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PLANNING FOR TOTAL NEEDS: The Case of Vocational
Rehabilitation in Virginia

By LEWIS BOWMA

Viewed in short perspective, planning
to meet total needs for any public policy
is probably illusory if not completely
utopian. In long-range perspective, how
ever, it is the opposite approach - ad hoc
and piecemeal planning - which is illu
sory and utopian. The reasons for this are
obvious. The latter approach creates false
expectations, utilizes resources haphaz
ardly and wastefully, and offers no possi
bility of objectively evaluating progress
or deterioration in the particular policy
area.

For all its advantages, however, plan
ning for total needs on a long-range basis
is often avoided because it creates both
research and planning problems. For ex
ample, in planning for total needs one is
faced with the problem of establishing
priorities based on objective and clearly
delineated assumptions. Also, planners
utilizing this approach must bring a much
wider array of infonnation to bear at
every stage of the planning process. The
greatest burden in using this approach,
however, is the necessity of projecting
trend lines and making predictive esti
mates. The latter burden is one planners
are reluctant to incorporate in their work
with any specificity. This reluctance de
rives, of course, from the fact that it lays
them open to later criticisms and second
guessing should unforeseen circumstances
or assumptions based on inadequate in
formation thwart their best efforts at es
timating future total needs.

This reluctance is ill-founded. Those
who exhibit this reluctance fail to ap
preciate, or perhaps understand, that
planning is a dynamic process. Even if
less than accurate estimations are made
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of total needs, the planner who develops
such a plan has created a body of system
atic information for a baseline which can
then be reassessed in view of any new
situation. These considerations encour
aged the Governor's Study Commission
on Vocational Rehabilitation to evaluate
current programs and plan future pro
grams in tenns of total needs rather than
in piecemeal fashion.

OBJECTIVES OF THE STUDY

The Governor's Study Commission on
Vocational Rehabilitation was established
in February 1967 to detennine Virginia's
need for vocational rehabilitation services
to 1975, and to develop a comprehensive
Statewide plan to meet those needs.! To
carry out that mandate the Commission
utilized surveys, testimony of experts, past
caseload experience, and population pro
jections to estimate the number of cur
rently disabled and the number of dis
abled by category expected for each year
through 1975. In addition, the Commis
sion evaluated the current vocational re
habilitation programs in Virginia to iden
tify barriers which might be blocking or
delaying services. By comparing the cur
rent programs to future needs the Com
mission determined the additional re
sources which will be necessary to meet
all vocational rehabilitation needs dur
ing the next six years. To encourage and
to facilitate the allocation of adequate

. 1. For additiona~ information about the objec
tIves of the plannIng study, see Lewis Bowman
"Planning for Vocational Rehabilitation in Vir~
ginia," 2. Vir~inia T0!Vn & City 12-13 (July 1967).
For detaIled InformatIOn about the findings of the
study see Planning for Vocational Rehabilitation
in Virginia, 1968-1975, Final Report of the Gov
ernor's Study Commission on Vocational Rehabili
tation in Virginia (Richmond: Virginia Depart
ment of Vocational Rehabilitation, January 1969).
The study was financed by a Statewide Compre
hensive Planning grant from the Rehabilitation
Services Administration, U.S. Department of Health,
Education, and Welfare to the Virginia Depart
ment of Vocational Rehabilitation, the designated
State sponsor. The Virginia Commission for the
Visually Handicapped was an associate sponsor.

re ources to meet these needs, the Com
mission developed a written plan in the
form of recommendations. This compre
hensive Statewide plan specifies the co
ordination and funding neces ary to pro
duce enough professional p rsonnel, fa
cilities, and services to fulfill the I tate'
vocational rehabilitation goals.

PLANNING FOR TOTAL EEDS

In collecting the necessary infonnJtion
to plan for meeting total need the Com
mission did not concentrate on any ingle
aspect of the vocational rehabilitation
programs. For example, it did not em
phasize scrutiny of the admini trative
structures of the vocational rehabilitation
agencies while neglecting the many other
aspects of the total program . Rather, th
Commission contracted for surveys of a
c oss section of several Virginia commu
nities, for surveys of (I) professional vo
cational rehabilitation personnel, (2) a
cross section of vocational rehabilitation
clients, and (3) of professional personnel
in related programs.2 This approach
spread the information net widely enough
to identify barriers and problem in the
State's entire vocational rehabilitation
system.

Also, by emphasizing planning for to
tal needs, the study avoided ignoring the
interrelationships of the many problem
confronting all health, edu ation, and
welfare programs. The easy route, of
course, would have been to inve tigate a
few of the easily identifiabl but les sig
nificant short-run probl m. Thi does
not mean that problem areas in the cur
rent programs were ignored. It means
that the research suggested recommenda
tions both for eradicating identifiable

2. The Institute of Government of the Univer
sity of Virginia conducted these surveys under
contract to the Governor's Study Commission.
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Dimensions Considered In Establishing the Categories of Priorities

PUBLIC INFORMATION

Type of Required Finances
Time Change Involved

In progress or All types All types
completed

2. Additional person
nel

2. Additional person
nel only as permis
sible under operat
ing budget

1. Reassignment of
duties

I. Reassignment of
duties

2. Additional person
nel

3. Establishment of
sources for train
ing large numbers
of VR professional
personnel

Manpower
Involved

Reassignment of
duties only; no
additional manpower

All types

I. More than
possible within
current operating
budget

I. Large amounts
of additional
funds

2. State
3. Federal
4. Local
5. Private

2. State increase
3. Larger portion

of available
Federal money

2. Other State
agencies

1. Only that 1. Reassignment of
possible within duties mainly
current operating
-budget of -VR

Little or none
(generally a change
in use only)

problem, and one not unique to this
policy area. Its solution turns not on rec
ommendations of this Commission but on
the pUblic's decisions on the amounts of
services it wants and is able to provide.

COORDINATION OF SERVICES

The second problem i one of coordi
nating the many services available to vo
cational rehabilitation clients. The Com
mission's recommendations are designed
to encourage and make effective intra
agency and interagency coordination and
cooperation. To be efficient and effective
the vocational rehabilitation agencIes
must serve as organizers of a variety of
servic s from num 0 UFC for their
clients.

The third problem is the public's per

vasive lack of understanding of the voca

tional rehabilitation programs.4 Unfortu-

4. For information about public views of the
vocational rehabilitation programs and their gen
eralized support for the programs, see Lewis Bow
man, "Views of Government and Priv21te Involve
ment in Training the Handicapped in Virginia,"
44 The University of Virginia N~ws Letter 29-32
(April 15, 1968). Also, see Dennis Ippolito, William
Donaldson, and Lewis Bowman, "Political Orienta
tions Among Negroes and Whites," 49 Social Sci
ence Quarterly 548-56 (December 1968).

3. Governor's Office 3. Other local
agencies

I. Administrative,
within agencies

2. Administrative,
outside of VR
agencies

3. Governor's Office
4. State legislation
5. Federal legislation
6. RSA changes

1. Administrative,
within agencies

2. Administrative,
outside of VR
agencies

3. Governor's Office
4. State legislation
5. Federal legislation
6. RSA changes

1. Administrative,
within agencies
organizational
or procedural

2. Administrative,
outside of VR
agencies

Administrative,
within agencies
organizational or
procedural

Four to seven
years (FY 1972
1975)

One to four
years (FY 1969
1972)

TABLE 1

quire considerable additional funds, pro
fessional manpower, and rehabilitation
facili ties. This means they cannot be
dealt with before the 1970 session of the
Virginia General Assembly. These recom
mendations have been designated "inter
im" or "long-range" depending upon
whether they can be implemented in Fis
cal Years 1971 and 1972 or in Fiscal Years
1973, 1974, and 1975.

rranging the recommendations into
these priority categories produces a prac
tical plan for phasing in enough funds,
manpower, and facilities to meet the total
needs for vocational rehabilitation ser
vices by 1975.

KEY ROBLEMS IDENTIFIED

The Governor's Study Commission's
recommendations emphasize solving five
key problems of Virginia's vocational re
habilitation programs.3

I DEQUATE FUNDS

The first problem is one of inadequate
funds for a vocational rehabilitation pro
gram of total services. This is an obvious

Long range
(to meet all VR
needs)

Interim
(to expand in
preparation for
meeting all VR
needs)

3. For a detailed listing of the individual rec
ommendations, ee Planning for Vocational Reha
bilitation in Virginia, 1968-1975, Volume I, Final
Report of the Governor's Study Commission on
Vocational Rehabilitation (Richmond: Virginia
Department of Vocational Rehabilitation, January
1969).

Immediate Within next six
(to correct current months (first
operating problems) half of FY

1969)

Priority Category

Action

Soon Within one year
(to set stage for (FY 1969)
program expansion)

NEWS Letter

current problems and for preventing
anti ipat d problems.

DEVELOPI G PRACTICAL PRIORITIES

In making recommendations designed
to produce a vocational rehabilitation
program to meet the estimated total
need, the Commission was aware that all
its recommendations could not be imple
mented immediately as public policy. It
recognized that total needs could not be
met immediately on an annual basis. To
tructure the total plan on a practical

ba is, the Commission adopted a priority
y t m for suggesting the most feasible
rder for implementing its recommenda
ions. These priority categories are "ac

tion," "immediate," "soon," "interim,"
and "long-range" (see Table 1).

fter its meeting in December 1967,
the Commission issued an "Interim Re
port" which included recommendations
to help alleviate problems in the current
ocational rehabilitation programs. Th se

are included in the final recommenda
tions also because some of the same prob
lems continue. Among the total recom
mendations these proposals from the "In
terim Report" are designated in Table 1
under "action."

mong the new recomluendations,
those proposals which can be implement
ed during the first half of Fiscal Year
1969 with little additional funding or
manpower are in the "immediate" prior
ity category. Those additional recommen
dations which require little additional
funding or manpower but may take a
year or more to implement are desig
nated by the priority category "soon."

The remaining recommendations re-
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TABLE 2

* This tabulation relates to the manpower requirements of the Governor's Study
Commission's recommendations only.

a Includes administrative, medical
b Includes aides and attendants

Estimated Additional Manpower Needs, 1968-75*

A COMMON PROBLEM

Vocational rehabilitation is not the
only program in the State suffering from

o
o
o
o

65
14

174

°
253

Service

1
18
17
37
37
19

102
o

231

Clerical

o
o
o

10
45
20

130
30

235

o
9
4
9

46
15

138
o

221

addition to ongoing vocational rehabili
tation funding, an estimated 137,000,000
will be required. Under the current fund
ing ratios, the State will have to provide
over $40,000,000 of the $137,000,000 as its
share of the necessary additional funding.
For practical reasons, ongoing programs
will have to be continued, and new pro
grams will have to be phased in, hence a
total of over $200,000,000 from Federal,
State, and other sources probably will be
necessary.

The heavy increase in the demand for
rehabilitation services will prevent even
the most practical and well-funded plans
from solving all the State's vocational re
habilitation problems by 1975. As neat as
composite plans for providing funds to
implement the Commission's recommen
dations may appear, all will not go so
regularly or well on a year-to-year ba~is.

Difficulties in securing appropriations, in
meeting the construction schedule for the
needed facilities, and in providing for the
additional trained personnel by the col
leges and universities will probably be
encountered. Crash programs to meet
specific funding, facilities, and manpower
shortages will be necessary. s these short
ages are overcome, the added re ources
can be translated into services for clients.
If all goes well with the implementation,
the State will be in a position to start
meeting all of its vocational rehabilita
tion needs in 1975.

1
24
26
37
16
25
39
o

168

Instructors
Counselors & Evaluators Otherb

228

o
10
4

30
49
12

123
o

ProfessionalaYear

to the general public in augmented taxes,
increased productivity, and removal of
these rehabilitants from public welfare
rolls. Of course, these direct material re
turns to the general public will not in
crease proportionately as the most se
verely disabled are accepted in large num
bers into the client caseloads of the
vocational rehabilitation agencies. But,
private support is not adequate for these
potential clients who are in the greatest
need of vocational rehabilitation services.

The Commission feels the time is ripe
for the State to recognize the many non
material benefits which will derive from
providing services for all in need of them.
It views providing an opportunity for a
meaningful vocational life for all its
citizens as a social obligation on the con
science of all Virginians. The Commission
decided the material and nonmaterial re
wards to a society adopting this total ap
proach to vocational rehabilitation are
too great to resist.

COSTS OF A PRACTICAL PLAN

The recommendations of the Gover
nor's Study Commission are viewed as a
practical plan for meeting the needs of
the vocational rehabilitation program by
1975. To implement the recommenda
tions it is estimated that over 600 addi
tional professional persons will have to
be recruited and trained (Table 2) . Also,
over 700 additional aides, attendants, and
service personnel will have to be added
to the current vocational staffs.

The estimated funding requirements
for this plan are shown in Table 3. In

1968
1969
1970
1971
1972
1973
1974
1975

nately, this problem is not confined to
the general public. It exists among per-
onnel manning potential job placement

and client referral sources as well, and
inhibits client placement and casefinding.

SHORTAGES OF MANPOWER AND FACILITIES

The fourth problem is one of inade
quate vocational rehabilitation manpow
er and facilities. If amply adequate fi
nancing were available immediately for
the vocational rehabilitation programs, a
total program would not be possible.
Many of the recommendations in this
report seek to create long-range solutions
to shortages in manpower and facili ties.

MORE HELP FOR THE SEVERELY DISABLED

The fifth problem is the practice of
erving the more feasible cases rather

than the more severely disabled cases.
hortages of finances, manpower, and

rehabilitation facilities dictated this pol
icy in the pa t. s the vocational reha
bilitation agencies receive substantial in
crea es in re ources, the more severely
disabled will benefit correspondingly.

During the course of the study the gen
eral public, both in the public hearings
and in the community surveys, continu
ously expressed a desire for the vocation
al rehabilitation program to expand its
ervices to the severely disabled. Profes
ional vocational rehabilitation person

nel, professional personnel in related pro
grams, and members of the Governor's

tudy Commission also voiced support for
this program goal. The latter group has
expressed a desire for funds to be pro
vided preferentially for aiding the catas
trophically disabled if limited allocations
do not allow a program which will meet
total needs.

Of course increased emphasis on help
ing the severely disabled will raise the
risk of rehabilitation failures in individ
ual ca es. nd, it will increase the de
mand and need for comprehensive reha
bilitation facilities and for noncompeti
tive work situations for many of the most
severe cases.

Reaching this program goal successfully
will require a decided increase in fund
ing for the vocational rehabilitation pro
grams over the next six years. At first
glance the total resources required may
appear excessive. However, in the Study
Commission's judgment the total costs are
neither excessive nor impractical. A num
ber of studies have shown that public
money invested in rehabilitating persons
vocationally reaps real and direct profits
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TABLE 3

Estimated Additional Costs, 1968-75*

• This tabulation relates to the funding requirements of the recommendations of
the Governor's Study Commission only.

must be made at relatively short inter
vals, but short-range planning is no sub
stitute for comprehensive planning and is
a luxury which Virginians can ill afford
in any program.

For all the arguments of those who
advocate "just muddling through" on an
ad hoc and piecemeal basis, such an ap
proach is no longer the answer. As the
example of vocational rehabilitation in
Virginia illustrates, ad hoc planning is
not the type which can meet adequately
the total requirements of any area of
services for which Virginians have great
need. either is it the approach calcu
lated to reduce total costs. Visiting the
problems of one generation on another
can reduce, or hold in line, expenditures
of the moment. In the long run, however,
this approach is demonstrably more ex
pensive in monetary and human term.
Only through systentatic and comprehen- 
sive planning for all programs, and only
through sincere and sacrificial efforts to
implement those plans, can this genera
tion provide an inhabitable, perhaps vi
able, State and Nation for coming gen
erations.

Total

$ 195,000
3,218,971
5,225,953

29,237,752
10,821,090
48,093,593
20,222,168
20,384,954

$137,399,481

Year Federal State

1968 $ 15,000 $ 180,000
1969 2,151,087 1,067,884
1970 3,689,295 1,536,658
1971 17,035,327 12,202,425
1972 8,616,876 2,204,214
1973 29,831,624 18,261,969
1974 16,137,444 4,084,724
1975 16,287,472 4,097,482

------ ------
$93,764,125 $43,635,356

a lack of comprehensive planning. The
absence of such planning is a common
problem in many policy areas. Annual or
biennial planning is the usual procedure.
Of necessity, adjustments in programs
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