlc}ugen are dotted with towns that are dying and people who
are - stranded and: poor.. 'Lumber: was “developed” from’ th
wealth : of - the " forests;: there “was prospenty for a time. Bu
farming and:fish'and game were: destroyed1 and eventually the
forests. Now in some regions there is next to nothing to support
* the towns, the highways and’ the’ schools- and human' beings.
Unless the benefit of the people is the purpose, and the principle
- of the- unified - development of ‘resources: is: the" method, the
harvest in the end is only such bitter fruits as these, . :
“'The “played-out” farmliands of the South, now in the process
of rebmldmg, were “mined” to- grow: a single crop of cotto
they are one more illustration of the remorseless arithmetic: of
nature, Here once lovely manor houses stand seedy and deserted
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because their foundation, the soil, has been exhausted, romantic
monuments to a national tragedy of waste, And the great towers
of Manhattan- and Chlcago ‘the. modem busmess streets - of
Omaha on the prairies; all rest on the same foundations as:the
old plantation manor-the land, the waters, the minerals, and the

¢ forests; We are all in this. togetber cities  and countryside.:

~There is no security or sefety for us anywhere if nature’s-
resources are exhausted. This day of machines and:increasing
populations multiplies our jeopardy. For this we must remem-
ber: Unless nature’s laws of restoration are ohserved, modem
technology can compress- 'a once gradual process of resource
exhaustmp into the quick cycle of a geneération or two.

The effect of large supplies of low-cost electricity upon mdus-
trialization illustrates the modern hazard, For electricity is not
freed of these dangers simply because'jt is pubhcly owned, as
some single-track enthusiasts would' appear to imply. Electric
power from the Tennessee' River has had a great deal to do
with the very considerable expansion of industry in' this valley
in the past decade. Indeed itis a sine qua non of heavy industry,
whether in India, in China, in Arkansas, or in the Balkans. It was
with electricity that the transformation of rural Russia into an -
industrial ‘and mlhtary giant began. It can bring great benefit
to the people But it may bring disaster. For the stimulation
of industrial developmeut by large supphes of electnmty unless
the Prmmples of unity govern, can hasten the destructlon of

natural resources and bring closer the day of dechne

Electric power, like the products of other resources, can be .'

. used as part of a balanced and unified program of development

and thereby further the permanent well-being, of the people.

 Electricity is the most humane and the most efficient form: of -
* energy. It is mobility itself: It can be brought to ‘people; people
- need not be brought to the source of energy.. Electnmty symbol-
" izes the multiplication: of human energies through science. But -
benefit, lasting and secure; will result only if the potentialities of -
/ power-are seen as a. whole, utﬂ]zed not as ends in themselves




56 TVA—DEMOCRACY ON THE MARCH

but to aid in sustaining and restoring resources; this. book will
contain many. illustrations of that kind of development in the
wake of power that serves the conservation of resources.

For when a people or a region rely almost exclusively for the
livmg upon the extraction of raw materials—the cutting of lum-
ber, the growing of wheat, the mining. of coal or iron—and.
depend little upon the processing, by manufacture, of tho
raw materials, these natural resources are put under a severe
drain to support a’ growing. population. The' income which
comes- to a- reglon from. cutting trees or growmg cotton and
bringing them:to a: point.of transportatlon is only a small frac-
tion of the.income, the “value.added,” when those trees hav:a
been processed. into- paper_ or the cotton . into overalls. If a
region depends—as most “colonial” regions are forced to do—
almost entirely upon. the income. from cutting. the lumber or
growing the cotton, and hardly at all upon maldng the paper,
the textiles, the furniture, or. any. of the other arl:lcles manu-
factured from the raw resources, then the pressure to “mine ” the
fertility of the soil, to devastate the forests for . lumber, to
deplete the oil ﬁelds and coal Teserves becomes very great
mdeed '_

That pressure to deplete resources can be lessened by the
growth of the industries which electric power encourages. But
if the industry is only epro;tatlve if it does not sustain the pro-
ductlwty of the resources upon which all of us depend, industry
can exhaust a region and hurt its peoples chances of security
and happmess The “how” of’ mdustnal development, like the
“how” of developing a river or the land or the forests is the

].l-nnportant point. ;

-+ After the war great energles will be released in the develop-
ment of many parts of the world: Unless a new way of thinking
and’ acting” wins_ support,’ this period of development will
duplicate for every continent and every reglon the stones of
modem Ducktown and of ancient Babylon, - ' :

- Good will is not enough nor speeches nor noble intentions.

: There will be those in abundance. /There are prmmples and Pol-
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icies to develop and to observe if people are to benefit and demo-
cratic institutions are to flourish. The unity of nature’s resources
must not be disregarded, or the purpose for which such develop-

ments are undertaken will be. betrayed as it ha.s been betrayed
before: by the way the fob is done..




 Chapter7

A SEAMLESS WEB:
The Umty of Land and Water and Men

T WAS the methods oE the past Whl(:h the Act creating TVA
_deliberately repud.lated For in this major cha.racterxshc—the
'umﬁed approach—TVA was a definite break with governmen
‘ 'tradlhon There was, however nothing parhcularly novel abou

There were long—estabhshed precedents for govemmeut activity
in flood control and navigation, in forestr)r and agriculture, an
in research. Public power systems were not an innovation
The new thing about the TVA was that one agency was entruste
with responsibility for them all, and that no one activity coul
be considered as an end in itself. Constructmg dams or rebuild
ing soil, whatever the activity, it had to be treated as an insep
arable part of a general program to promote the well- -being
all the men and women of the region, whether they worked i
offices, in factones or in the crossroads stores, in kitchens or i
: tbe fields, .

The ]‘Lll‘lSdlCth[l of the TVA cut across exlstmg lines of fede
bureaus. and departments. A single agency, instead of ha
dozen, was to design and build the dams, buy the land, construc

. transmission hnes and ma.r]cet the power the river producecl
One agency was to “envision in its entu'et'y the potentm.htles o
the whole river system, for mavigation, for power, for floo

o control and for recreation. The contrast between such an admin
: 3stratlve scheme for the Tem:lessee River and the plans on othe

rivers is illustrated by a contmstmg ‘instance, where one set a

A SEAMLESS WEB 59

men’ demgned a dam; another: agency actua]ly bmlt 1t, a third
group of men then'took over' the. operation and maintenance’ of
one part of the dam, still'a fourth ‘group another: part,-a fifth
disposes of one share of the output—each acting under separate )
direction and’ policies; with' the power of decision for the sev-.
eral parts of the task centered in different hands in distant p]aces
‘Each' TVA dam is's project of several purposes; TVA’s engi-
neers have designed it not only to give navigation depth to'the
river'and the greatest’ possible protection' from floods; but to

assure every other benefit, of which power production’ is only . -

one; And, ‘every dam is part of a system for the whole river, from
headwaters to mouth, The location; the size; the operation of
each dam is determined ‘in relation to all the others, so that"
the total potential value of the entire river may be realized.:
It makes a great difference in the way a'job is  done when
responsibility is-as broad as that of the TVA, when the welfare
of the region is the direct objective; when the construction of a
dam or a series of them is seen- as only one means to that end.
Each task must be carried out in such a way as to contribute
to that total result, to salvage every possxb]e beriefit; With: this- .
range of responsibility in mind; the Board of the TVA decided -
at the beginning to build the dams by “force: account "—that is;
that the TVA should directly select, hire, train, and’ superwse

the workmen and be responsible- for the' policies’ governing' -
“wages and conditions ‘of work.- The almost universal federal

practice - is- otherwise, - Government Cdn;sh'uctiou-'pfoject;s:are

generally “let out to contract”—that is, a contractor agrees to do-
- the job, to buy the materials, select and pay the employees, and. -
- turn over a finished job for a price. With a few minor exceptions,
-for' work ‘of ‘a special and temporary nature, such-as tunnel
building or the raising of a bridge, every man'who has worked:
_on these Teanessee Valley projects has been employed directly -
by hls govemment All were recnuted and employed by the
Buﬂdmg the’ dams hus been not’ only a matter of chggmg- -

oundations and pouring concrete so that the river might bie con-
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trolled, It has also afforded an opportunity to the men of the
:reglon to.learn new skills, skills. that will be badly needed as
industry. develops in the South. As a result of apprentice trainin
sharecroppers have become skilled craftsmen. in these ten years
and tenant farmers have learned to be mechanics: In this w.
the TVA has helped to add to the reservoir of trained workme
white and Negro who are ready to help process the raw mate-
nals of the area, ...

- For the same reasou the ]ob of. prowdmg adequate housmg
f_or the _wor_I\ers at dams built at isolated points was undertaken
by the TVA itself. Creative enginecrs, architects, and builders on
our staff. spent several years. developing various types of low-
cost housmg—demountab]e houses; . for. examyle houses that
could: be set up on.one: bmldmg site. and then moved on. to
another, always. with the widest general use. for the region in
mind.  The influence of these standards of housing, by the
contagion of example, up0n the. private. housing. development
throughout: the valley .is: not difficult to. detect. even by the
casual visitor, and. the de51gns of prefabncated, ‘demountable,
and more convenhonal low-cost housing that have come out of
this. efort have been made available and are, bemg used by
private builders over. the country. .

It is not for “moral” reasons or a patromzmg Ltnd of benev—
o]ence that. TVA. construction . villages are not “wide open,”
as is the general cnstom on pubhc and private dam-building
]obs alike. It springs. from the driving force of the broad purpose
of regxoual development, from the obhgatlon laid on the TVA
to. encourage. the greatest. use. of .every opportunity to benefit
from pa.rtlmpatlon in: this ]ob of building. the region. Because
" of these. villages TVA. was once described by a visiting satirist
as. the “Little. Lord. Fauntleroy of the. construction industry.”
What mduced this remark was probably not so much’ watchmg
construction . workers_ playing . ping-pong in the Communi
Building es it was observing crane operators spendmg th
evenings studying blueprint reading, or seeing men climb out of
a. hulldozers seat. to go. and read books from the hbrary—~—for
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such a library bas been made avaﬂa'ble to: every consh'uohon

loéation, however remote in the hills: -

' These practices are not costly even in money ‘For. when pro-
visions for'good food and a' decent place for rest and recreation
are’ made—assumed reqm.rements on: every. TVA: construction.
job—the stageis well set:for the more nnportant conditions’ of
an- efficient job: union organizations if the men want them; the-
procedures  of collective” bargaining; and-joint committeesto
deal with problems of project efficiency. The unit costs of TVA. .
construction have: been low compared with private. ‘and public
undertakings the country over. The jobs have been done with
unusual qpeed Through ten years there ]Jas never been a ma]or
interruption through strikes, - :

. Accidents have been kept to a minimum.. In 1941 TVA wort
thirteen first, second, or third places in the annual. rankmgs of
the National Safety Council on accident frequency or seventy :
on large construction projects. - '

. The accident rate, the unit costs and the reeords in keepmg
schedules are recognized measures of efficiency on such construc-
tion jobs.' Responsibilities undertaken: and methods developed
not merely to build dams, but to build a region by seizing every
opportumty that the unified way of looking at things suggests—

- this it is that has contributed to the eHielency with which each -

ingle enterprise has been accomplished: And when: this. is the
way of doing the job; the by-product benefits persist long after
the crews have been’ disbanded and the camps: dismantled. It
has been our purpose, by devices which I shall later describe, .
o weave the housing programs, the library service; ‘and’ the
ublic health facilities available to construction workers into the.

Added resp0n51bﬂ1t1es result when no smgle ]ob can be con-

- sidered an end in itself. For TVA this meant that we could: not
+ ignore the dislocations of men’s lives which the buﬂdmg of such
_:-f structures: inevitably eaused ‘When the swinging buckets have '

abric of the adjacent community. institutions, where they will
: remnain as locally supported services long a&er the workers are
._gone
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poured concrete in the- final open “block,” and the great steel
gates” are closed; the river's flow is stopped.- What: about. the
hundreds: of farm: families: uponi -whose: acres the  waters will
soon be creeping; what of the communities and. churches and.
schools affected? Under the single-purpose- scheme of develo

ment, private and publicalike, the answer has always been and
is today:: “The landowners have been paid a fair price for their
land, the:town has been compensated for the streets that hav

been inundated and for the access road that is deep below. the
waters.: That dlscha.rges our- obligation, Qur ]ob was to buﬂd a

o dam that ]ob is done: We: are: pulling out.”

* Such an answer is not by any means pecullar to river develop-
ment enterpnses It is the point of view customary in most indus:
trial developments—-—-—some recent: war: projects furnish. particu-
'larly flagrant examples—and it is the common denominator of
‘any’ enterprise not governed. by I‘ESPOHSlbllIt}’ for a hroad pur:
pose rather than a single objective.: .

“The "TVA ‘could not close' the gates of the da.m pay o&' the
'landowners and townspeople; and call jt a day. That would nat
do because the resources of the region—human energies included
—were to be seen as a whole, and: the development of a river
was only a single part of the total job of regional building, -

- +"“And'so; when a dam on the TVA system is. still under con-
_ 'sf:mctmn and’long: before the: waters have risen, the TVA' sees
to it that trained men and:women of the vicinage are on their
‘way into the countryside. They: examine farms that may be for
-sale; so that: families moved from the reservoir may have disin
terested and expert advice, if they: ask for it, on values and loca-
" tions; The expert counsel of technicians and neighbor farmers is
available - to: those: who: must: move; -that- change. provides: a
‘ chance for the farmer to improve his agricultural practices. Thou-
sands of families have obtained such guidance on a great varie
-of matters: simple architectural plans: for a new house or- the
. “remodeling of an old one on the new location, or. for the build-
~ing of a-poultry: shed;: information: about: the. electric co-oper-
. “ative line near by, or about a Farm Improvement Association.:
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“ The records of this “family readjustment” have been carefully
kept for fifteen reservoir areas, 8,107 farm families: The general
coniclusions are of some interest.’ Almost no farmer took cash for
his land and promptly yielded to the blandishments of a:“gold.
stock” ‘salesman, Detailed" reports; based -on'.about half the-
families removed- from’ one area, indicate that approximately
70 per cent of the farm families: expressed themselves as: bet-
ter or equally well satisfied in their new. locations.The new:
methods of farming they have followed have shown how a better' -
living could be made from the uplands than older methods had
prowded ‘o the nver-bottom farms frorn whlch they had_
moved.: " -

Farms ‘a.nd crops are. facts, But so-are huma.n emohons and
they too' must be'a part of the reckomng if the ides of unity: is:
to be realized. Take the case of burymg grounds for example
A cemetery has no eéconomic or engineering 1mportance But to
the families' whose - forebears were buried- there: it is: often: a-
precious symboI a symbol rich i in meam.ng The personal dJstress '
it would' cause to have:a grave submerged: under 200. feet of
water—this is a serious human fact. To 1gnore that reahty'.
would be to accept t technical progress as cold, hard, unt0uched :
by any understand.mg or concern for the emotlons of men, TVA_.
moved thousands of such graves and hundreds of cemeteries to
locations selected by the families or church communities, But
this physmal job was not enough; it was done in a way that
wouId express respect for the feelmgs of those to whom these *
graves meant so much, though after the lapse of many years
they were often’ quite empty. This is a detail in a huge under-
taking. But I am confident that attention to this and other similar
details affecting the sensibilities of men, has had much to do =
with the confidence in the TVA’s technical leaders]np and'in jts
technicians that one finds today 50 ﬁ.rmly ﬁxed in the mmds: o
of many people in this valley. -

Because of the breadth of the underlying purpose, towns

were not simply paid money damages for streets that would be
‘mindated by the waters of the reservoirs and thereupon marked
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off the list of “headaches.” What happened in the little city- of_{
Guntersville in northérn Alabama is an instance. The backwaters
of Guntersville Dam would. cover a number of streets in the

busmess section of this cotton-farmer tredmg center, A conside

able read]ustment of the streets and business. life of the com-
munity was inevitable. It was not easy for the city to face the

ehange but, long before the waters rose; TVA planning tech

nicians were consulting with the city and state, officials. Out of -
this consultation came a Guntersville City Plennmg Commission,
and Jater a city zoning ordinance (the first in that part of the
state ), subdivision controls; and a. major street plan. The deep-
waterfront at the city’s center made Guntersville a port through?
which. today large tonnages of fre1ght pass.. Under the town’s:

new' plan, the industrial uses of the waterfront are separated

from the recreational uses, and this. city,. extending in a long

peninsula into: the broad 'blue waters. of Guntersville Lake,
today one of. the most: attractive small cities in Alabama. What

at first seemed a celemlty was turned into an opportunity; and:
a community sense’ of dJI'ECthD has resulted that continues to.

bear f_nut.

 Clapter 8
* .THE'COMMON' PURPOSE:‘: .

N ADMINISTERING a pre]ect of such broad scepe there
are bf course difficulties quite aside from. the multiplicity -

of rEspems:bﬂ.lhes Not the least of these arose within the TVA -
when the experts who made up its staff began to work together,
Technical men are rarely trained, in the schools and universities;.
to see the problems of the people as a whole, as the TVA was
obliged to do. It will, I think, be. useful to describe how . TVA,
by concentrating upon a common purpose has tried to surmount
these barriers to unified development, barriers that loom in the

‘mmds of men, and particularly of those techmcal specmlists

and experts whose collaboration is essential,

‘The work upon ! whmh we first embarked ten years ago called
inevitably for men of many different kinds of professional and
technical skills: geologlsts agronomlsts foresters, chemists, arch-
itects, experts in public health, wild life, and fish’ culture;
librarians, wood technicians, specmlxsts in. recreation and in
refractories, accountants, lawyers, and so on, Such ‘an “under-
taking, and indeed any modern technical enterprise, requires or
in any event has resulted in a hlgh degree of spemellzatmu of
function. .

The terms engineer or bleloglst or agrOnmmst or chexmst are
today classifications too general to be of much’ meaning. In
dealing with the resource of the land, for example, foresters
represent one of a dozen special felds of skill whose services
are’ reqmred. But feresh'y itself a specialization, is divided
a.mong a cen51derable number of even stncter specmhsts-—tree :

R
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Crop experts, nursery teehmcmns _cutting experts and so on.
And so. it is with almost every one of the major felds of Kknowl-
edge upon which an administrator must; depend for even the
basic steps of such a great change. TVA for example once had
pn its staff a dendrologrsl:, a man who had spent most of his adult
life as an expert in the reading of tree rings. By the examina-
tion of the rings of ancient: trees he was.able to throw some use-
ful light on rainfall cycles and extreme floods far beyond the hu-
manly recorded data or these matters. This expert saw the
whole world in tree rings, almost literally. The degree of special
functlou isnot always 50, reﬁned as that, but it is extreme in such
a modern undertakmg as- TVA. The scope of TVA's effort was

no less broad than the full sweep of nature and- of technology;:.
such specialization of function threatened the very fundamental -
cha.uge in pomt of wew toward umty that the TVA was mtended_-___.

to effec:t. . o

It was’ eIear therefore that we: could not hope to deel with
resources. as a unity: through modern science (itself the produc
of spemahzatlon) unless we could establish a basis for the unifi-

cation of these ]:ughly spec1ahzed skills upon’ ‘which the enter-

pnse wholly depended. The problem of ‘collaboration’ among; :
men of hlghly special responsibilities is a general one, of course,:

and by no means peculiar to the TVA. In' the steps whlch we

in this valley have taken toward working it out, there is a clue

to the ways in which in other fields, too, these spmmally d1s-
integratmg forces can be overcome.

‘The unification of the various  technical skﬂls was a’ cen-
tral part of our task in the TVA, as indeed it is a central problem
in modern life.” The skills ‘aré not self-co-ordinating.” In" the
selection of TVA’s technical staff the importance of the expert’s

need for a hroad view was seen; The breadth of TVA's under- ';

takmg itself made it imperative that we seek out’ the kind o

experts who preferred to work as a part of a unified progrem :
But even’at best it is not easy for each specialist to appraise the

relative importancé of his own task as part of the whole picture

or’ 1ts 1mportance as: compa.red with: the: tasks® in- some. other:
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technical branch. In fact, the desperate part.of the problem, as
many people have observed, is the realization of how rarely these
different groups of specialists seem to-care about anytbmg be-
yond their own specialties; - -

‘This. is not to say that. spemahsts are. NAITOW human bemgs
1t is understandable that concentration and preoccupation: with
a particular phase of a problem breeds impatience with anything
not directly in the lme of:vision. The more conscientious and
excited the speemllst is: about soil chermstry, metaHurgy, fish
and wild life, ar statlshcal methods the ‘more hkely he is to see
all else es an adjunct. -
- It:is an ironic fact ‘that the very techmcal skllls whjch are
ostenﬂbly employed to further the progress of men, by the inten- -
sity of their specialization, create disunity rather than order and

imperil the whole success of their common objective. Resources
cannot be developed in unity until each technologist has leamed
to subordinate his expertness to the common purpose, has come
to see the region and its problems “in its entirety.”

* The ways in which this diversity of special interests appeared
in*TVA’s actual experience will illuminate the" problem. Take.
the questions that arise when & dam-is built and the waters of a
huge man-made lake will soon cover tens of thousands of acres of
farms; as well as cemeteties, schools; highways, parts of or even
entire towns. First of all the Board of the TVA has to decide
just how much lard is to be purchased. From the"enginéers,
comes a map showing: just where: the water will extend when
the dam has been closed. The land: that will be under water
must, of course, be purchased. There is no debate about that.
But what additional land elong the new 5horelme should also_ '
be purchased? : :

The TVA's agricultural experts urge that no more- lend be
taken than is actually to be covered by the waters. Farm: land,

~ they argue; is land on which to grow crops; all of it is; needed.
At once; however, . the expert: onpublic: recreation -is-heard
- from; he urges strongly the purchase of a-wide ‘protective strip”
. along the entire. shoreline, which: is- often several. hundreds
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of miles’ long: That land; he says, ought to be forever re:

served: for its scenic beauty, to be used for public parks and
playgrounds and to prevent the growing up of private develop- -
ments that may mar the beauty of the land ind lead to specula- -
tive profits for a few on what shoild be & public benefit for.
all. To' the agriculture expert | this is nonsense; his point of v1ew

m turn is entirely unpalatable to the recreahon p]anner

* The ‘malaria-control expert has still another opinion; he may
want ‘dikes built to keep the’ nnpounded waters out of low, flat
areas, to reduce the. opportunihes for the mosqmto to breed,
even though thls requires extensive investment in earthworks

ud pumpmg eqmpment. In selected areas he may prefer that
no one should live within 2. mlle oE the shore, so that mfectlon_
~ may not be carned from' one man to another by malaria mos-,
quitoes. He may even insist that such an area be comp]etely :
'evacua_ted between the hours of sunset and sunrise, which- is
when the malaria: mosquito is . active. The ‘Thighway engineer
may have still another. special’ attitude. He will urge, for ex-,
ample, ‘that great peninsulas be' purchased in their entirety and
‘the farm families moved to other locatlons—thls for the sake of"-_
avmd.mg the considerable expense. of providing access high-
ways to take the place of roads that w111 be ﬂooded when the -

water nses ST
" 'The power expert, on the other hand urges the mast lun

ited possible purchases of land, so that-the dollar investment
whlch his' electric revenues must caver will remain at a’ mini-
mum, ‘The expert in ‘navigation likewise wﬂl press his specialized -
interest; his claims to the purchases of areas to be reserved for
terminal and harbor facilities or manneways may conflict with
claims for the use of that same land for recreation or farming
or malaria prevention. Sometimes the problem is even further:
comphcated, as by the: a.rchaeologxst intent upon ! ‘the removal

or preservation. of prehlstonc remains in the reservoir area, or-
by the expert in public revenue; concerned with the adverse

effect on the finances of a local government unit whend certain,
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tracts; hy reason of their purchase by tho govemment, are re-.
moved from the local tax base.

- These experts; needless to say, had no pecunlary mterest unpel-
ling them to insist on their various views; in that sense they. were.
disinterested. Many of them, as: a- matter of fact, had come to
TVA because they wanted just such an opportunity.ta be part of
a task broader than their own special felds."Where:such an
atmosphere of disinterest, in a pecuniary sense, does: not exist,
the pressure toward speelal solutlons is- even further mten-

It way apparent to us, in the case’ I have descnhed that, at
first look, at least one or more of the interests were in conflict.
DLEerences of this kind could not be intelligently settled merely
by compromise between the varicus technicians’ views, a:varia-
tion of the trader’s “splitting the difference.” But they had to be
settled; a decision had to. be’ made. Relative dollar: cost: was
only one factor to be considered.. The final question was always
this: looking at the situation as a ‘whole, and not merely at the
professional or technical standards of any one or several of the
specialized interests; what course.of action would yield the best
results as judged by the common purpose; the goal of the whole
undertaking—the well-being of the people of the reglon? The
TVA experts and the Board of Directors on these occasions came
together to learn. from one anotherand merge the  various
special ]udgments into’ decisions of broad public purpose.. The
decisions made in many: such reservoir. cases are certainly not
beyond question for their wisdom, but this at least is clear: they
are products' of a new kind  of thmkmg The problem was
studied as a single problem." :

With time, the barbed-wire fences began to come down w1th-
ini the TVA, the fences between the fields of special lcuowledge
put up to keep one specialist out of the other fellow’s. domain
and keep him in his own, barriers so'characteristic of present-:
dayscience; of education, of engineering, even of theology. The
TVA experts, themselves' convinced: of the value of combining -

their special judgments into & unified conclusion; soon developed
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workable methods of teamwork. It began to be taken more and
miore. for granted (although “backsliding”. was, of, course, not:
unkiiown ) that experiness is not an end in itself, and that each -
skill: is only one part of the unity of lcnowledge necessary to do' ;.

the job of developmg and conservmg resources.

"'"The comimion moral purpose of benefit to-the: people by dmt

' oE observation and participation, came to be as real to the ex-

perts as some hlghly technical procedure had always been. They:
welcomed the chance to broaden their view of their own specml

ﬁelds and to relate them to other areas of knowledge.
CTVA's engineers, ‘who have develuped new chemical fer-

tilizers, have ' no. teudency today to perfect a product in the :
' laboratory as:an end in itself. They know: the story of farmmg_':
- and the practices of farming; they are, in fact, often in the fields
near by, where their products are used: by farmers:' And the :
agncultural experts: have: learned: that the: most- important aid. |
to soil rebuilding may be'a “device invented by the industrial -
engmeer and. marketed by a bu.smessma.u Nowadays there are
fewer conflicts bétween experts to: be settled by the Board of -

Diréctors, To most questions the specialists themselves apply the
touchstone and: reach a’ ]omt recommendahon An mcident will
illustrate my point.-

- 'When water has been backed up be]:und a great dam the
resulting - lake offers opportunity for the malaria mosquito . to

breed.: It increases the hazard of spreadmg the disease in: this:
valley region where it is endemic,. To minimize this danger and
if possible to drive maleria. entirely out of the velley is plainly,
. of course, part of the obligation. of 'TVA, for the: disease is a°
drain on its human resources—the South: loses a substantial part::
of its working time. to- the malaria- mosquito.. An extensive pro-
gram to- this. end was: set: up, under. the direction.of leading -

malanologlsts and today it has made remarkable headway. -

+The malaria mosquito. { Anopheles quadrimaculatus) dep051t§
its' larvae. in' the shallow. water. along the lake’s: edge.. One. of -

several methods of Lkilling these larvae is suddenly to open

: gates of the dam,.and thereby quickly drop the level of the lake

:+ ' THE COMMON PURPOSE. . -~ M
leaving the. larvae stranded on the shore where they will die in-
a day or. two, But unfortunately. droppmg the level of the lake
thus suddenly may: waste. an enormous. amount of power that
could. be: produced. if the water were slowly fed through. thy -
waterwheels at the dam.in the usual manner. The power expert
objects: quite nahxral'ly to pourmg a: quarter. million: dollars
worth of power down. the river” as the level of the lake is sud-
denly . dropped,: by spz]lmg ‘water over t]:le crest or . through
sluices, unused.:-

At the partlcula.r tl]IlB I have in mmd—the spm]g OE 1942—
power .was desperately needed. for war industries, while . ab-
normally low rainfall had brought the river to uuseasonably low
levels. Unhapplly it was also the season of the year that is most
eritical in the life cycle of the Anopheles, with conditions almost
perfect for the larvae, and the. consequences. could have been
grave. The. situation. was sufficiently important for the matter
to come to the Board for consideration. But the whole case was
sub_mltted to us by only one expert, who stated. that he. was
suthorized to present the malaria as well as the power aspects
of the problem. This was real progress in collaboration through -
the impelling centripetal force of & common unifying purpose. -
‘The malaria expert volunteered to.make a day-by-day rather
than a less frequent check of field conditions, a. serious added
burden to the members of his staff; As a consequence; however,
the staff: was in a: position to take instant advantage of any’

change in the rate of mosquito breeding. Day-by-day decisions

based on emergency reporting - and:. collaboration: - between
malaria. experts, power operators, and. water -control engmeer‘
dissolved the crisis; The drastic draw-down of lake levels that a
more arb:tra.ry specuahst attltude would ]:mve caIIed for was

"avoided.:

- The crisis: was met tn st:nde malanal haza:ds did not spread., -
httle power was wasted. It was evident that the. malanologlsts :

were intent also upon saving power if it cou]d be done w1thout '

risk: to. buman life: and health;. they. exercised. their mgen_u_x_ty -
toward that end. The power. experts were likewise. more inter-
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ested in saving lifé and health' than' dollars, but they warited

decisions in this erisis to he based upon day-by-day facts to be
sure the consequences of choice were real. I could not help recall-
 ing the early days of the Authority, with every expert fighting for.
his own special point of view, sometimes politely and sometimes
vigorously, rarely: trusting . and sometimes: even a- little -con-

temptuous of the specialities of other men; " "

-1 have dwelt upon. the effect of the principle of ‘uniity upon .

the minds of technical men within the working staff of the TVA;

for after all it is only through the minds and skills of men that-
resouirces can be developed, and those skills are, in these times,

largely technical;- v~

- Here the men who' design and buﬂd the 'ﬂams, who 'operafe

the power systems, who build the terminals and roads, are work
ing together, literally and with a conscious purpose. Their physi

- eal proximity helps: The public healthi physician and the many
. kinds of specialists ‘are in: daily touch: with one another as a’

matter -of course;. They work under a single: management

That helps to unify their efforts and their thinking: There would

be:no excuse here for such results of specializ"ation' and single

purpose thinking as Lewis Mumford refers to in The Culture of
Cities: “. .. the paper engineer—this is an actual case,” he writes,
“designs an irrigation project with admirable skill in hydraulics,
only to discover; after the water works have been built; that the -
soil is unfit for cultivation.”™ In the TVA the experts in soil are:
too close to the engincers for that to happen; their judgments -

are built into the original decisions. -

“~ A’ fundamental change in ;esoilrce dea_i'élopmént then:mus't:_:
begin at the beginning, in the minds of men, in the wiy men
think and, so’ thinking; act. Because a few men began to think:

differently about resources a new statute was enacted, a' new

kind of institution, the Tennessee: Valley Authority, came’ mto
being, and: the: thinking was on' its way to. an’ever-widening -
circle—to experts, officials, and the people as ‘a whole, For this..

~ way of thinking cannot be confined to the _t_e'chm'cal- task force

-t (Harcoust, Brace & Co., 1038) p. 875, © - T
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within the TVA. The unified dEVelopment'of Tesources must be-

come the common: purpose, as nearly as possible, of 21l the .
people and all the agencies of the entire valley. .+ ..
This is a people’s job. All the human forces and energies of
the valley are essential to it. And what is true of our region is; I
deeply believe; equally true of regions and people everywhere.
It is just as important that a farmer upon his uplands should see
this unity, as that the TVA’s agricultural experts should see-it:
The job cannot be done unless the individual farmer, “standing
at ease with ﬁatqre,”. as Whitman said, sees his farm, his com-
munity—:the little: watershed”—and: the larger region all as
parts of 2 single whole. It is quite ds essential that the business-
man in this valley should envision the river and the farms and
the minerals and forests in their entirety as that they should so
appear to the engineering forces of TVA. For a program of re-
source development is effective only when it is in the hands and
minds of the people. The foundation of this convicton 1 shall
seek to establish, in succeeding chapters, by calling upon the
ways of this valley as supporting proof. . .

There is a grand cycle in nature. The lines of those majestic
swinging arcs are nowhere more clearly seen than by following
the course of electric power in the Tennessee Valley’s way of
life. Water falls upon a mountain slope six thousand feet above
the level of the river’s mouth. It percolates through the roots
and the sub-surface channels, flows in a thousand tiny veins,
until it comes together in one stream, then in another, and at last
reaches a TVA lake where it is stored behind a dam. Down a
huge steel tube it falls, turning a water wheel. Here the water's -
energy is transformed into electricity, and then, moving onward
toward the sea, it continues on its course, through ten such

lakes, over ten such water wheels. Each time, electric energy

is created, That electricity, carried perhaps two hundred miles

in a flash of time, heats to incredible temperatures a furnace that -
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transforms inert phosphate oré into a chemical of great possibil- -
ities. That phosphatic chemical, put upon his land by a farmer, -
stirs new life in the land, induces the growth of pastures that
capture . the ‘inexhaustible: power. of. the: sun. ‘Those pastures,
born of the energy of phosphate:and electricity, _fe_gd the en- .
ergies of animals and men, hold the soil, free_ﬂle_slfremns of silt;
store up water in the soil; Slowly. the.water returnsinto the great :
man-made. reservoirs; from which more electricity is generated.
as more water from the restored Jand flows on its endless. course.
...Such a cycle is restorative, not exhausting. It gives life as 1t:_._
sustains. life. The: principle of unity. has been obeyed, the f:]:lee;'
has been closed. The yield is not the old sad tale of spoliation

and. Povgrty,:.-_b'ut‘-'thatfof_-_nature_a_nd:scier‘lce and man in-th

People,”. : il A i R
' The purpose of resource development must be more than the
- mere physical welfare of the greatest number of human beings.
- It is true that we cannot be starving and cold and still be happy.
~But an abundance of food, the satisfaction of elementary phys-
- ical needs alone, is not enough.- A man. wants to: feel that he is
: important, He wants to be able nat only to express his opinion

- DEMOCRACY AT THE GRASS ROOTS:
-« For the People and by the People

oo It s ot the earth, it 1s not America who iz sa'greaf,' . L .

It iaT who am great or to be great, it is You up there, or any one, . -

. It is 4o walk rapidly through civilizations, gevemments, theorles,
Through” poems, pageants, shows, to form individuals.” = - =

Undernaath all, individuals, I swear nothing is good o e now

EOPLE are the most important fact in resource. develop-

~ment. Not only is the welfare and happinéss of individuals

. its true purpose, but they: are the means by which that develop-
. ment is accomplished; their genius, their energies and spirit are -

the instruments; it is not- only “for the- people” but “by: the

freely, but to know that it carries some weight; to know that =

- there are some things that he decides, or has a part in deciding,
“and that he is a needed and iseful part of something far bigger
“thanheis..: =000 S R PR REE T T T

This hankering to be dn individual is pro.B.abI.y. greater-..toda.y

_than ever before. Huge. factories, - assembly. lines, .mysterious

mechanisms, standardization—these underline the smallness of -
' 75
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the individual, because they are so fatally impersonal. If the in-
tensive development of resources, the central fact in the imm

diate future of the world, could be made personal to the life of
most men; if they could see themselves, because it was true, as
actual participants in that development in their own commun-
itles, on their own land, at their own jobs and businesses—there
would be an opportunity for this kind of individual satisfaction,

and there would be something to He to. Men would not only

have more things; they would be stronger and happier men. -

Resource development need not be held fast by the de-human-

izing forces of modern life that whittle down the importance of

the individual. Surely it should be freed of their grip, for they
. nothing is good to

are the very negation of democracy. “ .
‘me now that ignores individuals.”

It is the unique strength of democrat]c ‘methodsthat they

pf__oviae'.a way' of. stir'nuiati’ng’ and releasing the individual re-

sourcefulness and inventiveness, the pride of workmanship,
the creative’ genius of human beings whatever: their station or
function: A world of science and great machines is still a world
of men; our modern- task is more difficult, but the opportunity
for democratic methods is greater.even than in the days of the

:ax and the hand loom.. . - :

A method of organizing the modern task of resource develop-
ment that not only will be based upon the principle of unity:
but: can draw in the average man and make him a part of the
great job of our time, in the day-to-day work in the fields and
factories and the offices of business; will tap. riches of human
talent- that are' beyond the reach of any highly centralized,
~dictatorial, and impersonal system of ‘development based upon

remote control in the hands: of a business,. a- technical;, or'a

political elite, - - - :

- It is just such widespread and intimate participation of. the
people it the development of their va]ley_that has gone on l_:er_e_

in these ten years past. -

<.+ The' spiritual yield of 'dem.ot:ral:ic'niet't.xods, a renewed sense
that: the. individual counts, would be justification enough. But
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 there is yet another reason, a practical one, for seeking at every

 turn to bring people actively into the task of building 2 region’s
- resources; there is; I think, really no other way in which the job

can he done; The task of harmouizing. and’ from: time' to: Hime

. adjusting the intricate, detailed maze of pieces that make up the:

uniﬁed‘deve]opmeut of resources in-a world: of: technology i
something that simply- cannot be done effectively from" some’

- Temote government or business headquarters, -

The people must be in on that job. The necessities of..mz.l.ﬁ'ag“e'..

- meat make it'mandatory. Efficiency, in the barest operating

ser'lse, rerqulxes_ it: There is nothing in my experience more heart-
ning than this: that devices of management which give a’lift

- to the human spirit turn out so often to be the most “efficient”
- methods. Viewed in any perspective there is no other way. No

code of laws or regulations can possibly be detziled enough: to
direct the precise course of resource development. No: district -
ttorney or gestapo could, for long; hope to enforce  such a
egime. No blueprints: or- plans can ever be comprehensive
nough, or sufficiently flexible; as a matter. of: management; for
o ever-changing an enterprise, It is the people or ﬁothin’g.-. e
From the outset of the TVA undertaking it has been evident
me; as to many others; that a valley: development envisioned
in its entirety could become a reality if and only if the people

.of the region: did- much’ of the:planning,--- and participated in

ost of the decisions. To a considerable degree this is what is

gorous;’ and, although it suffers occasional setbacks, it is be-
ming part of the thinking and the mechanics of the develop-
ment of the Tennessee Valley. . oo oot

In this and the next several c}iapters I shall illustrate how TVA
has undertaken its job of region-building at the grass roots; and'
how regional decentralization is at work in almost every side of
:_the valley’s: life—among farmers; workmen, businessmen; - loeal
officials, and in TVA’s relations with state and local governments;. :
In telling how these. ideas:have been put in practice, I have:
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chosen-to begin with the story of how TVA has applied gras
roots: democracy: to-the job of rebuilding the land. -

. The farmers—there are about 225,000 farms in the watershed
of the Tennessee River, with: 1,350,000 people living on them
have. long seen that their Jands were in trouble, They knew,
almost all of them, what they wanted. They knew that what was:
needed was to increase the productivity of their lands, to heal
the gullies, to keep water on the land; and to: prevent the soil:
from washing: away. Like almost everyone else: they were re-:
luctant to change their habits of doing things. They wanted- to
nave a say-so about changes; they had to be “shown”; but whe
their confidence had: been earned. they were' enthusiastic, and

they were gé_uef_btis"o'f_ Spirits v el e e
' The- farm: experts, both' in the Department of Agriculture’s
scientific: bureaus in ‘Washington and: in"the state agencies' of
the Tennessee Valley; had known'most of the technical answers:
to the separate problems of soils, of fertilizer, of terracing, and
had known: them for'a good many years: They: were competent
in their special fields; and: devoted: to their work. Nevertheless.
farm income in the valley as:in the: whole: Southeast continued:
at-a low ebb; in some counties the average cash income for a:
farm family was less than $150 a year. Soil losses were appalling;
Farm tenantry increased. Changes in farming favored. by the
technicians; away from cotton and corn, for example; did occur,
but the pace was so-slow that the direction on the whole con-:
tinued - downward.- Entire rural- counties; the towns included;
were without a single telephone, a mile of farm: electric line, a.

public library, a-newspaper, a: hospital, a single public health.

officer. i e v e ERE
- The technical knowledge of farming problems. in the agricul-

‘tural’ agencies, state and . federal, was extensive, but it was
largely generalized. It was not based on the needs of 2 particular
farm or-farming community. When: this' knowledge did: reach:
. the farmer, through reports of scientific results on' experimental

~ . plots, in pamphlets, or by word. of mouth through: one: of many:

agencies, it was usually: a-succession. of: separate bits of: know
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quipped-experiment station or in. a laboratory was one thing;

- what would happen on a. man’s farm was: quite anather. Th
'.]aboratorfy had to be taken to the farm; the.wl?ole farm as a'l:msiEj :
- Dess. wias the farmer’s problemy:. ;oo SRR i

. Furthermore, as TVA saw it,-.and.a.é the agnculturalco]]eges

'_'_Werg quick. to confirm; the: individual farmer was the only one
-who could. apply. all thiS._aVaﬂable'expertness. He must there-
-fore become the. center. of the scheme  of: education- in: new

-methods, We did not want a method of restoring. soil wher

the farmer would be ordered;: he would learn bf 'dm'n; onel?g
_own place;. his neighbors would learn' by wa'tchin'g.h;’j:i.fa;nd
‘adapting. what “worked- out.” Nor: did we want' 2. mere false
front, using the outward . form. of VOIuntary: ‘and educational

:'_mel:_h_.ods to. disguise: actual - coercion, - or. “uplift,” or. narrow
‘political purposes. . 0. . o coo

- After some. searching the method that was worked. out; with
state, local, and federal agencies as co-npératiug parties, centered

out “whole farm demonstrations” on tens of thousé.n’ds of dirt
farms. The results in physical terms I have alfeady summarized.

edge, and. it was. often: remote from: the farmer’s: individual

problems. He was likely to be: confused by the: multiplicity. of -
remedies” and the more than a score of different 'gov'emmen'tal '
-agencies with which- he must deal on agricultural pfoblems.-- o
- What was needed was not.alone more technical information, -
 but that on.the. farm itself there should be a unification' of all

 the available knowledge and skills. The technical Imowledge of

all kinds. available at. the. various state university . agricultural .
. experiment farms had: somehow to. be moved: to thousands. of
-valley farms, .actual: farms, What happened at.a- beautifully

eemeeed



. there is brought to them the fruits of the technical man’s skills

e pioneer conservationist Charles  Van. Hise had said that ‘th

e ~-not merely adding phosphate’ to” the  soil but a- change inthe
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'entira-management of _indi\ddua.l:.farms.-I_n.that_chaﬁge phos- .
- phate could: be- a fulerum for - other. needed. adjustments, - a.’
“central vantage point from. which to. see’ and: to learn' the
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“and: demonstrate the principles of grass-roots democracy. Her

In' each of.the valley’s counties there ‘are. one: or more Farm
Improvement . Associations, with & total membership of more
- than' 32,000 farmers.. These associations- are organized by th
farmers and- operated entirely by boards of trustees elected b
hemiy o e L L e s

-+ The demonstration farm program of the Tennessée Valle
- began, back in"1935, in this. way: The farmers in a comx'n'unit_y
called together by their county agricultural agent, selecte

.- several: of their own number who-were willing-to have: the

~ lesson of the seamless web.. ... . G
- Between the expert and. the farm was a crucial gap. which the
ethods of the past left unfilled. What TVA has done is to throw
bridge across that BAD: o L
.. Furthermore TVA has brought_togetber and conce_htratedupon
the solution of the problems of these typical farms technical and:

-“agicultgral:”- The  inventor, the: engineer; the . transportation”
expert, and the businessman have all had a hand in the work of:
-farm adjuf-sunent._As-important as any of these “outsiders” were.
_the chemical engineers. The adequate use of phosphate in. the-
_past had in part been impeded by its cost to. the farmer, A group
of TVA chemical technicians, aided by every. other: source: of
_expertness in Washington and the Tennessee Valley, was st to
‘work in 1933 to reduce the cost by producing . this' fertilizer: " .
In highly concentrated form, thereby making-large savings on’

transportation and bagging costs. .. BLnn e s e
- The huge munitions plant at Muscle Shoals; inherited by TVA.

from World War I, became the center. of technical research. of
this kind: By~ 1935 a wholly ‘new electrid—fufn'ace:_'Phosphaté:-

ocess had gone through the pilot plant stage and was techni-

cally proven. TVA subsequently: constructed. a Plant capable of -
producing 150,000 tons 2 year of new and improved plant food-
for the land from the fossilized bones of animals which lived in-
the sea that once covered middle Tennessee—for that is what-
phosphate ore is. The resulting granules of one form of these:
products were four times as concentrated as what had. previously.
been in general use, oo e 0T T
- The state agricultural agencies: and TVA, working together, -
showed that this new form of chemical, applied to the land, in‘
combination with ground limestone (a cheap and plentiful . -
rock), would enable clover and. other legumes to: grow. where:
before the soil would not sustain them: These legume . plants,:

- came apparent to: farmers and technicians that all the f
i’ a community usually: constituted: a more useful -unit
.. demonstration: than® oné farm or a ‘scattered: few."As'a cons
: quence what are called “area. demonstrations” were set up’b
-the- farmers associations.’ Some : counties. contain: twenty suc
- community-wide demonstrations; with as' many as:eighty fam
llies in such a single “little valley,” = o 2

“. The hub’ about which these’ demonstrations turn is the so
- mineral phosphate. (In some of a thousand other valleys,: difF ;
" ently situated; the use of water for irrigation, say, or't'elec!:rl
- power might be that hub.) The technicians in the state institu
. tions had long known that most of the valley land was c.leﬁ_c
in phosphate; it is coming to be recognized as a deﬁmenc_y. _
" miost- American’ farming land. More than a generation ago: th

.~ depletion’ of soil phosphates “is the most crucial, the most im-
‘portant, and the most far-reaching problem with reference__.:o.

the futire of the nation.”This the technicians had long know
- But the drain has gone on, at unabated pace. My associate:a
- the-Board,: Dr.. Harcourt:A. Morgan, &' leading agricultural
- scientist, knew more about the almost magic effect of-add____g.
- -this: mineral to: “poor”:soils' than any man' in- America. But h
. “knew; too, and patiently taught that what was necessary ws

scientific forces of every kind, and not just those usually deemed -
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hoals, the great turbines at Norris Dam, the laboratories: of
the state universities, in short; the world of science, would come
to. have meaning to the man who after all was. their' “boss.”
‘Science, if brought thus close to him, would enable the average
man {(on a farm or in the town) to learn what it is that technol-
gy makes feasible, for him, what, in short, are the people’s
alternatives; without that knowledge what reahty is there in the
free man’s democratic right to choose? - -

The benefits of such grass-roots thmlnng are a].most as: great
* for the scientist as for the layman.. Technology is never final.
What thefarmers themselves observe, in the actual use of a soil
~mineral” on 'their land, is of great value in laboratory research
o apen dew doors to ever new discoveries. And this has actually
oceurred at TVA’s Muscle Shoals plants and laboratories where
~ farmers have stood at the elbow of chemical engineers while
. they. designed new equipment for new products adapted to the
* farmers’ actual observed needs. Keeping open a living channel
'~ of communication between the. layman and the technician, 2
needed stimulus to science, mvenhon and mdustry is another
yield of grass-roots methods. .~

" To return to the demonstratlon farm Once selected, the ﬁrst
tep was to map and inventory. this farm schoolroom, These
- maps and mventories are not “documents,” built up by questlon-
_ naires from a distance, nor are they Professwnal They are
“made by the farmer and the committee of his neighbors. Then.
 the farmer, the technicians, and the county agent and his dem-
 onsttation assutant, “talk over” that map, They walk over the
“place, map and inventory in hand, often several times, still
_talking it over. A new management plan for the farm is the
- result, reduced to. writing. In return for the use of his fann_as
- & schoolroom and for his' promise to keep detailed records so
.~ that others may profit by his experience, the demonstrator. is
“supplied without cost (except freight) with TVA concentrated
‘phosphate minerals sufficient to. carry out the “new plan.” He .
‘agrees with his - neighbors to use these minerals on crops that will -
“further the buﬂdlng of the soil and store more water in it,. a.nd

such as clover bear on their roots tiny nodules rich in anothe
element, nitrogen, drawn by the tiny bacteria in the nodules.
from the inexhaustible supply in the air. Three pounds of nitro
gen could thus be “manufactured” out of the air; on the farmer’
land, for every one pound of phosphorus he put on the so
Phosphate and lime, through legumes, would thus add mtrogen
" The three together meant a revitalized fertile land. -

A soil badly deﬁment in these three basic elements is dea
sterile. No'seed would: ever grow to cover it against the six th
sand tons of water that fall each winter on every valley acre. A -
soil rich in these elements could, with planning and with “kn
how”: in the farmer’s. hands,. be' made- part of a* valley-wid
scheme to: conserve the soil and the streams, and thereby'

strengthen the people ' :
© Here were new, modern techmcal tools a concentrated min
eral phosphate, and the experts’ generalized knowledge of wha
science could do:to help. increase the productweness of la
But it was the people on the farms who must use these t
And to use them effectively mesnt that the: individual farme
must plan ahead, adjust and readjust the: management of-h
entire farm, as a plant manager must plan and readjust his w
operation to a radical new machine. It meant that in that p
ning he needed technical counsel, as the problems arose. ' H
ought to have the advice of the ablest farmers in his neighbo
hood.: Before he could-“realize” on these new tools he: woul
have to surmount all manner. of barriers, physical and economi
And, finally; if the community and national interest were to be
served by this. technical advance, the farmer on:his land mu
learn the truth of unity in resource development: that his f
was not only a field or two, woodland, a" pasture and a ho
and barn, but a unit; that likewise the land and water, fores
and minerals; power and industry were all-inseparable parts
his own work and life; tbat on that farm he is part of the cycle
natu.re :

There on that land the farmer would see how science affecte
his own' dm.ly_ life. In this way the chemical plant at' Mu
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ot otherwise. For all the: other. ad]us*tmenls he must pay his-'3 )

own. way:: the needed: lime, terracing, cattle: for the pastur
‘that takes the place of the cotton field, and fencing for that pas
ture; - the sheds and' barns and necessary - machmery Most
these farmers had depended for their cash upon: the soil-costt
crops: cotton, corn, tobacco, They embarked upon a change th:
would rebuild: the soil. Most of them had littls if any worki
capital. What they put in, out of meager resources, was “ven
capital,” and too they risked the loss of their source of cash i m
come to: carry the family' through the winter. But they tried
voluntarily, more than20,000 of them in the states of the Ten
nessee. Valley alone, and succeeded. :

“ Most  demonstration: farmers have” succeeded in increa$
'thelr capital Tesources, ‘many have increased their income
cash received orin a rising fan'uly living standard; at the s
time’ they have conserved and revitalized their soil. This is' im
'portent because this method, bemg voluntary with no powers |
enforcement in’ anyone, ‘depends upon hitching together th
farmer’s self-interest and the general public interest in the bam
resource of the soil. The individual has made himself one wit
the common’ purpose’ which the TVA 1dea holds for all mdx
viduals, the development of the resources upon ‘which all stanc
Self~1uterest here has Served that public ;mteresh1
_ For a time these new ways of domg things were viewed. w1'_
'some S‘USPICIOD All kinds of rumors spread through the country:
side. .One. story ‘was that, once a_farmer put this TVA pho
phete on his land, the land would thenceforth. helnng to th

. “gov'ment.” ‘But when on one. side of a line fence there gre"

little but worthless sedge grass, and on the other the field w'_'
heavy with crimson clover and alfalfa, a change.in attitude’ an
mterest took place The demonstration farms became pleces t

1 The operating details have been set out, and are available, farm
farm, county by county, in the records of the co-operating state agricultur
extension services, not only in the Tennessee.Valley, but in many stat
ail parts of the nation to whjch the demnnstration pmgmms heve recentl
_ spread. :
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isit, to study, to emulate. The: greatest effect ini spreachng new

- farming practlces has been among: those: who have never been

elected as' demonstrators’ at: all. Hundreds of farmers; non-
emonstrators, will spend. a day gomg fmm one: of these farm

* schoolrooms to another.:

- A’ report from - Virginia ehows that large proportums of the

- “students” went home and adopted some or all the’ cha.nges on -

their own farms. I have attended some of these all- day meetings -
where scores of farmers gathered in the fields, earnestly observ-

ing, asking questions; arguing, prodding’ the etperts for: an
- answer tp this difficulty or the “why” of this or that, -+

. Thom! Jefferson, also a Virginia farmer, saw that educahon
the foundation of a democratic’ nation; what was true in'the
eighteenth century is doubly true when technology of a hundred:
kinds: must be at the hand of every citizen; At these meetings

-one man steps up and tells his experience; then another adds his-

story. One: man’s: planning” is- compared - with another’s.” The

““lessons” learned are taken back to be tested at home, 7

At one meeting in northern Alabama, for example, three hun-

dred farmers from eight different counties gathered on the Aaron

Fleming farm in a single day’s' meeting.'As a result of what they

_saw at this one session alone 150,000 acres of the land’ of non-
a demonstratore were affected; 10,000 Alabama acres were for the
. first time’ put under a protective. cover of: legumes: against the

Washmg of winter rains; and so on with other changes—restormg'

- and: saving soil, storing water on:the land; increasing by 30 to.
100 per. cent the efficiency in production of once almost ex-
“hausted' American soil, prowdmg new business in the: nelgh-— '
'_'bormg towns and cities, and in manufacturing centers far away. -

 First of course the farmer thought about his own land, his own

_farmly, then about his’ neighhorhood He began to work with his
neighbors. First they concerned themselves with farming, then . .
_ community forest-fire protection, then the school; the commun=
- ity’s health problems the church.: Thus what hegms as “soil
uildirig” or “better farming,” by the inevitable force of unity. of .

esources and men, soon “touches and gives life to all forms of
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human concerns,” to use language of the Pre:ndeuts ongmal
message concerning the TVA, . :
- Farmers began working together concentratmg theu' eonrts L
upon a matter far more important than any one man but in
which each individual was deemed an essential part. The singls
farm: demonstration developed into area demonstrations, thest
into. county-wide. associations, with trustees elected from all
parts of the county. From: phosphate and lime other common
interests grew,.such as. livestock and its improvement, since
without cattle and: sheep no farmer could utihze the forag
of his pastures and meadows, :
~ “What about refngeratmg some of the meat produced on thes
pastures? The technical men were called upon, a simple matte
since. they were- close-at hand.- Agricultural engineers worked'__:
out an answer: a- walk-in- locker refrigerator that would accom
modate a dozen fanilies. No: fancy and expensive gadget; th
experts: were. too” close to: the' people to wander off into such
professional perfectionism: This coaler was. so- simple that an
community carpenter. could build it at a low total cost.
was. set. up for a demonstration at White Pine community, I
worked, was practxcal, became accepted, was purchased fr
TVA. Then it was adopted, on their own, by many communities.
'Hundreds of thousands of pounds of meat are being stored in
them; Income. increased. The diet of thousands of farmers was
unproved not merely. hy preaching about the need but by s
ting the experts to work figuring out a workable alternative b
which the people could malke their choice of better diet a reality:
In. much the same way a number of other technical answ,
Whloh the valley’s experts. have devised have been tested b
groups * and orgamzatlons of farmers acting . together: f
dehydrators (a field in which the Tennessee Valley had alread
produced practical results before the war gave the subject suc
urgency); portable irrigation; a simple low-cost electric barn
hay drier; new farm uses for small electric motors; a portabl
thresher; quick-freezing, and so’ on.: Each of these technic
ef.torts to make it possible for a farmer to afford doing what hi
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wanted to do; i.e., farm so that his soil would be conserved, was
tried out on actua.l farms by a group. of farmers studying the
“contraption” together, making suggestions. together, and later
often ordering one of the apphances from a commerelal source
or their own community use. - :

Buying feed or fencmg, and sel].mg eggs or, bemes or cattle

by individual farmers quite naturally gave way in many coun-
- ties to group purchasing and marketing through the same as-
- sociation: . which._administered. the demonstrations. . Today,

 through this natural evolution, the Farm Improvement Assocm-_

tion has become more and more a medium for mJtlatmg many' '

. other projects for building rural life, . :

In the'Tennessee Valley the effect of Qorkmg together, buﬂd»_

; ing a fertile soil, and finding ways to protect it and keep it
. strong is not merely a matter of men's livelihood. Revitalizing

the soil has done things to the people and their institutions quite
as much as to the land. Schools have been painted, lighted, or
ebuilt, church and community activities stimulated; the effect’
is felt in a score of people’s activities which they share in com-
mon. Only eynics will find this surprising.. To those with faith .
in humankind it is natural enough that when men adopt a com-
mon purpose so deep and broad as that of working with nature

 to build a region’s resources there ensue inevitable consequences

to the spirit of men. These mdeed ‘may be the most unportant
esult of all.
Similar con.sequences ‘in the rural life of this valley have

: fo].lowed upon another fruit of tech.nology eleot:r1c1ty Here. -

agam farmers worked together orgamzmg their own electric

: co—operatwes sometimes agamst the OPPOSItIOD. of pnvate-
- agencies. Eleomc:lty becameé a fulerum, as did phosphate for . .
"many changes, Electnmty mduced changes in farm management
- practices; soil conservation was encouragecl The portahle elec-
| tric motor, the refrigerator, electric cooling of milk, and soil
; heatmg by electricity meant mcreased farm income, and so the

armer. could afford. to buy more phosphate at the store bnd in -
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more cattle at the auctlon put in more gra.ss winter grain, and
legumes less corn and cotton.- '
“And, as in the case of the: teohmcal lever of phosphate elec
tricity’s ‘part in furthering unified developmeént of resourc
through. human understanding went far: beyord. the busin
of ‘making. a. living, The coming of electricity: has had an'im
portant- effect: upon - standards in' rural schools, for example
Similarly in farm homes.: When an electric range or refrigerator
comes into a farm kitchen: the effect is always much the sam
 the kitchen gets a coat of paint, is furbished up; not long after.
the rest. of the house spriices up; a new room is built on, pri
begins to remake. the Plaoe—-pnde supported by the added
come that'comes from “smart” use of electricity for farm p
poses. You' can follow the trail of new electric lines in many
seobous by observing the houses. that have been thus tidied up
- When the principles ‘of grass-roots democracy  are followed, :
electnolty, like: soil: mmerals -provides men with a stimulus in
their own lives; as well as an’ opportunity to: work together wi
others toward a purpose bigger than any individual. By that ac
of joint effort, of citizen participation,.the individual’s esseutxal
freedom is strengthened and his satisfactions increased, . .

* A common purpose furthered by grass-roots methods not onl'
draws neighbors together in a community, then in a county an
‘a group of counties; as time goes on the whole region, fr
one end to another, has felt the effect. The North Carolina f:
~ers i the high mountains of Watauga or. Jackson counties are
broughl: closer to the Vlrglmans and to the Alabama and west
Kentucky. farmers of the red clay. flatlands A common purpos
is makmg us one valley
. Nor is this cohesive oﬁect conﬁned even to the Tennessee}-
Va]ley In twenty-one states. outside the -valley, seventeen o
* them outside the South, similar demonstration farms using V.
_phosphate, now numbermg 5,000, have been organized by th
farmets and the institutions of those states and are operatm
'along similar lines, though on a less extensive scale, "
" Not long ago two busloads’ of farmers from the great da.u'y
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state of Wisconsin came to the valley “to see for ourselves.” Some-
thing had gone wrong with their own lands. They spent days -
walking over Tennessee and Alabama demonstration farms,
Today, in Wisconsin, TVA phosphate is being used in the same
kind of demonstrations in twenty-seven counties of that state. For
me one of the pleasantest experiences of these years was the sight
- of a Wisconsin farmer sitting on an automobile. running board. -

with an Alabama cotton farmer, both completely absorbed, talk-
ing over together their experiences with their land. Their grand-
. fathers may have fought against each other at Shiloh.: These
' cmzens, ‘however; would never think of Alabama and: Wisconsin

in the Ime way again. Not even the visits to the valley of
- hundreds of earnest “learners” from Mexico, China, Brazil, Aus-
- tralia, and a dozen other foreign lands has -more meaning than
the meetmg of those two men on that Alabama farm
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' THE RELEASE OF HUMAN ENERGIES

THE story.of TVA at the grass roots is not merely a story of

- soil conservation. It is an account of how through a modern
expression” of - ‘ancient’ democratic. principles human energies:
have been released in furtherance of a common purpose.

The human energies that can build a region and make people’s
lives richer in the domg are not confined to any one kind or:
group of men. There is, essentially, no difference in this respe
between farm people and industrial ‘workers, businessmen,
brarians, ministers, doctors. All who live in the valley are needed.
in varying degrees, in this task of resource development. -

The individual satisfactions that come to'a man from acl:wely
participating in such a basic undertaking are great whatever his’
calling. Working on one’s own farm or upon a TVA dam affords
such an opportunity, and so do public or private industrial re-
search and development, or furthering the use of the new TV.

"~ made lakes as a transportatlon resource, The principles of democ-

racy at the grass Toots remain throughout the same; every plan_
and action must meet the test of the question: Does this activ-
ity in furtherance of unified development employ methods
that bring in the people, that give the people themselves, in this
fundamental task, the fullest opportunity for the release of th
great reservoir of human talents and energies?

- Take, for example, the construction workers who actually built

the TVA structures one sees up and down the valley. Those men.

have played an active and a major part in the whole task of
region-building, The particular TVA methods which brought
30
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about this result, although of course quite different from work<
ing at the grass roots with: farmers; are the same in prmclple'

- those methods meet the test I have just stated. -

*In pouring concrete so that the Douglas Dam' couid be bullt

* on a world-record sehedule; in tending the glow of the. giant:
. electric furnaces at Muscle Shoals, or in stringing aluminum and

copper cable along the line of march of transmission towers; '

- TVA workers know, and show they know, that in thus working
-~ for their valley they are working for themselves; they build for -
 themselves. Cheaper electricity is worth. their labor; develop-

ment of ,the valley’s resources means more of the right kind of

_ pnva.te 1:1 ustry—ua better chance for theu sk]lls and the sk:ll]s
. of their sons; :

Since 1933 the TVA has cﬂ.med on its construction work asa
direct employer of tens of thousands of workers, At least 200,-

- 000 different individual workers have done their stint in' the
- TVA. Almost all of them have come from the Tendessee Valley.
- Thousands . of - craftsmen—carpenters, machinists,  electrical

workers, equipment. operators; “cat”: drivers, steam fitters, to
mention but a few of all the skills required in such a construc-

- tion job--have had a vital part in bmld.mg a man—made control

and plan into the flow of the river.
Many of these men have more than once in the past decade

- wiped their tools Bt the complehou of one dam and a few days
~ Iater laid them out again miles away or over the mountain where.

the next dam was going in. Some have seen their sons “learn
the trade” as apprentices, and seen them. take. their places as
ull-fledged certified journeymen in the course of ‘TVA'con-
struction. Some have seen their boys go up as foremen in their

 own trade. Fach knows the youngster can handle the job" be~ 3

cause the aPPI‘EDthEShlP he served was measured step by step

~ with requirements for skill defined and taught by the proven’
- journeymen themselves; supervised and administered jointly by
 their unions and the TVA management. These men: and: their

abor organizations—nearly all of TVA’s construction and oper-
ating employees are members. of: umons-—have for:years bad a -




e ‘at’it quite differently.
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formal: agreement with the TVA covering hours of work, wages,
working conditions; the adjustment of grievances by orderly
procedures, and the like. The workers’ tecognition of the part
they play in the unified development of the valley is written into
the opening words of that agreement in this language: “The pub-
lic interest in an undermking such as TVA always bemg para-
mount:,
- How well Iabor has served the pubhc mterest, the valleys
mterest, as their own through the rigors and rewards of building
dams; of keepirlg the power lines hot and the phosphate moving
to the land; is written in the fastest schedules ever met for major
dam building anywhere, in low costs; and in the quality of the
jobs they have completed: Labor’s rank and file and their chosen
leaders have made TVA’s business ‘their busmess and hence
the valley's interest their interest.” =
Management in the TVA: takes but small credit for enllstmg
the active pdrticipation of orgamz.ed labor in the job of harnes
ing the river. It was labor, almost' from' the beginning of the
project, that saw in the TVA ‘an opportunity to prove that the
worker of the South is worthy of his hire, that he can master
" new: skills, that good wage standards and working conditions
arrived at among free men through the process of conference
_ -and collective bargaining are democracy’s key to efficiency, low
costs, and quality workmanship. There have been false notes
occasaonally, of course. In the first: year or so of TVA’ there
were those who saw in the job-at the dam nothing more than'a
- chance to get.a “government job.” Among the: supervisors and
* labor representatives a handful of aspiring tough guys thought,
mistakenly; that here was an opportunity to muscle in with their
special brand of local racketeenng But tbe vast m&]onty looked

-'The way the workers were seleeted had someth.mg to do w1th
the result. In 1933 the TVA held: written examinations in 179
*-counties in seven states as a method of finding the few thousand
‘Técruits needed to build Norris: Dam, the first of the chain: For
‘the man whoss mental processes were inclined to freeze _whe_g
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" he had pencil and paper befors him, a part of the examination

was in pictures—for we were seeking mechanical aptitude and

- general intelligence.. Thus, on a given day, some 38,000 of the -

original 60,000 apphcants for jobs went to the school or court-
house of their county seat and did business w1th the TVA for
the: first. time. It was an' act of faith, No one had ever done -
such a thing before in’ “selecting’ construetion workers.’ But to
thousands of men grimly eager to work after years of the depres-
sion, and accustomed to seeking a government job only through -
political . obeisance” or: influence, the' Workmen’s Examination
apparently, seemed worth a h-y maybe 1t meant a fEUI' break on
their menbs B '

" TVA kept faith wﬂh them, And: 50 Well d1d the system work
(as the ca.refu]_ly kept ﬁgures of statistical correlation between
the examination results and- subsequent ]ob Performance show)
that the TVA Workmen s Examination was repeated in modified
form every few years. It became a repetitive symbol of TVA :

-~ as an “efficient job” and no need for “pull” to get on.

- Men came from t_he mountams their hill farms were left. for

~ their kinfolk to tend. From' the cities down the river came. the

veterans of the buﬂdmg and metal trades Coal miners in’ the
Cumberland Plateau country took the. exammatmn They had
long been’ ldle from the stalemate of a strike that left them in
mining towns the ~operators had ﬁna]ly deserted. Many of them
were later called to TVA work. After a few months at Noms

- Dam. anyone could see that this was not an urdu]ary construc-

tion force. These TVA workers, on the job and in their unjon

~ meetings,.in specxﬁc ways made it known they had a stake in

. what the success of TVA could mean for labor and what it could
aceomphsh for their region. The workers said they wanted’ train-
~ ing courses, for there would be other dams. Norris Dam was, the
begmmng—lf TVA made a good record there would be more . -
dams and a valley-wide power system. They said. they wanted .
 to_know more about cheaper. electricity; and” what- was TVA- :

- going to do ‘with the idle nitrate ‘plants at Muscle Shoals?
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+ The workers went about the job in a way that showed there
was something big at stake. Visitors who talked with the men
at work told us they could sense this underlying purpose among
the men of TVA. Numerous incidents that came to light in hear-
ings to consider job grievances revealed a deep loyality to the
expressed broad purposes of TVA. Frequently those very griev-
ances were aired because the men believed that the publ'ic pus-
poses of the whole project were being violatefi by supervisors or
others; they wanted something done about it. = o
-+ Other dams followed Norris, and at Wheeler Dam, at Pickwick;
Guntersville,” Chickamauga,- Hiwassee, Kentucky, Watts Bar,
Cherokee, Douglas, Fontana, and the others, the tone and tempo
of the work was much the same. It persists to this day, though
the men are’ more’ casual abodt it in 1943 than in 1933. That
is easy to understand: They are a smoothly functioning organiza

tion. They: know.what they cando. e .
~Nor: have organized. labor’s: interest and. pgrme‘rship in the
devélopment of the valley been:confined to their TVA pay
check. The leaders of labor who have worked alongside' TVA's
inanagemeﬁt have seen the scope of the TVA's ten years efforts
to uncover and try to remove the barriers standing in the way of
the valley’s—and hence their own—chance of a better living,
Many of them know from bitter experience of the wasting farm
'lﬁna,"o'f floods that devastate. factories, _]'obs, and_ h_omeg. TVA
they saw as a way to rid the valley of these forces that held
"Around the wage conference table the intensity of this faith
in the valley and labor's desire to help to _b_ull_d. its future are
repeated again and again. Once a year union ofﬁ.cm]s_, flanked by
delegates from each of the major jobs, meet with management
to work out adjustments in wages, working ru_les, aI_ld supPI -
ments to their basic agreement with TVA. On these occasions
and in frequent joint meetings on other subjects there is ever-
increasing evidence that the TVA to them is more than. a plaqa__
to work. They show this too even in the formal briefs presen_tgd.
: b}r the -Tenﬂésse’e'ivalley Trades and Labpr' Couneil, through__

 some 25,000 employees
- ments, and ideas, . . .
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which the fifteen building and metal trade unions representing
Preseat to management their facts, argu-

You hear expressions of the same attitude of pa:ﬁbfp’atiﬁg-in

© the job of rebuilding the valley in the numerous joint unjon-

management committees that do the grinding detail work of the-
wage conference, or in the interchange that goes on in the Joint
Union-Management Co-operative Committee or the Joint Union-
Management. Committee on Apprenticeship Training; In this
complex machinery devised and formalized by joint agreement
and experience is @ steady process of citizen self-education: a

- learning in'this way of the economies of this valley and the prob-

lems of 41l of its people, not of its industrial workers alone. As the
men leave TVA jobs for private employment, many carry with

them not only new skills but broader understanding,

The leaders of organized labor, as they partcipate- in. the
affairs of the TVA, inject a strong note of realism into problems
to be faced for the region’s future progress. From the informas
tion. they gain in their working partnership with the TVA. they,
like the demeonstration farmer, carry the lessons: of TVA into

~ the daily stream of life and affairs throughout.me_valley. These

leaders, the members of the Tennessee Valley Trades and Labor

- Council, are active, responsible citizens: in- their. own com-

munities, One, for example, is 2 member of the post-war plan-
ning committee of a large valley city, The problems of the in-

- dustrial future of his community, as puzzled over hy that .C"Oﬁl"'

mittee, may. well represent the problem of the valley in minia-
ture. Another member of the Valley Council is president of the
State Federation of Labor in his state, active in various public
advisory committees and commissions- dealing with ‘education,

industrial development; and the conservation: and ‘use: of te. =~

sources, The facts and alternatives facing the region as a whole
which emerge from the discussions of labor and manegement in"
the TVA are enriched by. the wealth of experience of- these e

_ labor leaders; in turn the knowledge nbout the velley as a whole . -

-its potentialities and. the barriers to progress—which. comes’




" locality, But the gwe and take of discussion in the first wage
a negotlatlon and every yea.r since, has estabhshed a policy of

L '_ demobrhzatron the: intricacies: of the frerght rate dlﬁ’erentw]s:
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from the TVA staff in these' joint conferences is bound to find"
its: way into- the deliberations and décisions in which labor lead-
ers partlmpate outsxde the:.r eenvrl:les dzreetly assocmted with
TVA. .-
_ The process of self-educatlon on the part of both labor end .
: management in the: TVA hag its effect in another way. TVA is
required by law to pay the “rate of wages prevailing for similar
work in the v101mty ' Labor and management currently carry on
faetual field surveys; the facts so ascertained form the basis for
wage negotiations’ once each year—-to reach’ agreement as' to
what the prevailing rates are for the whole area in which TVA
operetes In reachmg egreement on this cornp]ex queshon two
sharp alternatives are ever present: should wages beé established
on each TVA: project to correspond to the rates “prevailing” in
S that partlcu]a.r locality; or should : rates be adopted which wﬂl be
: umform throughout the regron on all TVA projectsp B
'.' There is in this issue’a myrlad of conﬂrctmg interests within
~ the ranks of labor 1tself-—local1ty versus reglon locality versus

wewmg the region as the “vicinity.” Labor as a whole obviously
~ gains somethmg in supporting this policy. But it also loses some-
thing in specific communities, because the TVA prevailing rate;
while not the lowest, is not the highest or even a mathemahcaﬂy
~ perfect average. And in such a process. the participants on both
sides of: the table have learned to test the interpretation of the:
facts aurl the wisdom of their ]udgments by. this measure: what
is the ‘answer: that will best serve the whole: region, promote’
7 the ef:ﬁmeney ‘of the: TVA encourage labor stande.rds thet wﬂl
- aid the development of the region as a'whole.

oI mid-September of 1943 the Board of Directors and sf:aff

- of the TVA held an all- day sessmn with: the Executive Commlt-
tee of the Valley Trades and Labor Couneil, Not, however,: to
* consider. wages ‘and. hours; these were not dealt: with at alL:
" What was dJscussed in' detail ‘were problems of after-the-war'
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between the Southeast and other mtenor regions of the counh‘y ‘
and the East the ruture fertlhzer and land program of the
valley, -
These are not “]abor issues. They are Problems of common
interest to labor as to:businessmen and to farmers, and because-

- all three groups have a rising concern for: the development: of

their valley the wise handling of these problems: constltutes a

bond between farmers; busmessmen and labor;:

- The workers of the Tennessee Valley do not need ro be urged '

" to apply their labors and pledge their faith to: the rebuilding
- of the region, for this simple reason: they want to live here,
- Many of them have lived for varying periods in the congested.
_ industrial cities of the North, the East, and more_ lately, the
- West. They have been ‘in the “big. money.” Frequently in the -

past there has been no other choice but to stay away after such
a periodic migration out of the South, But in ten years they see
that a change has taken place in the valley, They want to live
here, do their work here—these men, bred to the ridges, to the

slopes and open lands of a beautiful valley, and to the ties of long. -

established kinship in their communities and in their. cities, And-
a man’s: wish to be in one place: and: not: another: must-. be
respected as a basic fact in any democratic plannmg s

“The methods of TVA, workmg at the grass. roots, apply to

busmessmon as well as. to farmers and to labor. The changes in .

this valley wrthm the decade have been due to an important -

extent of course, to busmessmen A]though many at first were
suspicious of TVA, or saw it only as a power producer or a form
of “politics,” by the end of the first decade most businessmen -
have accepted as their own the TVA idea of. reglon-burldmg_

quite as wholeheartedly and understandmgly as have farmers = -
and industrial workers. The way in which methods of manage- - -
ment have been developed by the TV A at the grass roots tomeet .

some of the problems of businessmen, and to enable them to -
contribute to the unified development of resources, has had a

great deal to'do with this acceptance; - L
- What is most encouraging to me is the unm;stakable evrdence' '
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that many . businessmen now think in terms of the unity that
seems to me so essential: unity of all resources, and unity in
developing them as between farmers and businessmen. And
they are becoming articulate about it, able in informal ways to.
express the “lessons” we are all learning in. the now mature
experiment in democracy that is the TVA. I have before me a_
half-page newspaper. advertisement of the Alabama Dairy
Products Corporation that is an unpretentious but genuine illus--
tration of what I have in mind, Five years ago this business:
~was set up in the small city of Decatur, Alabama, by local capital
. and local management to build and operate a cheese factory, the ;
first i in all northem Alabama The ad begins in large letters:.

o TEE CH:EESE PLANT
| ISA

OFTHEPEOPLEAND
S TVAL .

TVA brought new hope to the farmers who were stmggling w1th5'-
the washed, worn-out lands. The Authority’s wide erosion control |
plan combined with an intensive soil rehnbllitahon program resu.lted'_
in richer farming lands, :

Then electricity came to the fa.rm, ].lghtmg the way to a w1de dj-_".
versﬁicaticm program. This electric power. was to aid the farmer to-
expand into branches other than the productmn of one major crop

Following expert advice the farmer now began to build a fine dairy’
herd. Steadily it developed to the size wh.lch demanded a ready mar-
ket for the product. © 1

Hera is whera the cheese planl: begau

Busmessmen and busmess enterpnse have come to understan
to_a remarkable degree the principles of: interrelation upo
which, under. the, TVA idea, everything depends An instanc
is that of a large manufacturer producing paper from wood
pulp. In this operation immense quantities of water are used,
drawn from one of the mountain tributaries of the Tennessee
‘The company was put. to considerable expense in processing

THE'RELEASE OF HUMAN ENERGIES 99
the 45,000,000 gallons of water it used each day: to remove the
silt that drained into it, borne fmm the farm Iands of the water-
shed.

Near this plant was- a farm area” demonstratlon -The com-
pany’s officials began to observe that the water fowing to the
streams from these phosphate-using farm-lands: contained  less
silt than before, because of the improved crop cover over their
slopes, and that the: flow of water was more nearly equalized. If
the farmers on the watersheds from which the company obtained
its own supply of water could adopt the methods tised on these -
area demonstration. farms, it might so reduce: the' silt in the’
water as to eliminate - these expensive - desﬂtmg operations. -
Therefore these businessmen offered financial assistance to set
up area demonstrations; they became members of the Haywood
County Mutual Soil Conservation: and Land Use Association,
Recently I attended a meeting held on several farms of:the
associations of the area, with a membership of six hundred farm'
families. Standing under the hot August sun, taking an active
part, examining a field of clover or bluegrass pasture vnth the
farmers, was one of the company’s officers. -

The “sights™ of businessmen: had w1dened But S0 had the
understanding of farmers: grown; as: a result of their new asso-
ciate from business. They learned how important their farming
practices might be to an industry where many. of their sons and
neighbors are earning their living. - -

To strengthen. the opportunity for a partlculm' lcmd of. bu51~ '
nessmen to make a profit is sometimes the best way. to induce’
their enterprise to add its part to the unity of resource develop- -
ment, The valley’s development of a new invention; a pressure -
cooker for obtammg oil £rom the’ seed of the cotton plant, is an

" illustration.

There are in the South some 420 rmlls for the extractlon oE 011
from cottonseed, most of them small in size and locally owned.
Their purchases of cottonseed. from the gins; and the methods
of marketing the cottonseed meal left over after theoil-is-

pressed out, exert an influence on cotton agriculture and on, the



. sources to learn the location, kind, and’ quantities of timber.
S s_tt_lmpage ‘prices, stocks: on hand ‘and: other factors aifectmg
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fortunes of all who depend upon cotton for a livelihood. Despite’
_ the present shift away from cotton production, cotton continues

to be a southern staple, and is bound to be such for man

years ta come. Here: again is the seamless: web, for soil fertility:
in: parts of the South is in a measure dependent on the success.
of the cottonseed oil  industry. If the meal left over after the:

oil is pressed from the cottonseed could be fed to hivestock: in
the South; as much: as 80 per cent of the fertilizing value

of the meal would be returned to the soil rather than coutmu-'

ously drained from the soil by export. And export has long been:
the general rule. If the operators of cottonseed oil mills in the
Southeast made money, 'so" that the meal could be produced
locally and consumed locally; the whole region would benefit.
Soil fertility in,this case depends in part upon businessmen,

' The busmessmen in the cotton oil. industry have. had a hard
tlme Huudreds of the small tmlls ‘have been operating for years
at-a very. low tate of Teturn, ]ust hangmg on;-Before TVA the

equlpment used in the EJ\tI'B.Cl:lOIl of cottomeed 011 had not been
].II]PI‘DVed for over forty years. -
“The valley’s technicians in’ the- TVA aud the Umversxty of

Tenriessee, and businessmen represented by two of the cotton:

oil mdust:rys associations, after several years of work mvented
2 cottonseed pressure cookmg device, a radical improvement in:
the technical processes of this business, The invention is owned
' by a pubhc agency;. the. machinery is made, under, license; by
several - well~known mach_mery plants;  the: device has been
installed in a number of cottonseed mills throughout the South:
By aiding business to secure a. better margin- of- profit, this
machine gives an added: opportunity- to azd 5011 fertlhty and-
thereby the region’s over-all' development.

Wood-usmg industries furnish another instance of busmess-.
men turning to public technical agencies that work at the grass
roots.- The men in this important business are finding that they
can turn to' the' Authority’s  area-wide inventory: of forest:re-
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profitable: product]on A manufactm'mg concern; for’ example,
asked for recommendations as to the location of an additional
plant for- the making: of hickory handles to £ll a large: Army
order. The TVA staff report was detailed and specific, and its
recommendation took into account the use of imber by already
existing wood-using operations: . Thus' the new: Plant location -
~ would. fit into present business arrangements, and- yet:not put
100 severe a drain on the available standing hickory. The plant;

now. operating, was- located in accordance w1th this: recom-
mendation, - .- G S

. These, Busmessmen put rehance upon thxs counsel because for
~ one thm -it showed an understanding that businessmen must
- make a proﬁt And yet from the point of view of the region’s
esources the recommendation was sound. A good market was
~ developed for a hitherto unmarketable species of timber. The
development of the valley’s resources was helped.: Another -
- group of husinessmen was drawn into the task.of: unified. -
- development. Similarly, 2 new device is-in. the pilot-plant stage
. for making laminated. flooring . (something- like. the familiar
- plywood) out of types of lumber that heretofore were “culls.”
Thus first-class timber is conserved; and the foundation.is being
laid - for what. may be a: proﬁtable ha.rd-wood prefabncated
- flooring industry....-
But. of course the eiIort to draw busmessmen into the. task

- would be the casé with any other group. The development of -
~ traffic on the Tennessee River illustrates how businessmen have

~ become part of that aspect of the valley’s changing life; it also -
. serves to illustrate. some of the diffculties that Iie in the path
- of gTass—roots democracy.... :

. America’s inland Waterways have been used extenswely only o
by a relatively few large shippers of such commodities as coal, -
* oil; sand and’ gravel, and wheat, This traditional and, important _
. kind of traffic alone. would not aid greatly in developing:the = -
~ whole valley, and particularly its: manufacturing. opportunities. -
- What is specially needed is the:smaller: shipper; who. could

of unified development is: no more uniformly. successful than



‘102 TVA—DEMOCRACY oN TH:E MARCH

not use a. whole tow of barges or even a whole barge—the
shipper of ‘manufactured or partly processed. articles; such as
baking soda, cotton textiles, ferhhzer automobxles, flour, radi '
furniture, 5

- How could’ this ob]ectwe be reached? One way to pmmote
sblppmg on the river would be for the TVA itself to promote
and: develop such traffic; This would mean sending a corps of
TVA traffic’ experts directly to prospective shippers to solicit
business for the river.. That methad was rejected, for the grass-
roots principle dictated another course, and the one that was
followed: If businessmén would accept the function and respon-
sibility of promoting the use of the river, dealing directly wi
prospective shippers, this would draw into the development of
this’ regmnal resource a whole new. group of private citizens,
and’ gwe them the compensatlou of d.u'ect partlcipahon in thelr
reglons building, :

A pumber- of busmessmen who had understood for many
years how the river would: further their awn interests were
encouraged to take the leadership. A private organization, the
Tennessee - Valley - Waterway Conference, was formed. This
association and TVA: technical experts’ developed plans for a
* series of terminals physically tying the railroads and truck high-
‘ways into the waterways—the first system of public-use termin
‘on any of our inland waterways. These would open the river to
the” smaller shipper who could not afford. to- erect his own
terminal," TVA secured an ‘appropriation from Congress for
‘the construction of these facilities. '

“. Thus it was’ the businessmen of the Tennessee Valley who
became the most active participants in the development of the
river'’s nawgatlon In studying whether this or that article was
suitable for" river movement, ‘wide felds of education were
~ ‘opened. Businessmen came to discuss many matters with TVA’s

‘stafl—not only its navigation experts, but inevitably industrial,
railroad, agricultural, chemical, and other specialists. It was soon
clear that. more than- transportatlon Tates and savmgs were
“involved in the use of the Tiver. 2 - :
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The river became a kind of schoolroom, too, like the demon-
stration farm, this time principally for businessmen, a schoolroom
in the unity of resource dévelopment. Minerals and forests and
the products of the farm were seen in specific cases to be inter-
related closely with industry and transportation. The river, like
phosphate and power, bécame a stimulus to a new kind of think-
ing, and that thinking bred new factories, new mdustnal ideas, -
and the further release of creative human energles The pride
and satisfaction which the leaders in the Waterway Conference
derive from thus performmg a pubhc service is: not the least

1mportan{' result.-

This story, T have sa.ld, also 111u5trates one of the dxfﬁculhes
of TVA’s methods—and there are many. In Knoxville, Tennessee,
one of the largest of the river communities, local business.
leadership seemed apathetic. Yet it was important to the whole
region that a terminal be built and used at this point; especially
in war time. There was a considerable temptation for TVA not
to wait for community initiative to develop, but to go-ahead
on its own, developing the traffic which we were sure: would
be available, But our whole experience made us realize that
this method would prove: far less eEect:ve than c1ﬂzen par- '
ticipation. :

Unless the busmessmen of the commumty would partlmpate -
we did not believe there would be traffic through the terminal
sufficient to justify the use in war time of the critical materials
required in its construction. We decided, therefore, that the
construction of a terminal at this one point should be deferred
mdeﬁmtely This action created considerable indignation agamst

- the TVA in some quarters of the community.

The businessmen of Knoxville, however, saw the point at

. once. They organized a committee, and called meetings of manu-.

acturers and other prospective slnppers At the first of these

__meetings one of the local committee members, a banker, summed

up the situation by this comment, as quoted in the press: “T

- don’t believe but one thing was responsible for the apparent
- apathy—we looked on it like Christmas, Santa Claus was com-
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ing. There wasn't anything to do but hang up our. stoekmg and
we wouldnt do.that until the night before Christmas.” The
services of the president of the Waterwdy Conference, a resident
of another city, were requested and gladly given. TVA’s staif
assistance was, of course, made available and fully used; on a
host of technical questlons The report of this citizen committee
showed that a volume of prospective traffic had been found and
developed by the: committee cleerly beyond anythmg TVA's
own staff could. have produced. -

It would have been simpler and easier, and would have in-
volved less unpleasant recrimination, if TVA had accepted the
role’ of ‘a: bureaucratic Santa. Claus, But the results, simply in
terms. of economic effect alone, would have been less effective.
Demiocratic methods are not only nght in hu.rnan terms, they are
the most “efficient.”  ::
+This' terminal has since. heeu bullt, B’ weIl as those at three
other- pomts After tne war the TVA proposes to turn over their
operation to some kind of valley-mde non-federal public associa-
tion; thus ehnchulg further the. methods of busmessmen pa_r-
thlpatlon BRI

. Democratic- methods are often sIow Sometlmes they stnke

a stone wall of inaction, where other methods would seem: to
yxeld quick results. But the benefits of such “action” by nurse-
maid or dictatorial pracnces are usually temporary, and ofteu
more: apparent than real S

 Chapter 11~
 THE DECISIONS OF BUSINESSMEN.
THE demsmns of busmessmen have never been $0 important

as }oday The way ‘businessmen think and act in respect to .
the resoprces upon’ which we all depend thé way in which

' they use the modem sklﬂs of experts in_ short the breadth of
'~ their statesmanshlp, will determine the future of our resourees _
* and thereby the fate of many’ ]:[111110115 of human bemgs

The fate of prwate industry as we have k:nown it may ! be at

- stake as well. Eloquent orators and the message of full- -page

advertising extol the advantages of private industry in vain if -
industry loses the confidence of the people. And that confidence

- will almost surely be forfeit if in the coming decade the people
. believe the results of industrialization are bad when they thmk
 there is a way that they could be good

One has only to live as T do'in a valley that i is stIII relatlvely
undeveloped: industrially. to realize how great. is ‘this gamble
of the future. Looking upon the magm.ﬁcence ‘of this natural

: beauty you cannot fail to reflect upon “what a needlessly ugly,

wasteful mess mdustnahzatlon has brought to many other once

" lovely end livable countrysides—on the Monongahela and the '
* Tyne, the Delaware and the Ohio, ~

- With the eyes of industry now upon this valley. (as they are

sée to 1t that human well-being in c1ty and town wﬂl not, through _
105

indeed upon many va]leys the world over) planning a consider- - -
~ able mdustnal expansion here after the war, there is an’ oppor-
. tunity to plan and to build so that our resources will endure, our
- natural beauty be spared despohatlon Here there is a chance to -
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lack of ingenuity and foresight, be needlessly sacrlﬁced Shall.

we succeed? Is the only choice one between pastoral poverty:
and industrial slums? Can private industry utilize these re-
sources, at a profit, and yet sustain their vigor and longevity?
Can business and the common weal both be served? To be ab
to make an affirmative reply is a matter of the greatest momen

In the Tennessee. Valley the answers will turn to some extent
upon how successful the TVA is in its efforts to weld a union of;
the public interest and the private interests of businessmen. We
appear to be uncovering and developing in this valley principles.
and practices for effecting a jointure of public interests with’
private, by ‘methods that are voluntary and noncoercive. Our
actual experience is unpretenhous as measured by the scope of
the problem, but t is deﬁmtely encouragmg “and of not a little
significance for mdustry and the people of the country generally.
Although touched on in precedmg chapters 1t ‘deserves more
precise discussion.

What the TVA, in spemﬁc ways has sought to do can ho
simply stated: to’ accept an obligation to harmonize the private
interest in earmng 2 return from resources, with the dominant
public interest in their unified and efficient development The
method—and this'is the distinctive part of the experiment—i
to bring to bear at the grass roots the skills of public experts
and administrators not for negative regulation” but fo make
affirmative action in the public interest both feasible and appeal-
ing to private industry By public interest I mean the interest
of people—peaple as human beings—not “the people” in their
msututlonal roles as wage earners or investors or voters or
consumers. “Underneath all, mdnnduals men a.nd women and
children.
" “Thiese technical skills can' be most effective in promotmg the
peoples welfare when they function close to the conflicts be-
tween private and public interest at the time they occur an
before they become hardened and confused by the dogmas
that flourish under: absentee administration. Herein' lies the
reason for the productive: results thus far obtained, and
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favorable prospects for the future. The real tests of the method
still lie ahead; this I fully realize. The problem confronting us 13 :
complex in the extreme, and of great magnitude. .

To process the raw:resources of nature isa major Iob_ of
private industry. For: industry’ to be ‘able to do the' job, the
people must pay to industry for that task all of its costs, includ-:
ing an adequate profit. Those resources, however, are the total
of the people’s: physical substance, so if they are wasted, or
spent with no thought of the future, the people are insolvent
and stranded. A civilization is only strong and long-lived to the
degree that it shows skill in sustaining the life and productivity:
of its resqurces. From this law of history there is no escape by the.
chanting of pohtzcal or busmess catch-phrases These are bed~' _
rock realities. P

Good, prudent management of resources by mdustry is a
matter of national life and death, But it cannot rest upon indus-
try’s good intentions alone. Private industries are rarely either
in a position (this is' often over]ooked) on their own, to see
specifically what is needed to protect the basic public interest in
resources, or able, as an mdust[y, to take action that will protect
that mterest And yet when from time to time it fails to do so
we all “cuss out” mdustry, often in & ﬁne frenzy of self—nghteous-'
ness. As a remedy legal punishment is imposed. This is usually
a judgment based on hindsight; it assumes that industry knows. .
how to protect the general public interest.” A recently added
remedy has been to:impose some form oE regulatlon a]most?
invariably static and negahve - :

An industry may well have the keenest desire to maintain the'
people’s. resource solvency and- their: long-term interest; but
what it may want to do and what it feels able to do as a private
industry are often quite different things. The two interests often -
clash, or appear to do so. It is to this task of harmomzmg such _

: conﬂmts that TVA’s efforts have been directed.

~ An important’ illustration is the TVA’s extensive program of- |

_ phosphatic fertilizer research; production,” and- demonstration;-
- I have already related how the continual and alarming decline:
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of phosphate in- American lands led TVA, at its Muscle- Shoals
laboratories, to develop a neéw kind of electric furnace process.:
That process produced a highly ‘concentrated. phosphate ferti-:
lizer-~what the technicians call a “plant nutrient.” There was no"
doubt: that: the products- of TVA’s plant were - technically
superior; - furthermore, this mineral upon- which life depends-
was provided by TVA in the most effective form for use. But
rock phosphate—the raw. material—is exhaustible, and when ex-:
hausted is irreplaceable. With this new electric furnace not only.
high-grade ore depo:uts but also the hitherto wasted low grades
could be drawn upon. This was in the long-time interest of our.
phosphate reserves, of the land, of the production of nutritious
food, and hence of the vigor and permanence of our civilization. |

~ The TVA was hopeful that the private fertilizer industry would
~ adopt these technical improvements. Thereby lower grade ores.
would be-utilized; higher concentrations would reduce tran
port. and other costs: of getting fertilizer to the land. We envis-
aged,: as a consequence expandmg farmer demand, and a r
sulting large increase. in private production and distribution.
Thus the present woefully limited use of phosphate on the land:
could be mult:[phed and both pnvate and pubhc mterests could'-l
be served,
. The. fertﬂlzer mdustry however with some excoptlons was'
_not convinced, Its position: in 1934, at ‘the beginning of TVAs
work, was substantially this: However desirable it might be for.
the land and for the hisbanding of ore reserves to produce con
centrated phosphate, with admitted savings- in- cost, farmers
simply: would not use it. “In the past we have tried to. get the
to buy ‘high-analysis” (i.e., concentrated ) fertilizer,” the indus
try said, “but they don’t want it; what they want is the mixed
and’ low~analys15 fertﬂlzer And what ‘the. customer. wants we.
miust supply.” S

TVA obtamed the best techmcal adwce in the counu'y from’-
ﬂ1e__federal_ Department of “Agriculture; the state agr_icu]turel';
jnstitutions, and’ private  consultants. We' concluded: that. by

persuaded to use concentrates.

~The story’ of the: successful: valle}f'_-ivide'- (later nation-wide)

educational program - to test: and . demonstrate: to- farmers the
value of concentrates:1 have already: told: Following upon. these

demonstrations in twenty-eight states and. the:nation-wide pro-

gram of the Agricultural Adjustment Administration, the sale of
concentrated: fertlhzer produced and dlstnbuted by - pnvate
industry rose sharp]y R

- In 1934 the countrys prlvate mdustnes produced 2984 549

tons of phosphatxc fertilizer. Five years later; in 1939, this had:
increased to~ 3,053,694 - tons;” while ' in 1943 the productlon'

réached 5 144,484 tons. I’ 1940 private industry sold and’dis-
tributed’ in the valley states 40 per cent more of its pliosphiate

product than in 1934, In the counties of the Tennessce Valley the
rate of increase in use of phosphatic fertilizer, ‘purchased by the -

farmer with his own funds from regular channels, was 500 per
cent greater tban in the cou.ntry as a whole, Heretofore no such
increases had ever taken place in the product:lon and sale of
this private industry’s product. A Ieport from Alabama Poly-
technic Institute shows that in ten’ Alabsuna counties where

demonstratlons of TVA concentrates were conducted 9 071 tons '

of anately produced phosphate was purc_hased by farmers in
ten representative counties in which no demonstrat]ons were

couducted pnvate mdustxy sold only 830 tons A report from :

a Vu-gmm state agency makes the fol]owmg statement

In the begmmng, only the demonstrators used phosphnte that

supplied by the Tennéssee Valley Authority. Then, as' their’ results

were observed, other farmers began to buy phosphate from dealers.

than durmg the precedmg four yenrs

: As such results from these demonstratmns came in, the manu- '_

facturers of fertilizer mgredlents for. the' most part, assumed a

_fnendly attitude toward ‘the TVA’s. work, We.made our tech- -
‘nicians available to mdush'y for counsel, A few electric furnaces,
were installed by private concerns, with the benefit of TVA_
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. One concern, which' has six' affiliated stores in the valley area, -
_sold 60 per cent more superphosphate: durmg the 1937-—40 penod_ :
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designs. The flow of results’ secured the: approval; too, of the
national and state farmers’ co-operative associations that sell
fertilizers. But opposition at every step has come, with a few
encouraging exceptions, from the: makers and the  distributors.
of “mixed” fertilizers, the older low-analysis material. The use by
farmers of concentrates—high-analysis material—calls.. for

changes in the present costly methods of distribution. This may:
account for the opposmon by fertilizer “mixers” and thousands
of middlemen. But in pubhe the argm:nents are largely in the
familiar abstract phrases: . govemment in business,” “invasion
of the field of free enterprise.” Neither farm organizations nor
_Congress has' been, impressed by the distributors’ reasons. for
opposmg TVA’s program

:The increase in: commercial sales of concentrated phosphate
has been con31derab1e They are- but a. fraction of what they
_would be, to the.great good of the land. and the people who
consume its crops, if in the mdustry there were not such a strong
resmtance to pnvate expansxon of facilities for the produc’aon
of concentrates This is difficult to understand, in the face of the
constantly mcreasmg demand from farmers. But, like the anate
electrical industry some years ago, most of the djstnbutors (ex—
cept the co-operatwes) seem slow to recogmze that it is in ex-
Panded production and sa.les at consequent lower umt costs, and
not in’small productlon at lngh costs a.nd hxgh pnces that 1ts
real interest lies, '

. The distributors’ trade association a.rgues that there is already
as_much-phosphate as farmers want and need, a note out
harmony. with_the Prmmples of progresswe American business
enterprise, Actua]ly the . country’s. production. facilities f
‘phosphate are wholly. inadequate for.the need and the deman
Since the public interest in the. land and in. its phosphate or
is at stake, this ont-moded business policy will surely one day be
replaced, as it is being’ replaced in the eIectnc mdustry, by
one. ‘that'is more realistic. " -

- The difficulties of collaboration \mth the fertllizer mixers and
dlstnbutors have ‘not been' typical of our’experience. In most
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cases industry has joined with us: actively and with ingenuity
in seeking in specific ¢ases'a way by which its own limited but
important businessinterest. could: be furthered by a use of
resources that is in' the broad public interest. A comprehensive
and unique contract betiveen the TVA and the Aluminum Com-
pany of America illustrates how far businessmen, even those
whose point of view is generally w1de1y dlﬂ'erent from that of
the TVA, will go'in this direction. -

The Aluminum Company has long owned several dams at the :
headwaters of the: Little. Tennessee River, a tributary” of the
Tennesseé, Those dams, lying above the many dams of the TVA,
if operated as part of the' TVA system of dams, would result
in greater public benefits both in power and flood control than if
they continued to operate independently. The purpose of the
years of study and negotiations that resulted in the contract was
to find a way whereby the maximum public usefulness of the
river's water resource could be’ secured without reducing: the
power available to the company from its' dams or increasing its
cost. Under the contract, signed in 1941, the” Aluminum Com-
pany agreed to turn over to the TVA, indefinitely, the: nght to
direct just how Alcoz’s dams’ should" functon; that ‘is,” when .
water should be stored from hour to’ hour; and’ when released
through power turbines or sluice’ gates. The contract’s effect
{without any change in Alcoa’s title to-its property) is to umfy
the control of water- of the entire watershed, ‘and thereby in-
creasé the public benefits accruing in power, flood control, and
navigation. The added power benefits created by the arrange-
ments are divided between the parties to the contract by'a
formula’ which both ' sides believe advantageous A strategic

_power site, long owned by the company, is also turned over to _

TVA, and upon it Fontana Dam' is' now rising. - :
The Aluminum Company of America and TVA are organiza-

tions widely apart in their purposes. And yet by keeping their

ttention on the’ physical facts—that the river could be:made

: more productive if Alcoa’s private dams and TVA's public ones. -
. were opérated as a unit—agreement was reached in a complex




" -summer. Employment in the plant is furnished to many peopl

o pﬁvate interests and the public as a. whole. I refer. to
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situation. By avoiding the conventional abstractions. and clichés
that usually mark discussions where public and.private interests
and: philosophies appear to conflict, it. was here. _possible to pr
mote both private benefit and the: people’s interest...: . ...
Thie benefits of such collaboration by TVA. with business are
not,“of course, confined to- industry  that. operates for. prof
Chickamauga Producers, Inc., a farmers’ non-profit co-operative,
is a new private enterprise which illustrates the same methods.
That farmers should have a better market for strawberries was
the starting point in TVA’s interest in encouraging the develop-
‘ment of this. business; Why: strawberries? Because it is a_crop
that on certain of our valley lands: furthers soil conservation—
the reason.for TVA’s. interest—and at. the same time can be .
made to-provide. a: good: cash. return to. farmers. But the crop
was only practical for these farmers if they .were not forced to
~ “dump” the harvest on the. market at one time at ruinous price
- Freezing or otherwise preserving the. berries. was. one technical
“possibility that could: bring soil. conservation and private inter
ests; i.e., good prices for. berries, into union. " -0 oo
- Technical research, by the TVA and the University of Tenn
see, working together, resulted in a new kind of quick-freezin
- process and machine. The operation of the invention was taken
over in 1939 by a new industry. organized by. the farmers wh
. raise the berries.. Other: products—beans;: peaches, . fish—an
other: proces's'es_have since been added. The enterprise is on
way: to financial success. In 1943, after declaring a 6 per ceo
stock . dividend; it’distributed the balance of its met income, .
' nearly $15,000, to. its farmer. owners.. More than three millio
- - pounds of fruit and vegetables will be packed during the curren
year. (1943). An additional plant, costing $50,000, was built

~ in the five-county area. The new technical achievement—the
- quick: freezer—his - started . a . business  that has resulted

.doubling the income from the strawberry crop. = .. . .
*“There is. still another kind: of clash, or apparent clash, betw:
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between industry and  the people as- consumers of industry’s
products; And just as we have generally’ taken it for granted;
that- industry is-able. to: determine what- is: the best use’ of - re-
sources, similarly we have uncritically ‘assumed: that each indi-
vidual industry or business is in-a position to determine what are
the genuine needs of the consumers of its products, =i 0
* There is prevalent an’idea, often mistaken; that the needs of
consumers' will be met’ by industry quite ‘automatically, Cus-
tomers; so the idea runs; hold a kind of daily plebiscite. If sales
fall off, that  proves- that the particular product or service does:
not fulfil}“the public’s needs; if sales rise, that establishes' that
they do.’Such a referendum is supplemented, of course; by cus-
tomer advertising, and by many devices that induce people to:

“vote right™ on'a product. R S
* The'theory, from time to time; breaks down badly. A case'in.

point is the way in which phosphate supply has failed to keep"

up with the needs of the land and of farmers: Then too we learn’
from timeé to time that new or better products are kept off the
market ‘or long delayed in order to protect the position of an’ -
individual industry. We sometimes see that'the customer hasno: .
way of knowing what kind or variety of products could be pro-
duced, and therefore that he is forced to’ state his wants only . .-
in the terms of his igriorance of ‘what he could get if he had'a
real choicé (not unlike & “free” election where one may vote as:

he pleases so long as it is for the one candidate who is “eligible”).. - - N

Or we learn that monopoly keeps a new enterpriser from'supply- -
ing essential needs, or that the customer is' misled or “high-
pressured.” The remedies, usnally applied in anger, are sporadic.
criminal indictments, negative regulation, the everlasting “don’t

“In contrast with
oration” with ' industry ‘to aid it in- ascertaining “and- meeting

genuine consumer needs. The story behind a new industrial
- product put on the market in the late summer of 1943; a kitchen-

type dehydrator for home garden products; is an illustration. -
-On: July. 8,-1848, the War Production Board annonnced that =

such remedies are TVA’s methods of 'c'oll'at.)'-' S
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a number of manufacturers, almost all of them relatively small
and new in the field of home appliances, had been authorized to

use critical war materials sufficient to produce several thousand
of such units specifically for the southeastern market. This par-

ticular home unit dehydrator has been designed by technicians”
of the TVA and the University of Tennessee: Behind this new::

device were several years of TVA research in dehydration. and
other methods of food preservation. The object of that research
was that this region should make the most of its food-growing re-
sources, and minimize waste, To do the ]ob more than a technical
report was needed. A home dehydrator had to be invented which
private industry wou]d consider profitable to produce and dis-
tribute. It must, mareover, be so designed as to meet the genume
needs of the people who were to use it; it must be simple in
operation, effective. and. scientific in_its results, low. enough in
cost so it.could be sold at a price people felt they could afford.

*The physical research problems presented the least difficulties,
A ‘practical method, too, had to be.devised so housewives could
be taught to operate the equipment with success. This w.
something that could not be left entu'ely to salesmanslup,
the customary sense.

- These of course were not problems that mventors in a lab
oratory or. sales ‘managers in a remote office could solve. The
TVA, with the University of Tennessee co-operating, turned
to state agencies with which they had worked on so many other
problems agencies close to the daily life of the people. Through

_these local channels. the facts affecting the dehydrator’s design
came directly frc_)rn the region’s kitchens to the technicians work:
ing over: their models. And, through the. same. public local
agencies, schooIs in the teaching of dehydration methods were
organized. One, beld in Knoxville in February, 1943, was at
tended by 150 teachers from ten states of the South; they wen
home to instruct thousands of others. This region is on the way
to a widespread knowledge of food preservation.
~ The: relation. between industry and - the Tennessee VaIIey:
Pubhc technical agencies, of which this story is 2 recent instance
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was dramatized in a series of conferences in-the TVA’s offices.
Thus, in July of 1843, a manufacturer of this equipment sat
across the table from: representatives of the technical staffs of
TVA and of the state universities of Tennessee, Georgia, Ala-
bama, and Virginia. At his. right. sat representatives of the
various electric power boards of the valley, men familiar with
the problems of the distribution of home: appliances in this
particular region; they were there to speak for wholesalers and
retailers of the equipment. The manufacturer stated that he
would manufacture the equipment as the public agencies had
designed,it. He also adopted as his own a descriptive adverhsing
sales. bobklel: and the instructions to the consumer that were to
go with 'each dehydrator, . just as they. were prepared by the .
representatives of the public’s technical agencies. It is apparent
that this industrialist saw the practical value to him of having
the counsel of disinterested technicians who had channels to
the consumers which he did not and perhaps could not have. He
even consulted the group on the retail price at which they.
thought the equipment ought to be sold.

Whether or not this product ultimately proves to be 4 success
—it is still too early to judge—is not the point. The principles
the case illustrates are clearly sound. For here is a method of -
bringing together the initiative of businessmen and the technical
judgment of agenmes in close touch with the consumer view-
point. Such a union is greatly needed,

It is because working at the grass roots has developed channels
of communication with the people and their institutions that
these technical services have a special usefulness to industry.
Most manufacturers are thoroughly competent on their own to -
produce almost any kind of industrial product. Not all of them, -
by any means, however, are in a position to ascertain the best

~ use of resources as judged by the over-all public interest, and

most of them cannot get so close to actual consumer needs as
ven the promotion of their own interests as manufacturers

~would make desirable. Thus the ablest agricultural machinery

concern did not create a thresher for grain farming in this Ap-
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palachian Mountain country, for example, because; in part, their
technicians had ' no intimate knowledge, or “feel,” for our special
farming conditions and no conﬁdence that there wis a proﬁt to
be made from such a-product. ' o

“‘Because TVA had such knowledge and suc'.h corlﬁdence it was
abIe some years ago to design & successful portable thresher for
use under such conditions in this valley. The design was adopt
and is being produced and sold by a private concern. And so it
has been with a' good-many other Items of eql.upment now in
anate production and sale.

~Through all' the. examples I have bean reciting, of Pla.nmng
by democratic and. voluntary methods; runs the theme and pur-
pose of ‘bringing into:union two vital concerns: the compelling
necessity ‘that our natural resources- be made sustaining and
permanently productive for everyone 5 Welfare and the busmess
necessmes of pnvate mdustry : -

| Chapter 12 o

EXPERTS AND THE PEOPLE

HE TVAS co]laborahon with mdustry is based upon the o

use’ of technical skills in the pubhc mterest the skllls of
public add pnvate experts,

Such a conception of pubhc-pnvate collaboratlon ‘sometimes
meets with a cool, not to say hostile, receptlon “This will almost
invariably occur where a particular industry clings to the tra:
ditional idea that “co-operation between business and govern-
ment” means that the funetion of public Bgenmes is to accept -
and bless all of industry’s exmtmg ‘policies even if thereby re-
sources are misused. That"is not the reactlon of responszble
fellow worker, but of a’ yes-ma.n :

Around such a” mmtaLen notion  of co-operahon ‘a who]e
philosophy and practice in business and government has grown.
It has, for example led trade associations and industries into the
ambiguous practlce of taking a public official dlrectly out of
govemment service and making him their government: “contact”
man’ in order - that- the - relations: with  government will: be
“friendly.” This erroneous idea of co-operation has likewise led
to the deliberate practice of buttering susceptible public officials
—both the senile and. the young—plying them with. flattery,
usmg elaborate publicity build-ups that describe them as “states-
men,” and in other ways feeding the person&l vamty and ambl-
tion of men in government. - - '

In the short run this has had occasmnal success: w1th men m_.

- the public service- who are unable to. dlstmguish between de-- -
. ference to themselves-and deference: to. the respons:blhty that, -

117
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temporarily, has been entrusted to them. But on the whole this

practice—and all the other expressions of this variety of co- -

operation—has injured business. To the public it has seemed
a betrayal of their interests. It is an invitation to the demagogue,
the political baiter of business. It creates a political issue out of
what is often simply a problem calling for the practical use of
technical knowledge.

Some of the methods of the liberalism of 1904, now embraced
too by many conservatives, for example the idea that govern-

ment has only the role of an impartial referee pulling contestants

out of clinches and calling fouls, are wholly inadequate today.
Government is not simply an umpire, nor is it a combatant. The

technical services of the government have a job to do-—for busi- - iy
ness, for labor, for consumers, for the sustained productivity of

all of us.

This point is sharpened by an interesting recent development
in the TVA. One of the country’s largest national distributors of

goods to consumers, dealing in hundreds of thousands of articles

and with the thousands of manufacturers that produce them,
consults frequently with the TVA about sales and production . -
problems as they concern the Tennessee Valley. This firm is . ¢
engaged in a detailed analysis of the post-war American market. . |
Inventions that are on their way through the laboratories and E
pilot plants of the TVA and its co-operating agencies, the -
specific needs and desires of valley users of all kinds of products . |
—these are the subject of a steady interchange of ideas. Between * |
merchandiser and TVA all manner of questions are passed back ~ |
and forth. Does TVA see a market for a new kind of metal =
pleasure boat for the “Great Lakes of the South”? How does a

kitchen-type flour mill stand up under the company’s tests and

market surveys? Does the company think the TVA’s laminated '
flooring, made experimentally from previously unmarketable =

Tumber, meets the price requirements of wide distribution?
The experience and realism of the company’s technicians and
the broad point of view of the region’s experts, concentrating as
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they do on matching resource development with the people’s
genuine needs, have thus far admirably supplemented each
other. In these joint conferences none of us have ever heard any
of those abstract discussions which consume so much of the
energy of some businessmen and politicians about “the invasion
of private enterprise.” The two kinds of experts have each a
different function to perform, but each recognizes the place and
importance of the other.

The methods TVA is developing have aided in the creation
of new private enterprises, especially small business ventures.
Mr, Paul G. Hoffman, Chairman of the Committee for Economic
Development, has said that the large businesses already “have
the resources and the technical ability,” but it “has been too
tough for small businesses to be born of late.” TVA-sponsored
inventions have resulted in the creation of new small business
concerns, and have led to the expansion of others.

In the war period small business undertakings have suffered
heavy casualties. Those who believe with Mr. Hoffman that
“small business is the bedrock of the free enterprise system,”
who want to keep the door open to new business ventures, will
have to do far more than voice the hope that it will happen.
The problem has many complexities, but the actual experience
in this valley deserves study in this connection.

I have discussed cases of conflicts, apparent or real, between
the interests of private industry and the interest of the public,
and how the TVA tries to bring those into a productive unity.
Of course there are clashes which as of any given moment can-
not be harmonized, The private interest must then be sub-
ordinated. But the area of conlflicts that appear irreconcilable
can be reduced to an extent not yet fully realized. Under modern
conditions this will call for increased reliance upon the tech-
nician in industry and government rather than upon the “front
man,” including under technician, of course, the business man-
ager and the administrator. And it is a job that can best be done
close to the problem itself, where men are able to get beneath
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prejudices, dogmas, and broad generalizations, down to the

facts themselves, the working facts.

It is here that TVA, working at the grass roots, has had such :

an advantage in its efforts, so largely successful, to eliminate or
harmonize many conflicts which from a distance had always
been assumed impossible of solution except by “fighting it out.”
For unless clashes of interest are examined on the spot, at the
time they occur, by technicians who have a knack of getting at
the facts and a deep desire to suggest practical alternatives, the
conflict can soon become a deep issue, encrusted in prejudices;
fed by ignorance or indifference to the facts, the subject of
slogans and “crusades.”

The experts, using the term in its broad, modern sense, have = |

a central role to play not only in the development of harmony
between private interests and the public interest, but in every
facet of modern living, The people and the experts: the relation
between them is of the greatest importance in the development
of the new democracy. For the people are now helpless without

the experts—the technicians and managers. This goes for all
of us. Not only for the powerful industrial executive, the “hig” -

investment banker, or the huge manufacturer of electric appli-
ances, but for the farmer’s wife, too, working in her poultry
yard, the operator of a small planing mill in a remote town, the
tobacco grower, the truck gardener and the dairyman, the coal
mine operator, the little and big merchant, the county health
official—wherever there are men engaged in growing or mining
or transporting or processing or distributing goods, or main:
taining government services,

One of the tasks of the administrator in public or private
affairs who is committed to democratic principles is to devise
ways of bringing modern science and technical skills to the
hand of the layman. And this it is that TVA’s work at the grass
roots secks to bring about. If the technical knowledge can be
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made to serve the individual in the daily decisions of his life, if
it can be made to serve the common purpose of improving op-
porfunity for human beings, that is an achievement of democ-
racy in modern form and application,

This will require some drastic changes in the prevailing rela-
tions between experts and the people, both in industry and in
government, .

First of all, the experts and the people must be brought
together, The technicians should live where the people they
serve live. There are important exceptions, in highly spe-
cialized Belds, but they do not affect the principle. An expert
ought not to be remote from the problems the people face, and,
although physical proximity will not guarantee closeness to the
people, it will encourage it, whereas physical remoteness in
distance definitely encourages, if it does not actually insure,
remoteness in spirit and understanding, particularly in our
country of vast area and great diversity in regional customs and
natural conditions.

Keeping the experts and the people apart is not ordinarily
due to the personal preference of the technical men. It is
usually the result of a deliberate policy on the part of the
executives, both in government and in private undertakings.
When the technicians and the people live together, away from
the central seat of power, by that very fact the power of knowl-
edge and of decision is diffused. To some executives this in itself
damps the idea, though the condemnation is usually wrapped in
a jargon of administrative or business “principles.”

The experts who live with the people should be the ablest men,
not the weakest—not those left over after the needs of national
conferences at headquarters in Washington or New York are
cared for. The people’s willingness to follow technical leader-
ship-~business and public alike—has already been impaired
because so often the experts sent to the field from central head-
quarters are in responsibility little more than errand boys.

Bringing the technician physically face to face with the
people’s needs where they occur, in short, I regard as funda-
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mental. This is what Congress made possible by setting up the
TVA on a decentralized regional basis, a point I shall elaborate
later,

Not only should the experts be brought to the people, but the
different kinds of experts, working in special fields that are
related in their effect upon the people, should live together and
work together. Laymen cannot be expected to put together or
understand the separate bits of a technical solution of their

problems as they are worked out, separately, by specialized -

experts. And, unless specialists are required by appropriate man-

agerial methods to live together and work together, they will -

not unify their conclusions so that they will make sense to the
laymen who must put the results to use in their lives.

Technicians are more competent experts in their special fields
when they live and work in the midst of lay problems. The edu-
cation of the technician by the people themselves is only second
in importance to the education of the laymen by the technician.
Neither is possible at a distance in an atmosphere of remoteness,
formal reports, memoranda, and the other trappings of absentee
government and business.

"Technicians will not be so likely to lose themselves in their

wark, hence will not be most effective, unless they can see that

their talents are part of a whole task that appeals to them as

important. Whether in private business or public service a man’s
conviction that he is performing an important service for
others, that he is part of something far more important than
himself, is a measure to him of the importance of that job. It is
this, I think, that accounts in considerable part for the continued
enthusiasm of the TVA technical staff long after the newness of

the undertaking has passed, a spirit that has been observed and *.
remarked upon by a long snccession of visitors from other parts .
of the country and the world, The notion is naive that only by

the incentive of pay or profit do men “keep on their toes” and

do their best work. Many of TVA's key staff members are earn-
ing less than in the posts they left to join this job.
People generally, I have found, place great importance upon
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the development of resources for human well-being, especially
if they are vividly made part of that effort. What they think of
the importance of the expert’s part in that job is mightily per-
suasive, to the expert, of the importance of his own task. And
that to a considerable degree determines not only his personal
satisfaction in it, but his effectiveness.

The experts who live with the people’s problems are better
eble to learn of the people’s aspirations, what it is that the people
want and what they would want if they had available a knowl-
edge of the alternatives from which they could make a choice.
The people will not trust the experts and give them their con-
fidence until they are persuaded that technicians in business as
well as in government service are not setting up their own
standards of what is “good for people.” If technicians, by living
with people, come to understand what the people want rather
than what the experts want, then people will more and more
repose confidence in them and their counsel, protect them from
partisan and political attacks, and even help them further their
specialized professional and scientific interests,

And the physical presence of the expert, the fact that he has
elected to live with the people and their problems, to share
their physical and social circumstances, will be accepted by
laymen as one kind of proof of the sincere devotion of the expert
to the improvement of the everyday living of the people, rather
than to his own specialized interests and concerns, The tech-
nician, whether he be a forester, a social welfare worker, a
manager, a financial or farm or mineral expert, has no more
excuse to pursue his experiness simply for the pleasure its
refinements give him or to increase his own or his profession’s
repute, than a physician at the bedside or a general in the feld
would be justified in following a particular course for comparable
reasons of a personal or professional character,

Technicians must learn that explaining “why” to the people
is generally as important (in the terms in which I am speaking)
as “what” is done. To induce the action of laymen, which is the
only way resource development is possible, “why” is almost
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always the key. Experts and managers at central business or
government headquarters, isclated and remote, tend to become
impatient of making explapations to the people. From im-
patience it is a short step to a feeling of superiority, and then to
irresponsibility or dictation. And irresponsibility or dictation to
the people, whether by experts or politicians or business man-
agers or public administrators, is a denial of democracy.

Chapter 13 -
GOVERNMENT IN THE OPEN AIR

THE unified development of resources requires the broadest
coalition of effort. This is a job not only for all the people,
but for all of the people’s institutions. The purpose is national,
but the task is one that calls for a partnership of every agency
of government, state and local as well as federal, that can
further the commaon purpose. Therefore the grass-roots policy of
drawing in private organizations and individuals—such as
those of farmers, workers, and businessmen, discussed in pre-
ceding chapters—has in like manner been applied by TVA,
a federal organization, so that the governmental agencies of
Iocal communities and of the states of the Tennessee Valley have
become TVA’s active and responsible partners,

Decentralizing the administration of government functions
that are clearly national has been carried so far in this valley
that it is literally true (I can think of no exceptions) that, when-
ever there is a state or a local institution which can perform
part of the task that has been assigned by law to the TVA, we
have sought to have that non-federal agency do it. This way of
getting results is an exacting test of managerial skill in defining
functions clearly and in securing a union of effort. Legalistic

arguments about “states” rights” or “federal supremacy” have
faded into irrelevance.

port the genuine fears or the partisan outcry of ten years ago
that setting up a federal regional agency would mean the under-
mining and ultimate destruction of state government and local
125

There is therefore nothing in this region’s experience to sup-
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communities. The contrary has been the case. It is indisputable
from the record that state government is stronger in the Tennes-
see Valley today than it was ten years ago and has more functions
to perform. It is notably true that local community government
and functions are more vigorous. I know of no other place in
the United States of which this can be said with equal basis in
performance,

In developing extensive and close relations with state and
local agencies TVA has not “discovered” a new principle. A num-
ber of other federal agencies have been making progress in this

direction over a period of years, The TVA's demonstration of
local-state-federal collaboration strengthens the hand of the i

many federal and state administrators and legislators who have
been working to a similar purpose, against obstacles of indiffer-
ence, hostility, and the inherent difficulties of the problem.

The device for effecting this widespread partnership relation
with local and state government has been the written contract.
There are now hundreds of such formal contracts between the
TVA and every manner of public institution in the valley, rang-
ing all the way from county library boards to state universities
and the highway and conservation commissions.

These contracts are more than a definition of legal obhgatmns. '

They constitute, too, expressed agreements on common pur
poses, often defined in broad terms. The discussions, arguments,
and resolution of conflicting ideas and policies that precede final
agreement serve a purpose almost as important, perhaps more
important, than the contract itself. And as from time to time
problems arise that are not covered by the contract (which, of
course, is often the case) or if either agency is ready to add a
new step in the relationship, a review of the broad purposes
as well as the specific terms of the contract provides an occasion
of great educational value. Instead of abstract talk about “co-
operation” between local and federal agencies, the device of the
contract encourages consideration of specific issues under ex-
isting conditions, but within the broad framework of the com-
mon purpose of strengthening the region. The bilateral contract,
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our experience has shown, is a device that lends itself to the
needs of a relationship which to be most effective must recognize
that it ought to be constantly changing and dynamic.

It is through such joint undertakings that many of the achieve-
ments I have pointed to as evidence of the great change have
been accomplished. The scope of these partnership arrange-
ments is broad and their content as richly varied as the valley’s
life itself: investigation of mica or manganese deposits; field
tests of crop-bearing trees; development of a county recreational
park for Negroes; work toward a specific cure for malaria; es-
tablishment of woodland wildlife refuges; forest-fire protection;
housing; stream pollution and industrial water supply problems;
preservation of archaeological materials; industrial research in
flax processing; highway location; invention of a small dairy
milk cooler, a trailer threshing machine, and many other similar
farming devices—hundreds of joint enterprises, great and small.
There are few agencies in these states of the Tennessee Valley
that are not in this way a part of this national enterprise, as a
result of deliberate policy.

Most of the activities thus carried on under these contracts
by a community or state agency could have been done by the
TV A alone, if the matter were viewed as a narrow issue of TVA's
“prerogatives” or “jurisdiction.” But dynamic decentralization is
not concerned with the abstract issue of whether the national
government under the Constitution has a superior “right” in a
particular field from which it may exclude state and local action,
TVA is charged with a broad national responsibility. Its function
is that of leadership, stimulus, guidance: planning in the broad-
est sense.

In calling upon a state or local agency to share responsibility
instead of setting up a TVA organization to do a specific job
alone, and in negotiating the contracts upon which such joint
efforts rest, we have deliberately tried to “start something” that
local forces might later carry on, on their own. We have tried to

place each new activity into the stream of the region’s life, in

the hands of local agencies to be continued when the initial
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federal support is withdrawn. Grass-roots methods, decentraliza-
tion as here applied, are therefore not simply the making of
“grants-in-aid” to state or local bodies, and the “matching of
federal funds” technique.

Let me take the growth of libraries as an example. The Author-
ity wanted to provide library service for its thousands of em-
ployees building the Watts Bar Dam. But we did not want to
set up an independent library that would be closed and dis-
appear once the dam was built. So TVA contracted with the
Tennessee Division of Libraries and the City Library Board of
Knoxville, to provide this service at an expense to us that did
not exceed what direct TVA library service would have cost.

These two agencies knew the people of the localities, knew

whom to turn to for local leadership. This contract then becams
the nucleus for the development of local interest in library serv.
ice, and regional library service grew naturally out of this be-

ginning. As TVA construction work moved up the river to other

dams in counties near by, more and more Jocal agencies and
leaders joined, all contributing funds raised by local town coun-
cils or county governments, until the library project had ex-

panded into thirteen counties of east Tennessee, in only one of -
which there had ever before been adequate public facilities for
the reading of books. Mobile library units were going through = @
the area, reaching TVA construction workers at their homes, and =

also, under the terms of the contract, non-employees living in
the remote regions.

By the autuma of 1942 the Watts Bar Dam was nearly com-
pieted TVA’s contributions of funds would therefore soon be

terminated. Now came the real test of the methods we had in- .

augurated. Had the roots sunk in deeply enough to sustain and
continue what was now under way? A meeting was called to see

what could be done to keep the regional library system operat-

ing. A dozen women and a half dezen men attended, represent-
ing the library boards of eleven out of thirteen of the counties,
and one by one they rose to tell of their experience. Mrs. Willis

Shadow of Meigs County began the discussion:
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We have 6,000 people in Meigs County, and no railroad, no tele-
phones, and no newspapers, The bookmobile and the grapevine are
the only means of communication. If we lose the library bookmobile,
how will we know what is going on in the world? What chance have
we to improve standards of health or living except through reading?
Talk about country people not reading! In Meigs County we read
4,000 books a month. There is not a family in the county that the
library doesn’t touch.

Many of these board members had been reluctant a year or
two before to ask their county officers for a few hundred dol-
lars contribution to the regional library, Yet before the meeting
adjourned they had all agreed to ask the State Legislature for
an annual appropriation of $25,000. They organized a legisla-
tive comumittee and mobilized state-wide support. And on Febru-
ary 9, 1943, the Governor of Tennessee signed a measure setting
up an east Tennessee regional library office, with an initial state
appropriation of $20,600.

Three years had intervened between the beginning of the li-
brary program in the Watts Bar area and the state appropriation
for the larger unit. In January, 1940, 263,000 people were prac-
tically destitute of books. Three years later these twelve counties,
previously with none, now had 52,000 library books; the books
were being distributed from two hundred locations covering the
most remote limits of the area. Twenty-two thousand persons
were registered as borrowers, In January, 1943, they read 250,000
books.

In these thirteen counties, the people, through their own
efforts and with only indirect stimulation from TVA, have made
a permanent advance in their level of living, and one of a nature
which helps bring about other advances. The State Commis-
sioner of Education, in a newspaper interview, expressed the
opinion that the appropriation is the first step toward a state-
wide system of regional libraries, which may cost the state
$250,000 “and will be worth every dellar of it.” Already another
group of Tennessce counties in another reservoir area, under a
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similar contract between TVA and state agencies, is planning
to become a part of the state system two years hence.

This east Tennessce development is not unique. Up to the
present time every library program for TVA employees that has
been entrusted to local agencies for administration has grown
into a permanent service when the Authority has withdrawn,
Regional library systems covering three counties of northern
Alabama and three counties of western North Carolina grew out
of construction periods at the Guutersville and Hiwassee dams.
It appears likely that out of these co-operative efforts between
the TVA and institutions at the grass roots will come a complete
coverage of the Tennessee Valley states with a useful and prac-
tical type of library organization.

In the same way and by similar devices the maintenance of
public parks by local agencies has been expanded. Ten years
ago, when the TVA began its work, there was little provision for
outdoor public recreation in the whole valley. There was no state
park system in Tennessee, no county had provided for park

areas, neither Tennessee nor Alabama had a state department

of conservation. Today both these states have active depart-
ments of conservation. There is the beginning of an excellent
system of state and county parks, and plans are going forward

for full utilization of the scenic and recreational resources of the.

TegF1on.

gThis began in 1934 when TVA developed several demonstra-
tion parks on land that lay on the margins of its reservoirs.
Thousands of people in the valley visited these demonstra-
tion parks, approved the idea, and were ready to support
efforts to further park developments. In this general public in-

terest there was a basis either for expansion of TVA parks or of.
parks managed by state and local agencies. We chose the latter:

way

In Tennessee TVA assisted in the drafting of state legisla-
tion creating a state Conservation Department. A state park
system was begun. Continued under successive state administra-
tions, and well supported at the state’s sole expense, Tennessee
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now has one of the best state park systems in the Southeast. A
comprehensive contract has been entered into between TVA
and the State Department of Conservation, under which active
collaboration is carried on in the development of scenic re-
sources. TVA, as the owner of strips of land of great natural
beauty bordering the new lakes, has leased a great deal of this
land to the state and to county park commissions, at a nominal
rental but under conditions that insure that the land will be
used for public recreational uses and not inconsistently with the
national functions for which it was originally purchased by TVA.

The TVA’s program of industrial research in new methods of
utilizing the valley’s resources is a further illustration of the
way agreements between the federal government and the states
are used to advance this national program. Instead of our setting
up entirely new facilities and personnel, this work, wherever
possible, has been carried on in partnership with a state uni-
versity engineering or agricuitural research department. Time
and again in a project initiated by the TVA or jointly by TVA
and some state institution, TVA’s financial and other contribu-
tions diminish or terminate while the state agency’s increase
or the project is taken over entirely, As a result of grass-roots
methods the state’s technical services are strengthened and
stimulated, and at the same time TVA’s national obligations are
met, and at the lowest cost to the federal treasury.

For a federal agency to “work itself out of a job” in this way
requires, among other things, that the state or local agency be
given credit very generously for its part in these joint enterprises.
Popular support depends upon it, and without that support,
based upon wide understanding, local appropriations are diffi-
cult to secure, and inevitably dwindle and even disappear.

Realizing this, the TVA has been inclined to minimize its
own role in initiating and stimunlating such activities. Little has
been known in the country at large of these activities. But there
is danger to the entire program of regional resource develop-
ment in this practice. TVA’s policy of underscoring the role of
its state partners and minimizing its own, could if carried to an
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extreme, prove to be self-defeating. The result would be lack
of public support for TVA’s own efforts. The state or local agency
intended to be aided by TVA anonymity would instead be
injured.

The farm problem illustrates the limitations on the method,
1t is almost incredible but nonetheless true that many farmers

in the valley actually do not know that TVA has anything to do

with the demonstration program initiated and financed by it.
It is not unusual, for example, that in the office of a county
agricultural agent administering the demonstration work the
farmer will find bulletins and publicity about state and other
federal agricualtural agencies’ work, but not a word about the
TVA, though in that county the principal farm activity is area-
wide demonstrations. By reason of its decision to work with
existing state org

secure understanding and support for its land development

program locally and through the country. The policies of some’
of the state agricultural agencies, for example, are by no means'

identical with those TVA itself might follow if we were carrying
out the program by means of a separate TVA organization. But
despite such occasional limitations I am certain that the method
of working through state agencies has been entirely right, and
that good results will be more endurmg than if TVA had done
the job through its own forces in a conventional way, :

In this farm program the device of contracts with other exist-
ing agencies was followed from the very beginning, and has been

carried out consistently through every step of the work, Written:

agreements providing for small-scale testing of TVA’s new phos-

phatic fertilizer were first executed with the state agricultural
experiment stations of the land-grant colleges of the valley. And;
when the product was ready to be demonstrated in actual farm-

ing operations, the county ageat was the man selected to assume
general managerial responsibility for demonstration operations
in the field, with the aid of an assistant to concentrate on dem-

onstration supervision, the latter's compensation covered by
TVA funds. The county agent is a local official, but he also rep-

ganizations TVA has failed to some extent to
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resents and is partly compensated by the State Extension Service
and the federal Department of Agriculture. An extensive Mem-
orandum of Understanding was entered.into between the TVA,
the seven State Extension Services, and the Department of
Agriculture, covering the new jointf'ac:tivities broadly and yet
with considerable precision.

At the time this program was begun in 1934, many Tennessee
Valley counties had failed to appropriate funds for their share
of the county agent work, and so were without agents at all. A
few months after the TVA program was under way, however,
all but one of the counties in the valley had provided for full-
time agents, In one county, for reasons of local politics, an ap-
propriation for an agent was refused by the county government.
A group of citizens raised the necessary funds by voluntary
contributions so that the inauguration of the program need not
be delayed until such time as the county politicians could be
retired from office or induced to change their mind. A year later
the county itself provided the funds. Today the number of state
and local farm extension workers in the Tennessee Valley is
the highest it has ever been; although the total central staff of
‘TVA devoted to counsel and supervision of this joint enterprise
work has never been large—thirty-eight in the beginning days
of 1935—it is only fifty-three today.

Yet with this small federal staff a completely new program of
soil rehabilitation and land use has been supervised; new con-
centrations and combinations of plant nutrients have revitalized
the soil, new machinery and new techniques have raised the
farmer’s income; his self-interest and the nation’s welfare have
been joined. State and county institutions have been strength-
ened in the process. In this valley the muscles of local and state
government are stronger. They are stronger because they are
used.

The most far-reaching instance of a grass-roots partnership
between local agencies and the TVA is afforded by the valley’s
power system. Now one of the largest power producers in the

- world, it presents the picture of a joint enterprise of the federal
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government and hundreds of local communities in six states,
and the reliance for power of more than four million people:
These communities range from small farming centers and
mountain villages to a major city of a third of a million people.

Centralized large-scale production combined with decentral-
ized, grass-roots local responsibility: this formula may prove of
considerable importance in a number of other fields of business
and of domestic and international governmental affairs.

Electricity, like the land, touches the everyday lives of people,
directly and intimately. And yet the business of generating,
transmitting, and distributing electricity is one of the most highly
centralized industries in the United States, What TVA has done
in decentralizing the service of this vital necessity of modern life
may throw light not only »pon public administration but also
on how grass-roots methods may serve in a serious problem
facing business generally.

Nowhere is the fear of bigness for bigness’ sake and distrust

of control from a far-off place better exemplified. People want -

not only government but also such essential services as elec-
tricity as close to them as possible.

A degree of centralization in a power system produces certain
economies which cannot be effected in any other way. For
some years I have been convinced, however, that a substantial
measure of decentralized administration can be achieved with
distinct social gains and without impairing the efficiency of the
service, The power program of the Tennessee Valley constitutes
the first large-scale demonstration by which the country can
judge. Power pgeneration and transmission require size and
technical and physical integration to achieve economies. Here
those responsibilities alone are centralized: the powerhouses
and high-tension transmission network are operated directly by
the TVA itself.

But the same pnnmples of econoniy do not apply to the retail
distribution of this “bulk electricity.” And in the valley system
the ownership and management of the distribution systems arg
decentralized. The decision to enter into a contract for whole-
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sale power supply with TVA, and thereby to participate in the
region-wide power program, was made voluntarily by each
community, after public discussion, council meetings, referenda
Responsibility for those municipal and co-operative systems
which deliver the power directly to’the consumers who live in
the cities, on the farms, and in the villages is lodged with the
people themselves.

From the power plants on the river TVA is supplying power
at wholesale to one hundred and twenty-nine separate and
independent distribution systems, comprising hundreds of cor-
porate or unincorporated communities, Forty-five of these sys-
tems are operated by co-operative associations. The remainder
are operated by municipalities, several of which give county-
wide service. National standards laid down by Congress in
TVA’s Act are maintained by means of provisions in the Au-
thority’s wholesale power contracts, In this way substantial
uniformity of policy among its retail electricity distributors
prevails in such important matters as rates, accounting, distribu-
tion of surplus revenues, and payments in lieu of taxes. But the
ownership and control of the local electricity distribution sys-
tems are vested in the people themselves, usually through boards
of trustees composed of local citizens, Within the area served
by each of these one hundred and twenty-nine separate local
agencies the citizens using electricity can place responsibility
upon their own fellow citizens who represent them, If service
within a city is inadequate, the local management is there close
at hand and can readily be held accountable.

Each year a comparative financial and operating statement
is issued, in which, in parallel columns, results are recorded for
each of the one hundred and twenty-nine communities. If ad-
ministrative costs per unit are higher in Community A than in
Community B, the trustees in A can (and do) ask their super-
intendent for an explanation. If Community B piles up sur-
pluses, reduces rates below the standard TVA rate, as a number
of communities have done, that example is there before Com-
munity A and all the rest to emulate if they can. Since the ac-
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counts are all set up on a uniform basis, comparisons are readily
made. :

In a real sense the people in each community, therefore, within
wide limits, themselves determine their own standards of
efficiency of service and level of rates. They have an opportunity
to learn at first hand the principles of public management and
accountability, the evil consequences of allowing politics to
enter into municipal services, the importance of putting elec-
tricity distribution in the hands of non-political boards made up
largely of men with business experience. In contrast, the service
departments of municipalities—water, streets, and the like—
are in many communities headed by men whose previous ex-
perience is chiefly political. The comparison between the services
rendered by the power boards and the other departments of the

cities, in most instances, has been illuminating to the citizens,

In one Tennessee city the sentiment arising from this contrast
was so marked that transfer to the power hoard of all the city’s
operating functions was actually proposed. In less drastic fash-
ion, approval of these new standards of administration has led
to the application of the public accounting practices that are
now applied to electricity operations, to the non-electric opera-
tions of these communities.

The financial and operating results of this method of ad-

ministering electricity supply have been good; many of them
have been remarkable successes, with very high earnings and
low unit operating costs. There is no occasion to go into the de-

tails here, but records are readily available as public documents, .

The contagion of example has been active here as in almost
every part of the changes in the region; and here again (as in
the farm program) we have relied upon the benefits that come
from learning by doing, rather than by “preaching” from on,
high, or by coercion. Bringing electricity back to the people in
this way has tapped resources of local pride, ingenuity, and
friendly rivalry with other communities which may mean as.
much to the Tennessee Valley a decade hence as the billions of
kilowatt hours.
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But the influence of this instance of decentralization goes
beyond abundant and reliable electricity at Iow rates. For by this
device a2 whole group of citizens and communities have taken
themselves out of their strictly personal pursuits, to serve the
interests of their neighbors and their whole community and
region, with no other compensation, in most cases, than the
prestige of leadership and the satisfaction of the task, As local
power board members, they are in partnership with their na-
tional government, under a contract which for both locality and
nation embodies a common purpose: the wide use of electricity
for human welfare. They are not window-dressing to give a
“local slant” to what is really a highly centralized undertaking,
with the decisions actually made for them at remote headquar-
ters. Disagreements occur from time to time between TVA and
these local boards; and, though negotiations usually lead to
agreement, it is quite a commonplace for a recommendation of
TVA’s staff, as originally proposed, to be rejected.

The responsibility for distribution supply, from the city
gate to the electric refrigerator or the factory drill press, is solely
theirs, subject only to broad policies that are part of a contract
voluntarily entered into, which binds both the federal govern-
ment and the local community. These boards are made up of
men with every kind of background and interest: there are sev-
eral bank presidents, a stockbroker, a labor leader, many farmers,
lawyers, a druggist. They have an opportunity to take an active
role in the entire development undertaking, of which this elec-
iricity operation in their town is a part. Not a few of the power
boards have thus become a center of community initiative in
industrial development, community planning, public recreation,
post-war planning, and so on.

And thus still another group of the valley’s citizens learn the
lessons of the unity of resource development: the close interrela-
tion between electricity and industry, between industry and
farming, between farming and the building of the soil, between
the soil and flood control. It will be seen that grass-roots democ-
racy is throughout a story of the self-education of citizens. Men
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and women and children see their valley remade; they take part’
in that work. From this undertaking they have an opportunity |
to learn for themselves more of the basic lessons of nature and
of human relations.

Chapter 14

DECENTRALIZATION: ANTIDOTE FOR
REMOTE CONTROL

But it is not wise to direct everything from Washington.
—Presment Roosevert, Message to
the Congress respecting Regional
Authorities, June 3, 1937

HAT T have been describing is the way by which in
this region we are working toward a decentralized ad-
ministration of the functions of the central government.

The chief purpose of such methods of decentralization is to
provide greater opportunity for a richer, more interesting, and
more responsible life for the individual, and to increase his
genuine freedom, his sense of his own importance. Centraliza-
tion in administration promotes remote and absentee control,
and thereby increasingly denies to the individual the opportunity
to make decisions and to carry those responsibilities by which
human personality is nourished and developed.

I find it impossible to comprehend how democracy can be a
living reality if people are remote from their government and in
their daily lives are not made a part of it, or if the control and
direction of making a living—industry, farming, the distribution
of goods—is far removed from the stream of life and from the
local community.

“Centralization” is no mere technical matter of “management,”
of “bigness versus smallness.” We are dealing here with those
deep urgencies of the human spirit which are embodied in the
faith we call “democracy.” It is precisely here that modern life

. puts America to one of its most severe tests; it is here that the

139
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experience in this valley laboratory in democratic methods takes
on unusual meaning.

Congress established the TVA as a national agency, but one
confined to a particular region. This provided an opportunity
for decentralization. A limited region, its outlines drawn by
its natural resources and the cohesion of its human interests, was
the unit of federal activity rather than the whole nation.

To the degree that the experiment as administered helps to
solve some of the problems raised by the flight of power to the
center and the isolation of the citizen from his government, his-
tory may mark that down as TVA’s most substantial contribution
to national well-being and the strengthening of democracy.

'TVA’s methods are, of course, not the only ones that must be
tried, There will be different types and other methods of ad-
ministration suitable to other problems and different areas:
Diversity will always be the mark of decentralized administra-
tion, just as surely as uniformity (often for its own sake) is the
mark of central and remote control,

Decentralization in action has been anything but an easy task:
Its course will never be a smooth one, without setbacks and
disappointments. Everywhere, nevertheless, the problem must
be faced if we are to conserve and develop the energies and zeal
of our citizens, to keep open the channels through which our
democracy is constantly invigorated. -

Overcentralization is, of course, no unique characteristic of
our own national government. It is the tendency all over the
world, in business as well as government, Centralization of:
power at our national capital is largely the result of efforts to
protect citizens from the evils of overcentralization in the in«
dustrial and commercial life of the country, a tendency that has
been going on for generations. Chain stores have supplanted the
corner grocery and the village drug store. In banks and theaters,

hotels, and systems of power supply—in every activity of business

—local controls have almost disappeared. To be sure, business
centralization has brought advantages in lower unit costs and

improved services. Except by the village dressmaker, or the
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owner of the country store or hotel, the advantages of centraliza-
tion, at the beginning, at least, were gratefully received. Peo-
ple seemed to like a kind of sense of security that came with
uniformity. .-

The paying of the price came later when towns and villages
began to take stock. The profits of local commerce had been
siphoned off, local enterprise was stifled, and moribund com-
munities awoke to some of the ultimate penalties of remote
control. When a major depression struck in 1929, business
centralization made us more vulnerable than ever before to
the disruption that ensued. Power had gone to the center, de-
cisions were made far from the people whose lives would be
affected. Cities and states were powerless to meet the evils that
were bred; the federal government had to act. The tendency to
centralization in government was quickened.

It was ironic that centralized businesses should become, as
they did, eloquent advocates of the merits of decentyalization in
government. From their central headquarters they began to issue
statements and brochures. And a wondrous state of confusion
arose in the minds of men: they ate food bought at a store that
had its replica in almost every town from coast to coast; they
took their ease in standard chairs; they wore suits of identical
weave and pattern and shoes identical with those worn all over
the country. In the midst of this uniformity they all listened on
the radio to the same program at the same time, a program that
bewailed the evils of “regimentation,” or they read an indignant
editorial in their local evening papers (identical with an editorial
that same day in a dozen other newspapers of the same chain)
urging them to vote for a candidate who said he would bring an

end to centralization in government.

I am not one who is attracted by that appealing combination

. of big business and little government. I believe that the federal
- government must have large grants of power progressively to
+ deal with problems that are national in their consequences and
© remedy, problems too broad to be handled by local political
. units. I am convinced, as surely most realistic men must be, that
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in the future further responsibilities will have to be assumed:
by the central government to deal with national issues which:
centralized business inevitably creates. The war has advanced:

this trend. .
The people have a right to demand that their federal govern

ment provide them an opportunity to share in the benefits of_i

advances in science and research, the right to demand pro
tection from economic abuses beyond the power of their loca
political units to control. But they have the further right to insis

that the methods of administration used to carry out the very -
laws enacted for their individual welfare will not atrophy the ..

human resources of their democracy.

It is folly to forget that the same dangers and the same temp
tations exist whether the centralization is in government or in
mammoth business enterprises. In both cases the problem is t
capture the advantages that come with such centralized author

ity as we find we must have, and at the same time to avoid the .
hazards of overcentralized administration of those central

powers.

It can be done. It can be done in many business operation:
as well as in government activities. I have described the wa
in which the operations of the Tennessee Valley’s power system
have been brought close to the people of this valley. Certainl
that makes clear that no blind fear of bigness underlies m

conviction of the necessity for decentralized administration. .
Here we have centralized only the activities in connection with

electric supply which are common to a large integrated area an

can best be carried on by a single agency, that is, producing the

power and then transmitting it from the dams and steam-electri
plants to the gates of communities. But, as I have pointed out;

in the Tennessee Valley system the ownership and management”
of the distribution systems are decentralized. Here, I believe, is.

one exawple, among many, of an effective combination of thi
advantages of the decentralized administration of centralized
guthority. -j

The distinction between authority and jts administration is
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a vital one. For a long time all of us—administrators, citizens,
and politicians—have been confused on this point. We have
acted on the assumption that because there was an increasing
need for centralized authority, the centralized execution of that
authority was likewise inevitable. We have assumed that, as new
powers were granted to the government with its seat at Wash-
ington, these powers therefore must also be administered from
Washington. Out of lethargy and confusion we have taken it for
granted that the price of federal action was a top-heavy, cumber-
some administration, Clearly this is nonsense. The problem is to
divorce the two ideas of authority and administration of
authority.

Our task is to invent devices of management through which
many of the powers of the central government will be adminis-
tered not by remote control from Washington but in the field.

A national capital almost anywhere is bound to suffer from
lack of knowledge of local conditions, of parochial customs. And
in a country as vast as the United States, in which local and
regional differences are so vital and so precious, many citizens
and administrators are coming to see more and more that powers
centrally administered from Washington cannot take into ac-
count the physical and economic variations within our bound-
aries. The national strength and culture that flows from that very
diversity cannot be nourished by centralized administration,

It has become common observation that in Washington it is
too easy to forget, let us say, the centuries of tradition that lie
behind the customs of the Spanish-American citizens in New
Mexico and how different their problems are from those of the
men and women whose lives have been spent in the mountains
of the South. It is hard, from a distance, with only memoranda

" before him, for an administrator to be alive to the fact that the

ways of suburban New Jersey are alien to the customs of the
coast of eastern Maine. And vet the fact that the ancestors of

© these people brought dissimilar customs from their homelands,

that they have earned their living in different manners, that the
climates in which they live are not the same—this is all deeply
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important when a national program is brought to the men and
women in cities and villages and farms for application, when

their daily lives are visibly affected. When those differences in
customs are not comprehended, statutes seem irrelevant or
‘harsh, They destroy confidence, and disturb rather than promote
people’s welfare.

Centralization at the national capital or within a business
undertaking always glorifies the importance of pieces of paper.
This dims the sense of reality. As men and organizations acquire
a preoccupation with papers they become-less understanding,
less perceptive of the reality of those matters with which they
should be dealing: particular human problems, particular human
beings, actual things in a real America—highways, wheat, barges,
drought, floods, backyards, blast furnaces. The reason why there
is and always has been so much bureaucratic spirit, such organ-
izational intrigue, so much pathologic personal ambition, so
many burning jealousies and vendettas in a capital city (any
capital city, not only Washington), is no mystery. The facts with
which a highly centralized institution deals tend to be the men
and women of that institution itself, and their ideas and ambi-
tions. To maintain perspective and human understanding in the
atmosphere of centralization is a task that many able and con-
scientious people have found well-nigh impossible.

Making decisions from papers has a dehumanizing effect.
Much of man’s inhumanity to man is explained by it. Almost
all great observers of mankind have noted it. In War and Peace
Tolstoy makes it particularly clear. Pierre Bezukhov is standing
a captive before one of Napoleon’s generals, Marshal Davout.

At the first glance, when Davout had only raised his head from the

papers where human affairs and lives were indicated by numbers,

Pierre was merely a circumstance, and Davout could have shot him
without burdening his conscience with an evil deed, but now he saw
in him a human being . . .

To see each citizen thus as a “human being” is easy at the grass
roots. That is where more of the functions of our federal govern-
ment should be exercised.

Two construction workers in hard hats walk at the base of the spillways

at Fort Loudoun Dam. The curve in the slope is designed so that water

passing over the spillways will cause a minimum of erosion in the
river channel below.




Norris Dam controls the Clinch River, a tributary of the Tennessee

River, that varied in flow from 200 cubic feet per second to 115,000

cubic feet per second. Two generators have a capacity of 100,800 kw

of electricity. The pattern in the powerhouse walls is made from the
grain of the wood in the concrete forms.

Hiwassee Dam makes a beautiful lake in the Great Smoky y Mountains.
There are no natural lakes in this region.

At Douglas Dam a.workman ‘hooks ‘an’11-ton oncrete bucket to the
handlmg crane.




Phosphate rock becomes plant food after being treated in the electric
furnaces at Muscle Shoals.




Library service to rural areas—a locally financed outgrowth of TVA's
service to construction workers.

In co-operatively run refrigerators the farmer preserves fresh food
for year round use.




A modern freight tow on the Tennessee River.

“These cotton pickers sure can build ships”—Manager of a Tennessee

River shipyards.
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The permanence of democracy indeed demands this. For the
cumulative effect of overcentralization of administration in a
national capital is greatly to reduce the effectiveness of govern-
ment. It is serious enough in itself when, because of remote-
ness and ignorance of local conditions or the slowness of
their operation, laws and programs fail of their purposes. We
are threatened, however, with an even more disastrous sequence,
the loss of the people’s confidence, the very foundation of
democratic government. Confidence does not flourish in a
“government continually at a distance and out of sight,” to use
the language of Alexander Hamilton, himself a constant advocate

_ of strong central authority. On the other hand, said Hamilton,

the more the operations of the national authority are intermingled
in the ordinary exercise of government, the more the citizens are ac-
customed to meet with it in the common occurrences of their political
life, the more it is familiarized to their sight and to their feelings, the
further it enters into those objects which touch the most sensible
chords and put into motion the most active springs of the human
heart, the greater will be the probability that it will conciliate the

~ respect and attachment of the community.

When “the respect and attachment of the community” give
place to uneasiness, fears develop that the granting of further

P powers may be abused. Ridicule of the capriciousness of some

government officials takes the place of pride. Democracy cannot
thrive long in an atmosphere of scorn or fear. One of two things
ultimately happens: either distrustful citizens, their fears often
capitalized upon by selfish men, refuse to yield to the national
government the powers which it should have in the common

interest; or an arrogant central government imposes its will by

force. In either case the substance of democracy has perished.
We face a dilemma; there is no reason to conceal its propor-

_ tions. I do not minimize the complexities and difficulties it pre-

sents. We need a strong central government. This is plain to
_everyone who sees the changed nature of our modern world.
~ But I have deep apprehension for the future unless 'we learn
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how many of those central powers can be decentralized in their
administration. .

Every important administrative decision need not be made
in Washington. We must rid ourselves of the notion that a new
staff, with every member paid out of the federal treasury, has to
administer every detail of each new federal law or regulation.
We who believe devoutly in the democratic process should be
the first to urge the use of methods that will keep the administra-
tion of national functions from becoming so concentrated at the
national capital, so distant from the everyday life of ordinary
people, as to wither and deaden the average citizen’s sense of
participation and partnership in government affairs. For in this
citizen participation lies the vitality of a democracy.

Federal functions can be decentralized in their administra-
tion. But it requires a completely changed point of view on the
part of citizens and their representatives. For this business of
centralization is not wholly the fault of government administra-
tors. Statutes are rarely designed to provide an opportunity for
ingenuity in the development of new techniques in administra-

tion. Only infrequently do you find a new law which in its terms :

recognizes the hazards of overcentralization.

Our recent history shows that many public men and editorial
writers prefer the privilege of berating administrators as “bu-
reaucrats” to suggesting and supporting ways through which the
vices of bureaucracy would have less opportunity to develop.
Congress has usually taken the easy course, when new laws are

passed, of piling upon the shoulders of an already weary (but

rarely unwilling) official the responsibility for supervising a
whole new field of federal activity. He has been given a fresh
corps of assistants perhaps, but upon his judgment decisions of
great detail ultimately rest.

This country is too big for such a pyramiding of responsibil-
ities. In the general atmosphere of bigness, men continue to
come about the same size. There is a limit to the energy and wis-
dom of the best; the ancient lust for power for its own sake
burns in the worst.
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In the case of TVA, Congress did enact a statute which per-
mitted a decentralized administration. Had not Congress created

- that opportunity, the TVA could not have developed its ad-

ministration at the grass roots. An area of manageable propor-
tions—the watershed of a river as its base—was the unit of
administration. Decisions could be made and responsibility
taken at a point that was close to the problems themselves. That
is the test of decentralization.

It is not decentralization to open regional offices or branches
in each state, if decisions have to be made in Washington and the
officers in the field prove to be merely errand boys. Genuine
decentralization means an entirely different point of view in the
selecting and training of personnel. It means an emigration of
talent to the grass roots. But if the important tasks, the real
responsibilities, are kept at the center, men of stature will not
go to the “field.” .

Neither is it decentralization when bureaus or departments
are moved out of crowded Washington. It may be necessary and
entirely wise—but it is not decentralization. You do not get de-
centralization as we know it in the TVA unless you.meet two
tests:

First, do the men in the field have the power of decision?

Second, are the people, their private and their local public in-

 stitutions, actively participating in the enterprise?

There is generous lip service to decentralization on every hand.
But little will be done about it unless there is real understanding
of what it means, and an urgent and never ceasing demand from
citizens.

-~ 'When methods such as those the TVA has used are proposed,
the chief objection usually made is that local communities, state
agencies, or the field officers of federal agencies cannot be
trusted to carry out national policies. Usually the reason is

_ dressed up in more tactful language, but, however disguised, it

is the doctrine of the elite nevertheless. The burden of proving

[ that the men who at the time are federal officials in Washington

are the only ones competent to administer the laws enacted by
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Congress certainly lies upon those who advance that reason,
Actually such statements often prove the desperate hazards
of centralization to the health of a democracy, for they exhibit,
in the minds of those who put them forward, a low esteem or
affectionate contempt for the abilities of anyone outside the

capital city, or else a slavish concern for the existing rituals

of bureaucracy.

There are of course many instances where the facts appear to
support the claim that good administration of national concerns
cannot be obtained through the co-operation of local agencies.
Local politics, ineptitude, lack of interest and experience in
public matters and in administration, brazen partisanship, even
corruption—all these stand in the way. I am sure these hazards
exist. I am sure, for we have encountered most of them in this
valley. But what are the alternatives? Fewer citizens participat-

ing in governmental administration. Less and less local com-
" munity responsibility. More federal employees in the field armed
with papers to be filled out and sent to Washington for “proc-
essing,” because only there is “good administration” possible,
The progressive atrophy of citizen interest. An ever wider gulf
between local communities and national government, between
citizens and their vital public concerns. Such are the alterna-
tives.

The often flabby muscles of community and individual re-
sponsibility will never be invigorated unless the muscles are
given work to do. They grow strong by use; there is no other
way. Although it is true that decentralization at times is in-
effective because of the quality of local officials or field officers,

the virtues, by comparison, of what can be done in central |

headquarters are somewhat illusory. For, without the co-opera-
tion of citizens (an admittedly difficult goal) and of institutions

familiar to them, no detailed and far-reaching economic or social
policy and no democratic planning can be made effective. Surely

there can be little doubt about the truth of this statement, as I

write these words, in our second year at war. The daily ex-

perience of the average citizen confirms it unanswerably.

- heads of the administration as a sign of perfect order . .

i3
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The shortcomings of highly centralized administration of na-
tional policies are not due simply to_the stupidity or wrong-
headedness of particular individuals. Naming a scapegoat when-
ever a mess is uncovered, a favorite editorial and lay custom,
is of little help; it usually misses the mark. We need perspec-
tive about such things, lest we foolishly take out our anger and

~ frustration for ineptitudes upon this man and that, this party

or that, instead of turning our attention where it usually be-
longs, viz., upon the limitations and dangers of centralization.

These evils are inherent in the overcentralized administration
of huge enterprise, because it ignores the nature of man. There
is light on this matter in the words of de Tocqueville, writing a
century ago of the relatively simple society of the United States.

However enlightened and however skillful a central power may be
[he wrote in his Democracy in America] it cannot of itself embrace
all the details of the existence of a great nation. . . . And when it
attempts to create and set in motion so many complicated springs, it

must submit to a very imperfect result, or consume itself in bootless

efforts. Centralization succeeds more easily, indeed, in subjecting the
external actions of men to a certain uniformity . . . and perpetuates
a drowsy precision in the conduct of affairs, which is hailed by the
. in short,
it excels more in prevention than in action. Its force deserts it when
society is to be disturbed or accelerated in its course; and if once the
co-operation of private citizens is necessary to the furtherance of its
measures, the secret of its impotence is disclosed. Even while it
invokes their assistance, it is on the condition that they shall act
exactly as much as the government chooses, and exactly in the manner
it appoints. . . . These, however, are not conditions on which the
alliance of the human will is to be obtained; its carriage must be free,
and its actions responsible, or such is the constitution of man the
citizen had rather remain a passive spectator than a dependent actor
in schemes with which he is unacquainted.

Out of my experience in this valley I am as acutely aware as
anyone could be of the difficulties of securing the active par-
ticipation of citizens at the grass roots. I know “what a task”
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(again using the words of de Tocqueville) it is “to persuade

men to busy themselves about their own affairs.” But our ex-

perience here has in it more of encouragement than of despair.

For in this valley, in almost every village and town and city, in :

every rural community, there has proved to be a rich reservoir

of citizen talent for public service. The notion that brains, re-
sourcefulness, and capacity for management are a limited com-

modity in America—and this it is that is behind most of the

skepticism about decentralization—is a myth that is disproved

in almost every chapter and page of the story of the develop-
ment of this valley.

The fact that TVA was not remote but close at hand has been
the most effective way to dissipate the considerable initial sus-
picion of this enterprise and secure from citizens of every point
of view the existing wide measure of warm co-operation. In

the case of the power program of the TVA, for example, if TVA ;
were not in the region and of it, if it could not make decisions

until Washington, hundreds of miles away, had “processed” the
papers and reached a conclusion, only a few of these valley
communities, in my opinion, would have signed a contract with

the TVA for power supply. Remote control from Washington

would not have seemed greatly to be preferred to remote con-
trol from a holding company office in New York. And if TVA had
not in turn decentralized its own operations the plan would work
badly. TVA’s division and area managers and other field officials
are not merely office boys with imposing titles but no standing or
authority. They are selected, trained, given broad responsibility
and discretion, and compensated accordingly.

The decentralized administration of federal functions is no

infallible panacea. Of course mistakes are made at the grass

roots too. But even the mistakes are useful, for they are close at

hand where the reasons behind them can be seen and under-

stood. The wise decisions, the successes (and there are many
such), are a source of pride and satisfaction to the whole com-

munity. If, as I strongly believe, power must be diffused, if it is
vital that citizens participate in the programs of their govern-
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. ment, if it 1s important that confidence in our federal govern-

ment be maintained, then decentralization is essential.
I speak of decentralization as a problem for the United
States of America. But the poison of overcentralization is not a

~ threat to us here alone. Decentralized administration is one

form of antidote that is effective the world over, for it rests
upon human impulses that are universal. Centralization .is a
threat to the human spirit everywhere, and its control is a
concern of all men who love freedom.

i



Chapter 15

REGIONAL PILLARS OF DECENTRALIZATION

I hope this will be an age of experiments in government.
—THOMAS JEFFERSON

OU cannot, of course decentralize the functions of the

federal government if the whole nation is the operating unit
for the carrying out of national powers. Obviously some smaller
area than the whole country must be used. In the case of the
TVA, Congress and the President determined that in the de-
velopment of resources that smaller unit should be based upon
the natural region; this region is described in the language of the
1983 enactment as “the Tennessee River drainage basin and . . .
such adjoining territory as may be related to or materially af-
fected by the development consequent to this Act. . ..”

The use of the region as an autonomous unit of development
was a deliberate “experiment.” The results of this departure in
national policy were to be reported to the nation and become
the object of study as to its effectiveness. It was anticipated at
the time that if the experiment commended itself by its re-
sults the method might be followed or adapted to other regions.
The idea that the Tennessee Valley region was set up as a kind
of testing ground for the nation has been often expressed, and

appears in the President’s original message: “If we are successful

here,” he said, “we can march on, step by step, in a like develop-
ment of other great natural territorial units within our borders.”

The application of TVA’s results in decentralized regional
development to other parts of the country has become a ques-
tion of some practical consequence, since from time to time

bills providing for regional developments have been introduced
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in Congress. These proposals, some now pending, are often
described or are promoted as measures that provide a “TVA”
for this or that area of the country.

That the letters TVA should be thus used as a kind of symbol

- for resource development is pleasing to us, naturally. But refer-

ences to TVA in connection with such proposals are inaccurate
and misleading unless they do in fact adopt the TVA idea in its
essentials,

—a federal autonomous agency, with authority to make its

decisions in the region

—responsibility to deal with resources, as a unified whole,

clearly fixed in the regional agency, not divided among
several centralized federal agencies

—a policy, fixed by law, that the federal regional agency

work co-operatively with and through local and state

agencies.
The entire TVA experiment, as I interpret it, makes it clear
that no proposal for regional resource development may be
described as a kind of “T'VA” unless it embodies these funda-
mentals, which are clearly written into the TVA Act and have
béen the very heart and spirit of ten years of transforming that ‘
law into action. S

My concern here is not whether in future legislation Congress
decides to follow or to abandon these principles embodied in the
TVA; this book has a deeper purpose than merely to serve as a
polemic urging more regional authorities along TVA principles.
But I have a responsibility to point out that, in the discussions of
future resource policy, merely adopting the nomenclature
“regional authority” or “regional administration” is not in itself
an adoption of the TVA idea. -

What constitutes a region? How large should it be for most
effective development? I have no confidence in the elaborate
rituals by which some technicians think they can determine
what constitutes a region. No one can work out a formula for
what is in reality a judgment that does not lend itself to such-
precise measurement. On this issue of what constitutes a region
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and upon the general philosophy of regionalism there is a sub-
stantial literature to which those who wish to pursue the subject
are referred. ) ,

There is, however, one generalization which our specific ex-
perience in the TVA does support: the regions should not be so
large that they are not, in a management sense, of “workable”
size. The full potentialities of the unified approach to resources,
and the opportunity to be close to the people and their problems,
may be fatally impaired if the region itself is a vast one.

In my judgment the present TVA region ought not to be
substantially enlarged. This “region”—the watershed plus the
area of electric service that extends outside the drainage basin
substantially as that area is now constituted—is about as large
as it ever should be. The proposal now pending in Congress
(once approved by the Senate) to add to the TVA’s responsibil-
ity the development of the Cumberland River will probably be
adopted after the war. This is sound. That river lies within the
region and adjoins the drainage line, emptying into the Chio
two or three miles from the mouth of the Tennessee. The people
of the Cumberland Valley are already participating in parts of
the enterprise, and they understand it. But, with that exception
and some extension of electricity beyond the area presently
served, I feel strongly that substantial additions to the territorial
scope of the TVA would impair its effectiveness and threaten the
onset of the evils of remoteness we seek to remedy.

Those who come to have confidence in the TVA idea and
seek to have it put into effect in their own regions should be
warned that the task is one of adaptation and not of copying
or imitation. Indeed, it is the strength of the regional idea that
it tends to nourish regional differences in traditions, culture, and
ways of living, without sacrifice of national unity on other funda-
mentals. National unity, but unity through diversity, is the
essential meaning of the nation’s motto, E Pluribus Unum.

I would be rendering a disservice if I left the impression that
the TVA’s methods offer a ready-made pattern to be copied
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literally, in all manner of situations, or that genuine decentraliza-
tion in the administration of every and any kind of national
function is feasible. Many functions of the federal government
present entirely different problems from the development and
improvement of land, water, forests, minerals. Resources have a
fixed situs and can only be dealt with adequately at that situs.
TVA’s methods can be readily adapted to such problems. But
whether regional decentralization in the genuine sense is feasible
for many other functions is not a subject for generalization.
While different devices must be invented, TVA’s methods and
experience may be of considerable aid in that process.

All through the public service and in business able men are
concerning themselves with such inventions, often with notable
results. The practices of decentralized administration have made
considerable headway; the tendency, however, continues the
other way. Lip service is paid to decentralization by legislators
and administrators; they then proceed to draw to Washington
the very elements of discretion and the power to decide which
impose centralization in its worst forms. Members of Congress
will inveigh against the evils of “concentrating power in Wash-
ington,” and then almost in the same breath (unwittingly, with-
out a doubt) will speed up that very process by passing legisla-
tion that sets up additional managerial controls in a central
Washington bureau. An able Member of Congress, sincerely in-
terested in the necessity of federal decentralization, recently
introduced a comprehensive resolution proposing a broad study
of the means of achieving decentralization in the government;
but only a few months later the same Member introduced an-
other measure to combine all federally owned power operations
in a central “power administration” in Washington!

The issue of regional decentralization is further clouded by
simple naiveté. The mere moving of personnel out of Washing-
ton to some other city as a result of wartime congestion is re-
garded by many as “decentralization.” This may simply be a
rather expensive form of centralization. And then there is a
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tendency to obscure the issue and distract attention from the
heart of the problem by arguments about quite irrelevant or
relatively unimportant details. Thus there is sometimes a great
to-do about whether a regional agency should be headed by a
board of three members or by a single administrator. This of
course has nothing whatever to do with the region as a unit of
decentralization.

There is another and more subtle way of avoiding the real
issue in regionalism: to paint a glowing detailed picture of the
opportunities for regional development and the virtues of re-
gionalism, and then to fail to discuss how these happy results
are to be secured. This blandly ignores the fact that the par-
ticularized benefits so persuasively portrayed have, as a matter
of historical fact, never been achieved by any of the traditional
methods of resource development. If this manner of presenta-
tion does not show lack of candor it displays a failure to under-

stand the essential relation that means bear to results. The public

is entitled to a realistic and candid discussion of precisely what
is involved in regional decentralization. If a particular goal is
described specifically, the method for reaching it should be
disclosed with equal particularity; it cannot be ignored as an
“administrative detail.”

There are some opponents of decentralization and regionalism
who face the issue squarely. I shall not, of course, attempt to
state or to answer any but the principal of their objections, some
of which are put in the highly technical jargon of expertise. Be-
hind the multiplicity of words there is often concealed some
bureau’s or department’s “vested right” in centralized govern-
ment. In this the public is little interested. It does not interest
me either, for I fail to see the relevance of such an objection.

The objection that regionalism will “Balkanize” the country
is a familiar and candid one usually sincerely raised. The argu-
ment is that regionalism is a kind of provincialism that divides
rather than unites the country, underlining sectional animosities
and obstructing a really national outlook. But such a position
shows a lack of understanding of our history and of the nature
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- of regionalism. It assumes first of all that regions, rather than

the individual states, have not always been the units of im-

ortant national policy development, as scholars such as Turner
have made clear and as public men understand so well. In the
Congressional Record we read of “the Gentleman from In-
diana” or New York or Texas. The newspapers however are
more realistic. They report the plans, meetings, and votes of the
“Senators from the Corn Belt,” or the “cotton bloc,” or the “New
England delegation in Congress.”

For the practical purposes of federal legislation, this is a

. country of regions, not states.

The growth and development of our national policies is not
the result of conflicts between states; it represents an attempted
reconciliation between the interests of the various natural
regions. Debates on such subjects as the tariff, inland waterway
improvements, or measures relating to agriculture almost always
foreshadowed votes cast for the most part on a sectional basis.
Tt was not a war between separate states which settled one

~ great economic and political conflict in this country. It was

strife between sections. And, although only once in its history
has this country resorted to arms to settle regional differences,
our national policies have always been arrived at through com-
promises—often very costly ones to the nation’s interest—
between the points of view of different sections of the country.
Each region has fought for its own interests, usually with little
regard to the effect on the country as a whole. This is sectional-
ism. We avoid the word today, hoping perhaps that the evils
of disunity and local selfishness will vanish if the syllables are
forgotten. But it is not so easily exorcised.

Modern regionalism, by contrast, rests squarely upon the
supremacy of the national interest. It admits that there are
problems and resources common to areas larger than any single
state—a river basin, for example. It recognizes that certain
points of view develop in some portions of the country and are
not shared by the nation as a whole. It affirms and insists, how-
ever, that the solution of regional problems and the develop-
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ment of regional resources are matters of concern to the whole
country. It proposes to harmonize regional advancement with
the national welfare. That concern for and supremacy of the
national interest distinguishes “regionalism” from “sectionalism.”
Under the banner of sectionalism, states throughout our history
have combined to support or to oppose federal action. Under
the modern concept of regionalism, the federal government acts
to meet regional needs to the end that the entire nation may
profit.

The organization of the Tennessee Valley Authority is an

example of this modern idea of regionalism. To create it seven -

states did not unite to demand special privileges to distinguish
them from the country as a whole, regardless of the ensuing
consequences to the national welfare. The federal legislature
itself created an independent regional agency whose basic
objective was to conserve the natural resources lying in the
valley of the Tennessee and to develop those resources in con-
formity with broad national objectives and policies. This is the
very opposite—indeed it is the antidote—of “Balkanization.”

The idea of regionalism embodied in the TVA—a federal

agency decentralized in fact—offers a rational way of harmon-
izing regional interests with the national interest. For the first
time a federal implement is at hand for that task, to take the
place of the usual method of polifical bargaining, so often wholly
crude and without a basis in facts, policy, or principle.

An interesting illustration of how TVA functions in this
balancing of regional and national concerns is afforded by the
process by which the TVA Act was amended in 1940, to increase
the payments in lieu of taxes on TVA’s property which it is
authorized to make to local and state agencies of the valley. The
issue presented a sharp conflict between regional and national
interests. Since, of course, federal property may not be taxed
by the states, the Tennessee Valley region wanted Congress to
consent to the largest possible tax payments from the federal
government’s TVA. The national government’s interest, on the

.
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other hand, was in having returned to its treasury the maximum
amount of TVA’s surplus power revenues, and that meant con-
sent to only a minimum tax payment to the valley. An analogous
conflict has been before the national Congress on many occasions.
In one case the bitter controversy reached a climax when Okla-
homa’s Governor called out state troops, the state by this show of
force displaying its dissent to federal policy.

But in adjusting this kind of region-nation conflict in the Ten-
nessee Valley, for the first time Congress could determine the
issue on a record of facts and with a consideration of principle.
For it was TVA’s duty to prepare itself to make a balanced pres-
entation. Hence consideration of the problem was not on the
level of a mere show of voting strength, or log-rolling, or some
haphazard and casual solution. To be successful in the discharge
of this function it was necessary that TVA have the confidence
of the region, and yet prove to Congress that it was putting
national interests first,

TVA made an exhaustive analysis of the facts respecting local
tax problems as a result of TVA property purchases, the pros-
pects for the future, the benefits received by the region from fed-
eral funds. The details of the varying tax laws of several different
states were analyzed closely. Then TVA representatives con-
ferred with the governors and fiscal officers of all the states, of
many counties with peculiarly difficult problems, with tax con-
sultants, and with federal tax officials. As a result a measure
was drafted which embodied principles that TVA as a national
agency could recommend. And, although far short of the original
claims of local tax bodies, its fairness led all the states to concur.
After exhaustive Congressional committee hearings, the bill as
recommended by the TVA and agreed to by the states was
passed. Under this law TVA has paid, to the end of the fiscal
year 1943, out of its power revenues, a total of $5,320,000 in tax
payments to states and counties of the valley; in the single
fiscal year ended June 30, 1943, the total of these payments was
about two million dollars.
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'There are many other instances of the way a federal regional
agency, though understanding and sympathizing with regional
concerns, can further the national interest in a cohesion of all
regions; this is in contrast with the evils of sectionalism, for it
adds to national strength. Early in its history, for example, the
TVA took a firm stand against any policy of inducing existing
industry located in other regions to move to the Tennessee
Valley. Important as industrial development in this region
seemed, it was clear that our national obligation would be
violated by such a practice of pirating industry. It is significant
that this policy, initially viewed here with disapproval, now has
nearly universal support from the valley itself, long become
accustomed to such raiding practices by some private agencies.
The practices of inducing industry to change location by offering
tax exemptions, free land and buildings, and the lure of “cheap
and docile labor,” practices that stir up interregional animosities
and distrust, are today definitely under a cloud of disapproval
by the business interests of this valley.

In quite a different way the TVA, by relating the interests
of this region to the national interest, has been able to promote
national strength. An illustration is afforded by the development
of a blast furnace to convert the phosphate ores of the Far West
into fertilizer materials. The starting point was, of course, the
need of the Tennessee Valley region. The high-grade phosphate
ores of Tennessee are too limited in extent to continue to sup-
port the land needs of so large a part of the United States as
they are being called upon to serve. In the Far West on the
public domain there existed almost limitless supplies. The TVA
electric furnace, newly designed, would have been ideal for the
processing of these far western deposits for use as fertilizer
on farms of the Middle West. The electric furnace, however,
was not practical for these western ores, because essential low-

cost electric power was not near enough at hand. A new blast

furnace, which could use readily available western fuels, was the
TVA chemical engineers’ answer. The national interest in build-
ing the land of the Midwest was furthered by a regional interest
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in preventing the premature exhaustion of the mineral resources
of the Southeast.

It is worth while to contrast the performance of a regional
national agency under such circumstances with the unhappy
record of state embargoes and other trade barriers that have
been resorted to in the past, in a local or sectional spirit, in
analogous and sometimes parallel situations.

Regionalism can try out and demonstrate on a limited scale
methods of development and of administration that are then
open to use for the whole nation. The origin of the TVA itself
fllustrates the point. Franklin D. Roosevelt in New York State
and George W. Norris in Nebraska saw the importance and value
of regional planning of resources. They urged the setting up of
a national experiment, in a southern region, which would be
available for appraisal by every region. Experimentation and
demonstration of the value of complete river planning, reliance
upon reservoirs for flood control, multiple-purpose dams instead
of limited-purpose structures—once these have been tried out
on a drainage-basin scale in this valley region, they can and are
being applied elsewhere. Similarly with new methods of admin-
istration: some of the specific steps toward regional decentraliza-
tion, among other federal agencies, are directly attributable to
public knowledge and approval of the successful experience in
this one valley.

Regionalism is strengthening, not dividing, the nation. TVA
was launched in such a setting of national interest; as President-
elect Roosevelt said in January, 1938, in an informal speech in
the South, it was

more today than a mere opportunity for the Federal Government to
do a kind turn for the people in one small section of a couple of
States . . . [It was an] opportunity to accomplish a great purpose
for the people of many States and, indeed, for the whole Union.
Because there we have an opportunity of setting an example of plan-
ning, not just for ourselves but for the generations to come, tying in
industry and agriculture and forestry and flood prevention, tying
them all into a unified whole over a distance of a thousand miles
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so that we can afford better opportunities and better places for liv-
ing for millions of yet unborn in the days to come.-

"In many matters of detail the TVA demonstrates the contrast
between selfish sectionalism and national regionalism. TVA’s
personnel by a deliberate policy is selected from every part of
the United States, whereas a narrow, sectional interest would
follow the provincial practice in many cities and states of con-
fining public employment to local citizens. The way in which the
TVA has “loaned” its technical personnel to many other govern-
ment agencies points in the same direction; the Bonneville
Administration in the Northwest, the Santee-Cooper develop-
ment in South Carolina, the Colorado River Authority in Texas
are examples. In one degree or another these and other agencies
have shared the lessons of the Tennessee Valley’s experience and
methods, even in such details of management as land purchasing,
electric rate schedules, personnel management, accounting,
Because the TVA has thus been called upon for aid in problems
in other parts of the country (and more recently in foreign
countries) the danger that this regional agency might fall into
a narrow provincialism, the very antithesis of a national out-
look, has been kept to a minimum.

“If there were a number of regional authorities like the TVA
how could they possibly be co-ordinated?” This question is
usually asked as if there could be but one answer, and that one
a complete refutation of regionalism. It is sometimes coupled
with the assertion, intended to show friendliness to the regional
idea: “TVA has proved to be effective; but that is because
there is only one TVA.”

These critics offer the spectacle of a nation in which regional
authorities would each be going its separate way, resulting in
chaos or requiring elaborate administrative “co-ordination” in
Washington. These fears call for some comment, based upon
TVA’s experience.

Surely it is not fear of conflicts on policy on which these con-
cerns center. The policies that a regional authority must pursue
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are, of course, national policies. The broad structure of these
policies must be determined by Congress. It is, of course, the
highest function of Congress and the President to resolve just
such conflicts in policy affecting the whole nation. The regional
authority provides an instrument for assisting in reasoned settle-
ment of such differing policies. Provided the legislation creating
the regional pillars of decentralization is so drawn that Congress
passes upon and defines fundamental policies, there would seem
to be little basis for fears in this direction.

If not policy co-ordination, just what, then, is the nature of
these apprehensions of conflicts between regional authorities,
this fear of “lack of co-ordination™ The real issue is not lack
of co-ordination in policies, but the fact that the decentralized
administration of federal functions will not result in operating
uniformity. The actual concern is that in one region problems
will be administered in a different way from what they are in
another.

It is important to examine this apprehension. And it clarifies
the nature of the objection to observe that almost without excep-
tion the fears are held by those who do not believe in decentrali-
zation as a policy of administration.

Deceniralization frankly seeks to promote diversity; central-
ization requires uniformity and standardization.

It follows quite simply that if your idea of “co-ordination” is
national uniformity in administration, regionalism will create in-
superable problems of “co-ordination.” If you cannot conceive of
a well-governed country that in every region is not standard-
ized, identical, and uniform, then you do not want decentraliza-
tion, and of course you would be opposed to regional authorities.
If, on the other hand, diversity under broad national policies
rather than uniformity in administration, adaptation to regional
differences, and discretion and flexibility through the broad
reaches of this greatly varied country are what appeal to you as
sound, humane, and desirable, then the problems of co-ordina-
tion that cause the centralizers such concern become relatively
simple and manageable.
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And so, looking at the whole picture, it can be said with con-
fidence that in the national interest the difficulties of co-ordina-
tion are certainly not increased, and I think upon consideration
it will be seen that they are actually diminished, by regionalism.
Let the reader reflect upon the way in which the TVA has
brought into the task of resource development a great host of
local communities and state agencies. The problems of
co-ordinating these efforts have not proved to be insuperable
because TVA is a decentralized federal agency operating in the
Tennessee Valley region with power to make its decisions
in the field. The serious conflicts in administration are the ones
which, unresolved in the local communities, find their way into
the remote and often unreal atmosphere where men are dealing
in “jurisdiction” and, as I have said, are preoccupied with their
own institutions.

Co-ordination between a regional agency and other federal
regional agencies or centralized departments is not, of course,
automatic. The TVA has, from the outset, developed a compre-
hensive scheme of active co-operation with every other federal
agency, either in Washington or in field offices, that has a respon-
sibility or a function which could be helpful in the building of
this region. In an earlier chapter I have alluded to the extent
to which the changes in this valley have been due to these
other federal activities; I wish to repeat and emphasize that
here. The TVA has entered into hundreds of contracts with
more than a score of other federal departments and bureaus.
These inter-federal agency contracts and the relations carried
on under them have from time to time developed serious differ-
ences on matters of importance. The task of reaching agreement
has not always been an easy one. Yet there has never been any
difference that could not be worked out, usually between
the staffs of the agencies. In ten years no conflict between the
TVA and these many federal departmients and bureaus has made
necessary a single conference with the President. In fact, the
TVA Board has on only one occasion found it necessary to
confer with the President on Authority problems in the three

It is difficult to exaggerate the lengths to which some men
with administrative responsibility feel it is necessary to go in
order to secure what they call co-ordination. This extends to |
matters of managerial detail. What such men would mean by
the “co-ordination” of methods of federal land-buying—I use
this only by way of a wholly hypothetical illustration—would be
to erase differences as to the methods that might exist between
federal land buyers dealing with small upland farms in east
Tennessee and those applied in the flat sectionalized reaches of
northern Indiana. To them a regulation respecting personnel
management is not a good regulation if it does not apply uni-
formly throughout this whole country.

Now if your mind operates that way you would be opposed
to regionalism. For only a centralized government can pour the
country into such a single mold. If differences in how a public
program is administered in the Tennessee Valley and in the
Arkansas Valley, in Illinois and in New Mexico, disturb you, if
those differences appear to be a “conflict,” then you are right in
assuming that regional decentralization will promote conflict.

This is not to say that under regionalism there will not
be conflicts between regions. The major ones of these conflicts
must be decided by Congress, as they have been since the very
establishment of our central government. Other major conflicts
involving the Executive Department would have to be decided
by the President, as they always have been under centralized
government administration.

So long as we harbor the administrative obsession that uni-
formity in administration is essential, the amount of co-ordina-
tion of this kind with which Congress and the President must
deal -and must continue to deal will be very great. Nor will
regionalism eliminate all or most of these conflicts. But I do
venture the assertion that it will considerably lessen them. This
is true because the best place to co-ordinate is close to the point
where the conflict arises, and not in the top levels and central
offices. Industrial managers know this and practice it daily. The
same thing proves true in government.
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and a half years since the fall of France and the ensuing con.
version of TVA to war needs. :

The subject of regionalism has the widest ramifications, since
it touches fundamental issues; a complete discussion is beyon
the scope of this book. But our experience indicates clearly
that the asserted danger of conflicts and the difficulties of co

Chapter 16

ordination arising from regional decentralization are exaggeratec

and largely unreal.

MODERN TOOLS FOR A MODERN JOB

ANEW and modern task requires new and modern tools;
a spirit of enterprise and a creative modern outlook are
fluite as necessary in devising the mechanics of getting things
done as in establishing policies and goals. What the TVA set
ot to do was such a new and modern task. For such an under-
tuking Congress and the President invented an entirely new
kind of government implement: the regional development
corporation,

This corporate public agency, the Tennessee Valley Authority,
was thus set up to be as different in its organization and the
way it was to do its work as the scope and the nature of the
task it was directed to do was different from previous American
elforts in resource development. It is not, however, the fact that
the TVA was cast in the mold of a corporation that is distinctive.
The corporate device for public undertakings was, of course,
neither new nor unique,

The TVA is a significant departure as an instrument of
entieth-century democracy in this: that, in creating the TVA,
Congress adopted and carefully wrote into law the basic prin-
viples and practices of modern management. A federal agency
with the broadest of responsibilities was given a full set of the
fools that American business has found essential to good
management.

There have been few pieces of legislation in which so much
vonsideration has been given, through long Congressional com-
‘mittee hearings and debates on the floor, to principles of man-
167
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agement and the kind of organization needed to carry out a new

national policy. This in itself is an event of importance, rare i

American government annals, and one that made easier our’

task of h'anslatillg the law into results.

In even the most carefully considered legislation, where the
policy issues may be extensively debated, the method proposed
for accomplishing the policies is seldom given attention. Fre
quently the administrative provisions of a proposed law, which
may make effective or doom to failure the policies so hotly con=
tested, are prepared by some drafting clerk, who simply copies
the language of some earlier law or bill that seems to him ta
present a rough analogy. Or quite as frequently the method of
administration finds its way into the bill not to promote the
purposes of the proposed legislation, not because it is customs
built to promote the specific objectives of the bill, but upon the
urging of some existing government agency eager to expand
the field of its jurisdiction or to protect “vested” bureau rights,

The stupefying complexity of government procedure, the
overcentralization and the multiplicity of “clearances” and
approvals required before anything can be done, have bre
intolerable delays, jurisdictional rows, and the practice of “passi

ing the buck.” These can be traced in considerable part to in
attention to these potential evils when the devil’s brew is being
cooked, in the course of the legislative process. This failure t¢
recognize the importance of principles of modern managemen
in public affairs may bring upon us the gravest consequences it
the immediate future,

For a host of new difficulties face us, as soon as the war i
over, and indeed even before hostilities actually cease: thi
disposition of many billions of dollars’ worth of the most mode '
industrial plants owned by the government; establishment
the mechanics of trade with other countries, the economic in
struments of maintaining peaceful relations in the world
intensive resource development within our country—the 1i§
will be a long and varied one. The problems will not be tradi
tional but as new and modern as the hydro-electric works, th
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huge cargo planes, and the electronic devices that will revolu-
tionize the setting in which the world will function. It is all too
likely, unless past lassitude and unawareness can be changed,
that the implements to make effective the policies determined
upon for these modern issues will be traditional, hideb?und,

creaky.

The TVA, then, affords a demonstration of a truth that needs

full understanding in these days when vague abstractions 'ﬁII
the post-war planning atmosphere: that the method of .gettmg
il job done is of the greatest consequence, and not to be 1gnore.d
or passed over casually. Further, the choice of method will
determine whether resource development and industrialization,
public or private, will be dictatorial—for the benefit of some
especially privileged “elite,” economic or political—or Wl‘ll .be
tlemocratic—with the people actively participating and deriving
the benefits.

A task cannot be done democratically if the method chosen

for doing it is bureaucratic. And by this I mean perfo.rmed
exclusively by members of a bureau, governmental or private,
whereby things are done “to” people, not with them. An under-
taking cannot nourish a democratic spirit in men if, by law or
custom, it must be carried out in a bureaucratic way.

The choice of tools is vital. The choice may be such that
makes it impossible to decentralize and bring the experts and
responsible administrators close to the people, where they must
share the people’s problems. The method chosen may thwart
any hope of achieving unity in the development of resources
because the agency of development is not permitted to adoEt
management practices that will effect that unity. Method is
not a dull matter of “administration”; it is as inseparable from
purpose and ends as our flesh is from our blood. lig)

The reasons why the laws creating bureaus, commissions,
and departments have, by almost invariable custom, fai}ed to
follow modern principles of management are not too.d.lfﬁcult
to understand. The policies of lawmaking in the immediate past
have been largely regulatory and negative: “This shall not be
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done.” The atmosphere of the legislature has therefore been
heavy with this regulatory spirit, expressed in carefully limitedj
responsibility, lack of trust, and forever setting one man to
watch and checkmate another.

The tradition and climate of the skill of management, however,
are remote from all such negation. Management is aﬂirmative,
'fmd initiatory: “This is to be done.” It is in the process of defin-
ing, with skill and sense, what is to be done, and with it the fixing
of responsibility for results, with wide freedom for judgment in
the managers as to how it may best be done, that you have the
essence of the best modern management.

In TVA’s charter Congress stated clearly what was to be
done in the Tennessee Valley: idle resources were to be set tg
work—rivers, land, minerals, forests. The job to be done was
defined, clearly, simply, and yet in broad, inclusive terms. Navi:
gation: a 9-foot minimum channel, from Knoxville to the Ohio.
Flood control on the Tennessee and lower Mississippi. Power.-:
the maximum consistent with other uses of the river’s water.
Agricultural and industrial development, operation of the Muscle
Shoals plant, research, and so on. Congress told TVA’s admini
trators what was expected of us, and by what measure we would
be judged and held accountable,

Not only what was to be done but the fundamental policies we
were to follow were likewise set out. Thus, as to the dispositio n
of electricity, Congress did not attempt to handle the busineé
detail of fixing the particular rates to be charged, but directed
the policy TVA should observe in fixing those rates. We wer'
not instructed by law as to where dams should be built. nor ws 5
their daily operation prescribed. We were told, hOWe,ver that
certain broad policies should govern in their constructior; and
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be solely upon merit and without political considerations. A

olicy of democratic methods in administration was encouraged,
Ey repeated authorization in the law for co-operation with exist-
ing state and local agencies, with farmers and farm groups, with
public and non-profit organizations. But the precise manner in
which these and other policies should be carried out was not
lixed.

Such is the method of good business management. Most
agencies of government, however, new as well as old, have not
been thus dealt with by Congress. Although no private board
of directors would determine details of management—how
much, for example, could be expended on such an item as travel
cost—that is just the practice generally followed in the annual
appropriations for federal establishments. The exact dollar
amount, which may not be exceeded, for thousands of detailed
managerial items of cost is fixed by law. Operating the details
of a huge enterprise in this way is, of course, not in line with
modern business management. This practice, in the case of an
enterprise such as the TVA, would distort and magnify out of
all proportion these separate elements of the task represented
by the fixed items of appropriation. The administrator who
should be concentrating upon the best way to obtain the over-
all result is, by reason of particularized statutory limitations and
managerial directions, necessarily distracted and preoccupied
with items of detail rather than with the results of the whole
tndertaking, The unifying and generalizing function of man-
agement—its vital role—is deadened by the pressures and con-
fusions of clinical details that have thus been given the dignity
of legal mandate.

Such detailed direction has not been the Congressional prac-

operation; e.g., they must be multiple in purpose, and flood con-
trol and navigation should have priority over power production
if there were conflict. TVA’s detailed financial records were no
prescribed, but policies of financing and cost keeping were
de!.ined. Who was to be employed and how selected were not
written into our charter, but employment, it was stipulated, must

tice followed in respect to the TVA, except in one instance in
1942, when the maximum expenditure for travel was fixed by
law, against TVA’s recommendation. This departure from
modern management principles, offered in all sincerity as an
economy measure, actually resulted in higher costs and waste;
any good manager will see why this was inevitable. Less than
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a year later Congress reconsidered and itself rescinded its
action; steps were authorized to correct the error and these were
made retroactive. It became apparent to the legislators that in
the TVA the cost of keeping personnel in the field (in traditional
government terminology called “travel cost”) is but one item
of many that go into the cost of building a dam or transmission
line, or operating a chemical plant.
The job having been defined and the broad policies laid
down, Congress in the TVA Act did what is new in our history:
it fixed upon one agency the responsibility for results in resource’
development in a region. What seems the plainest sense to a
manager, ie., fixing responsibility in one place for an entire
undertaking of many parts, all interrelated and interwoven—
land, water, minerals, forests—was virtually a revolution in
government administration.
In the development of the river, not flood control alone, or
navigation or power, but all the water’s uses, together, were to
be the responsibility of one public agency. Not water resources
in one compartment of government, dealt with separately from
soil or forests, nor farming separately from industry, nor indus=
try separate from transport and electricity. The TVA’s responsis
bilities for results were to be measured by the concept of the
unity of resources. TVA’s corporate charter makes this plain:
not only by the specific directions given but also by the indica~
tion of a broad purpose expressed in such statutory language ag
the following: “To aid further the proper use, conservation and
development of the natural resources of the Tennessee Rive
drainage basin . . .”; “the economic and social well-being of the
people living in said river basin”; “physical, economic and social
development of said areas”; “provide for the agricultural and
industrial development of said Valley,” and the like.
The best antidote for buck-passing and alibis for failure
to get results is the fixing of responsibility. Regrettably, this
well-established principle appears to be still a novelty i
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might escape accountability. If the building of the dams created
i public health hazard from malaria, say, it Was 10 excuse for
TVA to reply that public health was the responsibility of some
other agency. If in the use of the river to produce power, f.loods
were not adequately controlled, there was no alibi available
that flood control was someone else’s responsibility. It power
costs were too high to permit liquidation of the investment,
there was no escaping accountability because someone else
built the dams inefficiently. Similarly with the everyday matters
of management—the selection of personnel, for example.
The Board of TVA and not the Civil Service Commission, by
u specific provision of the Authority’s charter, was made respon-
sible for the employment, promotion, and" discharge of all its
personnel, from general manager to messenger boy. We were
to establish what the law called a “merit” system, and we did;
but if the men selected were incompetent or insensitive to the
people’s problems, or if it took a month to employ a stenographer
or lineman when it needed to be done in a day, we could not try
to pass the blame to the Civil Service Commission’s rules, nor
could our supervisors escape their accountability to the TVA
Board in that way. The notion that the TVA Board was to be
entrusted, for example, with the building of the Kentucky
Dam, costing $110,000,000, but not with employing the men who
were to design and build it seems fantastic. And yet so rarlely
does our government follow the ordinary practices of fixing
responsibility that, as of the time I write, TVA is ﬂ.le only
permanent federal agency that remains solely responsible for
the selection and promotion of its personnel.
Senator Lister Hill, who in 1933 as a Representative was one
of the conference managers for the original bill, said in a recent
communication to the Senate Judiciary Committee that it was

the intent of the whole [TVA] statute—to create an agency which

would be free of some of the Government red tape abgut .which we
many areas of public administration. It was by thus fixing complain, which would have authority commensurate with its respon-

s aJags e - s 3 k’, t
responsibility that Congress cut off any excuse by which TVA gibilities. We made certain that it could not “pass the buck” to
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another bureau or department in the event of failure, and that it
would not be required to waste time and energy in jurisdictional dis-
putes. It was intended that the Board alone be held responsible for
the effective administration of the policies laid down by Congress.

Congress was consistent in extending this managerial principle
of fixed and undivided responsibility to include the everyday
operations of the undertaking. Land buying for TVA reservoirs
(including examination of titles and condemnation where neces-

sary ), for example, is not separated from the rest of the task and

put in other hands, which is the general federal practice. If the

land is not acquired rapidly enough to meet the construction
schedules of the dam builders, or if the land owners are not

fairly, speedily, or courteously dealt with, the TVA Board cannot

blame any other agency of government, And so with the purchase

of machinery, supplies, etc., and the settlement of damage or
contract claims against TVA. Such managerial functions in most
government undertakings are detached from those who are in
charge of individual tasks——buﬂdings, plants, dams, etc.—and
centralized in several separate and independent agencies which
do not have responsibility for the total result. To business man-
agers accustomed to quite different methods, this splitting up
of a single task is a source of constant frustration in their deal-
ing with the government.

Following the principles of sound management, Congress,
despite persistent proposals to the contrary by antagonists of the
Authority, has declined to relieve TVA of responsibility for the
legality and appropriateness of its expenditures, and this position
meets with the approval of the incumbent Comptroller General
of the United States, who audits the TVA’s accounts on behalf
of Congress. Thus TVA is given managerial discretion but is
held strictly accountable not only for what it does but for
how well it does it.

Such fixing of responsibility increases initiative and gives an
opportunity for enterprise and experiment, The field of co-opera-
tive labor relations is one example. Every modern management
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knows that achieving good results in a difficult undertaking
depends largely upon a working relation with employees that
establishes confidence and fosters enthusiasm and zest for the
task. A strike or any interruption of work on TVA’s power
system or upon a dam under construction would be a catastrophe
for which TVA administrators would be held solely responsible.
The development of productive labor relations, therefore, be-
came one of our major concerns at the very outset.

Active labor-management co-operation between organized
workers and the TVA, now widely known and generally ap-
proved, could never have come about if Congress had provided
for any division of responsibility for personnel management as
between TVA’s management and some other agency. Fixing of
responsibility has thereby furthered “administrative democracy,”
in those vital relations between TVA management and em-
ployees. It should be obvious that, unless within TVA democratic
methods are followed (not only as between labor and manage-
ment but within TVA’s management itself), it is impossible to
expect that TVA can further strengthen the democratic spirit
in the life of the valley.

Congress refused to divide responsibility in the TVA under-
taking because it may have seen that such a course has in the
past inevitably produced a senseless uniformity, and its off-
spring, rigidity and sterility. For, when functions are thus
severed from the main body of responsibility that nourishes
them and gives them life and reality, any agency thus exercising
disembodied authority must attempt to write “regulations”
detailed enough to prevent mistakes and abuses of discretion.
And, since such rules are commonly prescribed on a nation-wide
basis to secure the fancied benefits of standardization, the low-
est common denominator of conduct inevitably governs. The
rituals of regulations, jurisdictional disputes, and the glorifica-
tion of red tape thrive in such an atmosphere of divided
responsibility.

I am not implying, of course, that there is anything peculiar
about American public service. In Great Britain in the adminis-

|
|
|
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tration of government functions the British Civil Service, some-
times described as the best in the world, has shown the same
tendencies, where management principles have not been applied.

An observer makes this comment on conventional governmental
methods in Britain, indicating how universal are these matters:

The civil service tradition [in Great Britain] implies a rigid hier-
archical organization of authority. . . . The possibility of Parlia-
mentary interpellation upon any detail of administration crystallises
rigidity and overcentralization; an ex-Postmaster-General declares
that as a result of this direct legislative control, “the minutiae of
administration come right up to the highest officials, diverting their
minds from broad matters of policy.” However well suited to routine

administration, the complete security of tenure characterising the

civil service, with a tendency to promotion by seniority rather than
merit, probably fails to offer an adequate spur to expression or orig-

inality, a first necessity in broadcasting, or to the salesmanship
needed to create demand for a service.®

A distinguished Manchester businessman with extensive expex
rience in public affairs, Sir Ernest Simon, on a visit to the TVA
in 1943, commented upon the spirit of initiative in the TVA staff.
He has since summarized his firsthand observations in this valley
in a printed statement which reads in part:

The [TVA] Directors . . . have done all they can to delegate re-
sponsibility right down through the staff . . . [and] to cut out Civil
Service red tape and the spirit of bureaucracy. The whole staff is
encouraged to take responsibility, and not to worry if they make mis-
takes. The Directors have managed, I think, to get a spirit of construc-

tive initiative throughout the staff as good as anything in the best
private businesses.

Whatever the shortcomings in TVA’s management, whatever
delays, waste, and operating inefficiency there have been, is the
direct responsibility of the Board of TVA itself. For Congress
provided the conditions for us that make competent manage-
ment possible. The attitude of Congress and the President toward

* Gordon, The Public Corporation in Great Britain (London: Oxford
University Press, 1938), p- 821.
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us has been substantially that of a good business corporation to-
ward its management. “Here’s your job. Here is t.he: broad method
we expect you to follow. On managerial detail it is up to you to
pick the best way, within the framework of the policies of your
charter. You are the manager. Get the job done. If 'you”cannot
and do not, you and you alone will be held responsible. : ;

The corporation is a vehicle well adapted to such ﬁxmg o
responsibility. The fact that TVA was set 'up as a COI‘POI'atIOil‘)l,
however, is not alone any guarantee that it woulld not be sub-
jected to the same rituals of divided responsibility, clea.rances,
and detailed management by Congress as any bureau; in fat.:lt,
some of our public corporations are thus encumbered.. But', WIE e
no guarantee, there was a psychological adv?ntage in using ﬂie
corporate device, since by established prac,tlce .and cu.st(.)m e;
corporation has come to embody in people’s minds this idea o

nagerial responsibility. . '
maCoEgress in E;933 tootlz advantage of the opportumty that 1t§
selection of the independent corporate device created, an
freed the TVA of the conventional procedures c')f government
agencies and bureaus. The TVA continues in this autonomous
status; it is not part of any of the existing bureaus and dePart—
ments, and the head of the TVA reports directly to the President

Congress. .

anguz;)p{)se fhese principles of management and dec'entralizatmfl,
which Congress made it possible for TVA to put into e‘ffect in
this valley, should be extended throughouF tht? government.
Would it mean the virtual abolition of the.hmtonc depparm"lents
in Washington? How would it affect existing bureaust DIS(EIE;
sion of these and similar questions is beyond the scope of
book. But it should be evident that, even if these principles were
extended to every federal activity to which they could app;opn—
ately be applied, many central departmental and. bureau un}i:-
tions would be entirely unaffected. It is also evident that the
size of some of the Washington departments would be reduced,
and the nature and character of the work they perform would
change. '
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I hope these questions concerning management in government:
will be the subject of study and objective discussion. For the
questions are going to be asked. Our federal government will b
increasingly the subject of critical study by Congress and the
people; experimentation and change (some of ‘it drastic) are
inevitable,

The people’s everyday life has now become too intimately.
related to the way the government functions for the subject to
be longer regarded as the exclusive field of professionals. Stand-
patters within government can sometimes manage to make
::)Hicial life uncomfortable and abbreviated for the many admin-
Jst‘rators and managers who insist that there can be no such
thing as a personal or political vested right in established gov-
ernment practice, however venerable; but this will not stem the

tide of the public’s demand that their government adopt the
essentials of modern management.

Chapter 17

WHAT ABOUT “POLITICS™?

AN politics be kept out of TVA?

This is a question that is often asked and has been exten-
sively debated. By “politics” people mean nething vague nor
abstract. They mean such things as these: the appointment of
engineers, land buyers, and workmen because they (or their
friends or relatives) have helped to elect certain men to office;
the preparation of specifications in a way that will favor the
bid of some manufacturer who is politically “right”; the location
of dams where they will win the most votes; in short, the use
of TVA for partisan political purposes.

Opponents of the TVA during the long years of debate insisted
that it was inevitable that partisan politics would infect TVA,
and indeed any government undertaking of this character. This
was in fact one of the chief arguments leveled against the
proposals for a publicly owned enterprise as urged by Senator
Norris. To prevent these forebodings from becoming a reality
has been an important preoccupation of the administrators of
the project. That we have been thus far successful is due largely

- to the decision of Congress itself that politics must be kept

out, a decision written into the explicit language of the law.

A river has no politics. Whether an engineer is a Democrat
or a Republican, a conservative or a liberal, or indeed whether
he has any interest in or knowledge of political matters at all,
is entirely unrelated to his ability to design a dam. In this sense,
experts as well as rivers have no politics. But the question of
whether a river should be developed is a political question, and

179
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hence a proper subject of “politics.” Whether a series of dams'
should provide only navigation, or instead should serve all the:

unified purposes to which the river can be put—this is a

political question, and should be decided by Congress. The TVA:

Act is filled with such broad political decisions, made, as they
should and must be made, by the elected representatives of the
whole people. The decision to develop resources as a unified
whole was a political one; the opportunity afforded for regional
decentralization, the fixing of responsibility on a single agency
[in a region, even the decision that TVA must keep politics out of
the selection of personnel—all these were political decisions.

Facts and experienced judgment, not political views, are the
foundation of dependable technical decisions and action.
Whether the rock at a particular site is a safe dam foundation

or whether a certain kind of truck or transmission tower is best

fitted for a job—these are not political questions and should not
be decided politically or by political bodies. And, conversely,
experts and administrators should not directly or by indirection
decide political issues; moreover it is vital that they be held
strictly answerable for their performance to prevailing public
opinion, as expressed from time to time through democratic
political methods.

Are these compatible principles? Can science and politics live
together without one dominating the other? Can experts and
managers be kept accountable to the public despite the great
power over the lives of all of us that technical knowledge puts
in their hands?

The TVA has, of course, inevitably faced these fundamental
questions many times in the past ten years. The answers thus
far have been in the affirmative. It is quite generally conceded
that a high standard of technical and managerial competence
has been maintained, and that the TVA has been guided by pub-
lic policies laid down by Congress. It has remained responsive
to the wishes of the people it serves, who warmly support
TVA’s resistance to political interference. The words used by
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Senator Bankhead of Alabama in a recent Senate debate fairly
summarize the situation:

The TVA has no political activities; it has no policy-making pro-
grams except to carry out those declared in the Act, and they have
been carried out to the very general satisfaction, as we have heard

from all sides . . .

In the Tennessee Valley, regardless of politics, the program has t.he
approval of the people, and the effort to bring un.der the confirmation
power of the Senate [embodied in a bill to which the Senator was
addressing himself] the engineers and architects and accountants and

others connected with TVA is bitterly resisted by the people . .

I have not heard a word from any citizen in the whole Tennessee
Valley in favor of the proposed program [respecting Senate conﬁ#n;n—
tion], but, on the contrary, countless letters, by the hundreds, possibly
by the thousands, have come to me in opposition to any tsuch program
as that proposed, which would have a tendency to indicate that the
TVA is to be made a political organization.

No broad conclusions about politics in its relation to tech-
nology, however, should be drawn from TVA’s su_cc?ssful course
in this respect in its first ten years. It is always v'v1.th1n the power
of Congress to change the policy of keeping politics out of TVA.
As a matter of fact the bill condemned by Senator.Bankhefad
did pass the Senate in June, 1943, and as I write is still per.ldmg
before a Committee of the House of Representatives. The ’1ssue,
even as to TVA, may never be safely deemed as “settled.” \

Public understanding is the only possible safeguard against
the mixing of politics and technology, and against the parallel
evil of lack of accountability of administrators to the people.
Considerations of theory will hardly determine v.vhether the
policy thus far successful in the TVA will be apPhcd and fol-
lowed in other comparable fields of public technical and man-
agerial activities. Such public understanding must be constallzltly
refreshed by concrete instances of the wisdom of the right
course and the high cost of the wrong one. ‘

This is no abstract question of “political science.” In the im-
mediate future America will be faced with major decisions that



182 TVA—DEMOCRACY ON THE MARCH

involve this very issue—questions, for example, concerning the
disposition of government-owned plane factories, aluminum,
rubber, chemical and steel works, shipyards, and the like—
investments running into many billions of dollars. Will the many
technical questions be decided by political methods? On the
other hand, will experts and industrial managers seek to disguise
underlying policy questions by calling them “technical” or
“economic,” and thereby themselves decide political issues? Will
these problems be dealt with in a kind of free-for-all fight be-
tween politics and managerial and technical judgment? The
light of TVA’s analogous experience is here of not a little prac-
tical importance.

As I have previously indicated, the appointment of all TVA
officers and employees was vested exclusively in the hands of
the Board of Directors. By an unusual provision Congress ex-
pressly excluded political considerations in all such appoint-
ments. The language was forthright: “No political test or
qualification shall be permitted or given consideration, but all
such appointments and promotions shall be given and made on
the basis of merit and efficiency.” Violation of this provision sub-
jects a member of the Board of Directors to removal from office
by the President and any employee to removal by the TVA
Board. Under this authorization a complete system of personnel
selection was set up, based upon methods that have been gen-
erously commended in managerial circles in both public and
private business. Because custom-built for the special needs and
circumstances under which TVA operates, this personnel system
was able to meet the strain of a sudden and huge expansion due
to war needs. Thus TVA’s total force increased, owing to the
emergency need for power and munitions, from approximately
14,000 in 1940 to 40,000 in 1942; four days after one emergency
dam was authorized by Congress on January 30, 1942, the Per-
sonnel Department had some 1,800 men and women on the job.
All this work of personnel selection has been carried on outside
both the patronage system and the Civil Service.

At the outset there was a disposition on the part of some Mem-

WHAT ABOUT “POLITICS”? 183

pers of Congress to ask us to disregard or evade this explicit
provision against political appointments. When it became evi-
dent, however, that we intended to hew consistently to the line,
and that there would be no exceptions, the initial impatience
diminished. After a trying year or two the policy came to be
well recognized and generally accepted. Many Members of
Congress have expressed approval of the policy.

What Senator Barkley of Kentucky (the majority leader) said
on the floor of the Senate recently is representative of the experi-
ence and the position of many legislators:

Mr. President, I have had my moments of disagreement and im-
patience growing out of perfectly natural and human reactions on
account of the Tennessee Valley Authority. When the Gilbertsville
Dam [now known as the Kentucky Dam] was authorized and con-
struction of it was begun, unemployment was rife and widespread in
the Tennessee Valley region and in my State. I live within 23 miles of
the Gilbertsville Dam. Thousands of persons came to me thinking that
I could obtain employment for them in the Tennessee Valley Author-
ity. To all of them I pointed out the fact that when we enacted the law
in the beginning we were so anxious to keep the TVA out of politics
that we put in the law a provision that no political consideration
should be given by the Tennessee Valley Authority to the employment
of any person who might apply for employment under it.

The TVA has been so anxious to obey that injunction of the Con-
gress and to be meticulous in the observance of that law that a recom-
mendation by a Member of the Senate or the House was a
disadvantage rather than an advantage to those who sought employ-
ment. The Tennessee Valley Authority did not want the people to get
the idea that anybody could come there and obtain a job because
he had a letter from a Senator or Representative. . . . I mention that
because the TVA has been kept absolutely out of politics. It has
given no consideration to politics in employing anybody, whether
he was a Democrat, Republican, or otherwise.

The Senator then proceeded to express his strong opposition
to legislation that he believed would inject politics into TVA.
To retain technicians and managers of high caliber would
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have been impossible if it had not been for this policy. But far
more is at stake than the appointment and prometion of em-
ployees on their merits. An employee who owes his appointment
to his political standing is a man whose allegiance is not solely
to the merits and the public purposes of the undertaking. The
whole enterprise would be infected by half-technical, half-
political judgments. There would be no foundation upon which
TVA could stand. Public confidence in its integrity would soon
fade. Once politics enters, the entire edifice of an enterprise
built upon expert skills becomes unsafe.

Now there are of course all kinds of “politics.” Administrators
and technicians, however high-minded their purposes may seem
to them), cannot piously abjure party politics, and then indulge
in their own variety. “Taking care of the boys” is an evil in any
guise, whether it is on the basis of personal friendship, business
or social ties, or some amateur political notion about an “elite
of brains” (self-selected), a kind of Phi Beta Kappa version of
Tammany Hall.

The usual forthrightness of Congressmen is wholesome com-
pared with the “holier-than-thou™ attitude toward politicians of
those who occasionally practice their own personal brand of
politics. I was reminded of this hypocrisy a few years ago, when
I'read a signed magazine editorial which denounced the political
patronage system, in the most righteous terms. The writer of this
piece is a man who in 1933 had been a powerful figure in the
government. When TVA was first created this Galahad sent
word to our Board that we must put one of his relatives on our
pay roll. A jaunty young satellite brought us the message. We
made the same reply that we had been giving to similar re-
quests from Members of Congress: Let the relative file his ap-
plication and be judged along with other applicants. The
messenger tried to wave all this aside. He had been told (he
said) to let us know that such rules about examinations were
not intended to apply to men of such high social purposes! Both
of these men have long since discredited themselves and are out
of public service, but before this happened they had done not
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a little damage to the reputation for disinterestedness of all
public administrators.

The employment of relatives is a form of personal politics;
one of TVA’s first actions was to establish a strong policy against
the practice of nepotism. And then there are those businessmen
who come into the government to perform a technical job of
war production who find nothing incongruous in injecting into a
conference a partisan attack on the President or Members of
Congress, or who even use a government post to further a par-
ticular political candidacy—these too are men who surely fail
to comprehend the harm they are doing to public confidence in
technicians in public affairs. There are all kinds of politics; ad-
ministrators and experts must see to it that they keep out of all
varieties.

Congress itself determined to keep its kind of politics out of
TVA’s technical administration. It was, in turn, our responsibil-
ity as administrators to keep TVA out of political matters.
Accordingly TVA in 1936 adopted a policy forbidding political
activity by anyone connected with the TVA, even in municipal
affairs. No TVA employee could be a candidate for any office,
or be active in elections of any kind, except of course, to vote.
This was a number of years before the Hatch Act placed similar
but less extensive limits upon political activity of all federal
employees. It is arguable that the TVA’s policy is too extreme
in that it forbids thousands of citizens living in the Tennessee
Valley from useful participation in strictly community govern-
mental affairs, but on balance we feel this restriction is justified
by the dangers it averts.

TVA, if it were politically managed, could become a curse to
this valley. Just what would it mean if politics had been injected
into TVA’s selection of personnel, or into detailed administra-
tion of funds by which the job is carried out? It would mean
that the thousands of miles of transmission lines built by TVA’s
forces might have been located not for economic and engineer-
ing reasons, but upon a political basis. A city that votes “right,”
a county that delivers the “right” number of votes for a par-
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ticular organization or candidate, an industry that “comes
through,” could be rewarded by advantages in the location of
transmission lines, though such a location was not justified by
the business facts. A city and its industries that do not vote
“right” might find that its electric substations were not ade-
quately maintained, that service was poor, that its industrial
growth had stopped. Even if these things never actually hap-
pened, the disintegrating suspicion that politics was under the
surface would always be there.

If the TVA were under political management its transactions
for purchase of materials and equipment—tens of thousands of
contracts totaling hundreds of millions of dollars, every one
awarded on business principles of cost and relative quality of
products—would have been potential political rewards. Even
the location of dams might be the subject of political decisions
rather than based on streamflow, character of the foundation,
cost compared with other sites, and similar factual engineering
considerations. Indecd in one recent instance TVA earned very
costly political opposition because it persisted in recommending
the location of a dam solely upon such facts.

In the spring of 1942 a bill was introduced into Congress to
change TVA’s method of financing in such a way as to inject
political considerations into the technical and business opera-
tions of TVA. Public understanding of this issue of politics in
TVA took on unprecedented forms. Full-page advertisements
protesting against the measure appeared in the daily papers,
sponsored by and paid for by the valley’s Chambers of Com-
merce and local service clubs. The valley press almost unani-
mously expressed strong opposition in repeated editorials. The
bill was even opposed by a national magazine which speaks
for the private electric industry and opposed the creation of
TVA: “TVA has a trained personnel and a competent engineer-
ing staff operating under a capable management . . . TVA should
be free from political control.”* The theme of the newspaper
advertising, the letters, the editorials, the resolutions of Sunday-

* Electrical World, May 16, 1943, pp. 56-T.
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school classes and women’s clubs was: “Keep politics out of
TVA.” The proposal, like earlier ones to similar effect, was not
enacted.

It is accurate to say that TVA has demonstrated to the satis-
faction of those most directly affected that the task of getting
resources developed should be kept non-political. It is now
“good politics” for political leaders themselves, in the Tennessee
Valley, to urge that politics be kept out of TVA. Probably the
most thoughtful and informed leadership on the basic issues of
the valley’s development is coming from a group of its younger
political leaders and elected officials. They know that their
support of TVA will not be rewarded by jobs or favors, and
have long since ceased to think in those terms. If TVA does a
good job, one that the valley and the country judges to be
competent, that constitutes their political reward. And to the
surprise of many “realistic” people, it turns out that helping
to keep politics out of TVA is a political asset to candidates for
public office in the valley. It is another case where “no politics is
good politics.” As long as the people these elected officials rep-
resent have confidence in the TVA idea and the technical and
managerial craftsmanship behind it, the danger of politics in
administration is not great; whenever that is lost, the injection
of political decisions and methods is not far off.

But it would not be safe or wise to give to the administrators
of the TVA such broad independence of action in carrying out
political decisions made by Congress unless they were held
strictly accountable for results. (And what is true of TVA seems
to me applicable to managers and experts generally.) Moreover,
TVA’s freedom from interference in carrying out policies de-
termined by Congress makes it imperative that the policies them-
selves be under constant control and review by Congress as
the instrument of politics. When managers and technicians, in
business or in government, are permitted to use the leverage of
their authority and expert knowledge to lodge irresponsible
power in themselves, the foundation of democracy is threatened
at once.
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Accountability begins with a full report of results. The TVA

each year makes several such reports, public documents with a
wide circulation. The Authority’s regular report of its activities,
made annually to Congress, is in great detail. Reports on special
subjects are made from time to time. Financial reporting is com-
prehensive; it embodies the most progressive business methods:
detailed unit cost accounting; a monthly and annual financial
statement, including balance sheet and income account; an audit
not only by the Comptroller General of the United States, but
in addition by a leading firm of commercial accountants, whose
report attached to TVA’s annual financial reports is in much the
same language as the certification the same firm appends to the
financial statements of some of America’s largest private con-
cerns. An elaborate accounting of results is also made each year
before the Appropriations Committees of both Houses of Con-
gress, as well as to the President through the Bureau of the
Budget. Such reports as these have been the occasion of exten-
sive debate over TVA in Congress, in the press, and in other
public forums.

There are few enterprises, public or private, which have been
subjected to more vigorous and persistent public review or
about which more detailed reports have been made. Thus in
1938 a Joint Congressional Committee to investigate the TVA,
equipped with a considerable technical staff, spent a year in-
vestigating the TVA. Its report, proceedings, and engineering
analysis totaled 7,500 printed pages.

From time to time the entire TVA program has been reviewed
in Congress in the course of consideration of statutory amend-
ments or appropriations. In the ensuing hearings and debate
the effectiveness of its management has been inquired into, new
public policies have been written into TVA’s basic charter, ex-
isting ones confirmed. In 1938, for example, a contract entered
into by the TVA to purchase properties of the Tennessee Electric
Power Company was reviewed by Congress. Every question in
a lengthy contract, on which Mr. Wendell Willkie (on behalf of
the company) and I had spent years of negotiation, was thus
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publicly examined, debated, and confirmed. Another instance
of Congressional review of policy occurred in 1940 when the
law respecting tax payments by TVA was changed. The com-
mittee hearings in Congress and the debates constituted a re-
appraisal of fundamental policy and an accounting of steward-
ship by TVA’s managers covering virtually every phase of the
enterprise.

It has been demonstrated by these and other instances that
it is entirely feasible to hold this public enterprise to strict
accountability and responsibility without resort to political con-
trols of the details of operation from the floor of Congress. But
it is in far less formal ways that the most effective responsibility
to the people is established. Working at the grass roots is the
surest guarantee of that day-to-day adjustment to the needs and
aspirations of the people which is the liveliest form of public
accountability. When the managers and the experts are close
to the people and their problems, it does not ordinarily take the
formality of a Congressional hearing to determine whether the
program undertaken is succeeding or needs adjustment, whether
staff members are alive to their opportunities or are arrogant
and self-seeking.

Decentralization is a kind of mirror in which one can see,
each day and each hour, how well or how badly the work re-
sponds to its broad purpose. Because it is a regional agency,
doing its work and making its decisions in the valley, TVA
cannot escape the sight of its mistakes or irresponsibly turn its
back upon the stream of daily life. Success can come only
through a technical leadership in which the people, not in the
mysterious aura of distance but under the revealing and com-
monplace light of proximity and familiarity, have confidence.
At the grass roots a new kind of accountability is born, more
significant than reports, reviews, criticism by Congress. It is
the day-to-day accountability of working partner to working
partner.

Will the managers and experts of business and government
enterprises, whose skills give them such great power, become a
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new ruling class, exploiting the rest of society for their own
benefit? In a widely discussed book, The Managerial Revolution,
Professor James Burnham asserts that such a “drive for social
dominance, for power and privilege, for the position of ruling
class by the social group or class of managers™ has already taken
place in Germany and Russia, and, so Professor Burnham states,
is far along on its inevitable way in the United States. The
functions of our “new masters,” Burnham says, are now being
performed in the earlier stages of this “managerial revolution”
by the executives of enterprises of which he singles out General
Motors and the Tennessee Valley Authority as examples.

In the past, similar predictions have been made, predictions
likewise adorned with analogies drawn from nations that are
without the experience or talent for democracy that exists in
this country. But what gives Burnham’s restatement of this
thesis its present importance is that it has been taken in dead
seriousness by many men in managerial and technical posts.
The idea of managerial domination cannot be lightly written
off. The amount of influence which so cynical a thesis can have
upon the vain, the naive, and the impatient is not to be dis-
counted. I trust it is clear that the methods of TVA are calculated
to promote that accountability of the manager and that diffusion
of power which are the precise opposite and may well be an
effective antidote to the “managerial revolution.”

More hazardous to democracy than such a dream of a ruling
elite of managers and technicians, but not unrelated to it, is
a growing contempt of “politics” and of Congress. This is noth-
ing new or surprising from defeatists about democracy, and
from reactionary forces generally. But to find this deprecation of
politics spreading among progressives and especially among
those who are administrators and technicians is a sign of great
danger. The strongest expressions of disgust and impatience with
politics and with Congress I have ever heard have come recently
from men of great executive or technical ability in government
service and in business who tried to get an urgent war job done

2 (New York: John Day Co., 1941)
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quickly, only to be delayed and even frustrated by what they

describe as “political pressure,” by exhausting Congressional
committee hearings, and endless conferences with legislators. To
overworked and conscientious men this is trying, of course.
And it is true that when the line I have tried to draw in this
chapter is crossed—the line between political policy-making
and administrative execution of that policy—there is ample
cause for this discouragement. But progressives, and espe-
cially those in administrative or technical posts, are under
a peculiarly heavy responsibility to recognize, with scrupulous
care, the role of politics in the fixing of basic policies. We must
be the first to see that, if the institution of politics becomes
discredited, the enemies of democracy have won an important
victory.



Chapter 18

PLANNING AND PLANNERS

VA is supposed to be a planning agency for this region.
Yet nowhere on your organization chart do I find a De-
partment of Social Planning; and when I ask for a copy of the
TVA Plan no one can produce it: Some such comment has
been made to us many times by friendly and earnest students
of TVA, :

The reason the TVA Plan is not available is that there is no
such document. Nor is there one separate department set off
by itself, where planners exercise their brains. To one who
has read thus far in this account, it is evident this does not
constitute our idea of planning.

The TVA is a planning agency, the first of its kind in the
United States. The great change going on in this valley is an
authentic example of modern democratic planning; this was the
expressed intent of Congress, by whose authority we act. But
through the years we have deliberately been sparing in the use
of the terminology of “plans” and “planning” within TVA and
outside, and those terms have hardly appeared thus far in this
book. For the term “planning” has come to be used in so many
different senses that the nomenclature has almost lost usefulness,
has even come to be a source of some confusion.

It is necessary, however, to translate the ideas of this book
into the terminology of planning and the language that plan-
ners employ. For planning ideas are widely discussed these
days. To some the content of the word “planning” has been
pared down until it means merely ordinary foresight, and there-
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by the term has lost any broad significance. Others have gone
to the other extreme; they approve or violently condemn “plan-
ning” because to them it means a complete reconstitution of
our social system, comprehensive state socialism, and the like.
Some discerning and broad-gauge industrialists urge widespread
“planning” for the post-war period; by this they mean a way
of assuring the future of “free enterprise” or “democratic capital-
ism™—phrases that also have come by loose handling to be
as foggy in their meaning as “planning” itself.

The term “planning,” however, is here to stay; but, since it has
apparently come to mean all things to all men, I have avoided
using the term until I had set out specifically, as I have done in
preceding chapters, just what I have in mind in using the word,
and what planning means to us in this valley. “Unified develop-
ment” as I have described the idea in action is, in substance, the
valley’s synonym for “planning.”

We have always made plans in America. The question for us
is not: Should we plan? but: What kind of plans should we
make? What kind of planners? What method of “enforcement of
plans”® On these matters what has transpired in the Tennessee
Valley, as I have tried to describe it, casts the light of actual
eXPEI'leI]Ce;

Economic and social planning in America is by no means
new and strange, but is indeed as old as the Republic. Generally
speaking, planning in this country in the past has been practiced
by two great groups: first, by elected public officials, variously
called “politicians” or “statesmen”; and, second, by businessmen,
variously called “empire builders” or “exploiters of our re-
sources.,

Let us look for a moment at some of the instances of plan-
ning carried on by public men, selected to represent the eco-
nomic interests and the social point of view of their constituents.
Land planning, for example. By Royal Proclamation in 1763 the
colonists were barred from free access to the western lands.
Then, by the Ordinance of 1787, the politicians established a
different conception of land planning: the opening of the west-
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ern lands to settlers. The economic and social views of the peo-
ple of that time called for land planning which would encourage
and stimulate the settlement of the West.

Or take another illustration of public planning by elected
officials, industrial planning. In the early days of American
manufacturing, a plan was devised to stimulate industry. Cer-
tain of the public men of that day, like Hamilton and Webster
and their sectional constituents, wanted a particular result:
manufacturing in the Northeastern States. With the home
market “protected,” they planned an industrial future for the
Northeast, and the method they used to effectuate the plan
was the protective tariff.

The Homestead Act of 1862, the Income Tax Amendment,
the Sherman Anti-Trust Act, the Granger Laws—one can recite
instance after instance of public planning through our political
institutions, through acts of Congress, acts of state legislatures,
local ordinances.

One thing particularly characteristic of such planning by
elected representatives is that they did not as a regular practice
call into their councils the assistance of technically trained men
—scientists, economists, engineers, administrators—to assist
them in formulating these plans.

How well did these early planners do their job? Were the
plans well conceived and in the public interest? This much is
certain: their plans were not sterile, they were not merely
reports and recommendations, written to be filed away and to
gather dust. They were put into action, and out of that action in
less than 150 years grew the greatest industrial and agricultural
nation of all time.

Great as were some of the accomplishments of public plan-
ners in the past, we know that we suffer today from the con-
sequences of some of those plans. The state of our natural re-
sources has become a national emergency, grave and critical.
Some of the public land policies embodied in such planning as
the Homestead laws we now realize were short-sighted and
costly. Such piecemeal planning for the immediate year-to-year
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demands of particular groups of constituents we now know
was not wise planning. Catastrophic floods, denuded forests,
soil exhaustion—these are part of the price we are paying. For
a generation now a change in those plans has been urged. Over-
tones prophetic of President Roosevelt's message to Congress
concerning TVA were heard, faintly it is true, as early as 1909
when President Theodore Roosevelt's Conservation Commis-
sion made this recommendation:

Broad plans should be adopted providing for a system of waterway
improvement extending to all uses of the waters and benefits to be
derived from their control, including the clarification of the water and
abatement of floods for the benefit of navigation; the extension of
irrigation; the development and application of power; the prevention
of soil wash; the purification of streams for water supply; and the
drainage and utilization of the waters of swamp and overflow lands.

Discussion of industrial planning to enable America to grasp
the opportunities of the post-war period is now much in the
public prints, led by some of our ablest men of private business.
Here again, as in the case of planning by public men, we should
remember that when businessmen become planners they are not
venturing into new and strange fields. Long-range planning is
a familiar and established practice of progressive business. Per-
haps the best-known example is that of the American Telephone
and Telegraph Company. This vast communication service has
expended large sums of money in continuous and intensive
study of the future, and on the basis of such study develops
plans five years, ten years, and even longer in advance—plans
for new construction, for the revision of its exchanges, for the
building of additional capacity. In other businesses there has
long been comparable economic planning with substantial
organizations devoted to the task. Surveys are made of the
market, financial trends, technological changes, all the complex
factors which will affect the future activities of a great business
enterprise.

Planning by businessmen, often under some other name, is
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recognized as necessary to the conduct of private enterprise. It
has the virtue of a single and direct objective, one that can be
currently measured, that is, the making of a profit. A plan that
is impressive in the form of a report but which does not work,
as judged by the financial reports of the company, is an un-
successful plan. It has been just as simple as that. The business
planner has rarely felt it necessary to complicate his problem
by trying to determine whether the making of profit under his
plan benefits the whole of society, or injures it. And, as I have
said, it is not often that a single business or even an entire
industry is in a position to decide such a question.

This is admittedly a grave defect of planning by the business-
man. For his legitimate object, namely a profitable business, is
not necessarily consistent with the object of society, that is, a
prosperous and happy people. The plans of the A. T. & T. and of
the small manufacturer may both be quite effective within those
enterprises. But factors affecting the plans of the A. T. & T. and
the small manufacturer go far beyond their businesses. Over
this multitude of external factors the businessman has no effec-
tive control. As this and a thousand valleys demonstrate so
tragically, private planning, even when temporarily sound from
the viewpoint of a particular enterprise, has often resulted in
great injury to many other enterprises, and therefore to the
public welfare.

The idea of unified resource development is based upon the
premise that by democratic planning the individual’s interest,
the interest of private undertakings, can increasingly be made
one with the interest of all of us, i.e., the community interest.
By and large, things are working out that way in the Tennessee
Valley. The income of the private business of farming has in-
creased, largely as a result of a program of aiding the region’s
soil. Sales by private fertilizer companies have increased more
rapidly than at any other time in their history as a result of
TVA’s production and the demonstration of new fertilizer prod-
ucts designed to further the over-all public interest in the land.
Promotion of education in forest-fire protection and scientific
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cutting methods has furthered conservation and at t}'le same
time aided the private business of lumbering. Community plan-
ning has made towns more attractive and pleasant for everyone,
and at the same time increased land values for individual owners.
These results and m'any others I have described have been in the
general public interest; all have furthered the interest of par-
ticular business enterprises.

Effective planners must understand and believe in people.
The average man is constantly in the mind of the effective plla.n-
ning expert. Planners, whether they are technicians or admu.us-
trators, must recognize that they are not dealing with phllo-
sophical abstractions, or mere statistics or engineering data or
legal principles, and that planning is not an end in itself. ,

In the last analysis, in democratic planning it is human beings
we are concerned with. Unless plans show an understanding an'd
recognition of the aspirations of men and women, they will fail.
Those who lack human understanding and cannot share the
emotions of men can hardly forward the objectives of realistic
planning. Thurman Arnold, in The Symbols of Government, has
well described this type of earnest but unrealistic person:

They usually bungle their brief opportunities in power because they
are too much in love with an ideal society to treat the one actually
before them with skill and understanding. Their constant and futile
cry is reiterated through the ages: “Let us educate the people so that
they can understand and appreciate us.”™

A great Plan, a moral and indeed a religious purpose, deep
and fundamental, is democracy’s answer both to our own home-
grown would-be dictators and foreign anti-democracy alike.
In the unified development of resources there is such a Great
Plan: the Unity of Nature and Mankind. Under such a ].E’lan
in our valley we move forward. True, it is but a step at a time.
But we assume responsibility not simply for the little advance
we make each day, but for that vast and all-pervasive end and
purpose of all our labors, the material well-being of all men

1 (New Haven, Conn.: Yale University Press, 1985) pp. 21-2.
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and the opportunity for them to build for themselves spirituai
strength.

Here is the life principle of democratic planning— an awaken-
ing in the whole people of a sense of this common moral purpose.
Not one goal, but a direction. Not one plan, once and for all, but
the conscious selection by the people of successive plans. It was
Whitman the democrat who warned that “the goal that was
named cannot be countermanded.”

If this conception of planning is sound, as I believe, then it
is plain that in a democracy we always must rest our plans upon
“here and now,” upon “things as they are.” How many are the
bloody casualties of liberal efforts to improve the lot of man,
how bitter the lost ground and disillusionment because of failure
to understand so simple and yet so vital an issue of human
strategy. So frequently have men sought an escape from the
long task of education, the often prosaic day-by-day steps to “do
something about it,” by pressing for a plan—usually in the form
of a law—without considering whether the people understand
the reason for the law’s plan, or how they are to benefit by it.

An unwillingness to start from where you are ranks as a fallacy
of historic proportions; present-day planning, anywhere in the
world for that matter, will fall into the same pit if it makes the
same gigantic error. It is because the lesson of the past seems to
me so clear on this score, because the nature of man so definitely
confirms it, that there has been this perhaps tiresome repetition
throughout this record: the people must be in on the planning;
their existing institutions must be made part of it; self-education
of the citizenry is more important than specific projects or
physical changes.

And it is because of this same conviction that the TVA has
never attempted by arbitrary action to “eliminate” or to force

reform upon those factors or institutions in the valley’s life which

are vigorously antagonistic to a plan for unified development.

We move step by step—from where we are. Everyone has
heard the story of the man who was asked by a stranger how he
could get to Jonesville; after long thought and unsuccessful at-
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tempts to explain the several turns that must be made, he said,
so the anecdote runs: “My friend, I tell you; if I were you, I
wouldn’t start from here.” Some planning is just like that; it does
not start from here; it assumes a “clean slate” that never has and
never can exist.

The TVA idea of planning sees action and planning not as
things separate and apart, but as one single and continuous
process. In the President’s message to the Congress in 1933, this
fact was stressed. The words bear repetition here: The TVA,
he said, “should be charged with the broadest duty of planning
for the proper use, conservation, and development of the natural
resources of the Tennessee River drainage basin and its adjoin-
ing territory for the general social and economic welfare of the
Nation.” Then follows this sentence: “This Authority should also
be clothed with the necessary power to carry these plans into
effect.” And the law enacted this principle.

This is fundamental. And yet it is here that much of the dis-
agreement with TVA has arisen from outside, and in its first
years internal disagreement as well. The idea that planning
and responsibility for action may and should be divorced—the
maker of plans having little or nothing to do with their execu-
tion—follows the analogy of the planning of a house, an office
building, any fixed structure. But the analogy is a mistaken
one. For the development of a region is a course of action; it
has no arbitrary point of beginning and goes on and on with
no point of completion. The individual acts that make up re-
gional development are the day-to-day activities of plowing a
particular field, harvesting timber from a particular tract, the
building of a factory, a church, a house, a highway. TVA’s pur-
pose was not the making of plans but that a valley be developed.

Plans had to be made, of course, many of them. But plans

and action are part of one responsibility. TVA is responsible not -

alone for plans but for results. Those results depend chiefly upon
the people’s participation. Getting that participation was to be
almost wholly on a voluntary basis. To get a job done in this way
r-as a unique assignment, one that required the invention of new

——
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; devices and new methods. If TVA had been a “planning agency”™
. in the sense that its responsibility had been limited to the making
of plans—the usual meaning of the term—those plans would
probably have met the fate of so many other plans: brochures
decorating bookshelves, adornments of the bibliography of a
sterile learning.

In The Coming Victory of Democracy, Thomas Mann put his
finger on this deep-lying error of intellectualism that treats
planning apart from action. His words are moving, for they tell
much of the causes beneath the catastrophe of European culture:

Democracy is thought; but it is thought related to life and action.
.« « No intellectual of the pre-democratic era ever thought of action,
nor of what kind of action would result if his thinking were put into
practice. It is characteristic of undemocratic or of democratically
uneducated nations that their thinking goes on without reference to
reality, in pure abstraction, in complete isolation of the mind from
life itself, and without the slightest consideration for the realistic
consequences of thought.®

In the TVA the merging of planning and responsibility for
the carrying out of those plans forces our technicians to make
them a part of the main stream of living in the region or com-
munity; this it is that breathes into plans the breath of life. For
in the Tennessee Valley the expert cannot escape from the
consequences of his planning, as he can and usually does where
it is divorced from execution. This has a profound effect on the
experts themselves. Where planning is conceived of in this way,
the necessity that experts should be close to the problems with
which they are dealing is evident.

In my opinion the idea of planning is still struggling for
popular support in America largely for this reason: that the
most spectacular plans have been drawn by men who did not
have the responsibility for carrying them out. They did not have
the salutary discipline which the experts of this valley had who
have had to ask themselves: “Is this a plan that I can take re-

2 (New York: Alfred A. Knopf, Inc., 1939) p. 28.
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sponsibility for seeing carried out? Will the people understand
it, will the people help to make it effective? Will they make the
plan their own?”

In the work of the TVA we have taken to heart and sought
to put into practice what seems to me one of the most profound
utterances upon the problem of freedom through democracy.
They are the words of John Dewey.

The conflict as it concerns the democracy to which our history
commits us [he wrote] is within our own institutions and attitudes.
It can be won only by extending the application of democratic
methods, methods of consultation, persuasion, negotiation, communi-
cation, co-operative intelligence, in the task of making our own poli-
tics, industry, education, our cultures generally, a servant and an
evolving manifestation of democratic ideas. . . .

. . . democratic ends demand democratic methods for their reali-
zation . . . Our first defense is to realize that democracy can be
served only by the slow day-by-day adoption and contagious diffu-
sion in every phase of our common life of methods that are identical
with the ends to be reached . . . An American democracy can serve
the world only as it demonstrates in the conduct of its own life the
efficacy of plural, partial, and experimental methods in securing and
maintaining an ever-increasing release of the powers of human nature,
in service of a freedom which is co-operative and a co-operation which
is voluntary.?

What of the enforcement of economic and social plans in this
valley? In the building of dams and other structures, TVA of
course has the power which even private utilities and railroads
have, to take property of landowners who are unwilling to sell,
at a price fixed by court proceedings. But, beyond that, in no
significant particular is TVA planning for the development of
this region enforceable by law. And this we have not found to
be a handicap.

This is not to say dogmatically that there is never any jus-
tification whatever for regulatory measures, or that volun-
tary methods have not resulted in a good many mistakes and

# Freedom and Culture (New York: G. P. Putnam’s Sons, 1939), pp. 175-6.
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waste that good planning would have avoided, if the people who
made those decisions had been persuaded to make different
ones. It is pointed out to us constantly that the course of educa-
tion and voluntary action is too slow, that only the force of law
will meet the crisis of depletion. Our critics, admitting that not a
little progress has been made by our methods, point to the
many farmers who still persist in plowing higher and higher
on their hills, planting more corn and cotton, destroying more
and more land; to the timber interests which continue to spurn
the advice of forest technicians that would sustain the yield of
lumber; to the manufacturers who still pollute the streams with
waste and show scant interest in technical means of ending this
contamination, More than once industries have been located
at points where it seemed clear to us that sound planning should
discourage industrial location,

This lack of power to enforce plans has disturbed a good many
observers and students of the enterprise, especially in the early
years, and still mystifies and even angers some of them. But we
have continued to rely wholly upon the methods described in
this book, the ways of contract, persuasion, incentives, encour-
agement, methods based on the people’s confidence in TVA’s
comprehension, its good faith, and the quality of its technical
leadership. I feel strongly that the admitted limitations of volun-
tary methods, distressing and tragic as their consequences some-
times are, do not invalidate the wisdom of a minimum of co-
ercion in carrying out plans for resource development. For
coercion is insatiable. In whatever guise, once coercion becomes
the accepted reliance for making planning effective, more and
more coercion is needed. I am deeply persuaded that high as
the price of voluntary methods may be, in delays and errors, in
the end the price of arbitrary enforcement of planning is nothing
less than our freedom.

Chapter 19
TVA AND WORLD RECONSTRUCTION

MONG the more than eleven million people who have
visited the TVA in recent years have been representatives
of almost every country in the world. Since the war there has
been a marked increase in foreign visitors. They come in a steady
procession: a Chinese general returning to Chungking, complete
with military cape and battle dagger, an agricultural commis-
sioner from New Delhi, the British Ambassador, a group of
Swedish journalists especially observant of the modern architec-
ture of the new powerhouses, a Brazilian scientist, a prominent
Australian politician, a Czech electrical expert—hundreds of
men from the most distant lands.

The TVA has also served as a training ground for foreign
technicians; two score engineers and agriculturists from a dozen
republics of South America; a similar contingent from China,
singularly enthusiastic and intense. There has been a group of
Russian engineers working with TVA technicians on Lend Lease
hydro-electric plants that in 1944 will be producing power on
streams “somewhere beyond the Urals.”

This steady stream of “visiting” reminds you of the way in
which a farmer crosses the ridge to take a look at a neighbor’s
demonstration farm, to see “how he does it,” so he can try it
out in his own way on his own place—except that these neigh-
bors may be from Auckland on the other side of the globe, or
from Goteborg, Buenos Aires, or Tegucigalpa. Among the visi-
tors from abroad are not only policy-makers but experts in the
many specialized fields embraced in this undertaking: from
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public health to mapping, from resettlement to community
planning. Here they observe how their particular specialized
interest can be made an integral part of the whole task of
resource development.

This same world-wide interest is reflected in thousands of
letters from many nations. The questions propounded, the
material requested, the inquiries about how TVA proceeded,
reflect a remarkable degree of interest in regional resource
development. In recent months this correspondence has been
largely from officials of post-war commissions of reconstruction,
representatives of governments in exile, and legislators of West-
ern Hemisphere nations. Writers in foreign magazines and news-
papers describe TVA and set out what they believe are the
Jessons for their homeland in what is going on in this far-away
and hitherto little known region. A leading English publication,
The Architectural Review, for example, devoted its entire June,
1948, issue to a lengthy description and interpretation of TVA
by Julian Huxley, the distinguished scientist and publicist. In a
concluding paragraph he says:

Last, but not least, the TVA idea, of the planned development of
natural regions such as river valleys, has already found its way into
the world’s general thinking. TVA ideas and methods are helping to
guide the growth of new planning agencies such as the Middle East
Supply Council; studies are being made of how a set-up of general
TVA type could be adapted to serve as an international instead of a
national agency (thus among other things undercutting and tran-
scending nationalist sovereignties, as the TVA undercuts and
transcends States’ rights and boundaries), and adjusted to promote
the planned development of regions of greater backwardness, like

parts of Africa.

Our foreign visitors see with particular clarity that TVA speaks
in a tongue that is universal, a language of things close to the
lives of people: soil fertility, forests, electricity, phosphate, fac-
tories, minerals, rivers. No English interpreter is needed when a
Chinese or a Peruvian sees this series of working dams, or elec-
tricity flowing into a simple farmhouse, or acres that phosphate
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has brought back to life. For it is not really Norris Dam on a
Tennessee stream or a farm in Georgia that he sees, but a river
a valley, a farm in China or Peru. The changes that are taking,
place here are much the same as those which men all over the
world are seeking. The technical problems, too, at bottom are
essentially similar, whether one is dealing with soil erosion
along the Yangtze or the Hiwassee, the malaria mosquito in
Burma or Mississippi’s Tishomingo County, power production in
Norrland in Sweden or Swain County, North Carolina.

TVA’s development of democratic methods of consent and
participation by the people also touches a desire that is widely
shared. Again and again our visitors have made substantially this
.comment: “We are even more interested in TVA’s way of work-
ing with people than we are in its dams and furthering of indus-
trial development.” That resource development should not only
be for the people of the valley but by them appeals to most of
our foreign visitors, For like human beings almost everywhere
they want to see the changes they hope to work out for their
own countries done in their own way. This is important for
Americans to remember, especially those who want to do the
world over exactly on our own pattern, either on a cost-plus
basis, or as a kind of paternalistic imperialism.

The TVA experience in resource development is being ear-
nestly examined for the lessons it may hold for a battered world
facing the giant contours of a historic period of reconstruction.
For it is coming to be recognized ever more widely that our hope
of future peace or the certainty of new wars rests to an im-
portant degree upon the wisdom the world can summon to the
task of resource development. This is not the whole story of
course; the effect of racial antagonisms and conflicting cultures
on political systems goes deep. But at the root of much of the
world’s turbulence lies the way we deal with the physical base
of every man’s and hence every nation’s livelihood.

The subject has the broadest ramifications; to pursue them
is outside the scope of this book. It is obvious, however, that the
pressure of people upon resources that do not adequately sup-
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port them has long nourished a spirit of armed aggression against:
other nations. It is a commonplace that the development of one,
people’s land and forests and minerals for the sole benefit of
another people has started many a fire of haFred that later
exploded into war. It has not, however, been qulte. so apparent
that methods of unified development to create sustained prodx.lc-.
tivity rather than quick exhaustion, that technical advance V&.fhlch
makes low-grade ores, for example, as useful as the scarce higher
grades, or that expert skills which can restore now wast.ed land
and greatly increase its productivity, relieve wz.lr-creatlng ten..
sions of impoverishment and may be the foundation stones upon
which peace in a modern world can be slowly built. It is the
light which this valley’s experience throws on such mattm"s—_
the brass tacks of world reconstruction—that has made it g
center of interest to foreign visitors.

The TVA has come to be thought of (here and abroad) as 4
symbol of man’s capacity to create and to build not o.nly for way
and death but for peace and life. This is of .g?"eat .n_}lpgrtance
in the post-war period. For despair and cynicism in our owh
ranks will be a deadly enemy after Germany and Japan sur.
render. The immediate task of fighting keeps us tense. Oncg
that tension is relaxed we must be prepared for a let‘~d0v_vn, a
bitter loss of faith and hope. When that time comes it will be
desperately important as a matter of mentzq antisepsis that th(.eie
be, in this country and abroad, many living proofs:, of whwh.
the TVA is one, of the creative powers of mankind and of
democracy’s demonstrated and practical concern for the every.
day aspirations of people.

The value of TVA as a symbol of what man can do to change
his physical environment is increased by the knowledge ﬂ;ilt n
this valley we have had to face so many of thOS('B same pro e eng
which plague other regions of the world: low income, resign,-
Hon to the status quo as “inevitable,” complacency on the part
of other more favored areas. A demonstration that such gaiyg
can be made without forcible changes in social status or propery
rights, without liquidating all those who do not agree completey
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with one’s plans, will be evidence to support the conviction of
those who have no faith in catastrophe as an instrument of hu-
man social improvement.

What I have said in the preceding chapter on “planning,” on
the importance of starting from where you are and of taking a
step at a time, one change promoting the next, applies with
peculiar force to our economic and political thinking about
the post-war world, What is dumfounding to me, however, is
that men who show they understand this as applied to our own
affairs, when they consider the future of world society will
abruptly slip these hawsers of experience and reality. They
would be quick to condemn TVA if it had sought to make this
valley over according to a pattern of TVA’s own design. Yet they
seem quite eager that America try the even more quixotic task of
building a world order on the same kind of undemocratic
foundation,

There is yet another way the TVA may throw the light of
experience on the conditions for a lasting peace. For TVA is a
demonstration, and one that can be readily understood, of this
truth: in any perspective of time, unified resource development
anywhere helps everyone everywhere. A stronger, more produc-
tive Tennessee Valley region has benefited the whole American
nation and all its regions. So it will be when any region of the
world strengthens the basis of its livelihood. Regional economic
developments, whether within the nation or the family of
nations, are not something to fear but to encourage,

When people of the more developed regions of the earth cease
their fear that resource development and greater productiveness
elsewhere injure them, and realize instead that they are bene-
fited by them, then international political co-operation will be
on the way to full realization. For it is that fear which nourishes
extreme nationalism, with its harvest of hatred between peoples,
tariff barriers, restrictive trade, autarchy, and finally—war. The
physical shrinking of the world only multiplies the opportunities
for inflaming these deep anxieties.

It is upon a wide popular comprehension and practice of the
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economics of the Golden Rule—and particularly among our
fellow Americans—that it seems to me the prospects for world
peace largely rest. The essential structure of political co-opera-
tion between nations will be weakened, may indeed begin to
crack the day it is set up, unless those political arrangements rest
upon increasingly effective economic co-operation.

The experience of the Tennessee Valley helps to make these
matters clearer to American public opinion, and thus serves a
useful educational purpose in world reconstruction. It was a
favorite argument against the TVA in its earliest years that the
development of this valley would endanger the prosperity of the
people elsewhere—in Ohio and Connecticut and New York,
If an additional factory is built in Alabama—so the oft-repeated
story ran—that will mean less factory employment in Ohio; if
Tennessee produces more dairy products, that means a loss
to the dairying industry in Wisconsin. Such ideas, seriously put
forward in editorials and speeches about the TVA, rested upon
the assumption that there is a market for just so much goods,
and that America had now reached its highest level of produc-
tion and of consumptioﬁ.

Until the falseness of such ideas twithin our own couniry is
understood at the grass roots, it is politically naive to expect
American public opinion to support the idea of encouraging
world-wide economic co-operation in the interest of lasting
peace. That many of us would prefer that such a policy be
adopted primarily upon ethical grounds, and would favor it
even if it hurt us economically, is quite irrelevant.

These things can be best understood by demonstrations that

are close to us. Therein lies the value of TVA. For many people

in Ohio, for example, or Connecticut, or New York, have come
to see that increased productivity in the Tennessee Valley has
not endangered their own standard of living as they were re-
peatedly told it would. The millions of people in this region
who have been producing more, who thereby have been able
to buy and enjoy more automobiles, radios, refrigerators, and
clothes, make for a more prosperous nation and a stronger Ohio,
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Connecticut, New York. The figures I have cited of increase in
the level of income among the valley’s people can be readily
translated into the language of more production in every region.

Ten years ago the Tennessee Valley was regarded in the
electrical appliance industry as the “zero” market of the country;
a few years later it was the leading market of the entire country,
with the spectacular increases in purchases that I have previ-
ously recited. The men in the General Electric shops at Sche-
nectady, New York, or at the Westinghouse Company in
Mansfield, Ohio, who produced many of those additional tens
of thousands of electric ranges, water pumps, and refrigerators,
now can see that it was in their interest that this valley had
become productive enough to buy and pay for the products of
their shops. This meant that men in Schenectady would buy
overalls and aluminum goods made in this valley; could perhaps
afford a fishing vacation on one of the new TVA lakes.

There was at the outset bitter opposition to the TVA from
the coal industry, an opposition which further illustrates how
mistaken it is to cling to the ideal of restricted development.
The argument was made that by developing electricity from the
water of the river TVA would rob the coal industry of its existing
market for coal for steam-generated electricity. Actually, of
course, sound development of one asset, water power, and a
rate policy that increased its use enormously, inevitably stim-
ulated the use of other resources, coal included. The valley market
for coal for industrial and other purposes rose to heights never
before experienced. Even the use of the region’s coal for power
generation has exceeded all records, as TVA’s electric rate
example multiplied power use over wide areas where coal is the
principal source of electricity. Never has as much coal been used
for the generation of electricity, as since the river has been
developed. TVA itself has built and acquired steam-electric
plants to supplement the river’s power; in 1940 TVA purchased
574,000 tons of coal; in 1941, 693,000 tons; in 1942, 1.319,000
tons, chiefly for power production. i

This is the way—by one object lesson after another—we
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learn that the dangers to us of economic development elsewhere
in the world are imaginary. When Americans see that it has
helped, not hurt, the people of Ohio, say, to have this southern
valley more productive, we shall see that much the same thing
will be true if, in their own way, Mexicans and Brazilians and
Russians and Chinese develop their resources and trade with us
and with each other. That comprehension can best be learned at
first hand.

It is folly to expect Americans clearly to see the tragedy,
for the world, of an intense nationalism until restrictive section-
- alism within the nation is also seen as a self-defeating policy.
A demand for an end of a colonial system far from home is not
nearly so important as an understanding of the colonial system
within the United States, and the reasons why it is so injurious
to this nation’s interest. And colonialism, or exploiting the hinter-
land, is substantially the basis upon which the South and the
West have been so long predominantly a raw-materials source
for the dominant manufacturing regions of the North and
Northeast.

American public opinion on world co-operation will not be
strengthened By the kind of double talk that displays fervid
concern for self-development for India along with lack of interest,
even hostility, toward industrial development for undeveloped
American regions. Such a cynical attitude will justify the sus-
picion that far-off China’s cause is espoused and that of near-by
Georgia and Arkansas ignored because there are fewer Amer-
ican vested interests—political and economic—to be antag-
onized. Equality of opportunity for all the nations of the world
will yield few benefits to the average man if that great principle
is dissociated from specific issues of equality of opportunity for
regions within our own country. ;

World co-operation cannot be built on mere expansiveness
of spirit, or upon escapes from the reality of hard work close
at hand. It is in our own backyard that we can best prove the
sincerity of our aims for the wide world, and best learn the
great truth of universal interdependence. In the teaching of this
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truth, by action and not words alone, TVA has a limited but
useful role.

We have still a long way to go in public understanding of
these matters. As recently as the spring of 1943 the Governor
of one of our great eastern industrial states, a man of national
leadership, warned against the growth of industry in the South
and West upon the ground that it would injure his state, appar-
ently on the assumption that greater industrial activity here
inevitably meant net losses to his state. His remarks were
occasioned in part by a series of TVA reports to Congress. In
these reports we urged, in the national interest, the end of a
system of regional freight rates that are much higher in the
South and West than in the industrial North and East. We
recommended a national rate without discrimination against

any region.

With freight rates on goods manufactured in the South
almost 40 per cent higher, mile for mile, than on goods manu-
factured north of the Ohio (though railroad unit costs are almost
identical ), a manufacturer to establish himself in the South and
in other similarly disadvantaged regions must carry a heavy
handicap. No wonder progress in southern industry has been
so slow and difficult, and the pressure to pay low wages so
great. Moreover, since it is manufacture that gives opportunity
for those skills which yield the highest returns, income in the
American colonial regions is far below that of the industrial
regions of the North. It was inevitable that with this disad-
vantage against manufacture, the South and West have had to
drain their natural resources of soil fertility, timber, minerals,
and oil, unwisely and often disastrously. By contrast, favorable
freight rates on raw materials encouraged this exploitation.

The elimination of this man-made handicap of regional rates,
TVA believes, would enable the South and West to increase the
amount of manufacturing of their raw materials, since then the
internal tariff walls of freight rates would no longer bar their
manufactured goods from free movement to their economic
markets. The people’s income would accordingly rise, for low
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income and reliance upon raw materials are the marks the world
over of the colonial system,

TVA has insisted that this change would not rob Peter in the
North to swell the lean pockets of Paul in the interior, but would
benefit both regions. And here precisely is the importance of
the freight rate issue in the development of an American public
opinion favorable to world economic co-operation. It must
become clear to Americans generally that the increased pro-
ductiveness of the undeveloped regions of this country is to the
advantage of the whole country and all of its regions. Otherwise
it is a forlorn hope to believe that the equivalent principle in
world affairs will receive effective and continuous American
popular support.

To what extent and under what terms should private investors
or the government of this country finance the development of
resources in other parts of the world as a means of buttressing
the pillars of peace? A complete discussion of this is obviously
beyond the scope of this book. The point I seek to make is simply
this: the issue ought not be thought of in terms of fear of “creat-
ing competition against our own businessmen and farmers.”
This fear has as little general validity in the international field
as it has between regions here at home. The policy of recipro-
cal trade, for example, takes on meaning only when there is
trade, i.e., productiveness, to reciprocate. The flourishing
regions and nations can only remain vigorous and strong by
encouraging the regions and nations that are less productive.

Whether we encourage or discourage it, or are foolish enough
to regard it with indiscriminate fear, world-wide development
of natural resources and industrialization will go forward rapidly
after the war. The United States can in some ways speed the
process and influence its course. But it is nonsense to believe
that we hold a broad veto over what other great nations decide
to do in developing their rivers or their other resources. To ac-
cept such shallow talk as this is to close our eyes to the central
fact that sets our time off from all that went before—the drive,
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the world over, toward resource development through the ma-
chine and science. ;

There are, however, questions that are still open: what course
the development will take, both here and abroad; the methods
that will be used; for whose benefit the development will be
carried out. Unless the people demand a course that will benefit
them, one that will not exhaust their resources wastefully, the
old exploitative methods of the elite few are likely to be followed.

It is for this reason that the TVA experience ought to be
known. For a knowledge of the methods followed in this valley’s
development will enable the people to be critical, to demand
answers to their questions—questions such as these: Will eco-
nomic development be unified, seen as a whole? Will resources
be regarded as a means of benefiting the human beings who
depend upon them, or will the development of each resource
be deemed as an end in itself, its benefits drained off by a few
with no recognition of broad ethical purpose? Will resource
development be treated as merely a physical task for technicians
and businessmen; or will it be seen to be a democratic oppor-
tunity as well, the essence of which is the participation of the
people, the acceptance of their evolving ideas of what is good,
of what it is they want?

Will these new projects be administered by the methods of
remote control and extreme centralization, invitations to tyranny;
or will decentralized administration of central policies be the
general principle? Will these developments be energized and
directed by modern tools for getting things done; or by archaic
methods of administration, crusted with tradition and fortified
by bureaucratic “rights”? Unless the decisions are to go by de-
fault to those who always watch out for their own selfish
interests, these are some of the questions that should be faced
by the people, in our country and in others, as the time draws
ever closer when action can take the place of plans for post-war
development.

The use abroad of the public corporation as a tool to accom-
plish resource development after the war, in both mature and
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undeveloped regions, has been the object of extensive discussion.
In other countries there has been much the same reaction as in
the United States against the traditional bureau as an instru-
ment to accomplish modern needs. There is a growing recogni-
tion that the autonomous corporation can get certain kinds of
things* done that other more customary government agencies
somehow do not. In other countries, too, it has apparently been
almost impossible in any other way to secure the adoption of
modern management methods in government. Whether in
Britain, China, or Australia, there appears to a remarkable
degree the same need to cut away from the ritualism of tradi-
tional agencies’ methods. The public corporation appears to be
one of the ways of achieving this purpose. The TVA’s adoption
of business methods and management devices has accordingly
been the subject of considerable firsthand study by foreign
observers.

The public development corporation, following the broad
lines of the TVA, is also a possible medium for administering
international resource projects, i.e., the development of resources
lying in more than one country, in which control and responsibil-
ity must be divided between several nations or their citizens.
This has been given a good deal of consideration, particularly
in Great Britain, in discussions of the development of Central
Europe—the Danube River Valley, for example. Various forms
of international development corporations have been proposed.
“Such an international public corporation,” writes Mr. Lewis L.
Lorwin, “may prove as useful a device for opening up inter-
national economic activity in the twentieth century as did the
private corporation in the nineteenth century.” He concludes
that the public corporation, based upon “its proved value on the
national level, as demonstrated by the Tennessee Valley Author-
ity in the United States and by the British Broadcasting Corpora-
tion in England . . . offers, in the international field . . . an oppor-
tunity to achieve social purposes, under public control, by
business operations with a maximum of flexibility and a mini-
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mum of restraint by standardized bureaucratic procedures.”

But the use of the public corporation, in itself (while it might
be very useful), would have only an incidental relation to the
TVA idea unless it were the instrument of the basic idea of
unified development within a natural region.

Whether a river is wholly within a single nation or flows
through.several countries does not affect the technical problems
of its development or the necessity of dealing with it as a unity.
A river has no nationality. The Danube River, for example, is
oblivious of the national animosities or the many boundary lines
along its course from the Black Forest through Bavaria, Austria,
Hungary, Yugoslavia, Bulgaria, and Rumania, until its three
mouths pour its water into the Black Sea. The sound of its name
changes as it flows along—Donau, Dunau, Dunav, Dunarea—
but the river itself is as little affected by political differences
as by the different names by which it is known. Such a river
valley has a unity that is of nature; its development in accord-
ance with this oneness would require an international agency;
the TVA public-private prototype might be the best available.

These are interesting speculations, but they must not be
taken to prove too much. The differences between the people in
such a natural region, their ancient disunity, racial antagonisms,
barriers of custom and language, are as real in human affairs
as they are unreal to a river or a forest. The common develop-
ment by all these peoples of a single river may serve to ease
these old tensions. But it would be tragic, by any oversimple
analogies between nature and men’s institutions, to under-
estimate the difficulties.

A final word about the place of the TVA idea in the develop-
ment of world economic co-operation. Resource development in
the United States in accordance with the principle of unity can
mean a period of expanding industry and agriculture. It can
mean more income, more jobs, adventures in new enterprise
for trained brains and hands. Contrariwise, if we neglect or
ignore the signs of resource exhaustion, and if we persist in

1 “New Frontiers Abroad,” Survey Graphic, May, 1943, p. 212,
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wasteful use of what nature has provided for us, we increase the
hazard of contraction, retrenchment, “hanging on to what we
have,” and the fears and uneasiness which that kind of stability
creates. Such a climate of caution and scarcity will increase
greatly the political difficulties of American participation in
world affairs. It may even make them impossible. Work-
men without jobs or afraid they may soon be, businessmen har-
assed by the problems of retrenchment and failing markets,
farmers worried about raising crops without any assurance that
city people will have the money to buy them—these are not
people who are in a mood to co-operate with other nations.

What American public opinion will support in world affairs
may well depend upon whether at the hour of decision the
dominant feeling at home is optimism and good will, or the
fearful grasping of worried men intent on “saving their own
necks” by letting the world go hang. Such an escape is only an
illusion, but frightened men will embrace it. In all but the
best-disciplined spirits panic kills the natural, warmhearted im-
pulse to work with one’s neighbors. An expanding prosperous
nation is not necessarily one that is willing to take its share of
world responsibilities; but we can be sure that never will a
frightened nation play a great role in world affairs.

In the Tennessee Valley this development has created an
expansive spirit; a note of confidence and hope in the future. To
the extent that resource development in America after the war
can aid in this way to stimulate confidence among businessmen,
farmers, and workers, it may have important spiritual conse-
quences that go beyond the bare bones of economics. It may
thereby improve the chances of creating and maintaining an
American public opinion upon which may rest the world’s hopes
for peace.

Chapter 20
IT CAN BE DONE: DREAMERS WITH SHOVELS

IN THIS one of the thousand valleys of the earth the physical
setting of men’s living has improved. Each day the change
becomes more pronounced. The river is productive, the land
more secure and fruitful, the forests are returning, factories
and workshops and new houses and electric lines have put a
different face upon the Tennessee Valley.

Is this really genuine improvement? Has it enhanced the
quality of human existence? Are men’s lives richer, fuller, more
“human” as a result of such changes in our physical surround-
ings? To most people, I am sure, the answer is in the clear
affirmative. But, in appraising the meaning of this valley’s expe-
rience, the doubts on this score can by no means be ignored, nor
dealt with out of hand; people not only raise such questions but
answer them differently from the way most of us would answer
them.

There are those who believe that material progress does not
and cannot produce good, and may indeed stand as a barrier to
it. To those, and there are many who hold such belief, mechanical
progress, technology, the machine, far from improving the lot
of men are actually seen as a source of debasement and con-
demned as “materialism.”

The whole theme and thesis of this book challenges these ideas
and the philosophy upon which they rest. I do not, of course,
believe that when men change their physical environment they
are inevitably happier or better. The machine that frees a man’s
back of drudgery does not thereby make his spirit free. Tech-

2177
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nology has made us more productive, but it does not necessarily
enrich our lives. Engineers can build us great dams, but only
great people make a valley great. There is no technology of
goodness. Men must make themselves spiritually free.

But because these changes in our physical environment in the
valley do not in and of themselves make us happier, more gen-
erous, kinder, it does not follow that they have no relation to
our spiritual life.

We have a choice. There is the important fact. Men are not
powerless; they have it in their hands to use the machine to
augment the dignity of human existence. True, they may have
so long denied themselves the use of that power to decide, which
is theirs, may so long have meekly accepted the dictation of
bosses of one stripe or another or the ministrations of benevo-
lent nursemaids, that the muscles of democratic choice have
atrophied. But that strength is always latent; history has shown
how quickly it revives. How we shall use physical betterment
—that decision is ours to make. We are not carried irresistibly
by forces beyond our control, whether they are given some
mystic term or described as the “laws of economics.” We are not
inert objects on a wave of the future,

Except for saints and great ascetics, I suppose most people
would agree that poverty and physical wretchedness are evils, in
and of themselves. But because extreme poverty is an evil it does
not follow that a comfortable or a high material standard of liv-
ing is good. A Tennessee Valley farm wife who now has an
electric pump that brings water into her kitchen may or may not
be more generous of spirit, less selfish, than when she was forced
to carry her water from the spring day after day. A once desti-
tute sharecropper who now has an interesting factory job at
good wages and lives in a comfortable house in town may or
may not be more tolerant, more rational, more thoughtful of
others, more active in community concerns. We all know that
some of the least admirable men are found among those who
have come up from poverty to a “high standard of living.”

Whether happiness or unhappiness, freedom or slavery, in
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short whether good or evil results from an improved environ-
ment depends largely upon how the change has been brought
about, upon the methods by which the physical results have
been reached, and in what spirit and for what purpose the
fruits of that change are used. Because a higher standard of
living, a greater productiveness and a command over nature
are not good in and of themselves does not mean that we can-
not make good of them, that they cannot be a source of inner
strength. :

The basic objection to all efforts to use the machine for human
betterment lies in an attitude of absolute pessimism: that life is
an evil in itself; that therefore anything which seeks to mitigate
its inescapable pain and utter dullness is misdirected and futile.
To men who in sincerity and passion hold to this faith, there is
no answer that will satisfy them. Although there are few people
in America who would admit that they hold such sweepingly
negative views, they are nevertheless important; for such a faith
(or lack of faith) colors and affects far less drastic but far more
widely held objections to material changes. Many people, for
example, although not denying the worth of life itself, are com-
mitted to the closely related belief that mankind is essentially
wicked and naturally and irretrievably inclined to evil. This
“prodigious malignity of the human heart,” they assert, marks
down as folly and misguided any efforts to improve men’s
physical surroundings.

That there are evil tendencies in mankind few who have
lived through the last quarter century would care to deny. But
of this I am sure and confident: the balance, the overwhelming
balance, is on the side of good. This is a matter of faith, for
where is the statistician or logician who can prove or disprove

on which side the balance stands? But by the very act of faith

in the essential goodness of men we further that goodness, just
as the Nazi faith in the wickedness of men has nourished human
animality and depravity by the very act of believing in it.
Democracy is a literal impossibility without faith that on
balance the good in men far outweighs the evil. Every effort to
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cherish the overtones of human imagination in musie, painting,
or poetry rests upon that same faith, makes that same assump-
tion. And so it is with what we have been seeking to do in this
valley. To call it “materialistic” answers nothing. The rock upon
which all these efforts rest is a faith in human beings.

I recognize that I am dealing with a broad issue of religious
and philosophical thought upon which a great debate has raged
for centuries and still continues. But it cannot be ignored, even
if it cannot here be adequately discussed. I must let the matter
rest, for present purposes, by quoting the statements of two
modern thinkers upon this matter, whose words state the essen-
tials of my own conviction.

The first is that of the great contemporary philosopher of
China, Dr. Hu Shih, until recently Ambassador to the United
States. He refers to the argument embraced as truth by countless
millions in the Orient, and by not a few among our own people,
that improvements in physical surroundings are no aid to the
spirit, and that those civilizations which regard such advances
as important are “materialistic.” Then he says:

For to me that civilization is materialistic which is limited by matter
and incapable of transcending it; which feels itself powerless against
its material environment and fails to make the full use of human in-
telligence for the conquest of nature and for the improvement of the
conditions of man. Its sages and saints may do all they can to glorify
contentment and hypnotize the people into a willingness to praise their
gods and abide by their fate. But that very self-hypnotizing
philosophy is more materialistic than the dirty houses they live in, the
scanty food they eat, and the clay and wood with which they make
the images of their gods.

On the other hand, that civilization which makes the fullest possible
use of human ingenuity and intelligence in search of truth in order
to control nature and transform matter for the service of mankind,
to liberate the human spirit from ignorance, superstition, and slavery
to the forces of nature, and to reform social and political institutions
for the benefit of the greatest number—such a civilization is highly
idealistic and spiritual.*

1Whither Mankind, ed. Beard (New York: Longmans, Green and Co.,
1937) pp. 40-1.
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The words of Pope Pius XI, in his famous encyclical Quadra-
gesimo Anno, are equally simple, and the conclusion he draws
convincing:

Then only will the economic and social organism be soundly
established and attain its end, when it secures for all and each those
goods which the wealth and resources of nature, technical achieve-
ment and the social organization of economic affairs can give. These
goods should be sufficient to supply all needs and an honest liveli-
hood, and to uplift men to that higher level of prosperity and culture
which, provided it be used with prudence, is not only no hindrance
but is of singular help to virtue.

But in addition to the philosophical protests there is a further
and more widely held objection to such an enterprise as we
have seen in this valley. The hideous belief has been spread over
the earth that the price of material progress and freedom from
want must be the complete surrender of individual freedom.
The acceptance of this doctrine has been indeed the principal
event of our lifetime. And it remains the faith of the people of
Germany and Japan, the most advanced technical nations on
the continent of Europe and in all the Orient.

Here in the United States, too, there are people of great
influence who have essentially that conviction. They seek to
persuade America, chiefly by subtle indirection, that modern

technology- demands that ordinary people (they do not, of

course, think of themselves as such) abandon the ideal of indi-
vidual freedom and the right to a voice in their own destiny,
that only by yielding up such mistaken ideas is it possible for
modern industry to raise their “standard of living.” There is
irony and yet an awful fitness in the fact that arch-conservatives
and ultra-radicals are joined in agreement at this point. This
spirit of defeatism about the individual in modern life and
therefore about democracy is far too widespread to be ignored,
and the support it receives in our own country too great to be
dismissed lightly.

The technical results in the Tennessee Valley, the achieve-
ments of many kinds of experts, are of course matters of no little
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importance. But, speaking as an administrator and a citizen,
unless these technical products strengthen the conviction that
machines and science can be used by men for their greater
individual and spiritual growth, then so far as I am concerned
the physical accomplishments and the material benefits would
be of dubious value indeed.

There are few who fail to see that modern applied science
and the machine are threats to the development of the individual
personality, the very purpose of democratic institutions. It is for
this reason that the experience of the last ten years in the valley
of the Tennessee is heartening, In this one valley (in some ways
the world in microcosm) it has been demonstrated that methods
can be developed—methods I have described as grass-roots
democracy—which do create an opportunity for greater happi-
ness and deeper experience, for freedom, in the very course of
technical progress. Indeed this valley, even in the brief span of
a decade, supports a conviction that when the use of technology
has a moral purpose and when its methods are thoroughly
democratic, far from forcing the surrender of individual free-
dom and the things of the spirit to the machine, the machine
can be made to promote those very ends.

It is enormously important that we have that conviction, that
we have evidence which clearly supports that conviction. For
here is the reality: This job must be done, this task of changing
our physical environment through science and the machine. It
ought to be done by democrats, by those who believe that people
come first, by those who have faith in the capacities of many
men and not of only a few. It cannot be done by defeatists. And
it ought not be done by those who believe that human beings
are inherently wicked. But it is a job that must be done. And it
will be done—by someone. The only questions open are: How
will it be done? Who will benefit? The answers will largely
be provided by that intangible known as faith.

Faith is the greatest power in the world of men, the most
“practical” force of all. How is faith sustained and built ever

stronger? By the redemption of faith through works. Take the

B
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simple case of a farmer on one of these demonstration farms.
When you talk with him you can sense at once that his faith has
been stirred. He has actually seen something happen on his
own homestead that he never believed could come true for him.
He has seen what science can do for his land, what it can do
under his own rooftree, what it can do in his community among
his neighbors. What he and his wife have seen with their eyes
gives them added faith that other equally impossible things
can happen, too, on their farm, in their community, in the
nation. They come to feel—"It can be done.”

Faith that individual personality can flourish side by side
with the machine and with science is vital in this: that men
have only to have a faith that is deep enough, a belief sufficiently
firm, in their daily work and living, that these things can be
done—and then they will be done. For no insoluble physical
problems stand in the way. There is no insuperable material
barrier. The only serious obstacles are in the minds of men. These
are not inconsiderable, it is true, but thinking put them there; a
new kind of thinking can remove them. The great thing that
has transpired in the Tennessee Valley is this growing faith not
only that the scientific progress of our time can be used as a tool
to create higher income and more comfortable living, but that
technology can give men a choice, a genuine choice of alterna-
tives, and that it can be used to make men free as they have
never been before.

But there must be more than a conviction, a sure confidence,
that it can be done. There must be a sense of urgency, a sense
that this is the day on which to turn the first shovel. There are
some who dream great dreams but never feel this urgency “to
do something about it.” This is in character for the intellectual
gone to seed, the perfectionist, the “cooler head,” the defeatist,
the nostalgic liberal, the cynic about human possibilities. They
are preoccupied in conjuring up all the possible difficulties and
multiplying them. But the dreamers with shovels in their hands
know that to start is important. The dreamers with shovels want
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only a job that is magnificent enough, room enough to stand in,
and a chance to make a start.

They see a start as only that. For this is a continuing process,
this improving the physical environment of men. It is never
finished. There is no end, no blueprint of a finished product.

I share with many of my neighbors in the Tennessee Valley
a deep conviction that it can be done, the modern job of build-
ing our resources and making the machine work for all men.
And because of our experience together we believe that it can
be done by such methods and with such purposes as will enrich
the things of the spirit. This experience convinces me that
science and invention can be consciously and deliberately
directed to achieving the kind of world that people want. If it
is decentralized industry men want, “family farming,” or pleasant
cities not too large, an end to smoke and congestion and filth—
there are modern tools which can be turned to just such ends.
The people, working through their private enterprises and public
institutions which are democratic in spirit, can get substantially
the kind of community and country they want.

The physical job will be done. If not democratically, it will
be done in an anti-democratic way. It will be done perhaps by
a small group of huge private corporations, controlling the
country’s resources; or by a tight clique of politicians; or by
some other group or alliance of groups that is ready to take this
responsibility which the people themselves decline to take. The
smooth-talking centralizers, the managerial elite, cynical poli-
ticians, everyone without faith in the capacities of the people
themselves to find a way will be hard at work seeking to draw
off the benefits and control the development of the resources
by which in turn they will control the lives of men. These are
the gravest of dangers. No one can minimize the hazards of
the gathering storm, or fail to see that troubled days lie ahead
for democracy in our country. But catastrophe need not befall
us. If as a people, in our daily living, we will only use the
strength our democratic inheritance gives us, these attacks from

. I, e

IT CAN BE DONE 225

within can be turned back and decisively defeated. Democracy
can emerge revitalized by the test and conflict.

Here in the valley where I have been writing this statement
of faith, the people know the job of our time can be done, for
they have read the signs and reaped the first token harvest.
They know it can be done, not only for the people but by the

people.






