The Journal of Sociology & Social Welfare
Volume 4
Issue 8 November

Article 1

November 1977

Journal of Sociology and Social Welfare Vol. 4, No. 8 (November
1977)

Follow this and additional works at: https://scholarworks.wmich.edu/jssw
Part of the Social Work Commons, and the Sociology Commons

Recommended Citation
(1977) "Journal of Sociology and Social Welfare Vol. 4, No. 8 (November 1977)," The Journal of Sociology
& Social Welfare: Vol. 4 : Iss. 8 , Article 1.
Available at: https://scholarworks.wmich.edu/jssw/vol4/iss8/1

This Complete Issue is brought to you by the Western
Michigan University School of Social Work. For more
information, please contact wmuscholarworks@wmich.edu.

Journa

I

u 3::i:l'flä,liT"

\'

Vol. lV No. I

Nov. 1977 '

THD JOURNÁ.L OF SOCIOI¡(;Y ÀND SOCIÂL IìIDLFAIIIì is published by
the Journal of Sociol-ogy and Social l{elfare Incorporated, Universit_r' s¡ Conrrecticut, Sctrool of Social I{ork, lfest Hartford, Connecticut.
Copyrl-ghù L977. Ttre Journal of Sociology and Social
tletf are Incorporated'.

Dditor¡ No¡man N. Goroff, School ol' Social lfork, Uniwersity of
Connecticut
Associate Dditors3
PauJ- Adams, School ol' Social l{ork, University of Texas Äustln
A.K. Basu, Department of' Socl-olog'y, Calif'ornia State Universtty - Ilayward
Ttromas Briggs, School of Social lfork, Syracuse Unl-versity
Patrlcia Ann Brown, Jane Addams School of Social ïIork, University of Illinols
at Chlcago Circle
John J. Cardwell, National Urban League, New York
Harls Chaiklln, School of Socla1 I{ork, Uníversity of lIaifa
Pranab Chatterjee, Sctrool of Àpplied Social Sciences, CaseI{estern Reserve University
John F. Iìlse, Sctrool of Social lfork, UnLversity of Iova
Jeffrey Galper, School of Social Administ,ration, Temple
Universi ty
Alej'andro García, I{eller School for Socia1 I{elfare, Brandeis
Unlversity
David Gilr llel-Ier Sctrool for Social llelfare, Branriels Universlty
Gate GoLdberg, Sctrool of Social Work, University of l-ouisvílle
Barry Gordon, Florlda International University, Miami, Florlda
Shlmon Gottschal-k, School <¡f Social lfork, FJ-orida State Unl,versLty
Robert Green, School of' Social l{ork, Universlty of Connecticut
Ctrarles Gwzzetta, Sctrool of Social l{ork, llunter College,
City Uniwersít1' of New York
Margaret llartford, Leonard Davis School of' Gerontolog"y, University of Southern CalLfornLa
Davld HolIíster, School of Social Development, University of
Minnesota - Duluth
Je.¡c lludsonrDepartment of SocLology, Pennsylvania State Univcreity

Joe FIucìsorlu Depa"rtr,lent of Co¡'rec,cj-orls, St" peir_i1n ir{in::res¡ota
Ðlizabeth Huttman, Department of Sociolog.,v, Ca]-i J]ornia St,ate
University - Hayvard
Larry Jordon, Department of Soci-o1og:y, University of Connecticut
Hubert A" Kelley, Brooke Army Medicatr center, Fort sam llouston, Texas
Dee Morgan Kilpatrick,
Sctrool of Social l{ork, IJniversity of
Michigan
Stuart A. Kirk, School of Social Work, University of i,jisc ons in-Mi lwauke e
Jordon Kosberg, Sc1'ool of Àpplied Social Sciences, CaseI{estern Reserve Unlwersity
Florence Kaslov, ilahnemanrr Medical- Co1lege, philadelphia,
Pennsylwania,
Leslie Leighningen, School of Social i{ork, University of
Ca.lifornl-a - Berkeley
ÊIenry Meyer, School of Soclal 'Wor.h, University of Michigan
Ðlaino Norman, Sctrool of socJ.al ldorko Ford}.am university
Larry Norttrr¡ood, Schoo_L of Social l{orko 1Jniversity of
Hastrington
Dan Rrrbenstein, sctroon of Social l{ork, Sy'racuse ¡Jniversíty
Leonard Rutman, Sctrool of Social Worko Carleton {Iniwersity,
Ottava
Ralph Seg'a1man, Departrnent of Sc¡cio1ogy, California State
¡Jniversity - Northridge
Ðunice shatz, Departmenù of Sociology, F{trode rslan{i tollege
-A'rtl.ur strostak, Depe,rtrnent of sociolog:y, Drexel university
John E. TrÕpmanr school of soci-ar work, university of Mictri8an

Joan S. l{allace, Morgan State University, Marylamd
Job.n IrIilliamson, Department of Sociolog:y, Boston col.lege
Samuel P" Hong, Commission on Religion and Race, Uniteã
Methodist Ctrurch, Vasl.ingtonr D. C.
Abstracts of Journal articles appear in Þec.¿_9_!_q-giqqJ AÞqlfqals,
Psyetre.lqåi eal_ Ab s lngq tq, q" gfel U"
AÞ9!"g., tl"k
Ttre Journal originated ¡rith ttre Division
of Sociolog.y and Social \{elfare of ttre
Soclety for the Study of Social problems.

TÌID JOURNAL OF SOCIOI¡(;Y ÀND SOCIÂL HDLFAIì.D is published by
the Journal of SocíoJ-og"y and Social l{el-fare Incorporated, Universl-ty of Connectlcut, Sctrool of Social 'Hork, lfest Hartf'ord, ConnCopyrlg;ht L977. Tl.e Journal of Socfology and Social
ecticut.
lfelf are Incorporated'.

Dditor¡ Norman N. Goroff, School ol' Social lfork, Universíty of
Connecticut
Associate Dditors:
Paul Adams, School of' Social l{ork, UniversLty of Texas Âustl-n
A.K. Basu, Department of Socl-ology, Calif'ornia State UnLversity - I{ayward
Ttromas Briggs, Sctrool of Socia.l l{ork, Syracuse Unlversity
Patrlcia Arrn Bror¡n, Janre Addams School of Soclal l,Iork, Unlversity of lllinols
at ChLcago Circle
John J. Cardwell, Natlonal Urban League, New York
Harls Chaiklln, School of Socia1 l{ork, Uníversity of }Iaifa
Pranab CtratterJee, Sctrool of Applied Social_ Sciences, CaseIfestern Reserve University
John F. Dlse, Sctrool of SocÍal lfork, UnLwersity of Iova
Jeffrey Galper, School of Social Administratíon, Temple
University
Alej'andro Garcia, I{eller School for Social l{elfare, Brandeis
Unlversity
DavLd Gilr IIeI-ler Sctrool for Social l{elfare, Branriels University
Gale Goldberg, Sctrool of' Social lrlork, University of l"ouisville
Barry Gordon, Florida International UnlversJ.ty, Miamt, Florida
Shlmon GottschaLk, Sctrool c¡f Socia1 lfork, Florida State Unl_versLty
Robert Green, School of Social Uork, Universl_ty of Connecticut
Ctrarles Gúllzatta.- Sctrool of Social l{ork, llunter Co11e6e,
City Uniwersitl' of New York
Margaret llartford, Leonard Davis Sctrool of' Gerontolog"y, University of Southern CallfornLa
Davld ÌIollíster,
School of Social Development¡ Universlty of
Minnesota - Duluth
Jr.¡c HudsonrDepartment of Socl-ology, Pennsylva¡ria State UnLvcreity

Joe Flucisonu Depa"rtment of Cor.rectir¡ns, Sb" pili-i1u Flin;:res¡o.ba_
Ðliaabeth. Huttman, Departmen-L of sociolog.vo cali jlornía sta.te
University - Hayward
Larry Jordon, Department of Sociology, Uni_versity of Conne cticut
Hubert A. Kelley, Brooke Army Medícatr center, Fort sam lrouston, Texas
Dee Morgan Kilpatrick,
Sctrool of Social Work, IJniversity of
Michigan
Stuart A. Kirk, School of Soeial Hork, University of Wisconsin-Mih¡aukee
Jordon Kosberg, School of Applied Social Sciences, CaseI{estern Reserve Unlwersity
Florence Ka.slov, iiatìnema.nn Medtcal College, ptriladelpl.ia,
Pennsylwania.
Leslie Leigtrninger, Sctrool of Social tr{orko University of
Californl-a - Berkeley
llenry Meyer, Sctrool of Socia1 Vo:rk, {Jniwersity of Michigan
Ðlaine Norman, School of Social wcrko Fordl.am university
Larry Northrood, School of Socia.l- I{ork, IJniversity of
i{as}rington
Dan Rubensteino school of Social l{ork, Syr.acuse university
Leonard Rutman, School of Socia_l llorko Carleton llnÍ_wersity,
Ottava
Ralp}. Segalman, Department <¡f S<¡ciolog:y, Californía State
University - Northridge
Eunice Shatz, Department of socio1ory, Rhode rslan<i college
Àrttrur shostak, Ðepartment of sociology, Drexel university
John E. TrÕpma¡, sctrool of social r{ork, uniwersity of Micñigafl
Joan S. Iial1ace, Morgan State University, MaryJ_anrd
Jotrn Villiamson, Ðepartment of Sociolog"y, Boston Cotr.Iege
Samuel P. Hong, Commission on Religion and Race, Uniteã
Methodist Ctrurctr, Washington, D. C.
Abstracts of Journal articles appear in socioloei_qq-l Aþstrj¡cts,
PsJ pÞqlq€lçg_l Abs_trac_ts, çeg!e! I{q"k 4Þ:l.eçtr.
The Journal, originated vitl. ttre Division
of Soclolog:y and Social t{elfare of, tb.e
Soclety for ttre Study of Socia1 problems.

JOURNAL OF SOCIOLOGY AND SOCIAL WELFARE
8
November 1977
Theme: SOCIAL POLICY AND SOCIAL WELFARE
Editors: A.K. Basu, CALIFORNIA STATE UNIVERSITY-HAYWARD
Martin Lowenthal, BOSTON COLLEGE
Editorial Assistants: Jeanne Rodriguez, Rosetta Johnson
Page
Letter to Editor ............
.......................
i
Reply ...........
............................ ..
iii
Introduction ..........
......................... ...
1134
Volume 4,

No.

Social Welfare as a By-Product: The Effect of Neo-Mercantilism
DAVID MACAROV..........
.........................
...

1135

The Individual and the Society: A Needed Reexamination of
Social Legislation and Policy
RALPH SEGAIMAN .........
........................

...

1145

Sex Roles and Work Roles in Post-Industrial Society
DIANE BARTHEL ..........
........................

...

1171

Third World Women, World Population Growth: A Case of Blaming
the Victim?
ELIZABETH W. MOEN ........
...........................

1186

Government Spending and Welfare Employment
MARTIN D. LOWENTHAL .........
......................

1203

...

The Interests of Children and the Interests of the State:
Rethinking the Conflict between Child Welfare Policy and Foster
Care Practice
A. PARE
J. TORCYZER ...........
.............................

1224

Problems of Advocacy
ROBERT J.S. ROSS ........

1246

....................... ...

A Classification Scheme for Medical Expenditures
JAMES VENEY
ARNOLD KALUZNY ..........
........................

...

1260

Is Criminology a Policy Science?
ROBERT F. MEIER
GILBERT GElS ..........
.........................

...

1273

-1132-

Community Control of Urban Schools - Lessons from the
Suburban Experience
........................ .
DAVID W. O'SHEA ..........
Cumulative Index, Volume 4 ......

-1133-

.................. ...

1284
1300

April 23, 1977
LETTER TO THE EDITOR
Dear Sir:
After reading the special issue, Warfare or Welfare - Which
Direction for America (January-March 1977) I was struck by the fact
that with the exception of David Gil's article, "Connon Roots and
Functions of the Warfare and Welfare State," most selections for this
issue represented, upon close inspection, an acceptance of the dominant economic, political, legal, educational and welfare institutions
of our society. With the exception of Gil, everyone else seems to
believe that enhancement of welfare within the cultural institutions
of our society is a desire state of affairs that everyone should
strive to achieve. As Gil notes, the function of increased welfare,
without institutional change, is to further develop the inequalities
and oppressive nature of the dominant cultural institutions in this
country.
In retrospect, it would have been useful to the reader for the
editors to have explicitly spelled out the value assumptions they held
in selecting articles for inclusion in the Journal and upon which they
base their cursory evaluation of the articles.
The "Forward" by Chauncey Alexander of NASW seems to set forth
the implicit theme of the issue, "Each societal institution .
requires a social services component to remain functional. This development, with its claim on part of national and local expenditures
creates the opposition to the warfare mentality and special interests."l
The suggestions for futher research on the subject noted in
the "Summary of Contents of the Journal" clearly reflect a reformist
perspective in bypassing the need for a better defintion of the
nature of the problem
and where the source of difficulty really exists
2
in our society.
Further, the arrangement of the issue clearly does not lend
itself to adequate problem definition. Despite the title, Northwood's
lp. 303
2 p. 317

introductory article, "Warfare-Welfare as a Serious Social Problem
for Study and Action" doest not address the nature of the problem and
its sources of difficulty. Several pages are spent explaining reasons
for the term "the warfare/welfare state," followed by discussion of
how the issue came into being and a summary of contents of the issue.
All this is clearly an inadequate conception of "a serious social
problem for study and action."
In other sections of the issue little
attention is paid to problem identification and formulation.
The poem of Zoe Best at the beginning entitled, "The War
Machine" and the poem by Olga Northwood at the end, "Which Side Are
You On?" perhaps best illustrate the perspective of the editors and
most of the contributors - that welfare and warfare represent a
distinct dichotomy of concerns and competing interests.
However, the
cruel paradox of the situation is that refusal to seriously consider
the nature of the problem and sources of difficulty in the basic
institutions of our society and by operating on an acceptance of these
institutions represents a joining up "on the same side" for basic
common concerns; the enhancement of dominant institutions of our
society. In this sense the poem by Zoe Best could best be retitled
as "The Warfare-Welfare Machine."

Sincerely,
(Signed)
James E. Herrick
Associate Professor
School of Social Work
Univesity of Washington
Seattle, Washington

REPLY TO LETTER OF JAMES E. HERRICK
The interrelation of warfare and welfare in all their societal ramifications is a
complex issue that merits more attention by scholars and activists than it has been
given in the past. Consequently, Jim Herrick's letter is a welcome one.
We are happy that he found one article, by David Gil, in the recent issue of the
JOURNAL which is congenial to his ideological orientation. Professor Gil advances
the thesis that warfare and welfare policies and practices are rooted in identical
values, institutions, and dynamics. Both institutional developments, warfare and
welfare, perform functions, according to Gil, that are essential to the policy and
practice of modern "welfare states" whether they are in the form of "oligopolycapitalist democracies" such as the United States, "mixed capitalist-socialist
democracies," or "socialist states." For Gil, welfare under state auspices "tends
to destroy human life potential slowly and somewhat covertly" while "warfare employs
overt destructive force and violence for the same objectives, the attainment and
defense of privileges at home and abroad." He concludes that "welfare state reforms,
however comprehensive" are very difficult to accomplish, and that "such reforms can
not solve the fundamental problems (of the political economy) although the may
ameliorate deprivation and are thus desirable in these limited terms. Real solutions
to welfare must begin with a radical redefinition of the issues, goals, and values
. . . There is only one solution to the (present) welfare state: to abolish its
institutionalized (state) version."
What Gil is calling for is a radical, structural solution to the warfare/welfare
problem. This is the same point of view advanced and clearly stated by other authors
in the JOURNAL such as Joseph Harris, Paul Adams, Christopher Dykema, Clarence Lo,
Bruce Birchard, etc. Of course, other evaluations of the nature of the welfare state
and its relationship to the political economy and the society are contained in the
JOURNAL: some of the authors are more concerned with warfare rather than welfare
institutions. And some describe institutional developments without making their own
feelings and orientations evident.
I believe it is accurate to say, as does Professor Herrick, that the editor and most
of the authors, including David Gil, "clearly reflect a reformist perspective." But
this particular "reformist perspective" neither bypasses "the need for a better definition of the nature of the problem" nor avoids the identification of "where the
source of difficulty exists in our society." To state otherwise, as Professor Herrick
does, can mean only that he has either not read the articles carefully or that he has
not understood them.
Professor Herrick also suggests that "it would have been useful to the reader for the
editors to have explicitly spelled out the value assumptions they held in selecting
articles for inclusion in the JOURNAL." We did just this for both the authors and
the readers. The call for papers asked for those dealing with: (1) the militarization of the United States and its social consequences; (2) the symbiotic relationship

of warfare and welfare institutions; (3) suggested strategies for ameliorative
change. The call was issued widely. Over 50 articles were submitted, of which 23
of high quality were published.
What we did not do was to screen out papers which were not in accord with the
editor's own personal and political orientations. There is nothing ethically
wrong in such a practice; it was just not adopted for this particular issue.
Furthermore, it is my opinion that the state of the knowledge in this field of
theory and practice is better served at this time by a broad theoretical and
methodological approach than by a narrowly defined one.
Be that as it may, it is my hope that Professor Herrick and other scholars will be
persuaded to contribute articles of relevance, according to their own ideological
orientations, to the JOURNAL on this subject in the future. In particular, we are
in need of articles that empirically and/or historically examine the nature of
social welfare institutions and their ideological functions, and that also contain
feasible, constructive solutions to the warfare/welfare contradiction.

INTRODUCTION
The emergence of a multitude of social problems associated with
industrial and post-industrial societies has necessitated
the development
of governmental programs and regulations which are called public "social
policy." As the theoretical protector and repository of the public
interest, governments have been playing an increasingly active role in
the problem areas of poverty, health, inequality, crime, population
control, education, employment, and many others. Although programs have
been tried and enlarged, the problems have persisted, changed or worsened.
The complexities and dilemmas of effective social policy have become the
focus of attention for policy-makers, researchers, and social scientists
as new approaches are sought in the last quarter of the Twentieth Century.
The articles in this special issue reflect a variety of political
stances on a number of pertinent subjects. The concerns that transcend
the political positions of the authors are centered around (1) the promotion of well-being for those in need, (2) the desire to make policies
more sensitive to realities of social-economic situations and (3) the
search for ways to overcome or resolve the dilemmas that exist in every
social policy approach to every social problem. There is common recognition that these solutions must be developed within systems which have
limited resources, inadequate information, and constrained capability
and which dictate trade-offs between the welfare and well-being of groups
within them.
This is a time of revaluation, assessment and recommitment to dealing
with unresolved problems.
These articles are one contribution in this
effort.
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SOCIAL WELFARE AS A BY-PRODUCT:
THE EFFECT OF NEO-MERCANTILISM
DAVID MACAROV, Ph.D.
VISITING PROFESSOR
ADELPHT UNIVERSITY
GARDEN CITY
LONG ISLAND
NEW YORK

During the eighteenth and nineteenth centuries mercantilism was
a predominant philosophy, theory, or guide to action in many western
countries.
Emphasis on measures leading to national wealth was
pronounced--in some cases, almost exclusive--and the results for social
welfare were marginal programs at best, and anti-welfare programs in some
cases. In contradistinction to individual needs or aspirations,
considerations of national wealth and power were paramount to the point
that, in Britain at least, it seemed that here was "nothing to fight
for, nothing to support, nothing to augment but.. .commerce."(1) Whether
national wealth was seen as leading to national iower, or whether power
was a means for acquiring wealth, (2) concerns for the national economy,
seen as the ultimate good, "came more and more- to recommend amoral means
to amoral ends." (3) This general mercantilist conception of society
led statesmen to even greater ruthlessness than would have been possible
without such a conception, (4) and as a result mercantilism not only
ignored individuals, but in some cases was actually linked to the
destruction of the central machinery of welfare. (5) Rarely has the
drive for national wealth, as distinct from national welfare, predominated
to the extend that it did during the ascendancy of mercantilism. (6)
A changing conception of commerce, which no longer saw the world's
resources as limited to a fixed amount requiring ruthless pursuit of a certain
share; the emergence of progressive and reform movements; two world wars; a
massive depression and several subsequent recessions; and rising demands for
human rights as well as a concern for a better quality of life have moved
the twentieth century away from mercantilism and in the direction of welfare
states. This has been marked by shifts from the residual function of social
welfare, in which the government or voluntary sources come to the rescue
only when the family and the marketplace have failed, to a more structural
concept, (7) in which services are offered to everyone as a right, usually
without a means test, and in which preventive services are seen as at least
as important as rehabilitative ones.
Thus, whereas children's or family
allowances were paid by only seven countries in 1940, in 1975 they were paid
by 66 countries. (8) Every western, industrialized country except the
United States, now has such a universal, structured, preventive program to
aid children, as do such developing countries as Chad, Naura, Togo, and
others. (9)
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Further, in 1975 all of the 128 countries reporting to the United Nations
had programs to compensate for work injuries; 108 had old age, invalidity,
and survivors' insurance; 71 had sickness and maternity programs; and 27
had unemployment compensation plans. (10) In addition to these insurancetype programs, many countries had supplementary programs, like superannuation
in Britain.
In the United States, which offers all of the latter programs, oneparent families, and even families in which the breadwinner is unemployed,
receive grants based on income and needs through the Aid for Dependent ChildrenProgram, (11) while other people are entitled to variously-termed general
assistance and home relief. There are also in-kind programs which include
commodity distribuiton, food stamps, special milk programs, and school lunches.
For the indigent and the elderly there are Medicare and Medicaid. (13)
And for anyone in need of non-material services, there are family planning
agencies, marital relations counseling, legal aid, and a host of other services
to individuals, families, and groups.
This prolifieration of programs to aid individuals and families would
seem to bespeak an abondonment---or at least, a substantial dimunition in
importance--of mercantilist concern with the wealth of the nation as such.
Indeed, one of the phenomena of the modern world is the proliferation of
soical welfare programs, and their growth. In 1928-29 American state and
federal social welfare services cost $4 billion, and in 1967-68 this had
increased twenty-eight-fold to $112 billion. The latter made up 40% of all
government expenditures, and was well over half the total expenditures of
many states. (14) The total cost of social welfare expenditures, including
those of voluntary agencies, rose from 13.5% of the Gross National Product
in 1968 (15) to 23% in 1971. (16)
Nevertheless, neo-mercantilist thinking which is primarily concerned
with costs, productivity, consumption, and the growth of the GNP has operated
in such a manner that despite forty years of experience, growth, and change
in social welfare programs (most of which date back at least to the SocialSecurity Act of 1935), 26 million Americans remain below a poverty line
which is fixed at 41€ per person per meal. (17) Put another way, although
anyone having 41c per meal is not officially considered poor, there remains
13Z of the population without even that meagre figure. (18)
The majority of these people are destined to remain in poverty---as
measured in absolute number of calories, and not simply in relation to any
other time, place, or people---as long as they live, and to be replaced by
others in like amount and the same circumstances, unless the elements of
mercantilist thinking are replaced by some happier, more humane philosophy.
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The influence of neo-mercantilism can be identified in four areas:
1)

attempts to reduce the costs of social problems,
rather than the problems themselves;

2)

improving productivity, rather than raising
satisfactions;

3)

increasing consumption according to the needs of
the economy rather than the desired of the consumers;

4)

in the link between work and welfare.

There are social policies and programs based squarely on cost-benefit
analyses, which pay little regard to their impact on the individuals or
groups affected. Probation, for example, has been preferred to incarceration
because the former costs only 38c a day, and the latter, $5.24. (19)
Vocational rehabilitation programs are explained on the basis that, "For
every federal dollar spent in their rehabilitation, the rehabilitated employed
person pays from $7 to $10 in federal income taxes each year for the remainder
of his working life." (20)
Similarly, it is no mere coincidence that the
shift from institutional to community care for the mentally ill (which has
been described as "releasing people to community care within a community
that doesn't care") comes at a time when the rising cost of institutionalization
meets declining revenues for social welfare purposes.
Even crime has been
defended as "a bargain for society," since the cost of eliminating, or almost
eliminating, criminal activity would be greater than the cost of crime to
the community. (21) The costs of poverty are thus attacked---mental illness,
physical illness, delinquency, etc.---rather than poverty itself.
Efforts to increase porductivity through social welfare are no less
widespread. Direct measures include counseling programs, training programs,
employment programs, and others. Turning or returning the client to the labor
force is the goal and the measure of success in many such programs. The
indirect methods- are no less precise:
"Increasing welfare payments... frequently... is the factor that will
permit a child to stay in school or a mother to work or become
literate, and hence will have a payoff in increased productivity of
labor." (22)
Similarly:
"Funds devoted to pre-schools and schools in... low-income areas are
sound investments and will result in increased employment and
productivity."(23)
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The neo-mercantilist basis of such thinking often expressed itself
in terms of a high GNP. A growing GNP---or, in other words, an affluent
society---it is felt, is the surest guarantee of relative prosperity
for everyone. In negative terms, this has been expressed as, "You
can't distribute poverty."
In more positive formulations, this is
called the "trickle-down theory"---the more prosperity at the top,
the more that will eventually reach the bottom strata of the income
distribution. This, it will be recognized, is a variation of "What
is good for General Motors is good for the country."
Thus, the growth
of the GNP becomes a talismanic incantation, and a reciprocal relationship between national prosperity and social welfare is postulated:
If social welfare increases production, the resultant increase in
prosperity will enable better social welfare, which will in turn reduce
social costs and improve production, ad infinitum.
There is some empirical evidence, which at first glance seems
to support this contention. Cutright, in a study of sixty-nine countries,
found social insurance coverage to be correlated with national affluence,
other variables being held constant. (24)
Wilensky, however, reworked the same data and arrived at a "sociologically uninteresting"
finding--coverage is related to age of the programs, and even to the
age of the populations. (25) Affluence, in other words, even if a
necessary condition, is not a sufficient one to assure good welfare
programs.
The corollary to production is consumption--that which is produced
must be consumed, or the result is a depression caused by underconsumption. In this area, the neo-mercantilist base for much social
welfare becomes even clearer. A publication of the Department of Health,
Education and Welfare makes this quite clear:
"It is basic to the good health of a market-oriented economy
that consumption keep pace with production . . .
industrial societies thus learned to place a high value
on the role of social welfare programs in helping to
maintain a stable and progressive growth in the total
economy." (26)
Consumption patterns are not, however, trusted to the whim of
welfare clients. Food stamps are a case in point -- they may not be
used to purchase imported foods, cleaning materials, paper goods,
cigarettes, beer, or alcohol. They can only be used for products
which directly aid the American farmer. (27)
The Special Milk Program
provides an extra half-pint of milk for school children, and as most
children have learned, it is better to take the carton of milk and
throw it away, or leave it on the table, than to try to refuse it when
offered.
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Perhaps the most influential area of neo-mercantilist thinking,
however, is that which is connected to work. There is an asymmetrical
relationship between work and welfare. When employment policies, for
example, are prepared and considered, the effect which they will have
on the welfare population is a minor factor. If this were not so,
minimum wages would be pegged at a point where working people would not
be below the poverty line. However, a person who works a forty-hour
week all year long at the minimum wage of $2.30 per hour remains 12%
below the poverty line if he has a wife and two children. Similarly,
a 5% unemployment rate, which is considered not only normative but a
desideratum during normal times in the United States, results in an
actual unemployment rate of 8-10%, taking into consideration underemployment and those not included in the official figure. In other words,
a "healthy" economy requires that eight to ten people out of every hundred
ready, willing, and able to work not be able to find jobs.
The rationale behind low minimum wages, and a high unemployment
rate, is that changes in either would result in large numbers of marginallyproductive people being employed, or paid out of proportion to their
output; both of which, despite the help it would give to workers and
would-be workers, would presumably damage the national economy.
These are minor matters, however, as compared to the feeling that
welfare as high as wages would reduce incentives to work. In earlier
days this was referred to as the concept of "less eligibility," and
explained as making sure that no man would acquire a shilling which he
was able to earn himself, (28) or, as stated in Britain in 1834:
"His situation on the whole shall not be made
really or apparently so eligible as the situation
of the independent laborer of the lowest class." (29)
The inclusion of the word "apparently" is indicative of the force,
or the fear, of public opinion, which might misjudge the situation of
the pauper as being the equivalent of the non-pauper, and react accordingly. This fear that the situation of the poor might approximate that
of the non-poor now marks most social welfare programs, and its apparent
violation is sometimes the object of the deepest and most emotional antiwelfare expressions.
In modern terms, less eligibility is often referred to as the "Wagestop," or, when discussing various proposals for a guaranteed income,
the "notch." Almost all social welfare programs throughout the world,
whether in the guise of insurance or grants, are implicitly pegged at
rates which do not match wage rates.
In Israel, social welfare payments
are limited to 40% of the annual wage. (30)
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In France, old age pensions are limited to 25% of the annual wage on
retirement at age 60, and 50% of the annual wage at age 65; (31) and
unemployment benefits can only be 70% of the annual wage.
In the UnitedStates, unemployment insurance payments compensate for only 24% of wages
lost; retirement pay covers about 30% of the recent earnings of single
retired people, and 45% of the earnings of couples; while only 20% of
the population over 65 have any type of supplementary benefits, such as
private insurance or pension plans. (32) Local relief payments are
almost invariably limited to a small proportion of the average or the
lowest salary, and this proportion seems to be growing smaller. (38)
The real human tragedy connected to the wage-stop is that although
it is intended to encourage employable people to go to work, it is also
extended to the unemployable:
40% of the poor in the United States are less than
16 years old
20Z are aged 65 or more
25% are women heads of families
5% are disabled
1% are unemployed
9% are already employed (half of these are working
full-time and year-round).
(34)
Nevertheless, the income of all the poor is limited by the fear of work
disincentives.
The influence of neo-mercantilism is perhaps more easily identified
in the social welfare programs which arose, or exist, for reasons or
goals irrelevant to social welfare as such. The Social Security Act of
1935, for example, included OASDHI as a result of a confluence of three
influences. One was the political motivation exemplified by the desire
to undercut the powerful and growing Townsend movement. A second motivation
was the humanitarian desire to provide older people with a decent and
dignified old age. The third motivation was a desire to reduce the
labor force by making it possible (read: necessary) for men to retire
at 65, and women at 60. (35) Today, however, there is no organized
political movement of the aged in the United States. The humanitarianism
which expressed itself in payments of 30% of previous wages, the isolation
of the aged in ghettoes or "rest" homes, crimes against and swindles of
the elderly, speaks for itself. The major remaining reason for old
age pensions is the desire to keep them out of the labor market.
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This is clearly discernible in the fact that when the Social SecurityAct was passed in 1935, life expectancy in the United States was 55
years. (36) By 1972, life expectancy had risen to almost seventy years. (37)
Throughout the world, there is a high correlation between
life expectancy in a given country and the date at which retirement
pay begins. (38) Thus, it would be logical to extend the retirement
date to 70, or even to 75. To do so, however, would require provision
of jobs for an unknown proportion of over 5 1/2 million people now
drawing social security benefits who would prefer to work. Given the
"normal" 5% unemployment rate in the United States, for whom jobs cannot
be found, an influx of the elderly into the job market would simply
raise the unemployment rate by the number of older people who would prefer, or who need, to work.
In short, OASDHI has become a by-product of employment policies.
Despite the outcries of the elderly and the best efforts of socialworkers, studies which indicate material need, psychosocial problems,
mental illness, and just plain unhappiness among the aged poor are
irrelevant in terms of creating massive changes:
labor force participation,
job provision, and unemployment figures are the bases on which decision
concerning the program will be made.
Similarly, the food stamp program. The extent to which it increases
nutrition, or even avoids hunger, is basically irrelevant. The FoodStamp Act of 1964 was very clear in its intent. As adopted, it began:
"An act to strengthen the agricultural economy . . ." (39)
The program
was, and continues to be, lodged in the Department of Agriculture, and
not that of Health, Education, and Welfare. Reports on the efficacy
and efficiency of the program are available from the Department of
Agriculture, and it is this Department which reports to Congress. (40)
Further, the Special Milk Program, mentioned previously, was
described by the chairman of the Senate Agricultural Committee in these
words: "The Special Milk Program was for the producer, rather than a
program to assist children." (41) In both these cases, effective evaluation intended to create basic changes should be directed to the farm,
and to the milk surplus problem in the United States, i.e., to the wellbeing of farmers, for these are the levers which move the machinery of
the milk program, and not the nutrition of the poor or their children.
The same thing can be said for the newest and fastest growing social
service in the United States today--the day care program for small
children. Despite some modest programs by voluntary organizations,
and the Head Start program which was coeval with the War on Poverty, the
latest and most massive impetus to day-care centers does not have
child development, family health, or pre-school education as its motivation and goal.
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The recent movement has been in response to the Work Incentive Program
in AFIDC, in which parents are required to undertake training and/or
employment. The day-care centers are basically intended to remove an
excuse for not working by providing for the children during (part of)
the working hours. Although the WIN program specifies that mothers
of children under six do not have to undertake such training or employment,
those with children in school do, and regardless of when the children
come home, as compared to the parent's working hours.
In addition,
the pressure of on-the-line social workers to get parents off the AFDC
rolls results in this provision being ignored, obscured, bent, and
violated, so that the existence of a day-care center in the neighborhood
becomes another form of pressure on the AFDC mother to get onto educational
subsidy rolls, or unemployment rolls, and thus allow a reduction to be
shown in social welfare rolls. Consequently, to evaluate day-care
centers in terms of the quality of care, educational supports, or gains
in socialization, is to measure policy-irrelevant artifacts. The number
of AFDC mothers who have been moved off the welfare rolls due to the
existence of day-care centers is the "bottom-line." Other-factors are
camouflage.
Incidentally, cuts in day-care funding, underway at this writing,
can be understood best in light of the finding that the WIN program was
successful in getting jobs for only about 2% of the total eligible
welfare population. (42)
There are many other examples of social welfare programs arising
or continuing for non-social-welfare reasons: New York state urges
persons to apply for food stamps because:
"If every eligible person
used Food Stamps, it could mean many millians of dollars in new Federal
money for the state economy." (43)
Children's allowances were instituted in many countries, not as a means of guaranteeing the well-being
of the young, but as a means of increasing the birth-rate in labor-short
economies. It is perhaps inevitable that these neo-mercantilist measuresconcern for national wealth rather than for national welfareshould
come more strongly to the fore in times of economic difficulties and
it is this periodic re-emergence of mercantilist philosophy which provides
the central dileama of social welfare:
"When we can afford it, we don't think we need it;
when we need it, we don't think we can afford it."
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THE INDIVIDUAL AND THE SOCIETY: A NEEDED REEXAMINATION
OF SOCIAL LEGISLATION AND POLICY
RALPH SEGALMAN
CALIFORNIA STATE UNIVERSITY, NORTHRIDGE

Abstract
The pervasive and often destructive effect of Ill-planned social
policy (or the lack of effective social policy) is evident In terms of
Increasing societal dysfunctionality and lowered quality of life for
most people. Almost all social Interventions involve a variety of
rights In conflict. Actions by the government to support or protect
any one group must necessarily be at the expense of others. In the
defense of the rights of individuals and groups the social objectives
and social effects of such interventions have been generally Ignored.
The problems of design of social policy derive from one-sided or
parochial views of multi-dimensional Issues, based upon divergent value
and social system orientations. The war of "all against each" is
evident in the strains of social dilemma. The critical question of
whether a society can deprive a person of life or liberty in the name
of treatment, whether it can legitimately withdraw the liberty it has
conferred for reasons of protecting Itself against social immaturity
underlie much of the Ineffectiveness of social policy. The problem of
how to deal with all equally despite the divergent levels of social
maturity has, as yet, not been resolved by social planners. The true
assignment of social policy, which is to balance the rights of the
Individual with the rights of others has yet to be successfully undertaken. Yet any society regardless of the degree of Its operative components will eventually have to deal with the problems of limited
resources, waste disposal, crowding and distribution of products and
rewards in a manner which will not negate its own productivity.
To do this with maximal effectiveness, such a policy must utilize
the motivation of Individuals to carry out the desired policy without
the concurrent provision of a huge governmental mechanism. It must not
restrict massive portions of the population from generally benign or
useful activity in order to restrict a relative few from undesired
activity. It must not Interfere with the development of productive,
contributing future citizenry in attempts to save the current groups of
weak, needy or powerless. It must utilize a minimum of government Intervention at a crucial point of entry in the social structure to secure
maximal social effect. It must utilize the cultural patterns of the
population to reinforce the effect of Its policy rather than to oppose It.
Finally It must make it easier rather than more difficult for the socially
productive individual to live and serve himself in a manner which supports
policy.
If the society Is to survive without having to undergo transformation
Into a police state or anarchy greater efforts, Ingenuity, thought and
resources will have to be devoted to the design of more effective social
policy.
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Social policy is an "elephant" of a problem. Social policy planners
each seem to have different meanings for social policy dependent upon
their particular perceptions. Some see the critical issue in social
policy as the provision of resources to all with realistic needs. Others
view the critical issue as the provision of resources to all who experience relative deprivation, regardless of how adquately their basic needs
are met. Some view the function of social policy as the equalization of
Income between the well-to-do and the poor. Still others view social
policy as a necessary "modus operandi" by which the important values of
society are maintained and by which the workers and builders of the
society are motivated.
The reason why there is such a divergence of views about the purposes of social policy is that the formulators of social policy have
divergent value and social system orientations. The values at variance
relate to issues of priority in relation to economic justice, rights of
humans, rights of property, freedom to move economically upward, family
security, economic equality, and equality of opportunity. Similarly
the views of how society should be structured and the evaluations of
contemporary society are severly at variance. Some social policy planners,
for example, view the present social system as one which is relatively
functional and just for most of its members. Such "consensus" viewers
see social policy as a means of making the system even more efficient
and functional and as a means of providing those who fall out of the
system with means of resolving their difficulties. Those who view the
society as a "jungle" where the weak become victims of the powerful
(presumably through no fault of their own) view the purpose of social
policy to be that of redressing the imbalance of power between the
"scavengers" and "victims." Some others who share the view of society
as a jungle conceive of the purpose of social policy from a Marxian orientation. For such planners social policy is to be used to weaken the
society of the powerful in order that it may be restructured into one
designed along socialist or communist lines.
In view of the diversity of value priorities and perceptions of the
appropriate social structure, it Is no wonder that there is such diversity
in social policy proposals.
Ralph Waldo Emerson, in his book on Self Reliance said that "Society
is a joint stock company in which the members agree, for the better
securing of his bread to each shareholder, to surrender the liberty and
culture of the later." George Orwell in his work describing a socialist
or communist utopia, 1984, indicated that where each is provided with a
minimal degree of food, housing and security by the society a "trade-off"
occurs in the form of a loss of individual liberty and opportunity. Other
works point up the reverse of this trade off relationship. The provision
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of unlimited economic opportunity to all Is usually accompanied by hunger
and insecurity for many. Thus, as Ralph Waldo Emerson put it "Society
everywhere is in conspiracy against the manhood of every one of its
members." Emerson's point Is that there Is a dichotomy of opposing
interests between each Individual and the society.
The issue of opposing Interests comes to the forefront whenever a
person who may be considered dangerous to others Is either restrained at
the expense of his right to be free or permitted to remain at large as
a hazard to the rights of others. The issue becomes urgent whenever a
corporation builds an Industrial plant in the legitimate exercise of its
right to seek a profit at the expense of impacted populations. The Issue
underlies the problems of habitual drug abusers whose addiction drives
them into a violation of the rights and safety of others. The Issue
becomes paramount when a juvenile offender's rights to be dealt with
in his home community are at variance with the rights of others to live
their lives without the harassment of malicious mischief. The Issue
became particularly important when the rights of the poor to enjoy a
minimum of financial support are juxtaposed with the right of middle
income wage and salary workers to enjoy the fruits of the major portion
of their earnings. The Issue is apparent In discussion of residential
desegregation which is the foundation of school segregation problems.
In this, the obvious solution of locating the poor in middle-class districts requires that the rights of the poor for reasonably liveable
housing in safe neighborhoods be weighed against the rights of middleclass property owners to be free to protect the value of their property.
The conflict of rights Issue comes Into focus when unmarried mothers with
children identified as neglected, abused, dependent and delinquent continue to conceive additional progeny, and when such mothers are themselves
the products of neglected, abused, dependent and delinquent mothers. The
rights of a mother to conceive additional problem children for society to
deal with must be examined In relation to the rights of others in a
society unfettered by such problems and costs. The rights of the aged
and Infirm to enjoy the fruits of retirement at a reasonable standard of
living are juxtaposed with the rights of younger people to enjoy the
fruits of their labors and to save for their own retirement without being
unduly taxed for the support of those aged who did not make adequate
provision to retirement. The man who leaves a family with young children
to become dependent on public welfare in order to establish a new family
with another woman may have the moral and legal right to seek this type
of social and emotional renewal; this right, however, comes into conflict
with the rights of others who bear long-term support costs for the family
left behind.
Only recently have these "rights In conflict" become apparent In our
society. In prior decades, with a growing gross national product, seemingly limitless natural resources and an increasing production technology
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were available. Almost everyone assumed that there would be enough
resources and enough rights for everyone. A society with a seemingly
limitless bank account and with a continuing cornucopia of opportunities
for all was a society which could provide for the comfort of all.
Recent
economic and industrial developments have brought about a denouement
of this viewpoint. It is now apparent that the "spaceship earth" will
have only a finite supply of accomodations and rations. These material
limitations mean that there Is also a limit to the rights which can be
shared In the society. The rights of some can be expanded, beyond a
specific point, only at the expense of others. In a sense, the sharing
of goods, services, space and the freedom to be left alone occurs In a
"zero-sum game" in which individuals and groups compete for a division
of available rights. It is now quite evident that the creation of a
welfare state is only possible at the expense of the individual rights
of many.
Present social policy tends to permit individual action and to
preserve the rights of the individual to take action, even though
Irresponsible actions may ultimately be a cost to the society and its
members. When Individual action Is Impulsive and planless in nature, it
represents the Irresponsible exercise of a legal right at a cost to others
who are both planful and responsible.
Such costs to society for individual impulsive activity, irresponsibility or incompetent personal planning include:
(I) Financial support of unmarried mothers by Aid to Families
with Dependent Children
(2) State and federally subsidized abortion.
(In the above two instances state and federal funds are used to deal with
the consequences of sexual relationships which were carried out within
the rights of the Individuals, but without regard to the social consequences.)
(3) Juvenile Crime. To the extent that society accepts a
responsibility to treat young offenders differently than
adult offenders, this is a special cost to society to make up
for the failure of parents to responsibly control their
children.
(4) Adult Crime. To the extent that the rights of accused
criminal offenders are preserved, these efforts are at a
cost to others.
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(5)

Illegal Immigration. Where public welfare, medical and
hospital care and other services and supports are provided
to aliens, these are at a cost to the legal residents of the
country.

(6) Chemically-polluting industrial plants. Where these are
permitted to occur, or where delays for compliance are granted
or where governmental loans or grants are provided to make
anti-pollution changes, these are a cost to the society as
well as the affected citizens.
Because of national emphasis, laws protect the neighborhood against
those who collect Inflammable materials but not against those who collect
(or create) potentially dangerous, dependent, destructive or explosive
children and conditions.
Underlying this individual-rights-versus-social-control dilema Is
a difficult question: at what point can a person be considered mature
enough to be responsible for his actions and entitled to autonomous
rights? In the early years of the Republic, only individuals of property
were deemed to be adequately responsible to be accorded rights as
individuals and as electors. Others were viewed as "protected individuals,"
to be supervised and controlled by "the propertied." With the growth
of industry and expanded urbanization, factors other than property ownership were also seen as dependable indicles of responsible social behavior.
The married adult In a stable family relationship, for example, was
viewed as a person who might reasonably be expected to act carefully,
planfully and responsibly.
The duality between the Individual's rights to live as he wishes,
and his responsibility not to Interfere with the rights of others has
been recognized for a long time. The young and the mentally ill have
traditionally been provided with a limited protection from the invasion
of their rights while they are presumably In the process of developing
the maturity required for autonomy. Welfareclients and criminals have
traditionally been viewed as "marginals" In the continuum between dependent Incompetency and responsible competency,
Thus a series of critical questions are posed by this Issue:
(I) Can a society legitimately deprive a person of life or
liberty In the name of treatment or societal welfare?
(2) Can a society legitimately take back the liberty it has
conferred, for a time, In order to bring that person up
to minimal levels of maturity and self-control?
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(3) Can a society ignore the "clear and present" dangers of
inmature persons who Interfere with the functioning of
society and who burden the society financially or produce
further financial burdeners?
The basic rights of an individual are clearly delineated in the
Constitution of the United States and particularly in the Bill of Rights.
To deprive any individual of such rights, for the benefit of the common
good, no matter how great that benefit, is to crack the democratic
structure. Depriving any one individual of his rights becomes a
precedent for the deprivation of rights of all. Thus the establishment
of controls on some individuals, unless these controls are carefully
defined and clearly related to open opportunities for all, can become
the basis for an oppressive society dedicated to the perpetuation of
inequality and special privilege.
In order that we may better understand .the necessity for social
control as a concomitant to the insuring of Individual rights, it is
important to examine the social objectives which must operate concurrently
with the legal objectives of social legislation.
LEGAL CIVIL
RIGHTS OBJECTIVES

SOCIAL OBJECTIVES
In Behalf of the
In Behalf of
Individual (Individual Rights) Society (Social
Control)

General

To-Tn-1re the
rights of the
individual
(autonomy)

Juvenile Court
To Insure that
rights of the
Juvenile are not
infringed.

To insure that the Individual
will have an opportunity to
develop as a person (so that
he may grow to the point of
autonomy).

To insure that
the Individual
will be constrained
to consider the
rights of others
and to carry out
his responsibility
to others (as a
member of society).

To insure that the individual
juvenile will be protected
from elements which will
prevent his development and
will be directed to a
socially meaningful life
with full opportunities In
the society.

To insure that the
individual juvenile
will be constrained
from interfering with
rights of others and
be guided into life
paths which will
support his share of
social responsibility.
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LEGAL CIVIL
RIGHTS OBJECTIVES

Criminal Court
To insure that
the rights of
the accused are
not infringed.

Public Welfare
To insure that the
individual shall
not be deprived of
a minimum of life
support.

Mental Health
Commitment Law
To insure that the
rights of the
patient shall not
be infringed.

In Behalf of the

SOCIAL OBJECTIVES
In Behalf of Society

Individual (individual Rights)

(Social Control)

To insure that the convicted
shall be redirected to an
eventual existence as a free
and self-respecting member of
society.

To insure that the
convicted shall not
continue to Interfere with "good
order" and the
rights of others.

To Insure that the individual
will be directed toward a
maximum of eventual selfsupport and self-responsibility
and provided with opportunities
to become free from poverty.

To insure that the
client will not be
dependent upon the
efforts of others
If it is possible
for him to be selfsufficient and a
contributor.

To Insure that the patient
will be provided with opportunities to become free from
mental illness and mental
dysfunction, and that he
shall be prevented from
destroying his own life
chances, for his own sake.

To Insure that the
patient shall not
be a danger to
others and that
every effort shall
be made to make him
self-sufficient
and enabled to share
the societal responsibillties.

Thus social legislation and policy issues go beyond the general
objectives of civil rights law. Civil rights law is utilized to protect
the individual against oppression by the society. The thrust of social
legislation, on the other hand is twofold:
(I) to protect the individual's opportunities to develop and
grow into an autonomous and responsible person and
(2) to protect the society from the individual who has not yet
achieved an adequate level of social responsibility.
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to be an onerous and perhaps unnecessary burden, merely for the purpose
of ensuring the responsible behavior of a few. The establishment of
such constraints on each individual for the benefit of his fellows may
leave the individual with so few rights and options that the society may
become an ant-hill rather than a democracy. When the constraints on
individuals become so numerous and burdensome as to leave them with too
few personal options, the mass of the population can be expected to
become amnomic. In such a condition people have no control over their
destiny, and their behavior can be expected to become even less responsible. Thus the over-control of a society for the sake of protecting
"others" can be expected, in time, to produce a society which protects
none . In such a society the "criminals" are so controlled that "victims"
are protected, but in the process, so many have to be controlled that no
one's life or autonomy is enhanced. Similarly, a society which supports
people who might have otherwise supported themselves does a poor job of
supporting them. Such a society also inflicts an unchosen poverty on
the progeny of the "beneficiaries," and an increasing welfare and social
control cost on all. Most people would call inhumane any society which
supported only the "winners," and which encouraged competition without
regard for the welfare of those who failed. But a society which overprotects those who are not supporting themselves finally does encroach
on the rights of self-supporting people, and probably interferes with
most people's ability and motivation to proceed on their own.
Therefore, it is necessary to establish a balance between these two
extremes. Social legislation thus must be designed to encourage independence, achievement, and success In order to deal with the causes of failure
and dependence. Medical and health del ivery systems must be designed withIn the public welfare in order to prevent the additional poverty caused
by expensive, debilitating and employment-preventing illness. Legal
services programs must be provided for poor people in order to help
prevent the additional poverty caused by unprotected legal hazards. Special
employment training programs for the poor are similarly appropriate.
The establishment of such "adjunct" services is not, in itself, sufficient to create and maintain the necessary balance between the rights of
the individual In need of service and the rights of the "others" who are
levied upon to support such services. Some services may, in fact, encourage
Individual dependence at the expense of the "others." Why, for example,
should be taxpayer be responsible to provide for medical and hospital
Insurance, at great sacrifice to himself and his family, and then also
have to provide medical and hospital care for those who did not enroll in
an insurance program but spent their money elsewhere? Similar inconsistencies in "equalizer" provisions can be found in many programs. Subsidized social insurance (rather than public aid) denies the principle of
Individual responsibility and blurrs the distinction between those who "do
for themselves" and "those who don't." By convertina from public aid
programs (whose very nature distinguishes the dependent recipient from the
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The conflict between civil rights and social control Is not new.
A society which promotes civil rights at the expense of social control
can be oppressive as a society controlled by "Big Brother." The "antiUtopia" of 1984 can probably be no more oppressive than one where the
rights of individuals to act on others Is unconstrained. The provision
of strong safeguards and supports for the individual without protection
of the society may be destructive in the long run. A society of support
and permissiveness for all will not remain a society for long.
Thus it is clear that the ideal citizen of a well-run society is one
who is socially responsible as well as autonomous and Jealous of his
rights. But not all citizens are socially responsible. The socially
responsible and competent citizen is outnumbered by others who range
from the potentially responsible to the animal-like sociopath.
If some
legal device were available to control the not-yet-responsible in a
condition under a "parens patriae" institution, (such as the conservator
of the mentally ill or the guardian for for the minor), there might be
a way of resolving the issue. The facts, however, are that any adult,.
unless otherwise proven to be mentally Ill or convicted of crime, cannot
be deprived of his rights--and even of those rights which contravene the
welfare and rights of the society. Thus the question Is: How can a
society maintain the required level of individual maturity and selfcontrol necessary for free citizenship even as the complications and
demands of industrial life proliferate?
Etzloni (1975) indicates that one very important reason for the
existence of the state is "to balance the rights of an individual with
the rights of others."
In his view, the lack of government control, where
the rights of others are involved, encourages Individual irresponsibility.
In the case of mandated seat belts, for example, the state acted to
preserve the interests of society by minimizing the number of dependent
and maimed accident victims and by preserving the physical capabilities,
self-maintenance and tax-paying competence of its citizens. According
to Etzioni it is important to lay to rest "the simplistic notion of horse
and buggy individualism" and to finally arrive at an understanding of
"the interlocking society." Otherwise, he asks, "should each individual
be free to decide how to dispose of his garbage, to rely on private versus
public transportation, to give birth and then dump the child on public
Institutions.. .and so on"? In his view, the issue Is not between Individual
rights and judgments and "a mysterious, Ill-defined, 'common good"' but is
between the individual rights of "an acting individual" and all others
"who are in his way or pay his way."
To legislate a balance between an individual's rights and the rights
of his fellow citizens is not easy. All individuals are not equally
responsible or irresponsible. To establish restraints on all may prove
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independent taxpayer-donors) to subsidized social insurance programs (which
supposedly treat all citizens equally) the government escapes having to
face an important issue. That issue is--"Are the recipients developing
the self-control and responsible autonomy to become constructive, selfsupporting members of society"? Public aid in the quise of subsidized
social insurance also confuses the recipients, who may begin to think
that "aid" is now an Inherited "right."
The key to the problem apparently lies in the differential levels of
Internalized self-control and social responsibility. In a society of
"angels" itwould be easy to design social policy but in such a society
social policy would not be necessary. In a society of feral children,
social controls would have to be highly structured and provided in depthat least until the children had developed some of their own (internalized)
social controls. The problem is that we have written social legislation
without recognizing that not all people are equally ready for autonomy
and self-control. In the design of social policy, social development
concepts must necessarily be considered. The rights of civilized citizens
to act cannot be equated with the rights of those individuals who are not
yet responsible. The humanistic model of the uniqueness of each individual,
of the intrinsic worth of each and of his inherent potentiality for good,
underlies that element in the law which encourages the individual's rights
to be left alone and to develop according to his own standards. There is
another model which is more useful and realistic for social planning
purposes. This model views the individual Initially as an unorganized
collection of wants without Internal controls. This model views an
individual as able to develop without harm to himself and others only if
external constraints are initially provided, coupled with consensual
validation from others when he performs socially responsible behavior. In
the view of formal law, a criminal violation Is a matter of concern only
until the criminal has "paid his debt" by fines, Imprisonment or other
penalty, following which he can be considered an equal citizen again. But
under more realistic conceptualizations of social development, (under
sociological jurisprudence), a criminal Is viewed as one who is not yet
socialized. A prison sentence or payment of a penalty does not necessarily
prove that an Individual has become responsible.
Under formal law all men and women are equal. Under sociological
jurisprudence some are more civilized than others. To provide automatic
equality for all under such conditions can realistically spell automatically
unequal and unfavorable treatment of those who are civilized, for the benefit
of those who are not.
This dilemma has bean resolved in some Instances by legal mechanisms.
The untrained, incompetent driver is prohibited from endangering the
lives of others. If he wishes to drive an automobile (which might be
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otherwise considered a civil right, especially In localities without public
transport) he must first prove himself a competent driver and show an
adequate level of social responsibility in his handling of an automobile.
If a person wishes to drive a more complicated vehicle, such as a bus,
which presents even greater danger to others, he must pass even more
stringent requirements. So his right to work and to earn a livelihood
as a truck or bus driver is outweighed by the rights of others who may
be harmed if he drives with Insufficient skill or in a socially IrresponsIble manner. Similarily, the right of a person to drive while Intoxicated
or drugged is not considered primary when compared with the right of others
who might be harmed by such a driver. These are examples of laws which
do protect the responsible by controlling the irresponsible.
The law has also entered into the right of a person to irresponsibly
injure himself. The logic used here is that the society also has an
investment and concern for the well-being of the Individual. For example,
the law requiring all cars to have safety belts invaded the driver's rights,
for the sake of the driver's safety. Similar legislation prohibits the
ingestion of unsafe drugs despite the fact that some people would like to
experiment with them. Persons are restricted from patronizing untested
and therefore unqualified medical practitioners despite the fact that they
may be willing to be so treated. Societal rights In such instances are
considered to override the right of the individual to do as he pleases
with his own body, if it Is considered that such an action may be
irresponsible or destructive to himself or others.
In addition, society protects children. Thus, the right of a parent
to control and deal with his children Is similarly overridden by the right
of the society to protect the child from physical harm or deprivation.
The society, which would have the duty of caring for a deprived, misguided,
or abused child after the damage has been done, is permitted to override
the parent's rights in advance in order to prevent such harm. The society
thus has the right to Intervene in situations which will damage a child
(an exercise of the right to protect the helpless), or which will create
a potentially dangerous or expensive problem.
The society currently has the right to protect those who are not able
to protect themselves, to constrain those who behave in a potentially
self-destructive manner, to constrain those whose behavior may be potentially
damaging to others and to constrain those who create difficult problems
with which the society must deal. The principle already exists. It is
only a matter of definition and clarification to move from the requirement
of a driver's license for socially responsible automobile operation to
a parentage license for socially responsible child-rearing. We present
this possibility not as a proposal but as a hypothetical alternative and
an exercise in analysis of individual rights versus communal concerns.
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The hypothetical reasons for the licensing of parenting have already been
presented in terms of protecting the child, his life chances and his
potential as a contributor rather than a disturber of the society.
In the area of execution of such a parenting control, too little is
known about the differences between successful and unsuccessful parenting.
We already have a model of the product sought, in that the child shall
grow up to be responsible for self, socially responsible, not selfdestructive and to make future social and financial contributions to
society. We already have models of the products to be avoided--people
who are self-destructive, destructive to others, parasitic and noncontributing. The anti-models are the sick, the lazy, the imcompetent,
the dependent, the mentally-ill and the criminal. Although these models
are available, we do not know with certainty how parenting affects the
product. All that is known is that certain types of middle-class
families produce more socially responsible products than others, and that
certain types of poverty families produce less antisocial or dependent
products than others. The one-parent family, particularly those which
are female-headed, probably produces more dependent or antisocial products
than the two-parent family. Probably the child who comes from a stable
two-parent, self-responsible family has greater chances to become a
productive, self-responsible person than the child of a broken family,
a family of marginal stability or a one-parent "never-married" home.
It probably does not matter whether the parenting failures are due
to the Innate qualities of these families, to the cultural effects of
such families, or to an interaction of the culture and the family weaknesses. What is Important is that some families produce more "successes,"
and others produce more "failures," (in relation to socially responsible
children). Thus society may, in time, find itself having to encourage
parenting by those most likely to produce "successes" and to discourage
those most likely to produce "failures."
The other reason for caution In regard to the licensing of parenting
lies in the realm of the impact of such restrictions upon the general shape
Of the society. If such licensing were to become law, how could the society
and its citizens be assured that the regulations would not be so written
and executed as to constitute a legalized form of genocide? How could the
citizens of a society be sure that otherwise competent people might not
be denied parenthood because of their political or religious views? How
could the society and its citizens be assured that the right to propagate
is not used to create an "elite" which may be anti-democratic and doomed
to failure by genetic inbreeding? Aside from these concerns, the problem
of licensing breeding and parenting is a matter quite different from the
licensing of automobile driving. The latter relates to the right to participate actively in an industrial development which is relatively new in
man's history. The former relates to practices which have been freely and
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often Irresponsibly exercised since the birth of mankind. The problem
Is that the size, nature and values of society have changed considerably
over these centuries but man and his parenting practices have changed
little (see Etzioni 1972).
The dilemma between individual rights and the rights of society is
directly tied to social change in that the society has changed, while
the changes in man have not kept pace with such social changes. Whether
or not men will move toward the kind of social legislation which emphasizes
social control at the expense of Individual rights, or will continue to
emphasize Individual rights at the expense of the rights of all, Is unknown. In either case the potential for social unrest and for a decrease
in the quality of life is predictable. Only If society succeeds In
sharpening social science knowledge as a mechanism for use In social
legislation and pollcy-making, can we avoid the katatoplas of anarchy or
big-brotherism. The search for a balance between these two extremes
becomes more urgent.
Thus the problem in social legislation and policy is one of providing
social control for those who need it, of encouraging the development of
self-control, and of protecting the individual rights of the socially
responsible. To develop such social policy may be a difficult and onerous
task. But not to do so is equivalent to yielding In the struggle against
anarchy or "big-brother."
It Is helpful to examine the assumptions of social policy generally,
as well as to study the specific assumptions which underlay each social
policy proposal. Social policy generally carries a number of foundation
assumptions which are not, at the outset, clearly apparent to the uninitiated.
Rein (p. 5) states that "a compelling case can be made to define social
policy as planning for social externalities, redistribution and equitable
distribution of social benefits." As such, social policy places a higher
value on planning rather than on the self-controls provided by the free
economic marketplace. It places a higher emphasis on distributing goods
and services equitably to the population than it does on rewarding the
producers of such goods and services. It favors that ideal of community,
described by Lichtman (p. 27), in which "men (are) organized, not for
their private advantages but for their mutual well-being." Social policy,
as defined by Rein, and as presented by Schorr and Baumheler, Rosenthal,
Rohrlick, Rosen, Hirschfield, and Lichtenberg assumes that human values
should be juxtaposed against the property values and profit motives in
the formation of solo-economic distribution. Some policy proponents go
beyond this juxtaposition and emphasize equity (equal distribution) as a
replacement for self-interest in the operations of the marketplace.
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Other policy positions contain counterpart assumptions. The Principle
of Lesser Eligibility which, in prior years, was bound into the public
welfare structure, assumed the necessity of protecting the free enterprise
system. Similarly, minimum-guaranteed-income proposals, to the degree
that they provide for a reasonably adequate income floor, assumes a welfare state In which economics is dominated by social needs. Lichtman describes such a society, In which "social wealth is distributed in response
to need In accordance with a principle of equality...The community's
surplus will exist not in the form of private profit but as a social fund...
the people will first deduct from that fund a sum necessary to care for
its social needs..."
Bell (1972) makes the point that much of American social policy,
until recent years, emphasized equality of opportunity within a competitive Industrial society, with rewards distributed according to an
Individual's performance and merits. Only in recent years has there
been a shift toward "equality of result" rather than "equality of
opportunity." Bell indicates that "populist" programs of affirmative
action, and pressures for open admission (against Intelligence tests and
credentials), are a move from anti-discrimination and proven competency
to a form of "selective representation," which ignores certain ethnic
and biological groups in favor of others. Bell points out the hidden
assumption of these policies--that people are to be judged not as Individuals but as ethnic or sexual-category members, "a person is to be 'reduced'
to a single overriding attribute as the prerequisite for a place in society."
By such programs and policies we redefine equality, from meritocracy and
equality of opportunity to "ethnocracy" and sexocracy." Bell indicates
that the Inequities and dysfunctionalities of such a system can hardly be
considered "just," if "equality Is possible only through an eclipse of
self" and a merger of Individuals Into their ethnic and sexual categories.
If submergence or the eclipse of self is the only way to gain security or
advancement for the Individual then Bell questions the worth of such justice.
Milner highlights a similar case of "hidden assumptions" In social
policies. He indicates that there are two conflicting public pressures
In the society.
(I) A constant and passionate emphasis on providing everyone in
the population an opportunity to "get ahead" and
(2) The repeated Installation of programs and policies which
proport to bring social reality closer to actual equality.
Conflicts,he believes, arise out of the fact that "only when the rewards
of a society are known to be distributed in an unequal fashion does It
make sense to be concerned about everyone having a fair chance to compete
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for prizes."
Bell (1973) states that "the chief problem of the emerging postIndustrial society Is the conflict generated by a meritocratic principle
which is central to the allocation of position In the ...society. Thus
the tension between populism and elitism."
Without some form of elitism the productive efficiency and capacity
of the society Is endangered. This has been proven not only In Capitalist
countries but in Communist and Socialist countries as well. A populist
society encounters severe problems In terms of productivity, efficiency
of distribution, and finally, even In terms of Justice for all. Populism
can be purchased only at the expense of inefficiency and at a severe cost
to the rights of Individuals to be different. Many a proponent of populism
would shrink from the movement If he could see the effects that populist
regulation would have on his own deviancy.
As has been noted previously, the emphasis on equal opportunity Is
quite consistent with a competitive capitalist society. In fact, the
presence of an equal opportunity structure can motivate people to strive
for maximal rewards and, in the process, can Improve the quality and
quantity of work done. Similarly, to emphasize "delivered equality" one
must assume either a socialist state or a welfare state, where each is
served according to his "needs" rather than according to his contributions
to the society. So "delivered equality" can be viewed as inimicable to
a competitive capitalist society because Individuals would not be motivated
to Improve the quantity and quality of their work if the rewards were not
commensurate with their activity. Similarly, the provision of both
"equality of opportunity" and "delivered equality" concurrently in a
society causes confusion and disorder, because workers receive Inconsistent signals about what is expected of them.
According to Milner, a similar difficulty occurs In work motivation
and performance when a status Inflation develops in the society. This
comes about when the workers who have earned places on the "status ladder"
are disturbed by Injections of "delivered equal ity" given to the lower status
levels of the population. As others are given "a boost upward" toward
them, "middle people" seek to climb higher and away from the masses. Such
additional heights are usually achieved not by added work efforts but by
Increased unionization, credentialization and professionalization. This
leaves the lower status population still at the lower rungs of the ladder,
and more frustrated. In reality, no real redistribution of status Is
achieved. Milner suggests that planners should carefully examine the conflicting approaches, "equality of opportunity" and "delivered equality,"
before launching any further policy measures.

-1159-

Bell (1972) gives a thorough outline of the political faults in a
policy of "delivered opportunities." Opportunity is simply not the only
factor in success. The qualities of capacity and motivation are crucial.
When people fall to achieve "delivered equality" it may be because they
lack the capacity for success In the particular field of endeavor or
that they lack interest and motivation. It is true that equality of
opportunity is not yet a secured condition in the society, but a policy
of "delivered equality" is hardly an effective antidote for faults in
the opportunity structure. The "delivered equality" approach does not
provide for differences in capacity and motivation.
It is important here to discuss the society's ability to provide
"delivered equality" of goods and services at a "comfortable level."
(Equality presumably should eliminate not only the gap in the level of
living between the poor and everyone else, but also eliminate the status
gaps between the two groups.) Okun maintains that the current distribution
system permits the "really big winners" to feed their household pets
better than the "losers" can feed their children. If the current distribution
system were permitted to continue without external constraints, the result
"would sweep away all other values and establish a vending machine society."
Okun predicts that "any realistic version" of socialist-type redistribution
of American goods and services would only achieve "a small imRrvemntn
equality at a significant worseningjofproductlve efficlency." So, Okun
concludes that the best policy for redlstributi!on is'one-of Improving opportunities (rather than delivered equality) for the poor. This plan
would retain those system mechanisms which keep the economy producing
efficiently. Okun thus believes we should retain the competitive capitalIst economy while preventing the system from "legislating life and dealth"
matters, particularly for the poor. The underlying purpose of Okun's proposals Is not, he claims, to bring down the affluent by taxation, but
rather to "raise up" the poor from the deprivation which limits their life
chances and makes them a problem for the society.
The social policy underlying every historical period has had underlying
assumptions which corresponded to the basic social organization concepts
held by the planners. It Is helpful to consider each of the periods of
social organization in the history of man and then to examine the underlying policies and assumptions of each.
TABLE II
Underlying Assumptions of
the Social Policy

Form of
Society

Basic Social
Policy of the Period

The Tribal
Society

The emphasis was on tribal
The tribal society "earned
survival, and It was assumed
for Its own." Because of
that all would survive or all
symbiotic multi-dimensional
would succumb.
social interactions, everyone did his best (cont. next pg.)
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Form of

Societv

Basic Social
Policy of the Period

Underlying Assumptions of
the Social Policy

The Tribal
Society

for the tribe because It was
expected of him, and everyone shared in tribal benefits
because of his membership and
tribal ties.

The Feudal
Society

The combination of Fealty and
"Noblesse Oblige" theoretically
meant that no one would be
allowed to starve or "go without."

The landlord who Ignored
his responsibilites to
his serfs put himself In
danger of losing their
support in a time of need.
Theoretically, he and they
owed something to each
other.

The Gesellschaft
Society

A highly individualistic
society. Everyone took care of
himself and his own family.
Each person had to provide for
his own social policy. Those
who didn't were expected to
succumb. Survival of the
fittest was accepted policy.

Theoretically the open
economic marketplace provided everyone who wanted
to survive or prosper with
opportunities for selfdependence.

The
Corporate
or
Technological
Society

For those who "belong" In the
corporate families, there Is a
social policy of various benefits. For others, there is
public welfare at a lower
level of sustenance.

Those who "fit In" are
provided for because of
their merits or "memberships." Those who don't
can try harder or bring
their children up for
possible Inclusion by
education and training.

The MacroCorporate
Society

Provisions are made for those
who can retain their place In
the macro-corporate structure.
Benefits are proportionate to
level of status achieved and
retained. For others not
accepted by the structure or
not retained, public assistance
Is granted on the basis of family size and circumstances, in a
formula not related to the
macro-corporate employment
structure.

The social policy assumes
an apartheid pattern with
benefits to "belongers"
and assistance to others.
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Thus It can be seen that the thrust of social Involvement for the
Individual has moved from membership-and-support-as-a-right;to membershipand-support-only as an-earned-benefit either as achieved by the individual
or conferred upon him by his parents. The problem has developed In the
move from the Gesellschaft (where it was every man for himself) to the
corporate or macrocorporate condition where those who can "make it" into
the structure and who can maintain their eligibility as members of the
structure can provide much more support and opportunity for themselves
and their children than others.
According to Ellul, the drift away from the gesellschaft to the
technological society alleviated some of the hardships of a supply.anddemand labor market. This followed the development of Industrial unions
and monopoly capitalism along with Industrialization, elimination of child
labor, Improvements In worker safety, and generally improved working conditions. This change is Irreversible in direction. "Urban Industrial
civilization spreads literacy, Increases longevity, raises the standard
of living--while It packs people into cities that are neither governable
nor habitable." Weber, In his essay on "Budgetary Management and ProfitMaking" pointed to the growing separation In Industry between ownership
and management. This separation became increasingly marked with the expanslons of stock arrangements and mechanisms of funding large enterprises. Similarly, a new managerial structure and pyramid was established
which de-emphasized Individual leadership and placed greater emphasis
on corporate teamwork at most levels. Along with these changes, occured
a change in the "way of life" of the "managerial team." Previously capital
was carefully gathered and preserved for further undertakings by the family
concern or partnership. With expansion, industrialization, and separation
of ownership from management, companies began to use their affluence to
enhance their "corporate Image" and to Increase their control over upper
echelon personnel. Veblen's commentary on the slackening of acquisition
and accumulation (the decline of the practice of reinvesting In the business), and the use of consumption as a method of attaining and maintaining
"respectability" is particularly applicable to macro-corporate policy.
Similarly, the Involvement of the "corporate man's" family as a factor
in his corporate advancement and status clearly set the stage for suburban
life separated by distance, as well as status, from other levels of
employees.
With Increasing industrialization, conglomeration, automation, cybernation and narrowly centralized funding, a new phase In corporate development has evolved. At some point the corporation becomes what Scott
Buchanan calls "the collective bidder, not only of the machines and the
factories, but also of the craft guild, the factor company, and the giant
corporation Itself. By contracts, licenses, and franchises that attach
to chartered bodies for the buying of raw materials, the selling of products and the hiring of workers and managers, we all contract ourselves Into
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the technological system. We have become socialized into the building
process, and we are not sure whether we are masters or slaves of the resulting organization." Buchanan thus believes that the corporation has
the design of an amoeba but the size of a whale, with a confused collection
of fissions and fusions in place of differentiated organs. As pointed out,
the parts of corporations often have strong oligarchic controls but weak
Interconnections.
As long as each subdivision provides profit and growth, the practice
is to allow It to develop almost autonomously. Ferry Indicates a "sense
of Irresponsibility and anonymity that goes with working in large organizations. He also describes the macro-corporations as "a riskless and
seemingly eternal organization, dominating the public (by means of mass
media and other mechanisms) and (the) personal lives of thousands of
people and institutions, possessing the power to tax and make other
political decisions, and devoted to the welfare of its c6nstituents..."
Ferry says that this set up fits the definition of a sovereign govergment.
Employees, stockholders, the public and even various levels of the management have little Involvement In the direction of the "colossus." Thus,
Ferry seems Justified In describing the shift from individual possessory
holdings to power systems, not as a result of "villiany of conspiring men,
but as an evolvement of institutional, social and economic development."
In recent years the sweep has escalated to the point where it is almost
Impossible to disentangle the Interconnections between macro-corporations,
governmental departments, control commissions and other institutions. A
macro-corporation may be Interlocked In a tryst with a defense production
program from which it could not economically withdraw, despite the irrationality of participating in an escalating International arms production
race. Corporations suffer this same Inability to direct themselves when
faced with the need to control their pollution, and other practices which
may be profitable for the corporation but harmful to everyone Including
the corporation's corporate owners and personnel. Some corporations have
reached the point of having to revise their "omnipotent protective parent"
Images, and many companies in recent years have "disengaged" themselves
from long term employees because of the shrinking of the corporate cornucopia. Unlike the governmental bodies it resembles, the macro-corporation
must always obey the rule of profit--namely that deficits may not be incurred in behalf of Its retainers.
Thus the situation of the rapidly expanding society with extensive
opportunities of reward for all, and with protective enclaves for loyal
and long-time corporate workers has given way to a more constrained scene.
Cochran Indicates that "as the Industrial economy grew and expanded In the
nineteenth century, the economic rewards were practically unlimited for
the few who found their way to the top, but too many remained at the bottom.'
Although employment opportunities continue to rise, It is at the distributive level, rather than at the productive level, that society's problems
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become Increasingly apparent. For people to be able to buy goods, they
must be either employed or subsidized. According to Cochran's calculations, the net effect of the "progressive" income tax is quite regressive,
burdening most the lower and middle Income taxpayers. This fact, added
to the trend of Increasing local taxes, worsens the regressive nature of
total taxation. Thus, Increasing segments of the massive middle class
(referred to by Drucker) are hurt by Inflation, under- and un-employment
and regressive tax increases.
This problem is not limited to the United States. Continued economic
reports for all nations, both East and West have shown an Increased gap
between the styles of life of the top fifteen percent and the bottom
fifteen percent of the population. Similarly the increased use of modern
methods in most countries where manpower costs have been structurally
supported has encouraged the elimination of the unskilled and has led to
more sparing use of skilled labor. The thrust of this is to Increase
production by machines and to decrease the labor force. More and more men
become vulnerable. All of this is unplanned. Michael Harrington referred
to the current era as "The Accidental Century." A decade previously,
Gunnar Myrdal described the industrial nations: "blind but groping for
planned socio-economic development." Efforts to make coherent plans were
hindered by the macro-corporate entities which dominated the political
scene. Thus corporate economic growth conflicts with rational, national
and international survival, but the corporate organization Is as helpless
in planning for societal needs as Is Its predecessor, the Individual nation.
Both corporations and nations resist change, particularly if such change
Is directed toward societal rather than corporate purposes. Etzlonl Indicates that resistance to change may be expected to be high in a society
where the means of control utilized are coercive, and considerably lower
where the means of control are utilitarian or even normative. From the
analysis presented, our society appears to be "headed" for a condition of
Inauthenticity for geometrically Increasing masses of Its population. In
such an event, we cannot expect normative support from the population segments under greatest stress. Given a programmed supportive maintenance
plan, a "quid-pro-quo" variation of utilitarian support might be expected
from most of the levels of the population. However, we cannot expect
support from people who have been excluded or self-excluded from the
centers of power In the past.
In order to understand the social welfare needs of the excluded population It Is necessary to examine the extent to which welfare services
formerly carried out within the generic social structure are now available
to vast elements of the population only at high cost to the society.
Emergency welfare assistance, care of the aged, care of the sick, day
care of children, juvenile control, energency shelter, long term welfare
of the disabled, blind and mentally III and retarded and social advice have

-1164-

all been services originally provided by the tribe, then the extended
family and now finally by the government. As people in small nuclear
familes are able to do less and less for their own care, particularly
among the poor, more and more responsibility and cost falls upon government. As government costs rise, the Individual has less opportunity to
choose what type of services he will accept, under what conditions and
under what circumstances. Each relinquishment of self-care and responsibility for self-care carries with it an equal loss of meaningful decisionmaking. Both the poor and the middle class who find themselves with
fewer "built-In" family resources are thus compelled to use packages of
services which the government provides on a "ready made" "mass production"
basis. As the number of options in the choice of such services decrease,
general alienation Increases.
In a society with escalating alienation, the presence of a large and
growing body of the population which is separate, distant, and even more
alienated than the mass, is a matter of serious concern. The fact that
such a sub-population is held at a "safe" social distance by a variety
of social benefits and assistances does not make the potential conflict
of cultures less serious. The financial and social cost of public assistance causes further resentment of the non-participant beneficiary population.
In a society where the myth that "Happiness Is Having the Lion's
Share" (see Janet Chase) Is still quite prevalent, the middle class begins
to resist paying high taxes for escalating arms races, Industrial subsidies,
welfare services, and grants. As Bell (1973) puts It, "each man is free
to pursue his own Interest, but In the post-industrial society,...collectIve regulation, (taxation and) coercion" leave the Individual with a sense
of impotence and frustration. If, as Chase puts it, "people with growing
bank accounts are.. .happler because they control their own destinies..."
then the heavily-taxed middle-class and the barely-surviving poor are both
less able to control their destinies or to achieve a reasonable level of
happiness in the contemporary period.
Despite the fact that each corporation or conglomerate operates with
a separate set of financial records and operates for Its own profit purposes, the resources and needs of the society are generically related to
the whole. Even in nineteenth-century England the indivisibility of the
community was a fact of life, according to Hardin. The commons were public
grazing lands, open to all without government Involvement or regulation.
As long as the population was small, and as long as the number of animals
needed by Individuals In the population for self-sufficiency was small,
there was no problem. But the resources of the community were finite, and
the commons had a limit In terms of the number of animals which could be
efficiently grazed on them. When the finite level was reached, additional
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sheep might add to the gain of an Individual herdsman but only at a cost
to the other owners.
It would be foolish for any individual herdsman to
hesitate to add to his flock out of concern for communal overgrazing.
Because of this the commons system finally failed.
Similarly a society which depends for its productivity on a congery
of corporations and conglomerates which operate without concern for the
way In which the finite resources of the society are used and for the
way in which wastes are disposed of, is a society with problems similar
to that of the English "commons" village. What will the society do when
the finite limits are reached? A society which is dominated, to all intents and purposes, by the Interests of corporations and conglomerates
without concern for the "human wastes" which are Irrelevant or Incidental
to the productive system, is merely accumulating problems which become
greater and more aggravated with each year of postponed planning for, and
resolution of, the problem.
All elements of a society are more deeply Interrelated in 1977 than
they were in the early nineteenth century. The foreign and domestic concerns of a modern society are so Interrelated that one can hardly deal
with domestic welfare problems without taking into account the foreign
policy of the society. Paul Goodman (1966) stated that "our foreign and
domestic system is all of one piece..." Any society, regardless of the
degree of integration of its operative components will eventually have
to deal with the problems of limited resources, waste-disposal, crowding,
and distribution of products and rewards.
A society of the complexity of ours must decide which societal foundational models It seeks, before planning and building further welfare projects. If the society is designed for conflict, then our contemporary
array of counteracting programs are appropriate. If It is designed for
consensus, then the model of the consensus chosen must be defined before
If the society
welfureand social control policy Is constructed around It.
expects "fair" exchanges between all peoples, then not welfare, but contributory participation programs are desired.
It must be remembered that an alienating and controlling society makes
of man either a passive object or a rebellious problem for the society. In
the first Instance, man has to be planned for, cared for, taken care of,
and provided for. A passive individual solves few problems for himself
and when he does, his coping mechanisms are hardly likely to be supportive
of the social policy of the society or to be useful in preparing him for
expanded responsibility and involvement in the mainstream activity of the
society. Rebellious man has to be controlled by the society. The social
costs of a "providing state" or a "police state" are both hardly worth
consideration as permanent alternatives.
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When massive forces of alienation and control emanate from the macrocorporate nature of the society these present the society with such problems of social control and management of the alienated populations that
parallel mechanisms of social provision and control must necessarily be
established by the society. Much of the necessity for complex social
policy formulation and legislation derives from the international halls
where decisions are made affecting massive populations who have no voice
or entry into the chambers. As macro-corporate Industry expands its profits and its power grows, governmental soclal legislation, provision and
control must expand to serve the problem populations left behind. Such
massive governmental Involvements Increasingly approach a point of diminIshing effectiveness. As the size of "target populations-at-risk" Increase, the degree of effectiveness of applications in social legislation
and policy diminishes.
It must be remembered that social legislation and policy for maximal
effectiveness' must at least approach, if not meet, a number of conditions.
These Include:
I. Utilize the motivations of Individuals to carry out the desired
social policy, by the ways It provides for and controls the
automatic rewards and disincentives of the marketplace.
2.

Does not require a huge mechanism of government to carry out
the policy because most of the controls are built Into the
mechanisms of daily activity in the population.

3.

Does not restrict massive portions of the population from
generally benign or useful activities In Its attempt to
restrict a relative few from destructive or harmful activities.

4.

Does not Interfere with the development of productive, contributing citizens for future generations In its attempts to serve
the weak, needy or powerless at a current time. Thus, it must
avoid destruction of productive family life in the long run in
its attempts to meet short range objectives.

5.

Utilizes a minimum of government Involvement at a crucial point
of entry In the social structure In order to secure a maximum
effect In terms of desired social policy.

6.

Utilizes the cultural patterns of the population to reinforce
the effect of Its policies rather than to oppose them.

7.

Makes it easier, rather than more difficult for the average
individual to live and serve himself and his family in such a
manner that he supports rather than opposes the established
social policy.
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In general, much of the pressure for expansion of social policy derives
from the Impermeability of the macro-corporate society. If the problem
of opportunity for social mobility were resolved, the pressures for provision and control would be lessened considerably. Etzioni believes that
this can be achieved in "the active society" but neither he, nor anyone
else, has so far indicated how such a society can be effected, let alone
the probabilities of how it could be attained. Barring the accomplishment
of an active society, it appears that the macro-corporate society will be
with us Indefinitely. If this Is so then we can expect continued pressure
for societal interventions, for continued tinkering with the social structure and social processes and for continued Involvement in governmental
activities which represent a variety of value positions ranging from
romantic nlavity to repressive behavioristic utilitarianism. In any case,
In view of the pressures and expected problems, the continued development
of massive governmental programs is predictable. The impermeable nature
of macro-corporate society, along with the democratic ideals of the society,
is: bound to provide continued stimuli for both programs to seek insurance
of equal opportunity as well as "delivered equality." As programs of the
latter type expand these can predictably be expected to operate in a manner which further "constipates" the permeability mechanisms of the society.
Thus we can expect that macro-corporatism plus "delivered equality" programs will, In time, lead to the development of two distinct societies,
with periodic Injections of quotas of the disinherited Into the macrosociety and with a gradual abandonment and discard of the opportunity
mechanisms in the social structure. If this is the model of the society
desired by the people in a democracy, then it should be clearly spelled
out for them as a choice. To drift, unplanlessly between the currents of
the massive macro-corporate Icebergs and the equally massive governmental
social Intervention programs without a map, a plan or a destination seems
suicidal for the society. If the society is to survive without having to
undergo transformation into a police state or an "anything goes" jungle,
greater efforts, Ingenuity thought, and resources will necessarily have to
be devoted to social policies and legislative programs of American society.
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SEX ROLES AND WORK ROLES IN POST-INDUSTRIAL SOCIETY
Diane Barthel
State University of New York - Stony Brook

ABSTRACT
It is argued that one of the reasons for the slow change in
work and sex roles, despite policies designed to encourage
such change, Is an inadequate understanding of the process of
industrialization and Its Impact on women's status. This
impact has been both increasingly to favor money as the sole
criteria for status and to force a separation of the home and
the workplace. Both of these factors have had an adverse
impact on women's status which the growth of technology, expansion of education, and increased control over fertility have
not been able to counteract. The limitations of current
policy regarding women's work roles are then discussed, and
suggestions for policies which might facilitate a better
integration of work and home roles are explored.

It has been said, almost from the inception of the women's
movement, that the movement is at a *crucial turning point."
Thus I hesitate to make that claim here. Yet, now the momentum
does seem to be shifting from the movement's advocates to its
opponents, and one may question exactly how wide and how deep
are the changes In sex and work roles the movement has effected.
The depth of change has been limited both by the strength of the
opposition and by limits within the feminist analysis. Too
seldom have Timinist theorists based their critique on an understanding of the macro socio-economic processes largely responsible
for the present sex role patterning. Chief among the macro
socio-eoonomic processes Is industrialization. It has revolutionized the nature of work and thus the nature and status of
women's work; It has altered the relationships between women
and men, between individuals and communities, between communities
and the state. By neglecting study of these changing social
relations, many feminist writers have failed to realize that,
paradoxically perhaps, women's status can not be improved by a
one-sided attack on sex roles per se. Rather, for women and
men to achieve a more satisfact-ry-istribution of work roles
they must come to see that the only way to revolutionize sex
roles Is through revolutionizing work roles.
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It is the intent of this paper to, first, describe these
tendencies common to industrialization In its many and varied
settings, second, to show why present thinking and policy choices
are ineffective, and thirdly, to suggest some considerations
which might lead to a better integration both of women In the
workplace and of work In women's lives.
It will be suggested
that what is needed it a more basic restructuring of the workplace than such measures as child-care, part-time work, or
affirmative action, can effect, and, that such a restructuring
can occur only if we are willing to change the values guiding
marketplace behaviors and thus, in a sense, society as a whole.
The outlook for such massive structural
and attitudinal changes
Is, of course, not optimistic.
In order to understand why such changes, difficult
as they
may be, are necessary, we need first review the impact of industrialization on women's economic position and status. Concerning
this relationship there are two contradictory views. The first,
growing largely out of American research Into changing sex roles,
tends to equate woman's status with her ability to make autonomous decisions and to participate In a number of societal arenas.
Status may or does lead to autonomy which in turn is defined as
the variety of rights a woman may or may not enjoy.
Blumberg
(1975), for one, is concerned with issues such as whether or not
a woman's "life optionstm Include "deoiding whether and whom to
marry; deciding to terminate a union; controlling one's sexual
freedom, pre- and extramaritally; controlling one's freedom of
movement; having access to educational opportunities; de facto
share of household power - and controlling reproduction and completed family size to the extent that it Is biologically possible. m Another writer, Giele, (Giele and Smock, 1977), in reviewing the literature, finds a concern with rights, or life
options, falling Into six different areas which she defines as:
1.) political
expression, 2.) work and mobility, 3.) family
formation, duration and size, 4.) education, 5.) health and
sexual control, and 6.) cultural expression. Naturally, as such
things as voting rights and higher education tend to increase
with industrialization,
these writers see an Increase in women's
status as industrialization progresses.
However, it Is problematic how one is to evaluate the answers to these questions these authors see as indicative of the
presence or absence of options. It is not clear to me, taking
the first category of political expression, whether It is
necessarily good or bad for women's status that they mshow
clear signs of dissatisfaction"
or that a social movement for
women is present. An even more fundamental problem with using
-1172-

the accumulation of options to define high status is the fact
that it is often the women playing the most restrictive of
roles who enjoy the highest status in a given society.
A second school of thought which develops the opposite
view, namely, that women's status declines with industrialization, finds its inspiration in the writings of the underdevelopment theorists. While such writers are concerned with
the Third World nations alone, we shall see here that their
analysis, as it concerns women's status, can be broadened to
encompass certain effects of industrialization in other settings
as well.
The underdevelopment argument, developed by such theorists
as Samir Amin (1971), Gunder Frank (1972) and Dumont (1969)
begins with the fact that the nations of the Third World have
been systematically "underdeveloped" by the world powers and
the multinational corporations. That is, through colonialism
and the world order which followed, these major nations and
multinational corporations used the former colonies for their
own growth instead of that of the colonies by extracting more
Through this
by way of goods and labor than they returned.
process of inequal exchange these world powers succeeded in
creating an infrastructure and a social structure in the
underdeveloped nations designed more to support this extractive
process than to aid in any larger social good or development of
the Third World nation.
Scholars concerned with the question of women's status in
Third World nations have taken the essentials of this argument
The
and adapted them to their own purposes and problems.
school (Seidman and Pala,
theorists I see as comprising this

1976; Tinker, 1975; Bossen, 1975; Sow, 1973; Diarra, 1971;
Remy, 1975) all agree that women experienced a marked loss of
status during the colonial era because of this process of
underdevelopment.
Basing their concept of status on women's economic participation, these writers argue that before the arrival of the
colonists, women played a role of major economic importance in
the fields,
as well as in the market and as artisans. With the
arrival of the colonists we find the imposition of a monoculture
system based on the men and the men alone; women's role in
subsistence agriculture increasingly loses in importance as the
men become increasingly integrated into the money economy.
Where once all had worked in the fields, now with the introduction
of such sash crops as cocoa or peanuts, men became involved in
-
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these enterprises which were tied into the emerging world
eoonomio order. Women often remained alone on their land,
doing all the labor traditionally involved in the maintenance
of family and community.
In the urban sector as well, the newly created positions
were for men only. As the colonial educational system emphasized the creation of a male elite, throughout the first half
of the twentieth century and in some cases up to the present,
middle level administrators and professionals, clerks and
secretaries, were overwhelmingly men. Women were trained only
for those Jobs that men could not fill, such as teachers of
girls or midwives. Thus women are seen as both losing their
important role in subsistence agriculture while also being
systematically looked out of opportunities in the expanding
modern work sector.
While the underdevelopment perspective can be seen as
explaining the general thrust of economic transformations
occurring during industrialization, it does not adequately
account for the impact of industrialization on women's status,
largely because of its over-simplification of the question of
status. It is a far more complex subject than the equation of
status with economic role would suggest. Before proceeding,
let us review some of the considerations to be kept in mind in
our study of industrialization's impact on work and sex roles.

THE QUESTION OF WOMEN'S STATUS
Presumably, if we are concerned with changes in status,
we need a clear definition of exactly what it is we are examining and to what we can look as possible indicators of change.
Status, as it concerns women as compared to men, is not easily
defined. Introductory social science texts tell us that status
involves social position and the esteem awareded a person in
a particular role. However, the case becomes complicated if we
accept the theory that women may achieve esteem not simply
through the roles they themselves play, but also through a rise
in the esteem granted their husbands through their husbands'
roles, or through class.
Therefore it is suggested that some
women will be esteemed simply because of their high class
standing.
Secondly, we have the problem of generalizing from individual esteem to general esteem. If the proportion of women in
the higher professions, for example, increases and along with
this increase their prestige in the eyes of society, does that
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increase the status of women as a whole? And what is the
Importance of women in certain key societal positions, such as
Indira Gandhi or Golda Meir, for example, for the rest of their
nation's women? Presumably, there is a symbolic value. Other
than that, is there any real filtering down of the esteem they
enjoy to the women of the lower classes? The little empirical
evidence there Is suggests not.
In addition, it has been suggested that sex serves as a
filter which closes or opens access to a variety of roles
which either do or do not carry esteem. This suggestion reflects
a certain feminist logic which assumes that by adopting roles
earlier restricted to men women will naturally also come to
enjoy the status associated with such roles. Such Is the
frustration of women in high places who are "still treated like
Rather than seeing sex as a filter, I believe it more
a woman."
appropriate to view it as actively Interacting with the actual
role In determining the amount of esteem which will fall to the
individual. Therefore, a high status role for men may mean
little status for the women who attempt to play it. To cite
an example, the widespread entry of women into certain roles
formerly restricted to men may serve to decrease the amount of
status associated with those roles, as in the case of the Soviet
doctors or, closer to home, the American secretaries.
Also, feminists have long warned of the negative impact the
"pedestal treatment" may have on what they consider 6real8
status. Women given such esteem are seen as too limited in
movement and scope to the men who control their stance. It has
long been understood that upper and middle class women usually
pay a price in freedom for the rewards of such esteem, and pay
a price for being eonsidered superior in specifically feminine
Lower elass
spirituality,
etc.).
ways (emotional qualities,
model,
women, by definition,
are not expected to conform to this
so that while not reaping the rewards of honor and respectability,
they at least
maintain freedom of movement and of action (c.f.
Silverman, 1975).
Thus the question of women's status must not be seen as
reflecting
simply how much "esteem" women enjoy in a given society
but also how much "freedom" or "autonomy" they have to enter a
question have not
While most writers on this
variety of roles.
recognized this
dual nature of status, I would emphasize that
both facets are needed for our definition. A call girl, for
example, may enjoy much autonomy within her role but little
In many soolettes, *independent
status is accorded that role.
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women" lack status, for they are not considered as being "on

the right path."

In such societies, the single woman is not

entitled to the respect due a married woman and is often not
considered a responsible adult member of that society.
One final difficulty with the issue of status is my
suspicion that we may be arriving at a definition which will
have little correspondence with how women actually perceive
their position within society, and, while sociologists profess
faith in their own definitions above those of their stbects,
still, such a discrepancy might give pause for thought. For
example, it has been suggested that a woman loses her economic
role through the introduction of monoculture, and loses her sexual
freedom through her conversion to Christianity. Yet is she really
worse off in status terms, compared to men, now that she does not
have to do the backbreaking work in the fields, now that she has
some degree of education, better health care for herself and her
children, a more leisurely existence, and perhaps even all the

Insignia of having "arrived*- the villa, the television, the
Citroen? If we insist, theoretically, that her status has declined both compared to what it was before and compared to men
now, and she insists, theoretically or not theoretically, that
life could not be better; who is kidding whom? Whatever the
answer, what we should bear in mind is that status position,
however defined, and personal satisfaction with that status may
not always go hand in hand. I would suggest that our definition
of status must include the following considerations:
1) Life Options. The writers on changing sex roles (Blumberg,
1976; Giele and Smock, 1977; Safilios-Rotheohild, 1972) have made
a valuable contribution in outlining the study of life options
as a central concern in the study of women's status. I would
adopt this focus, but emphasize that it is not simply how man
roles women play, but rather their freedom to choose to partiipate
which interests me. Contrary to the underdeve opmentwriters,
I would not see a decline in women's work in the fields as
involving a necessary decline in status for, given the choice,
I believe most would choose to give up that demanding form of
labor. In any case, I would be interested in whether or not
women could make the choice. I am interested in the comparative
options open to men and women, and in their comparative freedom
and autonomy in choosing among them. This freedom implies a
second consideration in the study of status, namely:
2) Societal Esteem. We cannot look Just to labor force, educational, and political participation rates to gauge women's
relative status. Rather, we must also look at the societal
6aluation placed on these roles; how society evaluates and
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rewards the performance of each of the sexes in each activity.
For example, for many women in developing countries, leaving
the fields brings an increase in status, as it did in many
western families where both spouses were proud if the husband
could be the sole provider. Here I may differ somewhat from
the writers on life options when I insist that an increase in
bring about an increase in
life options may not neoessaril
societal esteem. Ti, Esometimes women living the most
restricted lives with the fewest of options are awarded the
highest status: witness the Victorian role model of "the
perfect lady* or the impact of "marianismo" on Latin American
women(o.f. Vicinus, 1972; and Pesoatello, 19737.
The variation
in esteem granted the role of housewife is broad. Women professionals are still held suspect in many countries (especially
if they are not married in some nations, especially if they
are in others).
Thus the societal valuation placed on women's
choices among the various options must be considered along with
the more objective considerations of the range and content of
such options. I am suggesting here a delicate interplay of
"rights" and "esteem" in which these two factors may not always
vary in the same direction.
3) Personal Satisfaction. Finally, I have already suggested that
a third
consideration be taken into account, that of hot a woman
herself evaluates her own status and the importance of her own
contributions. Rather than decrying the restriction of women
in the home as do some underdevelopment theorists (o.f. BazinTardeau; 1975), I would first be interested in knowing whether
both the society and the woman view women in this context as
"mere producers of labor" or whether they place great esteem on
the role of the mother. In like fashion, I should like to know
on what basis women make their
choices among various life
options
and what satisfactions they gain from them.
With these three considerations as my focus, I will suggest
that industrialization has had an adverse impact on women's
status. I believe this is largely due to two major factors
relating to industrialization,
1) the expansion of a money
economy, and 2) the separation of the home and the workplace.
Both of these factors have tended to create a separate work world
which takes precedence over the world of the family. While
woman's contribution in the home is recognized and valued, the
esteem granted the role of wife and mother becomes increasingly
problematic as status criteria become increasingly couched in
monetary terms. This ambivalence is reflected in the phrase
"Just a housewife."
The woman who utters it may be ambivalent
herself as to how much status a woman who does not command a
salary may claim. Some women have reacted to this concern and
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problem by characterizing housework and child care as menial labor;
others have tried the other tack by demanding wage payments.
Some women have taken a more traditional stance by insisting that
women's contributions as mothers and wives be valued for their
intQiiolb
social and cultural value rather than for any arbitrary monetary sum. Nonetheless, the problem of how much societal esteem is granted to, and how much personal satisfaction can
be found in the choice of these life options remains problematic
In post-Industrial society where the criteria for such judgments
appear to be based increasingly on monetary considerations.
The fact that most women continue to opt for marriage and
children for at least some period of their lives naturally
affects their choice of other life options, particularly their
labor force participation. While In agricultural societies
women could have their children with them as they worked In
the fields, this integration of roles is increasingly difficult
as development progresses. It is only at a fairly late stage in
the process, such as found in the United States at present, that
there emerges a concern for factors which may facilitate this
integration, such as part-time employment and child-care faoillttb. klven so, for many women family responsibilities often
limit (and often through the woman's own choosing) her participation, and consequently her status, in the educational and
economic arenas. Therefore, while women may continue to receive societal esteem for their home roles, the esteem and
personal satisfaction they will achieve from choosing among
life options outside the home remain even more in doubt.
There are, of course, a number of other major factors which
are having an impact on this relationship between industrial,
ization and status. Chief among them I would list 1) changes
due to technology and improved health care, 2) changes in
marital patterns and fertility, and 3) changes in women's education. Changes in these areas are often seen as opening up
new opportunities for woman. The issue, however, is whether
these opportunities, when fired into roles, are easier to integrate or are any more satisfying.
Consider, for example, the impact of changes in technology
and health care. Women now live longer, healthier lives; they
have a longer "empty nest* period when they are free from childbearing and child-rearing activities and still fit enough to
play an active role in the labor force, if they so desire. The
lightening of burdensome housework through technological advance
also supposedly makes the assumption of roles outside the home
that such easier.
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Yet studies show that women still spend a large percentage
of their time engaged in housework and child care, and it is
still, in this liberated age, a rare household indeed where the
husband shares fully in these chores. Further, although much
attention has been given to the older woman reentering the labor
force after a break of perhaps as many as twenty years, this has
not meant that she is now readily and easily employed at a job
suitable to her talents and her goals. To the contrary, older
women, along with youths and the never employed, are still hard
to place in work which makes full use of their talents.
Secondly, and related to the first factor, are changes in
women's marital and fertility patterns. We have yet to discern
what the full impact will be of striking changes which have been
appearing in recent census such as a trend toward later marriage,
increasing divorce, and a decreasing childbirth rate. Many
women, particularly among the educated, are opting for later
marriage and are either putting off or deciding against having
children, in order to favor their careers in the crucial early
building stages.
Two age groups have, as opposed to all others, seen a marked
the 10 to 14 and the 15 to 19 year olds.
increase in fertility:
Their situation reflects the impact of the "sexual revolution'
and increased availability of reliable birth control methods as
much as does the first group of those putting off childbirth.
It suggests that, contrary to the thinking of some, birth control
does not automatically create a liberated woman; rather, that
child-bearing is more dependent on a woman's emotional state and
structural position than on mere technological advance alone.
Again, we may be seeing a proliferation of choice in post-industrial society, but I detect little by way of improvement in
status or integration of roles coming from it. The very fact that
women are having to postpone marriage and children in order to
get a start in the workplace forcefully demonstrates the difficulties present in achieving such an integration.
A third and related factor is the Increasing opportunity for
women to continue their education. I must note here, however,
as others have elsewhere, that it is only recently, in the late
sixties and seventies, that the percentage of women achieving
advanced degrees is beginning to equal their percentage in the
1920's and 1930's.
Thus, in a sense, the increasing participation
of women in higher education is only a making up for lost ground,
ground lost to the World War veterans and the fifties emphasis on
the mfeminine mystique."
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What impact does their educational training have on women's
status? At best, one might argue that it is creating a dual
class structure for women, one consisting of an upper class of
women with professional degrees who enter academia, law, medicine, business, and who then set themselves up or are set up by
the media as models for other women who become, more than ever

before, second class citizens.
Despite the Impact of the women's movement, despite the longfought-for legislation of Equal Employment Opportunity and
Affirmative Action, women are still clustered in the lower economio categories, or what one writer has aptly termed, "The Pink
Collar Ghetto." In fact, one of the major surprises to come
out of a recent census was that women's wages are actually falling
as compared to men's wages. It is becoming clear that present
policy has been largely ineffective in moving women into positions of power and influence which has been one of its major
goals.
What has happened instead is that those women who cannot be
the architects, doctors, or businesswomen feel increasingly
devalued by a society which has declared that women's status,
like men's, shall be based on money, power, and drive. Seen in
this way, our current policy is a failure on both counts. It
has failed to integrate the woman into the workplace while devaluing her role in the home.
Why has this been the case?
two classes of women separately.

We again need to look at the

It was originally thought by women involved in the women's
movement that the entrance of women into positions of power
would force an altogether beneficial and necessary feminization,
more broadly, a humanization, of the workplace. The opposite
has occurred.
Women have found that, in order to hold their
own, they need to adopt and master the competitive, aggressive
behaviors that the marketplace runs on, perhaps with a feminine
touch. Books and courses have emerged to counsel women in the
business of business, and to assist them in dealing with the alltoo-common naivete which is often problematic during their first
years "on the Job."
Even among the group of "successful women"
with high status, high pressure Jobs, there is strong evidence
of disillusionment with what has come to be known as the "superwoman" image - the woman who holds down an Impressive Job while
running a household, raising children, and keeping a husband
delighted with his good fortune and her organizational talent.
Many of these successful ones often face severe problems in
resolving desires for family and friendship relationships with
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work demands. These women, one study found, put a moratorium
on "femininity* for up to ten years(Hennig and Jardim, 1977).
Beyond these "lucky" women, there are the majority of others
for whom the "superwomaf ideal is just not a possibility because
of educational background, marital situation, discrimination,
personal preference, or whatever. Yet the need for additional
family income is there and is real. Increasingly, these women
find themselves with the double burden of a low-status job and
the usual household demands. On top of this, they find little
support for their activities in a society in which the idea of
a separate and distinct "female contribution" is increasingly
derided.
POLICY IMPLICATIONS
If this, then, is the case, what are the major policy
I would argue that our present policies have
implications?
failed largely because they failed to realize that women's
status will be improved only through a fundamental rethinking
of our values and a reorganization of our society. For, if
we insist that women will gain status only by jostling for
positions of power and prestige, we must at least realize that
this will force, as it is now forcing, conformity to means,
images, and patterns of suooss which many women find alien to
them. The calls for a femininization of the workplace have
been doomed; unsupported by a logic of their own, they have
failed to realize that the workplace has a logic of its own
and,
which runs counter to the desires and goals of many ien
for that matter, of many men.
In light of the
emphasis, the danger
be retreat. This, I
culties faced by the
many indicators that

apparent defeat of our present policy
is now that the only apparent answer will
the diffibelieve, is a very real danger:
Equal Rights Amendment are but one among
a counter-swing is well under way.

Yet we might profit from looking at the question from a
different angle. Instead of continuing our overwhelming conoern with status, we might address ourselves to women's expressed dissatisfactions with the work-force, dissatisfactions
which are concerned not so much with status differentials as
with other aspects of the organization of work. These dissatisfactions reflect in their core a more fundamental dissatisfaction with some of the basic structures and principles of our
post-industrial society.
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What do women want?
I shall attempt the complex task of summarizing here what
many, not all, women seem to want from their work. My conceptual
framework for these assertions is a wide reading in the literature on sex roles, plus my own research on the subject, and
intuition as well, if that may be allowed. On this basis, it
seems apparent that:
1) Many women do not want to decide "family or career,"
but to have both.
2) Women do want to live integrated lives. Before industrialization,
T-ntegration was easier, as work was close to or
centered in the home, with the family forming an economic unit.
Now, this is increasingly difficult.

3) Women do not want to be considered men or to compete
with men on male terms. They are often reluctant to give up
control of the home. They may not want to be restricted to the
home, but they do want the home role and their contributions
in this realm to-be valued by society.
Thus, instead of devaluing "female work," equating housework with ashitwork" and trying to feed women into now predominabbly male power slots,
policy makers concerned with the issue
of women's work should direct their efforts toward:
1) Revaluing women's contributions. This means changing
the status criteria of society, namely, the overwhelming emphasis on money as the basis for status judgment. Before industrialization, status could come from a number of sources, such
as age, family, spiritual power, skill. Now we increasingly
have this one standard, which is clearly inappropriate for
judging many of the contributions that
both men and women make
every day and which go unpaid.
2) Striving to
To some extent this
as flex-time, which
choosing his or her

integrate work back into the family cycle.
is already being done, through such measures
allows the individual greater freedom in
work hours.

In addition, the availability of child care as well as the
possibility for further education are also important. But, along
with these measures which are currently in use, we might also workc
to see a certain degree of de-professionalization to bring as
many types of work as possible, including child care, basic
health care, some areas of education, government, even industry,
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back into the oommunity. Family businesses might receive
more support and encouragement than they presently do. The
important oonsideration in whether we let the workplace regulate the family, or make it subservient to it.
In this effort we may well look for inspiration to various
examples of communal organization. Where work has been more communal in form, in the kibbutz, in many of America's utopian
exper-Lments, women have not necessarily enjoyed status equal
to men. But often the efforts of these women have been directed
less toward status oonoerns per se and more to life quality
and life
satisfaction.
The eVd -oe from oommunal experiients:
first,
that women, If they are
tends to tell
us two things:
not originally restricted to a female sphere, tend to insist on
its oreation, although they usually still participatb In other
ways in the rest of the society, In its governance and economy;
and that, secondly, they enjoy the communal and familial -supports,
in terms of child care, friendship networks, and household assistanoe, which are so lacking In our society. These supports are
crucial In Integrating women as full oommunity members and in
facilitating a balance between the demands of being a family
member and a community member.
It is certainly worth the effort to make the workplace
more responsive, perhaps even subservient, to family and oommunity, instead of the reverse pattern prevalent today. For,
in so doing, we may also succeed In making whole, integrated,
meaningful work and family lives possible for both women and
for men.
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New

THIRD WORLD WOMEN, WORLD POPULATION GROWTH:
A CASE OF BLAMING THE VICTIM?*
Elizabeth W. Moen
University of Colorado, Boulder

ABSTRACT
This paper examines the provisions of the 1974 United
Nations World Population Conference pertaining to the
status of women, wherein it is assumed that if the
status of women is improved and they are educated and
employed, fertility will decline. It is concluded
that these assumptions do not have very sound theoretical or empirical bases, and that the possibility and
probability of implementation in the near future is
slim. It is hypothesized that the Conference World
Plan of Action will do little to raise the status of
women or reduce population growth because it is a
product of sexual politics.
INTRODUCTION
In the sunmer of 1974, the United Nations (UN) held a World
Population Conference. The subject of population growth and fertility control had come a long way since 1959 when President
Eisenhower declared bith control is "...a subject that is not a
proper political or governmental activity or function or responsibility" (Piotrow, 1973:X). By 1974 family planning and population
growth were not only legitimate subjects of governmental concern,
but during that time there had been an intellectual and ideological
movement toward consensus about the interrelationships among population
growth, family planning, and economic development.
Briefly, the consensus position (which I hold) begins with "...a
frank recognition that population growth is not the only, or even the
primary source of poverty, disease, illiteracy and gross inequality
which now characterizes the world" (Teitelbaum, 1974:754).
The
solutions to these problems are thought to lie in true economic and
* For criticism, comment and editorial assistance I would like to
thank Wendy Wolf, Karen Skold, Jesseli Moen, and Becky Goodrich.
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social development, not contraception. Implicit in this view is the
belief that development cannot occur without redistribution of power
and resources within, if not among, nations. On the other hand, the
consensus position also acknowledges that rapid population growth
impedes economic development because resources necessary to raise the
standard of living must be used to keep up an ever larger population,
and because with continuous high fertility the burden of youth dependency continually increases while the proportion of the population which
can be alloted to an adult labor force continually decreases.
Consequently, it is essential for the success of social and economic
development programs that governments educate the public about the
significance of family size, provide the knowledge and means to control
fertility, and remove all obstacles to their access. Finally, it is
believed that fertility reduction and development interact, each
helping the other to become more prevalent and more rapid.
The World Population Conference
It was hoped, even assumed by many, that the World Population
Conference would start from the consensus viewpoint and begin working
for the dual goals of lower fertility and a higher standard of living
in the less developed countries (LDC's). Instead, the false issue of
family planning or development was resurrected, and as one demographer
has bemoaned"...every old ghost of the anti-Malthusian past...resurfaced, clothed in the new slick trappings of demographic chic" (Stycos,
1974:160). While no two nations presented the issues in exactly the
same way, four general positions have been identified (Mauldin, Choucri,
et al., 1974):
(1) Population problems are problems of inequality, and Malthusians
who are urging "artificial" population policies such as family planning
do so to direct attention from the true issues of development. Rapid
population growth is a positive force for economic and social development, and fertility will eventually decline, but as a "natural" process
resulting from development. This was the position of China, Albania,
Romania, Cuba, Peru, Sub-Saharan Africa, Algeria, and Argentina. It is
the most extreme position in that it is the only one to say that rapid
population growth is beneficial.
(2) The position of the Eastern European countries (excluding
Romania and Yugoslavia) is similar to the first but also states that
each mode of production has its own laws of population, and that the
problems of the Third World are a characteristic of capitalism and
result from international colonialism, neocolonialism, and imperialism.
Accordingly, there is no need for population policies, for in a properly
organized society social and economic forces will make the proper demographic adjustments. Here again is the notion of a "natural" decline in
fertility.

(3) The third position, held by India, Egypt, Mexico, Yugoslavia,
Italy, and some Latin American countries, is similar to the first two in
emphasizing the need for more equitable distribution of the world's resources, but it also stresses the need for effective population policies
and programs as well as those for development.
(4) According to most of Asia, most of Western Europe, the
Scandinavian countries, the British Commonwealth, Japan and the United
States, rapid development as well as strong population policies and programs are necessary to raise the standard of living of the Third World
nations, and neither is sufficient without the other.
It should be noted that while many of the Third World nations
(positions 1, 2, 3) blamed the developed nations (position 4) for their
plight and called for a new international economic order, few acknowledged that social and economic reform within their own borders might also
be necessary. And, of course, the developed nations (MDC's) did not
accept the responsibility for the condition of the LCD's.
The World Population Plan
Although it may be hard to imagine any agreement being reached, by the
end of two weeks the 137 governments, four liberation movements, and nineteen agencies had adopted 21 resolutions, four recommendations, and a 109
paragraph World Plan of Action (all of which shall be called the World
Population Plan or WPP). The WPP emphasizes the need for economic and
social development and a more equitable distribution of wealth, and deemphasizes family planning by citing such programs as being necessary
more for human rights than economic development.
The provisions of the WPP receiving the most widespread and favorable
attention are those pertaining to the status of women. The World Plan of
Action urges governments to "...ensure full participation of women in the
educational, social, economic and political life of their countries on
an equal basis with men" (UN Centre for Economic and Social Information
(UNCESI), 1974:19), while resolutions IV and IX, the only resolutions to
be ratified unanimously, make specific recommendations for the improvement of the status of women, which are supposed to have demographic as
well as humanitarian significance. Improvement in the status of women is
supposed to lead to a reduction in fertility. Although de-emphasizing the
importance of family planning programs, the WPP implies that fertility
will decline when women become "modern," educated, and employed, i.e.,
with development, fertility will fall "naturally". Reinforced by the
1975 International Women's Year Conference in Mexico City, this belief has
become stronger and even more prevalent (as well as simplified) so it has
almost become a truism--give the Third World women good jobs and they won't
have so many babies (Errtzuriz, 1974). The purpose of this paper is to
examine the logic of this conclusion, and raise questions about the demographic and humanitarian significance of the WPP provisions for the status
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of women. It approaches the problem from two points of view, that of a
demographer and that of a feminist (I tried to keep these perspectives
separate, but since I am a female and a demographer, I was not always
successful).
THIRD WORLD WOMEN
It is difficult to make general statements about women from the
diverse cultures of Africa, Asia, and Latin America which are collectively known as the Third World. I shall be referring primarily to rural
women who vastly outnumber urban women and who bear the majority of the
world's children, who, in turn, are the majority of the world's population
(Sipila, 1974).
The most obvious assumption underlying the idea that employement will
cause a reduction in fertility is that Third World women do not have
anything better to do than have babies, but a few quotes should easily
dispel this notion. According to the International Labor Organization
(ILO), "Rural women work in conditions of real hardship, with primitive
traditional tools .... Drudgery in the fields is combined with household
drudgery, multiplied by the lack or inadequacy of water and cooking
facilities and the lack of child care facilities... (they) are seldom
covered by social legislation of any kind and cannot even avail themselves
of the usual maternity leave. Their work has no proper schedule and their
total hours.. .are excessively long and irregular. Their activity is most
frequently unremunerative and unrewarding" (ILO, 1975:67). Third World
women commonly work 18 hours a day for zero net income and often in
conditions "...which are not commensurate with the dignity of human
beings" (Sipila, 1974); their lot is to be "...underfed, ill, uneducated
and pregnant from the day of their first menstruation until menopause"
(United Nations Food and Agricultural Organization (UNFAO), 1975).
I have
set up a straw person; of course these women do not have babies because
1
they have nothing better to do.
Quite the opposite--they have babies in
spite of long hours, hard physical labor, malnutrition, sickness, and
minimal or no medical care. And while fertility in the LDC's is not under
perfect control, it is important to realize that high fertility is deliberate and not just the result of unrestrained physiology (for example, see
Simon, 1974).

lThis is a much more plausible explanation for child bearing where women
are kept at home as symbols of "conspicuous leisure." In fact, fertility
rates often increase in the early states of development for this reason
and because families believe they can afford more children (Papanek, 1975;

Populi, 1975; Simon, 1974)
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Fertility, Education and Employment
The more likely premise underlying the notion that with development
fertility will fall "naturally," is a belief that the experience of the
MDC's will be followed. Thus, the WPP stresses the education of women
and the removal of obstacles to their employment in the non-agricultural
sector. In other words, it is not just work that is important, but nonfarm (urban?) experience and/or employment that is entirely separate from
family life. To assess the reasonableness of this premise, three questions will be addressed: (1) Is there much empirical support? (2) Is
the theoretical basis sound? (3) Is implementation possible or probable?
Empirical Evidence
It is difficult to establish a causal link between employment and fertility. In the MDC's, women who work tend to have fewer children, but it
is not at all clear if low fertility is the cause or consequence of
employment. And as more and more mothers are entering the labor force,
we may discover that this relationship is due as much to culture as
biology. In addition, the strength of this relationship varies according
to reasons for working and/or social status. The inverse correlation between fertility and employment is weakest for women of lower education
who must work and for women in occupations labelled feminine, and the
strongest for those with careers as professionals (Sipila, 1974; Dixon,
1975; Simon, 1974). In the rural areas of MDC's the correlation often
disappears, and it has never been adequately established for the LDC's
(Sipila, 1974).
Although it is hard to separate the influence of education from that
of employment or income, education may be the most important factor for
fertility reduction. First, because the type of employment and income
are dependent upon level of education, but also because education seems to
have an independent influence upon fertility. An educated woman is more
likely to learn about the idea and means of family planning and to put
them to use (Simon, 1974; Freedman, 1963). One study of 50 nations found
an inverse relation between education and fertility that was much stronger
for the education of the wife than the husband. But while literacy itself
has a weak association with lower fertility, this relationship is strong
only at levels of education attained by a tiny fraction of Third World
women (Sipila, 1974).
Theoretical Basis
Micro-economic theory has been predominant in the study of fertility.
Explanations are generally cast in terms of the economic and opportunity
cost and benefits of children. Thus an inverse relationship between fertility and employment would result because of the cost of child care if
the mother works and the opportunity cost of a job forgone if she does not
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work. In either case the cost would increase with the status or salary
of the mother's occupation, so the relationship would be expected to be
stronger for career professional women than others. Neglected, however,
in both theory and research, is the opportunity cost of not having
children (i.e., the loss of social identity and status) ind later it will
be proposed that this factor is most important in LDC fertility decisions.
In a thorough monograph on the relationship between income and fertility,
Simon (1974) acknowledges that social norms and values are an important
omission from the micro-economic theoretical framework. He argues that
norms are intermediate, not independent variables and in the long run
(50 or more years), they will catch up with economic effects and thus have
a neutral effect on fertility. Meanwhile the current growth rates of most
LDC's are high enough to cause a doubling of their populations within the
short run, and a tripling or quadrupling within 50 years, which suggests
that norms are as critical as economic variables for policy decisions.
Role conflict or role incompatibility, is the second most frequent explanation for the inverse relationship between employment and fertility.
It is believed that a woman's work role conflicts with her role of mother,
and the more mutually exclusive these roles are (e.g., if children cannot
be at the place of work) the stronger the relationship will be (Dixon,
1975; Germaine, 1975).
But this belief is not borne out by reality. The
most obvious contradiction is the large number of mothers who work precisely because they have more children than their husband's income can
support. Role conflict is at best only a partial answer (it may be important for women who are uncertain about working or having children), for
women commonly bear the quadruple burden of being a full-time employee and
wife/mother/housekeeper. These jobs may not be particularly compatible,
and they may be mutually exclusive in terms of time, but instead of sacrificing employment, mothers who want to work or must work, sacrifice 2 sleep,
leisure, recreation and the extra hours needed for job advancement.
Although a Third World woman may be pregnant during most of her child
bearing years, "pregnancy, child bearing, lactation, and child rearing do
not debar or deter her from work. Both economic and social roles are
pressed upon her and she accepts them without question" (United Nations
Economic Commission for Africa (UNECA), 1975:9).
Consequently, for employment to have a major impact on fertility it must become a legitimate
2

The socialist countries do provide worktime child care, but since traditional division of labor at home has not changed significantly, women
continue to do the housework, "leisure time" child care, and to stay home
with a sick child or infant (ILO, 1975; Boserup, 1970).
One study concludes that this overload is a major reason why employed wives in Eastern
Europe and Russia do not advance very high or very rapidly in their jobs
(Fogarty, Rapoport and Rapoport, 1971).
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alternative to marriage and/or child bearing. Otherwise women will continue
doing quadruple duty by following society's norms regarding the appropriate
family size,
and participating in the labor force whenever their help is
3
wanted.
The Possibility and Probability of Education and Employment
As far as education, employment, and income are concerned, rural Third
World women have little to gain by achieving equality with men. Both
males and females are undereducated and underemployed, although men
usually have the advantage.
If education and employment are to have a
major influence upon national birth rates, women will not only have to
catch up with men, they will have to surpass them. And unless the overall level of opportunity is raised dramatically, women will have to be
given a disproportionate share. However, the prognosis is that the advancement of women will follow, not lead that of men (National Academy of
Science, 1974).
In 1970, 60 percent of the world's nearly 800 million adultilliterates
were women, and most were Third World residents.
Illiteracy is also increasing more rapidly among women than men; between 1960 and 1970 the
number of male illiterates increased by 8 million, while the number of
female illiterates increased by 40 million (United Nations Economic and
Social Council (UNESCO), 1975).
Even when education is available,
daughters are often kept out of school to help their mothers, and if
money is short boys are usually given preference. And so the daughters'
education often consists of learning traditional female tasks and subservience (Boserup, 1974; UNECA, 1975; ILO, 1975). Girls in school do
not fare much better. Over half the mass education offered to LDC women
is concerned with "domestic science;" it rarely includes basic skills
such as animal husbandry, kitchen gardening, or poultry keeping, and even
less often agriculture (UNECA, 1975; ILO, 1975: UNESCO, 1975).
The ILO has reported that despite trends toward increased employment
among women, the cultural norms of most countries other than the socialist
nations remain ambivalent about the employment of women. Thus, when unemployment is high among men, it is very difficult to ensure a woman's right
to work. Women workers are seen as "...a threat to men, as intruders in
the male domain" (ILO, 1975:18).
The statement of a delegate to a 1964
ILO conference is typical, "I firmly believe that it is a serious error of
judgement for developing countries to ascribe high action priority to
plans for encouraging women to enter the (labor) market, especially women
with family responsibilities, when these same countries do not have or
cannot create sufficient jobs for their male populations"
(Boserup, 1970:
195).
It is rarely acknowledged that many of these women are heads of
3

See Griffith (1974) for evidence of the influence and clarity of norms
for family size. For one discussion of the relationship between the unemployment of males and the employment of females see Bernard, 1974.
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households (Sipila, 1974; Tinker, 1975), and never suggested that the
husband could mind the home and children while the wife works.
Most Third World women who are employed are engaged in agriculture,
cottage industries, and petty trade. In urban areas they are mainly employed in low status service work. Women in Southeast Asia and Africa
also do heavy labor in mining, road buiding, and construction. In Africa
men generally grow cash crops while women grow food for consumption or
barter. Consequently, most female farm workers are not classified as employed or economically productive even though they do 60-80 percent of
the agricultural work.
Regardless of the job, women are paid less than men and they are excluded from apprenticeships and other job training programs, agricultural
extension services, and producer co-ops (ILO, 1975; UNECA, 1975). As one
Bangladesh woman at the International Women's Year Conference explained,
there is no reason for a woman to go out to work if the only job she can
get is doing construction work for a handful of rice. She is better off
learning to weave in her own home (Papanek, 1975).
There is another form of discrimination that is even more ominous. It
appears to be a general pattern for economic development programs to have
a negative affect on the position of Third World women. Women have been
almost completely ignored in development plans, and are not allowed to
learn or use the new manufacturing or agricultural technology (such as a
plow). With mechanization and industrialization, manual labor is designated as women's work; the petty traders and craftspeople are forced out
of business, but men get the new jobs (UNFAO, 1975; UNECA, 1975; Tinker,
1975).
Development and employment programs have also resulted in massive male
migration. Often the men cannot or do not send money home, and the women
are left with the entire responsibility for their families. Under these
circumstances, "...it is a misnomer to say that women participate in development programs. Rather, development policy seems to imply the abnegation, sacrifice and submission of women to unacceptable living conditions" (UNFAO,-1975:15).
Summary
The premise that an increase in the level of education and employment
for women will have a major impact on Third World birth rates does not
have a very sound theoretical or empirical basis. The possibility of implementing such programs in the near future is very slim, and the probability of a large majority of women being allowed to participate in such
programs is equally slim. But if the WPP is trying to recapture the experience of the MDC's, it may have put the cart before the horse. The
birth rates of some developed nations began to fall before women became
educated or career minded, and in others they remained high during periods
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of industrialization when a large prportion of women were employed.
What else is necessary?

4

PRE-REQUISITES FOR A "NATURAL" DECLINE IN FERTILITY
There was nothing automatic, or spontaneous or natural about the decline in the birth rate of the MDC's. Fertility was deliberately reduced
when large families were no longer a biological or economic necessity and
when children became an obstacle to social mobility instead of a source
of status and power.
In many areas of the world, children are still an economic asset. They
are part of the family labor force and the sons are counted upon by their
parents for support in sickness and old age. In most of the Third World,
infant and childhood mortality is still very high and to be assured of
having several adult sons, parents will have a number of extra children.
People do not consult life tables to figure the odds on a child dying;
they behave according to their own experience and in many Third World
nations, it is not unusual for one-third or even one-half the deaths to
occur to children under five. (This is partially a statistical abberation, resulting from a high risk of mortality plus a large proportion of
the population being in that age group, which in turn, is the result of
sustained high fertility.) Consequently, even though mortality is declining, it might be difficult to convince parents not to have births in
excess of the number of children they desire. These problems are recognized in fertility theory, development programs, and the WPP, but the
last factor, children as a source of status and power, i.e., the opportunity cost of not having children, is generally ignored. In fact, this
may be the key to understanding high fertility and the design of developmeit or population policies.
The Social Status of Parents and Non-Parents
Ronald Freedman, among others, has made a convincing argument that
fertility is so important to a society that its control is never left
solely in the hands of individual couples. He concludes that even after
LDC infant mortality declines, LDC fertility will not get substantially
lover because social norms and institutions are such that people want
more than a few children (Freedman, 1963; also see Bernard, 1974).
Obviously, institutionalized pronatalism does not just affect women, but
it has resulted in societies where a woman's primary, if not only, reason
for existence is to be a wife and mother. There is no need to go into
4For example, fertility fell well before industrialization in France,
but not until long after urbanization and industrialization in England.
See Goldscheider (1972) for an explanation and a further discussion of
the relationship between fertility and modernization.
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details of the enforcement of these roles, they have been well documented.
But as a reminder that Third World women are coerced to a degree far
beyond what occurs in this country: Third World women are subjected to
child marriages, arranged marriages, purdah, and polygamy. There are
areas where an unmarried daughter is a disgrace to her family, where an
infertile wife may be returned to her parents, where a girl may have to
prove she is fertile to ensure a marriage, where widows are inherited
and the practice of suttee has only recently disappeared. There are areas
where the birth of a female child may be a cause for sorrow, where adulteresses are stoned to death and adulterers are congratulated, where
female infanticide was once common and now females are systematically deprived so that even nursing mothers may eat only if there are left-overs.
And in many of these areas women accept their condition without question
and raise their daughters to be equally subservient and obedient.
The opportunity costs of not marrying and not having children are very
high indeed, and without intervention, opportunity costs are not likely
to change rapidly. Why? First, if Simon (1974) is correct, changes in
norms about marriage and child bearing will lag way behind changes in the
ecohomic system. The second, and perhaps most important, reason is Third
World men. It is not likely that they will permit a change in social relationships as long as their own status is derived mainly from dominance
over women and the number of children they father. For instance, there is
fairly consistent evidence that Third World husbands want more children
than their wives do, and that male dominance in the home is associated
with resistance among husbands to a wife using or even knowing about contraceptives
(Dixon, 1975).
Even in Africa where married women are commonly required to support themselves and their children, they are also
expected to have lots of children (UNECA, 1975; Simon, 1973; Boserup,
1970).
Thus African studies show a positive relationship between women's
employment and fertility. In a study of literate couples in Nairobi,
Kenya, approximately one-fourth of the husbands, but over one-half of the
wives felt there is "...nothing good about many children," while two-thirds
of the husbands but less than one-third of the wives believed: "A woman has
a duty to her husband and is relatives to have as many children as possible" (Martin, 1970: 16,6).
Furthermore, some family planning organizations in Africa, being dominated by men, have made a requirement that women
must have the consent of their husbands to receive services (Ware, 1975).
Summary
The notion of a "natural" decline in fertility (and the corresponding
"unnaturalness" of contraception and family planning programs) is very mis5

With the weakening of tribal bonds, African men use Western justification to retain their position of authority by appealing to educational
differences instead of tribal rights (Boserup, 1970).
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leading. Birth rates decline when social and economic conditions are
such that people want fewer children. Then they postpone sexual unions,
contracept, abort and, if necessary, commit infanticide. If the history
of the lVC's is any guide, Third World fertility will not fall until a
constellation of conditions are met including reduced infant mortality,
a decline in the economic value of children, and a change in the definition of status for both men and women.6 But the emplo ment of women may
only make a minor contribution to fertility reduction.CONCLUSIONS
By now a vicious circle should be evident: fertility will not fall
until the status of women has changed, the status of women will not
change until the status of men changes, the status of men will not change
without a rise in the standard of living, and an adequate rise in the
standard of living may not be possible without a reduction in fertility.
Economic development is essential but, if it is to be successful, there
must be direct intervention in fertility decisions in order to break the
vicious circle. Along with development programs there must be an intensive effort to change pronatalist 8 institutions and attitudes and to encourage and reward low fertility.
6

This is an area which requires more investigation, but it may be useful to make a distinction between the definition of status and the source
of one's status. The onset of the fertility decline in the MDC's appears
to have been tied to a change in the definition of status from family
size to material well being. But since the status of women was measured
by the status of husbands, a genuine improvement in the status of women,
i.e., social equality, was not necessary for a reduction in fertility.
Men still had control over women and reproduction. It is only recently
that the identity and social worth of women has come to be measured independently of their marital state or husband's social status, and this
ma3 have contributed to more recent declines in fertility.
Development planners are increasingly concerned that economic and
social development cannot and/or should not follow the pattern of the
capitalist and/or industrialized nations. They believe crafts, cottage
industries, intermediate technology in farming and manufacturing may be
more feasible and desirable than large scale capital intensive industry
and agriculture (Teitelbaum, 1974; Schumacher, 1973). If so, women would
be less likely to leave home to work, and children could be part of the
family labor force. If this is the case, development might not reduce
birth rates. This is not an argument against development; it is further
evidence that a fertility decline may not be a "natural" consequence of
development.
8
To date, all birth planning or birth reduction incentive programs and
proposals require the recipient to be married and to have at least two,
and more often three, children.
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1

If the preceding reasoning s correct, then the WPP will do little toward reducing population growth or raising the status of women. It confronts fertility only indirectly through the unrealistic proposals of
providing women with high levels of education and employment, and provides absolutely no means or ideas for the implementation of these pro9
grams.
It encourages freedom and voluntarism in family planning, while
leaving the men primarily in charge of these decisions.
It stresses the
basic right of every couple to have as many or as few children as desired,
but does nothing to directly reduce the social significance of marraige
and children, or to reduce the power of pronatalist norms and institutions.
To the contrary, the WPP declares the family (read at least husband, wife,
and child) to be the basic and most critical unit of society. At the same
time it minimizes the importance of family planning programs for fertility
reduction even though an estimated 70 percent of the world's couples (and
even more unmarried individuals) do not have access to birth control information and services (Planned Parenthood, 1974). How could this be?
How could a World Population Conference formulate a plan that does not
make demographic sense? Since the WPP also does not seem to do as much
for women as it is credited, it might be of value to try to answer this
question from a feminist perspective.
The obvious response might be that the conference was dominated by men,
and Third World men did not realize that Third World women want fewer
children and want greater control over reproduction. Women, especially
Third World women, made these views clear at the UN International Women's
Conference the following year. Family planning was given high priority
(in fact it was a "demand"), and the resolutions on population and birth
control were stronger than those in the WPP (Populi, 1975; UNCESI, 1975).
And when some American women denounced family planning assistance to the
LDC's as imperialistic, they were harshly rebuked by Third World women
who "...gave dramatic testimony to their desparate need with compelling
stories of constant child bearing and botched illegal abortions"
(Zero
Population Growth (ZPG , 1975).
But to say that men are stupid or insensitive begs the question and
ignores the hypocrisy that dominated the World Population Conference. Is
it possible that the WPP emerged as it did because it is a smoke screen
to divert attention away from what is really happening in some countries,
and away from the fact that many national leaders are not willing to do
what is necessary to bring about economic development, to raise the status
of women, and to control rapid population growth? While there may be many
reasons for this reluctance (such as the creation of a new international

9

To add a bit of irony to the unreality of the WPP:
perhaps nowhere is
the condition of women as low as in India, where, according to law, women
are totally equal to men (Kapur, 1975).
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economic order demanded by the Third World), it could be argued that a
primary reason is that men do not want to lose control over reproduction.
The necessity of maintaining control goes back to Freedman's argument
that reproduction is much too important to be left in the control of individuals. Whether fertility is high or low, survival ultimately depends
on its control. Furthermore, population size or growth is often equated
with the political or military strength of a system, or subgroup within
the system. Whoever controls fertility truly wields a great deal of
power. While most of this control lies with women, they are not and
rarely have been allowed to exercise it. Thus, while the World Population Conference appeared to be dominated by the politics of economic
systems, it might be hypothesized that the WPP was the result of sexual
politics; the dominance of women by men in order to control reproduction
(Millet, 1970). According to Millet, at one time there were fertility
cults and women were perhaps even powerful.1 0 But something happened
(such as the discovery of paternity), which resulted in patriarchal
societies and religions with the basic postulate of male supremacy, and
the central function of validating the patriarchal structure. Today the
chief patriarchal institution is the family; it enforces conformity to
this system and socializes the young to this ideology (Goode, 1964;
Millet, 1970). And from the patriarchal system we have gotten the
"principle of legitimacy," a de facto or de jure law that a birth should
not occur to a woman who is not attached to a man. Perhaps this is why
the WPP stresses the supremacy of the family and why the WPP and other
development programs only acknowledge the wife-mother and not the notwife-mother, even though one-third of the world's mothers are not-wives
(Sipila, 1974; Tinker, 1975).
Further indication of the possible unwillingness of men to allow women
to control reproduction can be found in a portion of the UN Declaration of
Human Rights which was included in the WPP. It states that all couples
(not individuals) have the right to plan the number and spacing of their
ehildren. The WPP does state that individuals have the right to receive
tOther feminists such as Firestone (1970) believe women do not have
social power because pregnancy and breast feeding are so debilitating,
i.e., power was not wrenched from them by men. But a look at anthropological literature (see, for example, Kolata, 1974) or Third World Women
should make one realize the cause of the disability is social, not biological. Silveira (1975) carries Millet's argument further, by suggesting
egalitarian control over reproduction is not possible; a society on such
a course would eventually become a matriarchy. She believes women's control over reproduction may be the best indicator of women's power and
status. This may be true, but it is doubtful if women will have control
over reproduction until they have enough power and status to control the
means of controlling reproduction.
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contraceptive services, but apparently the use of the term "individual"
instead of "couple" was strongly contested and it appeared in the final
document only through a "procedural fluke" (ZPG, 1975). In contrast, the
delegates to the International Women's Year Conference generally accepted
the right of individuals to family planning services (ZPG, 1975).
The patriarchal system serves men well as long as high fertility is
important or at least not detrimental. But now that lower fertility may
be essential, and the most reliable contraceptive methods are for females, I I and women are the most motivated to reduce fertility, Third World
leaders are finding themselves in an awkward position. Without further
technological advances, the only way to reduce the birth rate without
overtly coercive policies, is to change the system so the elites lose control over the majority of men (and the status of men rises) or so the men
lose control over women (and the status of women rises). None of these
alternatives would be appealing to the political elites of the world.
As a consequence, the participants of the WPP behaved in a hypocritical
way, produced an equally hypocritical document, and governments around the
world are behaving in the same fashion. For example, some of the countries
which denied demographic realities and were loath to discuss birth control
at the conference are now, "...expanding birth control programs with unprecedented haste" (Stokes, 1975:2). Meanwhile the United States, which
stressed the importance of family planning programs reduced this part of
its foreign aid budget, and Saudi Arabia banned the distribution and use
of contraceptives. At the conference, China promoted the position that
rapid population growth is good and family planning programs are "unnatural"
and unnecessary; and now China (which could have set such a good example)
has the world's most effective birth reduction policies and programs. But
India is certainly the greatest hypocrite of all. At the conference, India
was one of a group of countries that was emphatic about the impropriety of
fertility reduction programs that are even slightly coercive (Mauldin,
Choucri, et al., 1974). Shortly after a highly coercive (and often compulsory) sterilization program was initiated
India, and is said to have
contributed to the downfall of Indira Ghandi.
11
Condoms are almost as effective as the intra-uterine device or birth
control pills, but only if the user is strongly motivated to use them
consistently
and properly.
12
Newspapers have reported that Indira Ghandi blamed the "menfolk" of
India for the lack of success of programs to reduce fertility in that
country. Ghandi believes Indian women are interested in having smaller
families but the men have created a stumbling block for the national campaign to limit families to three children. Here is further evidence that
a reduction in fertility may not occur unless men are able to achieve
status in ways that have nothing to do with the control of women or the
fathering of children, or women are given full control over fertility.
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There are other points of view from which to analyze the conference;
certainly much of the rhetoric and hypocrisy stemmed from the desire to
present the proper ideological face. Nevertheless, the feminist perspective raises some interesting questions which should be investigated.
I will conclude with one further observation from this perspective. One
consequence of patriarchal societies is that women have become victims of
promatallst institutions which have denied them control of reproduction.
Another consequence was the shifting of credit for reproduction from females to males. Traditionally a woman has been thought to do nothing more
than provide a growing place for the tiny person planted in her by a man.
Even today in the Third World, a wife is blamed (and often cast aside) if
a couple is sterile, but the husband gets the credit if the couple is
fertile. This too serves men well as long as high fertility is desirable.
If the WPP does nothing else, it allows men to retain control over ferfility, and, at the same time, shifts the blame for continued high fertility over to the women.
REFERENCES
Jesse
The Future of Motherhood. New York: Dial Press.
Ester
Woman's Role in Economic Development. New York: St Martins
Press.
1974. "Employment and Education: Keys to Smaller Families," Victor
Bostrom Fund Report, 18:18-19.
Dixon, Ruth
"Women's Rights and Fertility," Reports on Population/Family
1975
Planning, 17.
Errazuriz, Margarita
"Good Jobs Will Mean Smeller Families," Victor Bostrom Fund
1974
Report, 18:22-23.
Firestone, Shulamith
The Dialectic of Sex. New York: William Morrow.
1970
Fogarty, Michael, Rhona Rapaport and Robert Rapoport
Sex, Career and Family. Beverly Hills, California: Sage
1971
Publications.
Freedman, Ronald
"Norms for Family Size in Underdeveloped Areas," Proceedings of
1963
the Royal Society (B) 159:220-245.
Germaine, Adrienne
"Status and Roles of Women as Factors in Fertility Behavior,"
1975
Studies in Family Planning, 6:192-200.
Goldscheider, Calvin
Population, Modernization, and Social Structure. Boston:
1971
Little Brown.
Bernard,
1974
Boserup,
1970

- 1200-

Goode, William
1964
The Family. Englewood Cliffs, N.J.: Prentice-Hall.
Griffith, Janet
1974
"Social Pressure on Family Size Intentions," Family Planning
Perspectives, 5:237-242.
International Labour Office
1975
Equality of Opportunity and Treatment for Women Workers, 8,
Geneva.
Kapur, Promilla
1975
"Myth or Reality," World Health, January:8-11.
Kolata, Gina
"!Kung Hunter-Gatherers:
Feminism, Diet and Birth Control,"
1974
Science, 185:932-934.
Martin, Walter
A Study of African
1970
"Family Planning Attitudes and Knowledge:
Families in Nairobi," (unpublished report to the people of
Kenya).
Millet, Kate
1970
Sexual Politics. New York: .Avon Books.
Mauldin, Parker, NazliChourcri, Frank Notestein and Michael Teitelbaum
1974
"A Report of Bucharest," Studies in Family Planning, 5:357-395.
National Academy of Sciences
1974
In Search of Population Policy. Washington, D.C.
Papenek, Hanna
Postscript from Mexico City," Sign 1:2151975
"The Work of Women:
226.
Piotrow, Phyllis
World Population Crisis. New York:
Praeger.
1973
Populi
1975
Vol. 2 (untitled, unauthored comments).
Schumacher, E. F.
Small is Beautiful. New York: Harper and Row.
1973
Silveira, Jeannette
KNOW.
1975
The Housewife and Marxist Class Analysis. Pittsburgh:
Simon, Julian
1974
The Effects of Income on Fertility. Chapel Hill, N.C.:
Carolina Population Center.
Sipila, Helvi
1974
"Equal Rights for the World's Women," Victor Bostrom Fund Report,
18:3-5.
Stycos, Mayone
"Demographic Chic at the U.S.," Family Planning Perspectives, 6:
1974
160-164.
Teitelbaum, Michael
1974
"Population and Development: Is a Consensus Fossible?," Foreign
Affairs, July:742-764.

-1201-

Tinker, Irene
1975
"International Women's Year," Science, 190:1.
United Nations Centre for Economic and Social Information
1974
"Action Taken at Bucharest," OPI/CESI Note, July.
1975
"Round-Up of InternationalWomen's Year Conference," OPI/CESI
Note, July.
United Nations Economic Commission for Africa
1975
"The Role of Women in African Development," background paper for
the World Conference of the International Women's Year.
United Nations Educational and Social Council
1975
UNESCO and International Women's Year, UNESCO workshops.
United Nations Food and Agricultural Organization
1975
"The Role of Women in Rural Development," background paper for
the World Conference of the International Women's Year.
Ware, Helen
1975
"The Relevance of Changes in Women's Roles to Fertility Behavior,'
paper presented at the 1975 annual meeting of the Population
Association of America.
Zero Population Growth
1975
"IWY Conference: Family Planning Fares Well," National Reporter,
September: 2,5.

-1202-

GOVERNMENT SPENDING AND WELFARE EMPLOYMENT
Martin D. Lowenthal
Boston College

ABSTRACT
One of the persistent issues which welfare policy makers and
analysts confront in western industrial nations, particularly in the
United States, is the appropriate relationship between public assistance
payments and employment. There is a great deal of debate over whether
welfare recipients should work or be required to take jobs and whether
the government should emphasize training or placement services or create
jobs directly. Relatively little concern and attention have been given
to the 'roblem of the number of jobs that are actually available in the
private sector for recipients who want to work.
Although the federal government will plan its spending levels with
an eye to the impacts on the employment situation in the country, there
has been little effort to examine how various types of spending affect
the employment prospects of specific population groups. This paper
makes an initial attempt to analyze the differential employment impacts
of various kinds of federal spending as they affect the population on
welfare. Based on research on the employment characteristics of recipients population and the application of an input-output model developed
by the Department of Labor, estimates of increased welfare employment
are derived for increases in particular types of federal spending.

I.

Evolution of AFDC Employment Strategies

When Aid to Dependent Children was established in 1935 it was
designed to benefit children of families who were effectively outside
the labor force. Until 1962 the federal government showed little
interest in efforts to increase the labor force activity of AFDC
recipients. In 1961 Congress extended AFDC to offer to states the option
of including unemployed parents (UP), thus bringing employable males
into the program for the first time.
*The research for this paper was completed with the assistance of
Adriana Stadecker and Hugh Wilkins. The research was supported by a grant
from the U. S. Department of Health, Education and Welfare, Grant No. SRS
18-P-9033211-01.
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These new clients were expected to be looking for work as a condition
of their eligibility. To assist them Congress established in 1962 the
Comuity Work and Training Program. This program was expanded into the
Work Experience and Training Program by the Economic Opportunity Act of
1964.
Under Title V of that Act, grants were given to state and local
welfare agencies to pay the costs of "demonstration" projects so that
the states could establish work experience projects.
The expanded funds
allotted to this effort and the broadening of the base of eligibility
reflected the doubt that low national unemployment rates could assure a
job for everyone who wanted to work.
It was clear that, even with
declining unemployment in the 1960's, certain groups continued to
experience considerable joblessness.
The idea behind these programs was
to reach out and help persons who could not "compete" in the labor market
changing their characteristics in such a way that "structural" barriers
to employment would be removed.
The challenge of these early programs was to provide useful training
and work to participants.
Although there was some vocational instruction
that accompanied some of the work assignments, the bulk of the assignments was limited to low-paying, unskilled occupations.
The overall
impact of WET in reducing dependency through its
mix of rehabilitation,
training and experience was small.
According to one survey, three of
every four trainees left
the program without completing their assignments, with only one-fifth of those leaving to take a job. Half of the
trainees who left through graduation or dropping out continued on public
assistance and only 17% were employed.
There was little
evidence that
the employability of participants improved or that caseload and expenditure rates of public assistance were reduced, since the average family
with an employable father tended to remain on assistance for less than a
year and thus most would have found employment even without the program
in the tight labor market that prevailed throughout the years of the WET
program.
In 1967 this program was converted into the Work Incentive Program
(WIN).
WIN was a much broader attempt to put AFDC recipients to work, and
it included mothers for the first
time.
One purpose of WIN was to reduce
the growth in the AFDC caseload by putting certain groups of recipients
into the labor force.
Since most AFDC recipients are mothers, the focus
of the program was shifted radically.
While earlier
manpower programs
had led to an increased understanding of the labor market behavior and
problem@ of the "hard-core" unemployed males, relatively little
was known
about the labor market behavior of female heads of households with children.
To equip potentially employable persons to get and hold a job,
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WIN

was supposed to combine social services, child care services and manpower
training services, including on-the-job training, institutional training,
work experience and counseling. In addition to provision of services,
other incentives were developed. A $30 a month training stipend was
provided, along with transportation and other out-of-pocket expenses.
The "income disregard" was also developed.
This allowed AFDC recipients
who became employed to retain the first
$30 of their family income, and
30% of all
income beyond the first
$30 without reduction in the welfare
payment.
Conceptually, WIN expanded and modified the earlier programs.
It
concentrated the bulk of its effort on the behavioral characteristics
of clients themselves by providing incentives for labor force participation, participation priorities for unemployed fathers, training, and
services which would assist family functioning in a way which permitted
labor force activity. In the context of continual decline in the unemployment rates, an optimistic view of the demand for workers prevailed
and little emphasis was given to job development and placement activities.
A kind of faith existed among the program planners that if the employability of the supply of workers who were on welfare could be enhanced
then the job search and job opportunities would generally sort themselves
out.
In the WIN Longitudinal Study which covered a period between 1969 and
1971, AUERBACH Associates found that the post WIN employment behavior of
WIN enrollees was nearly unaffected by participation in the program. WIN
did not appear to have a significant impact on the ability of the enrollees to obtain a job with 37% finding employment before termination in the
program and 50% of those obtaining employment through their own efforts
and not as a result of program placement efforts. The study found that
less than 23% of clients participating in the program were actually sent
to job interviews. The WIN experience produced only small gains in the
earning capacity.
As a result of the Talmadge Amendments in December 1971, several
modifications were made in the WIN program. The primary goal of these
changes was to move more people through the WIN system at a faster rate.
The major changes were:
1) mandatory registration of all employable
AFDC recipients whose presence in the home is not required; 2) a shift in
emphasis from training to direct job placement and on-the-job training;
3) improved administrator and client evaluation.
Direct job placement in
public service employment continued to be subsidized with WIN monies. In
addition, a provision of the Revenue Act of 1971 provided a tax credit
to employers who hired WIN participants.
The modifications in the program represented a change in the
orientation of the program from one which emphasized the improved
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employability of workers to one which concentrated on the process by
which the worker and job are matched. This newer approach gave little
attention to changing the human capital characteristics of the client
population and generally assimed that demand for these workers existed.
The inclusion of the tax credit was the beginning of a recognition that
the program might need to intervene in some respect to make more job
opportunities available to its target population but the thrust remained
on procedures for ensuring client job search and placement services.
In January 1973, 33% of all families on AFDC in areas with WIN
projacts had family members registered. Of the 855,000 AFDC family
members registered, only 48% were actually certified for job training or
placement, and of these 30% were actively in job training or placement.
Out of 2,967,000 adults receiving AFDC, less than 5% were receiving job
training or placement assistance during the month.
Simple program statistics reveal some broad dimensions about the
functioning of the program. According to NCSS data less than 12% of the
people who were registered for WIN in fiscal 1974 obtained non-public
service jobs and in 1973 the figure was less than 10%. From the data it
is impossible to determine whether these were placements resulting from
program activities or from self-placement; however, if previous ratios
from WIN I or other programs apply in this case, something in the
neighborhood of 50% self-placements, the effectiveness of the WIN III
approach appears even less impressive. In terms of de-registrations
owing to employment, only 8% had completed the job entry period and were
able to leave welfare during fiscal 1975.
The Revenue Act of 1971 established a tax credit for employers hiring
AFDC recipients who were registered in the Work Incentive Program. In
1975, the credit was expanded to cover all AFDC recipients for a trial
of 15 months. This is the closest that the federal government has come
to stimulating the demand for workers on welfare.
II.

Creating Jobs for Welfare Recipients

The research and theoretical work that has been done on demand
stimulation has tended to focus on national macro levels of analysis and
has not given attention to policies which are directed at specific low
income populations such as those on welfare.
A.

Macro Neoclassical Theory

The concern of macro economists since the depression has been the
recurrence of cycles of depression and prosperity in the national economy.
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Prosperous periods are marked by rising production, relatively high
rates of profit, relatively high wages, high prices, and comparatively
high levels of employment. Depression periods are characterized by low
wages, actual declines in production, and high unemployment rates.
These phenomena tend to have a recurrent pattern and have been called
"business cycles". Although the content of the cycle - the repetition of
expansion and contraction - is regular, the duration of the phases and
their apparent causes are less predictable and clear.
The Federal government has generally initiated demand stimulation
policies after the "peak" of the business cycle, during the contraction
phase. When recovery occurs, many of the macro-policies aimed at stimulating production are reduced or eliminated. If these policies were
maintained, it is generally felt that an inflationary process would be
set in motion. Much of the debate among economic policy analysts and
advisors centers around the trade-off between rates of unemployment and
inflation.
It is generally believed that full
employment is limited by
the inflationary pressures which arise in the economy from excessive
demand for goods and services.
The most popular description of the
trade-off is represented by the Phillips curve. This curve, E = PN
(where E is money expenditures, P is the level of prices and N are the
units of employment or output), plots the relationship between unemployment rates and prices. When unemployment rates fall, prices are
expected to rise.
The macro-economic policies which are used in the attempt to
regulate the rates of employment and inflation tend to be employed on a
sporadic basis and to be directed at aggregate phenomena which may hide
the dynamics of what is happening for those populations which tend to be
on welfare. The fiscal and monetary policies which are used affect
various industries in different ways. In some highly capitalized and
unionized sectors of the economy, the stability of employment and the
rate of employment could be at a level where expansion would tend to
aggravate inflation, while, in more labor intensive and less organized
sectors, expansionary policies would simply tap underutilized labor
capacity and not lead to inflationary pressures. Economic research and
theory is currently examining the nature of the institutions which divide
economic sectors and the various segments of the labor force. This work
suggests that there are differential effects of macro policies aimed at
economic recovery and that those sectors in which welfare populations
tend to be employed are generally the slowest to respond and experience
recovery.
Concern for these sectors and specific groups within the labor force
has led to the development of segmentation theory. Segmentation theory
focuses on particular areas of the economy which tend to have very
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strong effects on welfare expenditures and it directs attention to the
wide range of institutions which affect the distributional effects of
demand stimulation policies.
B. Labor Market Segmentation Theory
The basic hypothesis of the labor market segmentation theory,
is that the labor market is divided into essentially distinct sectors
or segments and that welfare recipients are generally restricted to
employment in a limited number of occupations or industries - segments.
Their jobs are characterized by low wages, poor working conditions,
little chance for advancement, and instability. Some segments of this
labor pool face cyclical unemployment, others present high rates of
turnover. These theories provide useful insight into the dynamics of
the w lfare population and welfare expenditures.
The starting point for the segmentation theory of jobs is that
within the whole economy jobs may be more or less clearly grouped into
those jobs having more stability, higher paying and better work conditions. The latter can also be characterized by high turnover rates.
The high turnover rates are due to several factors. The industry may be
subject to seasonal or business cycle fluctuations in demand. It may
also be suffering from a long term decline, as, for example, in the New
England textile industry.
Another aspect of high turnover rates is often voluntary quits by
the employee or firings by the employer, this results from several
factors and dimensions of the job situation. These jobs usually require
very little skill or training; they do not offer opportunities for
advancement; and they provide few non-wage benefits. Relationships
between the employee and employer are not governed by any formal industrial relations system, union or otherwise. Associated with these
high turnover jobs is a large group of unemployed workers who cycle in
and out of jobs. The unemployed population on welfare is one of these
groups.
The "better" jobs have been called "primary" while the "poorer" ones
are often called "secondary". This segmentation is not simply based on a
rank ordering of jobs according to their desirability, but rather on the
posited existence of barriers between the segments. Those barriers may
restrict entrance to primary sector jobs, as, for example, restrictive
labor union membership. Or the barriers may be job characteristics which
prevent a worker from improving his skills to qualify for a better job.
This framework has been developed from the research of several
segmented labor market theorists, notably Doeringer, Piore and Bluestone.
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It allows us to focus on several related aspects of jobs as they affect
family income. More importantly, it focuses attention on the relationship
between job characteristics, worker characteristics, and institutional
factors which structure the flow of workers to jobs.
Since the early development of markets for labor in the early
nineteenth century, institutions have played a large role in controlling
the allocations of labor, conditions of work, and wage levels. The
institutions which structure labor markets and sectors in the economy
reveal the political issues involved in changing labor market behavior
and the factors and interests associated with particular institutional
arrangements. Four groups of institutional factors in the labor market
are the subject of particular concern in this project. They are
employees, employers, intermediates, and government.
a.

Employee Institutions. The major institutions of employees are,
of course, labor and trade unions. While less than thirty
percent of the American work force is organized by unions, the
wage and benefit levels and work standards affect a much larger
proportion of workers. This effect occurs directly through
raising the wage expectations of non-union workers, and indirectly through raising the cost of living.

b.

Employer Institutions. Many corporations constitute large
scale institutions with complex organizations and sub-structures.
Within an individual firm the internal labor market is an
institution which affects a very large proportion of the American
work force.
The internal labor market is represented by an organizational
unit, such as a manufacturing plant, within which wages and
distribution of labor are governed by a set of administrative
rules and procedures. It is connected with the external labor
market through jobs which are called ports of entry. The rest
of the jobs in the internal labor market are filled through
promotion and transfer.
To the degree that these labor
allocation rules are rigid, they shield these jobs from the
direct competitive influence of the external labor market,
There are two types of internal labor markets: enterprise
markets, which are found in most manufacturing establishments;
and union-centered craft markets, which are found in the building
trades, longshoring, and certain services.
The development of an
internal labor market is accompanied by an increase in the
stability of employment for its workers.

c.

Intermediate Institutions. Between the worker searching for
new employment and the employer seeking to fill a job slot are

-1209-

a variety of systems, both formal and informal. These include
the Public Employment Service, private employment agencies,
temporary manpower firms, newspaper advertising, schools, and
neighborhood channels of information. Various groups in the
labor force will have access to only certain intermediate
systems and the use of these systems by employers will depend
upon the type of employee that is desired. This tends to
further reinforce job structures and patterns which already
exist.
d.

Government Institutions. The two institutions which most
directly affect the labor market behavior of the welfare
population are the welfare system and the manpower and placement programs of the Public Employment Service. The welfare
system influences work behavior through its benefit levels,
definitions of employability, "welfare tax" rates, requirements for work, and tax incentives to employers.
Government also affects the structure of labor markets through
various legislative acts and the respective government agencies
charged with regulation and enforcement. There are several
acts which affect industrial labor relations directly, such as
the Norris-LaGuardia Act of 1932 and the Wagner Act of 1935,
as well as a much larger body of legislation which regulate
production processes and work conditions.

Institutional variables influence both the direct and indirect
effects on labor market behavior.
In the segmented model, the primary
sectors are more highly institutionalized while the secondary sectors
appear to have relatively little institutionalization. While the
secondary sector includes most welfare recipients in terms of employment,
the functioning of that sector is strongly influenced by the actions of
firms and employees in the primary sector.
In addition to the segmentation of the labor force, some economists
have also examined the segmentation of industries and found that the
characteristics of the industries has important effects of labor market
functioning and the effects of labor demand stimulation policies. One
1
such theory, notably expressed by Averitt,
divides firms into basically
two types - the center and the peripheral. The organizations of the
center firms "are corporate and bureaucratic; its production processes
are vertically integrated through ownership and control of critical raw
material suppliers and product distributors; its activities are diversified into many industries, regions and nations. Financial support is
1. Robert I. Averitt, The Dual Economy, W. W. Norton Company, 1968.
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-

readily available from both internal and external sources. Firms in the
large economy serve national and international markets, using technologically progressive systems of production and distribution. The affairs
of such enterprise are conducted with a view to survival in perpetuity
as they meet economic crises with successive strategies of firm expan2
sion".
The small peripheral firms "are the ones usually dominated by a
single individual or family. The firms' sales are realized in restricted
markets. Profits and retained earnings are commonly below those of the
center; long-term borrowing is difficult. Economic crises often result
in bankruptcy or severe financial retrenchment. Techniques of production
and marketing are rarely as up to date as those in the center. These
firms are often, though not always technological followers, sometimes
3
trailing at some distance behind industry leaders."
III.

Government Spending and Procurement

The federal budget today is a major segment of the economy, and
its impact on the economy in general and on particular labor markets is
enormous. In 1976 total direct Federal spending exceeded 22 percent of
the gross national product and Federal purchases were approximately 8
percent of the GNP. Although it is clear that these expenditures have a
significant impact on most sectors and activities of the economy, the
literature in economics contains relatively little information on the
employment effects of government expenditures by industry, occupation,
region, or labor force group. Most studies confine themselves to
studying the impact of overall fiscal (spending) policy on the total
unemployment rate.
There appear to be strong linkages between the segmentation of jobs
and the segmentation of industries but they are by no means simple.
Firms in a primary or center industry may have certain sets of jobs that
have most of the characteristics of secondary jobs. Firms in the secondary or peripheral economy will have certain jobs, certainly at the
managerial level, which fit the characteristics of "good" jobs. The same
production level job may appear in both primary and secondary industries,
probably offering higher pay in the primary industry. This paper examines
the impact of government spending policies on both industries and
occupations.
The use of federal spending as a tool of macro economic stimulus is
well accepted. The impact of this spending on local economies is also
2.
3.

Ibid, p. 12
Ibid, p. 12
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recognized and this fact figures into the political strategies of
congressional representatives in attempting to serve the interests of
their local constituencies. Various industries and interest groups also
take great interest and attempt to exert influence over the patterns and
priorities contained within the federal budget.
However, within the enormous literature on the federal budget,
little attention has been given to the differential affects of various
federal spending programs on the employment of workers on welfare except
where such programs are specifically designed to affect that population,
such as WIN, CETA, and some supported work and public service employment programs.
What follows is an estimation of the job creation
potential for welfare recipients of various spending catagories.
This
is only an initial,
somewhat crude attempt, but it does reveal many
differences between categories which should be considered in developing
and assessing the federal budget as a stimulus for employment.
Probably the most important publication on the subject has been
developed by the Department of Labor, the Factbook for Estimating the
4
Manpower Needs of Federal Programs.
This publication provides detailed
estimates of the impacts of different types of government spending
programs by industry and occupation.
These estimates have been used to
develop more detailed estimates of the impact by industry and occupation
of different approaches to increasing employment for workers on welfare
through government spending.
In

this section,

the following breakdown of federal spending is

made:
1.
2.
3.
4.
5.
6.
7.
8.

Defense
Non-Defense
Education
Health and Welfare
Tax Expenditures for Individual Consumption
Tax Expenditures for Corporate Investment
Public Sector (Overall)
Private Sector (Overall)

It should be noted that what Stanley Surrey called "tax expenditures" are considered to be a part of federal spending in the economy.
Tax expenditures simply represent revenues which are not collected so
that they can be used in private ways which have been decided by the
government as being socially, economically, and/or politically desirable.
4 - U. S. Department of Labor, Factbook for Estimating the Manpower Needs
of Federal programs. Bureau of Labor Statistics, Bulletin 1832, 1975.
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If the government wishes to increase the industrial capital capacity of
the economy, investment tax credits are utilized to encourage firms to
spend money on capital investment by being able to retain earnings which
would normally go to the government to pay for other programs.
The question that is asked is how many jobs for welfare workers
are created by spending a billion dollars in the ways indicated above.
In order to answer this question, the estimates of manpower requirements for federal spending that were developed for the Department of
Labor in 1972 was used and the employment experiences of welfare
recipients by industry and occupation were obtained from the 1975
Current Population Survey.
The procedure used was the following:
a.

Ratios were computed for the number of welfare recipients
who had employment experience in each industry and
occupation as a part of the total labor force in that
industry and occupation.

b.

These ratios were then multiplied by the manpower estimates
developed by the Department of Labor by industry and
occupation for each category of federal spending. The
Department of Labor designation of personal consumption
was used as being roughly equivalent to a tax expenditure
for personal consumption (such as income tax credit) and
the designation of private fixed investment was used for
tax expenditures for private investments (such as the
investment tax credit).

c.

The resulting welfare employment figures were then
aggregated and then adjusted for 1976 price levels by
multiplying the total by .34 which was computed from the
Gross National Product Implicit Deflator.

The resulting figures by industry and by occupation differ
somewhat in terms of welfare employment. The reasons for this derive
from two factors; the first is that the occupations contain figures
which include only civilian employment where the industry estimates
include non-civilians and secondly, the federal spending by industry
affects occupations differentially and welfare recipients tend to be
concentrated in those occupations which are somewhat less impacted.
Because we are concerned about civilian employment, the discussion uses
primarily the estimates derived by occupation. The figures by industry
are included later.
It should be noted that these estimates are only
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the direct manpower effects and do not reflect the employment that
results from multiplier aspects of spending. In all probability much
of the employment of those on welfare would be realized in these
multiplier impacts because personal, private household, and many other
service areas where recipients tend to be employed are not included in
the input-output model of direct employment that these figures are
based upon.
The results reveal a substantial difference between the spending
categories. In terms of the civilian labor force, non-defense
expenditures create 65 percent more jobs for welfare than defense spending and spending in health and welfare creates 220 percent more jobs
than defense (Table 1).
This analysis suggests that the more that is
spent on health and welfare the more jobs that are likely to be created
for recipients of those health and welfare services. This finding is
consistent with the theory that a segmented economy exists and that
direct spending- through health and welfare payments to those segments
likely to stimulate that sector in terms of employment opportunities.
Table 1
Employment Estimates for Welfare Recipients Who Had
Employment Experience in 1974-1975 by Category of
Spending of a Billion Dollars
Total
,
Welfare Employment
Defense
Non-Defense
Education
Health and Welfare
Individual Tax Credit
Investment Tax Credit
Public Sector
Private Sector

332
547
731
1,063
734
555
470
721
* Based on occupation

Another important point to be noted from this analysis is that tax
expenditures to individuals for personal consumption through something
such as income tax credit has a 32 percent greater impact on welfare
than tax expenditures for corporate investment.
The difference is
probably much greater than this because (1) individuals tend to utilize
an income tax credit in greater percentages than corporations claim
investment tax credits, (2) individuals are more likely to spend the
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o

money than corporations who may retain or save the money for a period
of time, and (3) individual spending tends to occur faster than corporate spending which is more planned.
IV.

Conclusion

This paper represents only an initial step in the attempt to apply
a segmented labor market analysis to the federal budget. More sophisticated measures and estimates are needed and are possible. This type
of research will not only provide us with greater understanding of the
operation of our social economic system and the relationships between
welfare and the economy but will also assist in the development of
governmental policy as specific types of employment impacts are
identified and assessed.
As national economic policy becomes a greater influence over the
size and composition of the federal budget, it is now feasible to
examine the welfare-employment aspects of spending mixes. This will
emerge as increasingly important as the concern for welfare expenditures continues and employment for welfare recipients is sought as
part of welfare reform efforts.
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THE INTERESTS OF CHILDREN AND THE
INTERESTS OF THE STATE:
RETHINKING THE CONFLICT BETWEEN CHILD
WELFARE POLICY AND FOSTER CARE PRACTICE
J.

A. Pare
Torczyner

McGill University
School of Social Work

A3BSTRACT
The social welfare literature -- whether embodied in
the ideology of the profession, claimed in its social policy,
substantiated through empirical research, or espoused in
practice -- suggests that children should not be removed
from their natural hones as a solution to economic woes or
to the unavailability of social support services.
This apparent convergence of ideology, policy and
practice -- buttressed by social values which recognize
the importance of family life -- would suggest that few
children, if any, would enter foster care because of
inadequate income or the absence of social services. Yet,
in 1977, between one quarter and one half a million children
in the United States are in foster care and most of them
are children of the poor. While policy statements claim
that substitute care should be a last resort, it is more
often than not the only resource available to child welfare
practitioners.
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This paper will examine the incongruent relationship
between ideology, policy and practice. It will argue
that child welfare standards can rarely be implemented in
child welfare practice and that child welfare professionals
lack the necessary resources to help parents and children
remain together.
Alternatives to foster care which would enable parents
to raise their children are not difficult to find. Some
have been posed, but none have been realized because they
have not been accompanied by an"effective political strategy.
This paper proposes organizing natural parents as a possible
vehicle for promoting reform in the foster care system.
Child welfare practitioners who now protect the anonymity of
natural parents are called on, instead, to act as catalysts
by encouraging natural parents to meet with one another and
organize.

Principles of Foster Care Policy
"There is a constantly increasing number of vagrant,
idle, and vicious children of both sexes who infest our
public thoroughfares, hotels, docks, etc., children who
are growing up in ignorance, only destined to a life of
misery, shame and crime, and ultimately to a felon's doom...
Their numbers are almost incredible, and to those whose
business and habits do not permit them a searching scrutiny,
the degrading and disgustingpractices of these almost infants
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in the school of vice, prostitution,
certainly be beyond belief.")

and rowdyism, would

These remarks, delivered by the Ckief of Police of New
York City in 1853, reflected a growing public alarm concerning
the state of its troubled youth. Across the nation, citizens
and officials, unable to cope with these problems, began to
demand federal intervention.
Some twenty years later,
these concerns provoked a public response and the Children's
Act was passed in 1875.
Since that time, the field of child welfare has been
concerned with the development of better ways to meet the
needs of children from troubled families.
The underlying
principles of child welfare which seek to promote the
development of these children have evolved during this century
of practice. One principle, clearly established early in
child welfare tradition, is that children should not be
removed from their natural families because of poverty.
In 1909, the first White House Conference on Children
proposed that "children should not be deprived of home life
except for urgent and compelling reasons ... homes should
not be broken up for reasons 2 of poverty, but only for ...
inefficiency or immorality." )
A second principle which has become an integral part of
child welfare philosophy is that the best place for a child
is in his own home, provided that his minimum needs can be
met.
Separation of a child from his family is perceived as
a tragic event which has damaging effects on children and
3)
often results in a long-term state of impermanence for them.
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A related principle which has received growing recognition in the Child Welfare field is that prevention of
placement must be seriously attempted.
For example, in
1975, the New York State Temporary Commission on Child
Welfare reported that, "the hour is at hand for careful
but massive re-direction of the child care industry toward
preventive services for children and their families."4)
Yet, even with a commitment to prevention, foster care
is still necessary in certain cases in order to protect
children and safeguard their development.
When necessary,
the Child Welfare League of America proposes that the "ultimate
objectives of foster family service should be the promotion
of healthy personality development of the child, and
amelioration of problems that are personally or socially
destructive. "5)
The authors suggest, therefore, that present foster
care policy consists of three underlying principles:
1.
2.
3.

that the main purpose of foster care is to promote
healthy child development
that no child be removed from his home except as
a last resort after all alternative resources and
services have been tried
that the field of child placement be committed to
a philosophy of prevention.

Foster Care Population
These principles suggest that child placement is a last
resort which should be averted through preventative service.
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Yet, in 1977, three hundred and fifty thousand children in
the United States are in foster homes alone. 6 ) Since these
policies assure that no child will be removed from his
home because of inadequate income or support service, one
would assume that child placement requests cut across all
income categories.
Yet, the overwhelming majority of children
in care come from families plagued by severe economic hardship
which have had few, if any, social supports.
Jenkins and Sauber wrote

the following:

"...inadequate

financial resources comprise an underlying factor to one
degree or another in almost all cases where children are in
foster care at public charge." 7 ) These researchers, investigating 425 families, who placed 891 children in foster
care in New York City, found that only a third of the
families were two-parent families, that public assistance
was the largest source of income, and that close to half the
sample had physical health problems.
A 1975 national census of requests for child welfare
services supports the Jenkins and Sauber study. This census
found fifty percent of all white families and more than
seventy percent of all black families requesting child care
services from public
institutions were known to be receiving
8
public assistance. )
While these findings have been supported by numerous
other studies, child welfare practitioners have been reluctant to identify poverty as the primary cause of placement.
Child welfare practitioners argue that while most of the
families who place their children in care are poor, most of
the poor do not place their children in care.
Moreover, many
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of the nonpoor make substitute child care arrangements in
the private market.
One response to why some poor people and not others place
their children in care can be9 elicited from a related study
by Giovanni and Billingsley. ) These authors compared poor
"neglected" families with poor "adequate" families on a
range of social variables. Their most outstanding finding
was that the poorer the poor families, the more likely they
were to be maternally neglected.
Three separate and related studies, however, demonstrate
that increased income and support services are the most
important factors in restoring positive family functioning.
Irene Olson compared the effectiveness of increased grants
and experienced case workers on family health, social participation, satisfaction, and living conditions. Olsen found
that the "major differences in clients were effected when more
adequate grants alone were instituted, although the combination of the qrants and experienced workers had additional
effectiveness."10)
Jones, Neuman and Shyne 1 1 ) tested and demonstrated the
effectiveness of intensive family services in averting or
shortening placement. They found that 92% of the children of
families who received these services and who were home
initially were still at home a year and a half later. For
the group which did not receive these services, 77% of the
children still lived at home. Furthermore, Jones et al.
found that children from families receiving these services
while already in care, spent an average of 24 days less in
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foster homes during the first year of this program than
children from families which did not benefit from these
services.
Pare and Torczyner 1 2 ) compared the influence of environmental and psychological factors on foster care placement and
discharge. Four categories of possible reasons for placement
and discharge were developed and itemized; they include
parent behavior, child behavior, parent personal circumstances
and environmental circumstances. The first two categories
represent the psychological position since these causes of
placement are predominantly situated within or between the
individuals involved in placement. The last two categories
represent financial and service issues. The environmental
circumstance, category identified income, support services,
and personal circumstance is peripherally related to these
issues as it concerns events which the parents had little
control over and which necessitated placement (hospitalization,
illness, etc.).
Two Q-sort instruments were developed. The first Q-sort
measured reasons for placement, and the second Q-sort was
prepared to measure the relevant changes since placement. The
Q-sorts were applied to a random selection of forty natural
parents -- twenty who still had a child in care, and twenty
whose child had been returned. The most outstanding findings
were that the sample population rated environmental circumstance as a significantly more important reason for placement
than any of the others. One clear significant difference
emerged between the two groups concerning discharge:
those
who had their children returned experienced considerable improvement in their environmental circumstances and those who still had

_123o-

children in care did not experience a significant improvement
in this area. On a scale of one to five -- one representing
the most important changes which have occurred since placement, and five representing the least important changes -the mean score for the two groups were signficantly different.
The group whichhad their children returned had a mean score
of 2.75 with a standard deviation of .330. The group which
still had their children in care had a mean score of 3.08 with
a standard deviation of .384. These findings were significant at the .008 level, had a correlation coefficient of
.415, and accounted for 17% of the variance between those
whose children were returned from care and those whose
children were still in a foster home.
Scholars in the Child Welfare field have long recognized
this link between poverty and foster care and between
increased income and increased family stability.
Kadushin
wrote that "there is ... evidence that more adequate housing
and more adequate medical services would enable the family
to come to crisis situations with a greater possibility of
maintaining the child in the home."13) Similarly, Dinnage
adds that foster care can be reduced only through the alleviation of poverty which can only be done through an
effective political strategy.
"While facilities should be improved, it is argued that
the large numbers of children entering care can only be reduced by a serious attempt to alleviate the 'poverty-syndrome'
low incomes, exclusion from the mainstream
of society, lack
14
)
of opportunity and family breakdown."
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Foster Care Practice and Its Consequences
Given child welfare policy's stated objectives of
maintaining children in their natural family whenever possible,
and given the importance of income supplementation and support
service in both preventing placement and in promoting positive
family functioning in order for a child to return home, one
would assume that child welfare practice is directed toward
improvements in these areas.
It would seem likely that
preventative service, income supplementation and support
services to the natural family would characterize child
welfare practice.
In practice, however, this is not the case.
In practice, despite the sound intentions of policy
statements and of practitioners alike, the practitioners are
confronted with a different reality than child welfare
principles have allowed for. The practitioner must act
often in a crisis situation with fw alternative resources
to apply before placement becomes the only realistic course
to follow.
The pre-placement crises are many and varied. Preplacement crises may range from physical illness of the primary
caretaker, through abrupt changes in housing circunstances,
such as fire, emotional exhaustion on the part of the parent,
child delinquency, disruptive marital discord, to abuse and
neglect. A crisis situation is compounded in most cases by
a family's own lack of resources, especially financial
resources, with which to survive the crisis privately.
It is
this lack of private resources that leads to social service
involvement; it is the aforementioned crisis that makes it
necessary for the social worker to do something fast.
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The worker could try counselling, homemaker service,
day care, financial assistance, but given the paucity of
these resources and the crisis context making speed of service
delivery so important, the most immediate and trusted
solution is child placement. In a recent report on child
welfare, child placement is referred to 1 as
5 ) a "knee-jerk
reaction to threatening family crises."
Often this solution is considered temporary and that
eventually child and natural family will be reunited.
However, the application of this solution, even temporarily,
to situations where it is not necessarily warranted contradicts the principles of child welfare policy. On the other
hand, the reality of such a situation allows a worker few
alternative solutions.
Once a child is in care, there is little chance that his
stay will be brief. Maas and Engler1 6 ) reported in their
comprehensive study on child placement, that the average
length of stay was between 2 to 5 years. Not only is
placement not brief, there is usually more than one foster
placement. Again, in their study, Maas and Engler reported
that the average number of moves experienced by a foster
child was 2 to 3 a year. The initial move from natural
home to foster home can be traumatic enough, but the subsequent moves from one foster home to another can be
seriously damaging to psychological health. Joseph Goldstein
et al. have emphasized that "placement decisions should safeguard the child's need for continuity of relationship"lT)
and "that placement decisions should
reflect the child's,
18
not the adult's sense of time." )
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Bryce and Ehlert in an article on children in care
state "that it is (their) conviction that no child can grow
emotionally while in limbo, never really belonging to anyone
except on a temporary and ill-defined or partial basis. He
cannot invest except in a minimal way (just enough to survive)
if tomorrow the relationship may be severed. To remain
superficially involved can be an advantage in the temporary
foster care arrangement, but it is disasterous on a longterm basis. To grow, the child needs at least the promise
of permanency in relationships and some continuity of
environment..19)
The consequences of foster care can be harmful for the
foster child.
In addition, the consequences of having to
seek foster care can also be difficult for the natural
family; this is difficult because, once a child has been
placed, the parents suffer a sense of guilt and loss of 2 0selfesteem, having failed in their basic roles of parents. )
Whether the child returns or not the parents feel that they
have failed once.
Foster care therefore does not really solve the problem
of children and families in distress. Foster care simply
eliminates this problem temporarily.
The children, the
natural families and society are granted a respite from the
immediate circumstances that precipitated placement and the
underlying problems remain.
Placement itself
often compounds
those problems without ensuring that either the "promotion
of healthy personality development of the child" nor the
amelioration of problems that are personally or socially
destructive.
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The Discrepancy Between Policy and Practice
Foster care practice as it is realistically practiced
does not meet the goals of foster care policy. To argue
that foster care practice is not necessarily in the best
interest of the child should not come as a surprise to those
who have some familiarity with child welfare practice. Surprising perhaps, are the standards which child welfare policy
fosters in light of its actual practice. These standards
have been unattainable not because of discrepancies between
policy and practice brought ov by faults in its implementation,
by the nature of bureaucracies, by lack of child welfare
worker skills, or as a consequence of limited funds, but
because child welfare does not have, and never has had, a
mandate to deal with much else other than the immediate
crisis.
Welfare systems in North America -- be they for children,
the aged, the infirm or the incapacitated, do not respond to
underlying causes by providing adequate incomes and service.
Rather, the welfare systems are designed to provide marginal
relief -- which serves to keep the situation in check at a
level well below adequate living standards.
There are values and policies which are derived from
them which run much deeper and are much more fundamental to
American society than those expressed in child welfare
philosophy. These values, eloquently explained by Cloward
and Piven21 )assert the independence of the market place,
free enterprise, and competition. Men and women should be
self-reliant, and self-supporting. Welfare systems are
designed to provide relief to the casualities of this system --
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those people who, for one reason or another, are unable
to independently compete in the market place. The marginal
level of public support represents a policy which makes life
for the poor survivable but extremely uncomfortable as it
seeks to discourage complacency and reliance on public aid.
It is these values and policies which conflict. On
the one hand, there is a genuine belief in child welfare
expressed in child welfare policies. On the other hand,
there is a commitment to limited public support and relief.
The first
set of values would lead to adequate income maintenance programs and preventative service.
The second set of
values leads to a marginal relief role, with, at best, rehabilitative services. Child welfare standards reflect the
former set of values; incomenintenance policy and child
welfare practice represent the preeminence of these latter
values.
In the absence of adequate income maintenance policies
and preventative social services, child welfare practice has
a restricted and limited mandate. Unable to deal with these
underlying issues, practitioners often first come into contact
with children and families only after poverty and the lack of
social supports have taken their toll, and worse, the situation
of these families has usually reached crisis proportion -often accompanied with immediate peril to the safety of the
child. Practitioners are faced with the contradictory demands
of policy and the immediate situation, and are forced, as
Banfield put it, "to do something, rather than to do something
good.n22)
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Within this context, it makes sense that child welfare
practice offers substitute care rather than support to the
natural family. Yet, by so doing, child welfare practice has
fostered a multi-million dollar business in substitute care,
and had made its major time and organizational commitments to
the recruitment and maintenance of foster homes.
These commitments to substitute care make it increasingly
difficult for child welfare workers to think about, let alone
change, the orientation of these services. As need continues
to escalate and as requests for service generally match what
is available, foster homes continue to grow. As these
organizational commitments and responses unfold, less -- not
more -- time and resources become available for the natural
parents and preventative services.
The Need for a Politically Viable Alternative
Some practitioners, however, have argued that costs can
be substantially reduced and child welfare enhanced by making
available to natural parents the same subsidies which are now
available to substitute care-takers. Rather than paying
foster parents, it is suggested that natural parents in
financial distress could be given an equivalent sum, together
with intensive support. Since families are more likely to
establish themselves more quickly with these efforts, it
stands to reason that financial support to natural families
would be of shorter duration than subsidies to foster home
support.
These proposals have been put forth in a variety of
briefs and position papers. These proposals, however, have
never been legislated because of the primacy of a value system
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which limits the public expenditure of funds for parents to
raise children, even though costs could be reduced and child
welfare enhanced.
These proposals, seeking to promote incremental change
between these conflicting values, are open to the type of
criticism which befalls most attempts ± welfare reform.
These criticisms concern both equity and feasibility. For
example, how would one determine which low income families are
likely to give up their children? What would be the eligibility criteria and income cutoffs? Would this policy encourage
low income parents to threaten to give up their children in
order to become eligible for income supplementation? Would
Viese proposals provide incentives for the poor to have
children they cannot afford to look after and who will become
permanent dependents of the state?
In the past, welfare legislation, seeking to promote
incremental change within this conflicting value framework,
has responded to these questions by developing procedures and
regulations which are often not in the best interest of
families in need. The number of potential beneficiaries has
been substantially reduced through eligibility requirements
and many who are eligible have not benefitted because they
have been unable to ascertain their rights in the fact of
voluminous procedures and criteria.
These requirements and procedures have created a distressing and de-humanizing process for those who do receive
assistance, and have often inadvertently promoted family
break-up. Such well-known clauses as "the man in the house"
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and the accompanying "midnight raids" and numerous others
fully documented by welfare rights activists, illustrate a
societal response to this value conflict between child and
family welfare and public aid.
To think that natural parent subsidy proposals, directed
at an even more selective population than public welfare
programs can succeed where others have failed, is not
consistent with past and current social policy experience.
These proposals fall by the wayside, not because of lack of
merit, and not because of the technical difficulties which
they raise, but because they have not been accompanied by
an effective political strategy. Kadushin, for example,
arguing that improved medical and housing services could
reduce the incidence of foster care, wrote as follows:
"If this is an old refrain ... it is because the implementation of these research findings is more a political than a
technical problem".23)
A Political Alternative:

Organizing Natural Parents

Gains in related fields such as welfare rights, civil
rights, and women's rights suggest to us that organizing
natural parents may be an effective political strategy.
Perhaps it could be one in which child welfare practitioners
can play an important and direct role.
Current child welfare practice toward natural parents
represents a form of "protectionism". Practitioners seek to
protect the anonymity of natural parents and try to help
them resolve feelings of guilt brought on by parent-child
separation. We suggest an opposite course of action. We
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suggest that child welfare workers ought to encourage
natural parents to meet collectively, ought to demonstrate
to them that foster care is a poor solution for thousands
of -)arents whose circumstances are very similar to their
own, and ought to encourage natural parents to act on their
anger rather than their guilt.
Workers who encourage natural parents to organize may
not gain favor with the management of child care agencies and
may even face repercussions for these actions. Since there
are inherent risks in any organizing venture, child welfare
workers would be well advised to develop strategies which
would minimize retaliation. These strategies could include
organizing co-workers through study groups, by appealing to
their own interests such as their professional values and
autonomy and by rooting their proposals in the espoused
policy of child welfare.
Child welfare workers are the essential instrumentality
through which natural parents can meet each other and learn
of their shared circumstances. Other movements such as
civil rights and women's rights have leadership and a collective identity. Welfare recipients were able to organize because, among other reasons, they shared a common meeting ground
in long waiting rooms. Natural parents have none of these
vehicles and no other common forum which could promote a
collective organization.
While child welfare practitioners should initiate this
process, they should not tie it too closely to the agency.
The possibility of socializing natural parents into roles

-1240-

acceptable to the agency, the likelihood that natural parents
may be intimidated from expressing their sentiments at the
agency or in the presence of a worker, and the necessity of
establishing inedpendent organizations, call for an autonomous
structure. Moreover, if child care agencies initially
become the targets of proposed change, child care workers
who support these collective organizations could find
themselves isolated.
On the one hand, management and other
workers could demand that they cool out this dissent and
even hold these workers responsible.
At the same time,
natural parents would probably seek and expect the active
support of these workers. Natural parent leadership could
minimize these risks.
Viable citizens' groups provide personal benefits to the
participants, and immediate and tangible benefits to the
collectivity, while promoting wider and more long-term
reforms. Associations of natural parents have much to contribute in each of these areas.
Organizations of natural parents may be able to stengthen
the links between parent and child which become strained or
broken during foster care. Parents who are actively fighting
to regain custody of their children and are seeking to
collectively improve their circumstances in order to provide
a more healthy environment for their children, are more
likely to have greater contact with their children and a
better sense of themselves, than parents who feel that they
have failed and are working out their guilt and loss.
Natural parent associations could provide immediate
benefits through self-help and self-support systems such as
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cooperative child care, transportation, home help and legal
information. They could also apply political pressure on the
local level for increases and improvements in service delivery.
In terms of broader goals, such as natural parent
subsidies or universal income maintenance policies, it is
open to question whether natural parents associations could
develop the political strength to bring about increases and
improvement in service delivery.
Certainly, if
across the nation,
groups for support
poverty groups and

natural parent associations were formed
they could look to such traditional
as civil rights, women's rights, antichurches.

It seems feasible, however, that the issue of welfare
policy and foster care practice dramatically portrayed,
could mobilize the political mainstream to actively support
reform through petitions, fund-raising and legal defense.
Few issues have a more dramatic effect on public opinion
than a family's struggle to keep their children.
Be it in
works of fiction or the daily press, inequities are portrayed
and the public moved to act, not by statistical information,
but by events such as parent-child loss and separation, which
most people can identify with and which most people fear
because, in one form or another, it effects each of us.
Tactics to portray these circumstances are not difficult
to find. For example, natural parents could organize in
each locality and collectively apply for foster parent
positions and look after each other's children.
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There is no certainty of what, if anything, can promote
these reforms which imply a radical transformation of our
own value structure.
It seems clear, however, that only
dramatic issues which can confront the public on both a
personal and national level carry the potential for the
realization of these goals. Without this transformation,
and, in the absence of political capital, child welfare,
despite its policies and ideology, will be unable to enhance
the interests of children.
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PROBLEMS OF ADVOCACY*
Robert J. S. Ross
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ABSTRACT
The recent past has seen the erosion, and among some, the rejection,
of social science neutrality and professional detachment. Among the
typical expressions of a new professionalism is the underdog advocate,
who wishes to lend his or her skills to the cause of less-than-equal
groups in the society. The paper analyzes the problems confronting
such advocates. The first is the discrepancy between career routes
and success behavior on one hand, and the needs of poor people on the
other. The second is the difficulty encountered by middle strata professionals in cross-class and cross-cultural communication, including
their own ignorance of the structure and dynamics of minority and poor
peoples' communities. The third problem faced by the advocates is
that the mere addition of their expert skills to the struggles of the
deprived is not necessarily or usually adequate in terms of power
resources. If advocates have, however, a modest definition of their
possible accomplishment, and if they view underprivileged groups as
the main actors in their own behalf, their roles may be defined more
realistically.

Introduction
The last fifteen years have witnessed an erosion in the two related
models of social science neutrality and professional detachment and
self-regulation. In the case of social science neutrality the erosion
has been dual: first, the possibility of "value-free" cultural work

A version of this paper was presented at the 1972 meetings of the
American Orthopsychiatric Association; it is based on work supported by
NIMH grant #MH-19509, performed while the author was at the Center for
Research on Utilization of Scientific Knowledge, Institute for Social
Research, University of Michigan.

-246-

has been challenged, and among many, rejected (Gouldner, 1962; Stein,
1968; Hoult, 1968; also see Lynd, 1939); second, the desirability of
allegedly "uncommitted" work has been questioned and charged with
being covert or unconscious commitment to status quo values and
arrangements (e.g. Gouldner, 1970; Mills, 1967).
The breakdown of the social science consensus on detachment and "valuefree" work is not surprising. The advanced capitalist societies of the
West, especially in North America, have had, and are still experiencing,
a period of intense social conflict over race, poverty, war, liberty,
and morals. Since detachment and objectivity must rest on consensus
among scholars as to what is "given" and what is problemmatic, and on
a sense of common membership in a scientific community (Bendix, 1970),
Weber's classic statement (Weber, 1919, 1946) seems, today, beside the
point.
Conflict and division in society has produced parallel division among
members of (antagonistic) scientific subcommunities. Weber lectured
against propaganda from the podium. His latter day critics, taking
their cue from Mannheim (1949), argue that selecting the "facts" is the
first step toward inevitable, even if unrecognized commitment.
Parallel to the erosion of the model of value-free social science has
been new analyses of professionalism in all of the human service fields.
(cf. Haug and Sussman, 1970) Here too the attack has been, basically
dual. First, the idea of the professional, self-regulating community
(Goode, 1957) as one which would necessarily serve clients best has
been brought under attack by those who observe that self-regulation, as
in medicine, quite frequently serves self-interest and in turn is sometimes or even frequently in opposition to client interest.
(e.g.
Alford, 1974; Ehrenreich and Ehrenreich, 1971)
The second aspect of
the attack on conventional professionalism has focussed on the professional's alleged ability to know the interests of the client more
adequately than the client does him or herself.
Criticism of professionalism, like criticism of social science neutrality, is not surprising when newly organized interests, represented by
combative and suspicious entrants to policy disputes, challenge a
system of authority. As Hughes pointed out (1958, 1960), professionalism entails a mandate from society and from clients; this mandate
grants to the self-regulating profession a monopoly of authority over
matters concerning its area of competence. "Perhaps it is well to
recall," writes Hughes,
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that the opposite of service is disservice and, that
the line between them is thin, obscure and shifting.
In many of the things which people do for one another,
the for can be changed to to by a slight over-doing
or by a shift of mood.
(Hughes, 1958: 69)
From the mid-sixties, black communities began to generate spokespersons who resisted the imposition of white elites' views about community development. It was inevitable that city planners, and other
social service professionals would come under fire
as persons without
knowledge of or sympathy with the needs of the Black poor--that is,
without a legitimated mandate.
The response made to these criticisms by many professionals has been a
new ethic of professionalism. (Dumont, 1970) In part, the new professionalism has interpreted its
responsibility as speaking out for
and joining the underdog.
One city planner in Chicago, for example, working for the Department
of Urban Renewal, publicly wrote an attack on design features and the
lack of low-income housing in a Southside clearance project. He was
fired; he obtained financial support from a liberal Chicago organization
of rabbis and went to work for a community organization in the black
residential area he had discussed. Another planner, interviewed in my
study of advocate planners (Ross, 1975, 1976) opposed the location of a
highway in a Chicano community near San Diego.
Fired by the city
agency for his opposition, he was hired by the Model Cities area board
as their consultant on planning issues.
In the context of the late Sixties, an underdog advocacy like this
frequently called for conflict with the established city-wide agencies.
In such a conflict the planner, in much the same sense as the lawyer,
was an advocate for his clients' interest.
In this sense, the advocate
planner, or the doctor who attacked a city's slowness in performing
lead paint inspections, represents a redefinition of the service ethic
of professionalism. When the tumult of the last decades broke up the
consensus view of the "comon good," many activist professionals,
especially those affected by public policy, looked to an identifiable
client for their mandate.
The definition of who the client is when one works "for the community"
as many claimed to, is not, to be sure, an easy task. A voluntary
organization claiming to represent "the community" may or may not
express views endorsed by most residents. And it will be ones' implicit
or explicit political outlook which dictates one's estimate of whether
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an organization's substantive position stands for the "interests" of
the community as a whole, or any segment it claims to represent. But
even with its difficulties, defining the client as a community group
or specific neighborhood is a step toward commitment to previously
neglected interests. The political commitment frequently embodied in
this definition made the "new professionals" appear to some of their
colleagues, as "unprofessional." The rhetoric of conflict in the
inner city of the latter Sixties was not particularly polite, and
indeed, demonstrations and other actions frequently had as much symbolic contention as coherent programs. Nevertheless, for many of the
advocates in planning and other professions, this thrust to direct
responsibility to an underprivileged or mistreated client had many
overtones of a renewal of the service ethic which historically defines
professionalism. The context of egalitarianism and populist ideas
constrained this new version of the service ethic in ways shaped by a
perception of the alleged distortions of orthodox professionalism.
For the new professionals in policy related fields, service to a suspect version of the "common good" was superceded by service to those
heretofore excluded from potent roles in policy-making. For those in
the free professions, service to the poor or working class was valued
over that to the rich or affluent.
The norms of objectivity and detachment which were supposed to protect
clients from hasty or personally distorted judgment were rejected.
They implied, for these activists, a status inequality, a haughty
removal from the peoples' struggles.
In the place of the protection of
detachment, however, there appeared the concomitant willingness to be
criticized, to listen to the client, to be humble in the exercise of
judgment.
(Ultimately, of course, responsibility for technical judgment could not be evaded, and the more life threatening a potential
error was, the less such views penetrated the profession in question.)
In place of the "hard" results which planners, architects, doctors had
come to expect - projects completed, buildings designed, patients cured
- new goals arose: leadership developed which could carry on without
constant technical support; buildings and projects designed perhaps
more slowly, but with the approval of its users; communities not free
of disease perhaps, but a bit less in awe of and less reluctant to use
modern medicine. These are some of the ways the climate created by the
protests of the recent past impacted on the human service professions.
So, in both social science and social service a new sense of commitment
has suffused the work of many practitioners. But despite the renewal of
a service ethic, it is not clear how, in the context of research for
example a partisan social science (or scientist) can remain open to
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disconfirming or uncomfortable facts; nor are many radical or commited social scientists content with a resolution of the problem of
objectivity which concludes that reality is necessarily or wholly
dependent on the position or preference of a given observer.
Similarly, there are obscure and technical aspects of many professional
fields of which lay persons remain mystified, and cannot judge; and
there are, one can imagine, instances in which a professional may indeed know what is in a client's interest more clearly than the client.
Therefore, although this paper focusses on problems involved in
adopting the newer modes of social science and professionalism, it is
not written without recognition of the complexities which precede them.
It is clear, however, that many recent entrants to these fields have
made value commitments in their professionalism or their science.
While their work is not value-free, neither is it problem-free. So we
address here some of those problems.
Specifically, after examining
the analysis held in common by many professionals recently, this paper
focusses on problems of career routes and respectability for advocates;
on their attempts at cross-class and cross-cultural communication; and
on the fact that they are faced with power located far from their
grasp.
Advocacy
As we have seen, for some scientists and professionals the socially
determined focus of suffering, inequality, and injustice leads them to
define, or want to define, their work in such a manner so as to advance
the interests of these oppressed groups. Summarized most briefly,
their analysis is that the privileged classes in modern society are
well-served by the ordinary functioning of scholarship and social and
health service; indeed, the analysis claims that such intellectual and
professional work usually, and certainly in the long run, functions so
as to more deeply entrench what is judged to be unjustified privilege
and unconscionable oppression. This charge implies that scientific and
professional workers, that is, intellectuals, have a large role in the
maintenance of a given social order. As one leftist planner put it,
planners are the "soft-cops" of the city. (Goodman, 1971:13)
As new entrants to the professions and to social science were developing
this practical critique of their own fields, at the same time there
appeared renewed interest in the concept of "hegemony" as suggested by
the Italian Communist, Antonio Gramsci. For Gramsci, "the intellectual
and moral leadership" exercised by a ruling group, and "the general
direction imposed upon social life by the dominant fundamental group"
is constituted in part by hegemony in intellectual life. This, in turn,
produces consent to a given order's principles of organization, (i.e.
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appropriation); this consent relieves a ruling class of the dangerous
necessity of imposing its will by force.
(Gramsci, 1971: 12)
Thus,
the critique developed by the new activists is a political, or politicized perspective, one which implicitly accepts a view of the society
as stratified and conflict-laden around that stratification. Therefore
an adversary process of social action and decision-making is appropriate; and so, the idea of advocacy--in social science and service--has
become current. The advocate, at the minimum, declares a commitment
to serve the interests of his or her client; he or she may further
submit to the direction of the client; and the advocate may also serve
at the discretion of the client.
The commitment among these new professionals to the redress of inequity
and the subordination of these professionals to the unequal occurs in
relation to specific social and historical trends.
Increases in disposable income, among other things, breeds among some a sense of the
irrationality, the lack of material necessity for suffering. Consequently, it breeds guilt among the comfortable, who, since they see
suffering which is not objectively or materially necessary, tell themselves, in the words of Phil Och's song, "There but for fortune go you
and I."
Discussion of youth movements of the Sixties have emphasized
this latter aspect of social movement participation as guilt. (e.g.
Keniston, 1968) But, though this may be true--indeed we think it is-the critical aspect of advocacy is its proponents' focus--explicity or
implicity--on the irrationality of the social arrangements which create
or maintain suffering. This focus leads naturally enough to the notion
that the exercise of expertise and rationality in the interests of the
unequal will be a major element in the melioration of their condition.
One planner interviewed in my study of advocates in city planning, for
example, had worked with troubled blacks and their parents, helping them
redesign a condemned school building. This planner's view of advocacy
was:
The facilitation of the achievement of community goals
by an expert, especially the goals of community groups
who lack the knowledgeability or power to achieve those
goals.
(Interview #28; unpublished data from Ross, 1975)
Armed with what is after all a certain optimism, then, advocates in
social science and the professions attempt to use their expertise in the
interests of the oppressed.

In 1968 1 observed the beginning of an advocacy planning project in
Chicago's West Side ghetto; earlier I had been involved in something
called the Center for Radical Research in Chicago; and then I did

-1251-

research on advocacy in city planning. From these experiences as
observer-researcher, and as a participant I want to comment on three
problems faced by advocates:
there are the problems of career and
profession, the problem of cross-cultural and cross-class communication, and the problem of power.
Career and Profession
For those in the so-called helping professions the primary problem involved in advocacy is, I would imagine, the structure of one's institutional employer, and the distribution of the services it produces.
But for social scientists and planners--the groups with whom I have had
contact--a rather different order of problem arises. Central here is
the fundamental fact that these professionals are now part of more or
less clearly defined career ladders, and these ladders are more or less
sharply distinct from advocacy concerns.
For the social scientist-either as graduate student or young untenured member of a faculty-relatively heavy expectations exist for professional output and
achieved competency. Taking on the professional identity brings these
expectations.
The management of career goals generally requires a
great deal of one's finite time and energy. This becomes a problem
for advocates because meeting the needs of underprivileged groups is
not necessarily or even usually the kind of activity which can easily
be used to meet other career commitments. In short, you get few points
for service.
I can illustrate this with some examples from my Chciago experience.
The Center for Radical Research was formed on the model of a summer
project, in 1966, in which about fifty students would do research helpful to black and poor white community organizations involved in resistance to urban renewal and other projects in the city. The communication link between the organizations and the students involved delicate
political tasks as this was the period of the rise of a nationalist tone
in black community life. Supposedly, the community groups would define
research needs, and groups of students led by graduate students or
teachers would try to help serve them. The task of leading these groups
was a tremendous potential time burden. In my own case, that summer was
to have been one of work on a Master's paper. What I discovered was
that the kind of work required by graduate training was not going to be
fulfilled through work on these community needs. For example, in one
area a nascent tenants' group needed information as to who the large
slumlords were. This information was useful to them, but not part of
the kind of work which I could easily or immediately convert to academic
or professional credit. Another group wanted to know about Mafia
involvement in their neighborhood. Given the time and resources
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available extensive use of clipping files was the best we could do:
but people in the community knew at least as much as we could find that
way. In sum, the Center was a good experience for a group of students
who were exposed to the city, an awesome drain on the energies of the
so-called group leaders, and of very limited value to the communities.
In my own dissertation research a similar problem occurred. I was involved in a survey of advocate planners. Because my institute was
quantitatively oriented; because the pressure on dissertations are for
scientifi6 rigor; because such studies are easier to fund than others
this mode was used. Yet as we interviewed advocates, their need
emerged as one for detailed contextual case studies: how to do it, how
others have done it. At a general level I hope our work was helpful,
but it is clear that many specific advocate's needs were not met by
our conventionally defined work.
The point, then, is clear. For a number of potential advocates--especially in research oriented fields--the orthodox professional careersmake
demands which cannot be met with this work. To break with orthodoxy,
to accept insecurity and disapproval, are key elements in one's ability
to do successful work. And indeed, this is what we discover: the most
effective advocate researchers are those guerrilla researchers not now
involved with academia. The North American Congress on Latin America
(NACLA), the Africa Research Group (ARG), the Radical Education Project
(REP--an arm of the now defunct Students for a Democratic Society) and
the Brains Mistrust (BMT--a local group at the University of Michigan in
1970-72) are examples of this route.
One should point out, however, before leaving this topic, that as a certain number of sympathetic professionals begin to appear in a given
field, critical mass can be reached: enough people to provide support,
guidance, and employment can create sufficient social space to allow
people to take this route. I believe this has begun to occur in economics and sociology and psychology, but it is only a beginning.
Cross-cultural Communication:
The second broad area of problems an advocate faces is that of crossclass and cross-cultural communication. In our study of community planning about half the advocate planners indicated that class, race or cultural gaps between themselves and their clients create serious problems
of trust and communication. This problem is not, of course, unique to
activist advocates. Gans' famous (1965) analysis of urban renewal in an
Italian community in Boston, for example, showed the rather large discrepancy between the cultural and aesthetic standards of the upper middle
class sub-culture of the planners and the working class residents of the
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West End. The planners saw poor and overcrowded housing; the residents
experienced minor inconvenience (e.g. cold water), but enjoyed low rent
and a genuine sense of communal belonging. The planners saw crime statistics, but these were generated in just one part of the area, the old
Scollay Square, and this area was excluded, by residents, from their
social perception of the community boundaries.
The planners, with
speculators in support, razed the area, causing grief (Fried, 1963)
which would have been surprising if the area really had been so bad.
Among the advocates, those who do not see this relationship as creating
problems are much more likely to be members of minority groups themselves--that is, Chicano or Black.
Advocate planners indicate that they use different strategies to
attempt to overcome class or cultural barriers to communication. One
white planner, part of a firm, hired a black project director; another
non-Spanish speaking planner who worked with a Chicano community said
he carefully cultivated personal relationships with the community organization's leadership. The general theme of advocates' coping strategies though, is dual:
on the one hand, many emphasize listening carefully and patiently to community members' grievances, criticism, etc.;
on the other hand, a number of planners emphasize the requirement of
steady commitment and accomplishment. They point out that people trust
you when they see you working for them through long periods of adversity.
As one goes over these interviews, though, the gap between the role of
the educated professional and the lay community resident is of a kind
not so easily solved. Good will and hard work, our respondents seem to
be saying, will carry the outsider through these difficulties. My
observational experience in Chicago, however, argues for the need for a
different approach in addition.
In the Chicago community I observed, initial open community meetings
were called by the middle class educated leadership of the community.
Acting as a steering committee of a newly formed federation, they had
selected a planning firm to help propose alternatives to the official
proposals which would have entailed large scale dislocation. They held
community meetings for the planners to explain their work and listen to
the community. Throughout the first four or five of these sessions one
could notice an interesting dynamic. The questions and arguments from
the floor, directed to the planners who were sharing a stage-front table
with the steering committee, frequently appeared to assume that the
planners' tentative proposals were already the city's policies.
Thus,
the residents attacked or defended as if the planners' ideas were the
law. The notion that the planners had been hired by the community to
serve it had not taken root among the residents. Moreover, the
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discussion revealed that the residents did not distinguish between a
proposal which might or might not get implemented, and an actual operating program. Briefly put, though nominally members of an organization
which had hired advocate planners, the residents did not know what the
planning process involved. Furthermore, they responded to the advocates
with much the same attitude as they would have to the city's own employees. A clear need in this situation was an introductory session or
series which walked people through the nature of the policy-making process on which they were embarked. As things turned out, the broadness
of participation was not maintained, and the organization's functions
gradually devolved upon its leadership.
Besides concluding that participation requires that people be given effective tools of participation--in this case, some knowledge of what a
planner's job might be--there are other things to learn from that community's experience.
White and black professionals are both apt to forget that minority
ethnic communities, though disproportionately low income, are also diverse. Involuntary segregation, and a dual housing market, separate for
blacks and whites (Molotch, 1972) produces, especially in many older
black communities in inner city areas, significant class and educational
diversity among residents. Thus, an understanding reached with a community's leadership, which is apt to represent the most stable and professionally sophisticated stratum of the community, will not necessarily
reach down to the poorer or less educated strata of the community. In
the Chicago case this fact almost led to a strategic disaster.
At one point in the proceeding the planners mentioned the need for code
enforcement in the largely apartment-house community. Now the economics
of ghetto real estate are such that the owner of a small building without other significant holdings can rarely afford the investment required
for preventive maintenance or rehabilitation (Beckman, 1972); and financing is hard to get. Large real estate firms with good cash positions
can generally afford this. At the meeting that night there was an owner
of a single slum apartment dwelling--a black resident--who began to
attack the idea of code enforcement. As a small owner his plight was
understandable; his rhetoric, however, was not about the economic squeeze,
but about the evils of invasion by white inspectors.
It was passionately
nationalist in tone. For a while it appeared that opposition to code enforcement would be mobilized by this nationalist spirit. Eventually,
however, the vast majority's interest--as tenants who wanted decent
facilities--prevailed. This was a modest-sized class-conflict, and the
existence of such differences within minority communities cannot be
ignored.
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Power
An overarching problem advocates face is that of developing sufficient
power to make a difference. For research professionals this may be
less pressing, for usually they are in a more auxilliary service role,
not on the cutting edge of action. The symptom of the problem, for
advocate researchers, is a tendency to be utopian, or to compensate by
a naive kind of muck-raking. In this mode, the researcher expresses
indignation when he or she discovers, for example, an entrepreneur profitted by his or her schemes. For the planners, though, the problem is
significant--even, one might add, when they are not explicitly conscious of it. It seems fair to say that most advocates hope that the
addition of their skills to a community's development process will help
it in its struggle for constructive change. But the fact of the matter
is that the mobilization of an urban community or neighborhood is but
one step in a long chain of changes, actions, and strategies which
might substantially alter the conditions of life of poor and minority
peoples. To give just the flavor of this issue, consider the position
taken by Leon Keyserling who has argued that if a full employment
strategy had been followed in the Sixties, regardless of, or even instead of, the War on Poverty, poverty and associated problems of urban
life would have been more significantly alleviated (Keyserling, 1969)
than it was.
One of the earliest of the advocate planners, Robert Goodman has put it
this way:
...within the present economic structure of our society,
simply giving the poor more access to planning expertise
doesn't basically change their chances of getting the
same goods and services as wealther citizens.
...Pluralist opportunities are therefore a necessary, but
hardly sufficient, condition for real society equality.
For such equality to occur, pluralism must be tied to a
political ideology which deals directly with the means of
equally distributing economic power. (Goodman, 1971:175)
These views have two implications for advocates, and are fitting places
to close. First, to be maximally effective, local advocacy must look
to national levels of resource allocation. The reason is simply that
the resources available for physical reconstruction of a poor neighborhood, or for significantly increasing employment opportunities or needed
services will not be generated in that neighborhood; and given the present structure of state and local vs. federal taxation (Pettengell and
Uppal, 1974; O'Connor, 1973), they probably cannot be generated from
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municipal budgets. So neighborhood organization aimed solely at redress of grievances at the city wide level is apt to be most effective
in defensive struggles. The planners I studied in the early Seventies
were clear about this:
they reported that they were more effective
when stopping "bad" things--e.g., a highway which would raze an area-than in their attempts to gain constructive long-range improvements.
This implies, in conventional jargon, the need for aggregation, across
many neighborhoods and cities, of the demands of community level advocates, including practitioners and researchers and their resident coworkers.
In the late Sixties, for example, the National Welfare Rights
Organization (NWRO) was able to combine militant local action for
changes and increases in Welfare allowances with a national presence
calling for federally guaranteed minimum incomes. Its activity, imperfect perhaps, finally succumbed to the same dynamic which scattered the
protests of the late Sixties. But the example remains a provocative one.
The links between local grievances and national demands for resources
implies, at least, a para-political party-like process of organization.
In such an effort, citizens are mobilized for action in their own interest at all levels of government. Their action is, itself, the strategic centerpiece of the effort.
So, the second implication is that the professional advocate performs
an auxiliary service for the effort of community and national mobilization. Though an honorable task, worth doing, it is probably an overstatement to conceive of such service as essential to attaining progress
for the less than equal. If the advocate role is seen in these relatively modest terms, relieved of the burden of seeing itself as the only
or best hope for the poor, more realistic community strategies can be
generated, and more realistic personal coping strategies may be adopted
by the advocates themselves.
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A CLASSIFICATION SCHEME FOR MEDICAL EXPENDITURES
Jamnes Veney and Arnold Kaluzny, School of Public Health Administration,
University of North Carolina, Chapel Hill*

ABSTRACT
Medical care represents a significant portion of society's response
to problems affecting social welfare. While the problems surrounding
medical care are complex, a major part of these problems can be attributed to the fact that medical care expenditures are viewed indiscriminately without regard for the nature of the expenditures themselves.
This paper presents a framework to differentiate various types of
medical care expenditures. The paper argues that medical care expenditures can be classified as either instrumental-consummatory or as
external-internal relative to the medical care system. The consequences
of this classification and some conclusions which may be drawn from it
are explicated in the paper.

Medical care represents a significant portion of our society's
response to problems affecting the social welfare. In fact, expenditures in medical care have increased at an unprecendented rate resulting
in a growing dissatisfaction with the existing delivery system.
While the problem is indeed complex, involving system characteristics, a part of the problem can be ascribed to the fact that medical
care expenditures are viewed indiscriminately with little regard for
the nature of the expenditures themselves. The purpose of this paper
is to present a framework to differentiate various types of medical
care expenditures.

* The authors wish to acknowledge helpful comments from a number of
colleagues on earlier drafts of this paper, notably, Dr. Lawrence
Tancredi of the Department of Psychiatry, Columbia University and
Dr. Harry Phillips, Department of Health Administration, University
of North Carolina at Chapel Hill.
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The framework presented here has two distinguishable characteristics. First, it attempts to conceptualize medical care, and thus expenditures for that care, from a social-technical perspective. That is,
emphasis is given to the nature of current technology and pervading norms
as the defining parameters of the health system. This is in contrast to
other perspectives which define medical care in terms of a deviance
processing system (Smith and Kaluzny, 1975; Aubert and Messinger, 1970)
or in terms of a structural-functional perspective (Veney, 1968).
Second, the framework offers a mechanism for planning and decision
making to determine what is or is not within the purview of existing
health agencies, and to determine where available technology can be most
effectively applied. This is in contrast to the usual conceptualization
of health services as being reactive to the needs and demands of the larger
social system.
For example, studies on the utilization of health services,
while presenting an increasingly sophisticated model of such behavior
(Anderson and Neumann, 1973), implicitly assume the legitimacy of that
utilization within ecisting health care organizations. The framework
presented here raises questions as to this legitimacy and attempts to
address the policy implications for health system planning.
Basic Dimensions of the Framework
A useful classification of medical expenditures lies in the technical and normative attributes which characjerize health services. These
attributes are reflected in two dimensions.1 The first is the impetus
for seeking care. For our purposes it is defined as the instrumentalconsumatory dimension. Instrumental care is sought (or provided)
primarily for the avoidance of death or disability. The detection
and treatment of various types of cancer, the treatment of automobile
accident victims, insulin therapy or renal dialysis are examples of
instrumental care. When such care is not provided, premature death or
preventable disability would result.

1.
Social scientists have a propensity to build classification
schemes.
For example, in the general area of sociology Parsons (1951)
has modelled social systems in a series of two-by-two tables, Perrow
(1967) has provided a model for the comparative assessment of organizations, and Lazarsfeld (1958) has built a whole sociological methodology
on four cell boxes.
In the area of health, Freidson (1967) has presented
a toxonomy of deviance and Roemer (1963) a classification for different
types of administration within health services.
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Care may also be provided for largely consummatory reasons. Cons-mmatory services are those services which are not necessary for or
related to the prolonging of life or the avoidance of disability. In
essence they represent, in and of themselves, desirable personal goods.
Such services include a large class of cosmetic surgery, most orthodontia,
much non-prescription medicine (as well as a significant aunt
of
prescription medicine), non-therapeutic abortion, most maternity care,
and care rendered to the incurably ill.
There may be considerable social pressure to make a consumption
expenditure.
For example, the upper-middle class family whose only
daughter has buck teeth will perceive a great deal of social pressure
to submit that daughter to orthodontia. They may, in fact, place a
greater value on this medical service than they do on the quality of
food they consume or on the state of their housing, or may even value
it above certain instrumental medical expenditures for adults in the
family. Nonetheless, it remains a consumption item in the same sense
that a better automobile or a bigger house are consumption items.
This is not to say that there is a clean, well defined line between
instrumental and consummatory care. On the contrary, it should be
obvious that the dividing line is difficult to pinpoint precisely.
However, it is possible to discuss the more polar types and to gain substantial agreement as to what they are. Few would question, for example,
that renal dialysis is an instrumental service. Admittedly, the quality
of life under dialysis may decline, but when an individual has reached
the point of end-stage renal failure, dialysis or kidney transplantation
can mean the difference between extra months or years of life and death
within hours. Leukemia, on the other hand, is considerably more difficult to classify. Once leukemia has moved into advanced stages, there is
little
that medical science can do.
Expenditures for the medical treatment
of leukemia, while directed toward alleviation of pain and suffering,
approach a consumption item to the extent that treatment is ineffective
in averting death. In a sense, expenditures for a leukemia victim
become a consumption item for the relatives rather than for the patient
himself.
The second dimension of the model is termed the external-internal
dimension. This dimension is concerned with the point at which an effective intervention can take place in dealing with what ultimately becomes
a medical care problem.
For example, a health problem which has a known
etiology and a reasonable intervention point outside the medical care
sector is an external problem. Lead poisoning is such a health problem.
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Since the etiology is known, efforts necessary to prevent lead poisoning
are essentially non-medical efforts. It is only when lead poisoning is
not prevented that it becomes a medical care problem per se. Other
problems which are external include undesirable states arising from
pollution, malnutrition, poor housing, crowding, and faulty or dangerous
transportation systems. They include states of self-induced illness
such as cirrhosis and lung cancer. And they include certain conditions
which, though preventable and not morbid in themselves, do by definition
result in physician's services. An example is maternity care. Finally,
external problems include those genetic defects which are predictable.
In each of these areas there are available strategies external to medical
care for dealing with (or generally averting) the problem. Undoubtedly,
some of these strategies are more effective than others.
On the other hand, if the etiology of a health problem is unknown,
then the problem must be considered an internal problem. Again, the
example of leukemia is relevant. At present, the etiology of leukemia
is largely unknown. If leukemia as a health problem is to be dealt
with at all, it must be dealt with as a medical care problem. There is
no known intervention point outside the medical care system.
Two points related to the external-internal dimension should be noted
here. First, the distinction as to whether a given health problem is
external to the medical care system is closely dependent on existing
technology. For example, until the link between the anopheles mosquito
and malaria was established, malaria had to be dealt with, albeit with
limited effectiveness, as an internal medical care problem. Once the
link was established, other intervention points became available and
malaria must now be considered an external problem. Second, the distinction between external and internal is not a distinction between
whether a given problem is dealt with in the medical care sector or
not. We are concerned only with problems which actually receive medical
care. The distinction between external and internal medical care problems is whether given existing technology, any specific problem can
be dealt with in a more effective way. For example, malaria can be
averted. Therefore, treatment of malaria is medical care for an external
problem.
It should also be recognized that the distinction between external
and internal problems is a continuum, not a dichotomy.
It would be
relatively easy to obtain agreement that lead poisoning is an external
problem in the terms discussed here. There would be considerably less
agreement as to whether tuberculosis or arteriosclerotic heart disease
represent external or internal problems.
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If we dichotomize the External-Internal and Instrumental-Consummatory
continua, the following four-fold table with designated sectors may be
constructed:

Figure 1
MEDICAL SERVICES CLASSIFICATION
CONSUMMATORY

INSTRUMENTAL

Non-therapeutic abortion

Cirrhosis
Lead poisoning
EXTERNAL

SYSTEM FAILURES
Maternity

DEFINITIONAL
AILMENTS

Tuberculosis
--Arteriosclerotic heart disease----------Vascular lesion of CNS
INTERNAL

Psychoanalysis
CONSUMPTION ITEMS

NON-PREVENTABLE DISEASE
Chronic nephritis

Nursing home
geriatrics

Leukemia

Orthodontia

Cosmetic surgery

System Failures:
In the upper left hand cell are found those conditions which arrive
in the medical care system because of adaptive failures in other sectors
of the larger society. Obvious examples include cirrhosis, lead poisoning and rat bites. An example which is less clear and more subject to
conjecture is tuberculosis. Nevertheless the care provided in this sector is provided because the problem is not solved at an earlier stage
in another part of the larger social system. This type of problem includes the leading causes of death and disability, such as auto accidents,
other types of accidents, suicide, homicide, and drowning, for all people
Thus, this
up to the ages of 30-35 (Health Hazard Appraisal, 1972).
category contains a large proportion of the medical care problems which
could have been solved outside the medical care context, but were not.
Despite the need to deal with these problems outside the medical
services sector, there are two substantial obstacles to doing so. First,
there is little information about the amount of money spent for or the
Consetotal volume of medical services allocated to system failures.
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quently, it is difficult to generate the impetus among those people who
are concerned about costs and services to promote an attack on causes
rather than treatment.
There is great difficulty in estimating the total
medical care expenditures devoted to the treatment of conditions which
represent system failures. The National Safety Council (1973) estimates
such expenditures for automobile accidents alone at about 1.4 billion
dollars per year. Using data from the National Cancer Survey and the
Social Security Administration it is possible to estimate that about
a half-billion dollars a year go for medical treatment of lung cancer
(Scotto, 1972; Social Security Administration, 1972). It is much more
difficult to estimate the medical care expenses for such conditions as
alcoholism and cirrhosis, emphysema, drug addiction, or lead poisoning.
It has been estimated that there are nine million alcoholics in the U.S.
Cirrhosis represents one of the leading causes of death for Americans in
their middle years. Perhaps as many as 13 million people in the U.S.
suffer from emphysema. All of these are major health problems yet almost
nothing is known about the extent of the burden which these place on
medical services.
Heart disease, both the leading cause of death and a major cause of
disability
in the U.S., is to some degree a system failure. There is
ample evidence that arteriosclerotic heart disease can be averted through
judicious diet, avoidance of smoking and proper exercise. Of course,
not all heart disease could be eliminated by proper life styles. However, a significant portion of medical care is allocated to heart disease
and an admittedly unknown but probably substantial portion of the need
for this care represents a system failure. As long as the impact of
these system failures can be obscured in an aggregate expenditure figure
there will be little impetus within the health world for change, specifically for the elimination of the need.
A second and more difficult obstacle to the reduction of need in
this sector is the universal human tendency to deal with a problem
only after it has become acute. We may ignore completely the fact that
millions of children grow up in homes that have lead painted walls,
that are rat infested, or that are potential fire hazards. But when
a fire sweeps through one of those buildings, leaving the same children
with massive third degree burns, all the best efforts of medical science
will be provided. We do little more than provide lip service for safety
in automobile travel, but when an accident occurs, the best emergency
services available are rushed to the scene.
Moreover, what is perceived as an acute problem depends on the
situation. Shortly after the general ban on the use of DDT, a substitute
pesticide, Parathion, came into use on tobacco in North Carolina. Para-
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thion is extremely toxic if not handled properly and in the first summer
of its use as many as nine children died in North Carolina tobacco fields
from its effects. This prompted an intensive campaign by the State
Board of Health to reduce the use of Parathion in favor of less toxic
pesticides. The irony here is that during the same time period it is
likely that as many as 1500 people died in North Carolina alone from the
effects of tobacco induced lung cancer, a problem which the State Health
Department chooses to ignore.
It is perfectly reasonable to be concerned about the Parathion
poisoning. Given our national belief in personal freedom, it may even
be reasonable to ignore the fact that many cigarette smokers are systematically shortening their lives. But it should be recognized that the
money expended and the services rendered to treat lung cancer are resources that would not have been required had we somehow managed to
convince people to avoid activities that have a high probability of
It is desirable
resulting in the need for expensive medical services.
to know, assuming a real and not simply simulated shortage of medical
services, how much more could be done in the treatment of non-preventable
disease if just those system failures we understand could be cut in half.
Yet, because of our data keeping patterns, that information is not available.
Non-preventable Disease:
In the lower left hand cell are found those problems which are solely
the concern of the medical care sector. The services provided are
critical to continued life or the avoidance of disability. For example,
though the etiology of chronic nephritis is unknown, medical care such as
renal dialysis is likely to have a substantial impact on length of life
if the condition arises.
It is widely believed that access to medical services is a basic
human right. No one who can derive real benefit from the services of a
physician, from a medical procedure, from a hospital stay, should be
denied these services because of lack of funds, lack of knowledge about
the availability of services, or an inequitable distribution of facilities.
The type of medical services being referred to in this statement are
usually the type represented by the internal-instrumental sector.
While the belief is universal the costs for such medical services
are usually acknowledged as being too high. The solution to that problem,
viewed from this sector, is very difficult and complex. If we are to
accept such reports as Heal Your Self (1970) and The American Health
Empire (Ehrenreich and Ehrenreich, 1970) it will be necessary to increase
the number of services available so the entire population will have
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the services which would be appropriate within this sector.
access to all
This inevitably leads to the need for more manpower, more facilities
and to higher costs, at least in this sector.
There is some hope that changes in procedure and organization-for example, the broader availability of health maintenance organizations
It is a prevalent assumption that
(HMOs)-- might lead to reduced need.
HMOs will produce earlier and more routine, and hence less expensive,
There may also be some savings realized through increased
care.
solid
However, little
efficiency in production of medical services.
information exists to suggest how the provision of medical services
should be made more available and efficient, or what would be the impact
on cost and health status (Newhouse, Phelps and Schwartz, 1974).
analysis, however, the singular problem in this sector
In the last
These are services that will prois that of providing more services.
long life or avoid disability and if a level of satisfaction with
efficiency and effectiveness is reached, we should then strive to proThis may indeed raise costs
who need them.
vide such services to all
within this sector, but, given both officially stated societal goals
and the requirements of humanity, no other course seems appropriate.

An implicit assumption of most discussions of the distribution and
costs of medical services tends to be that they are of this internalinstrumental type. Hence when we talk of $84 billion or $100 billion
spent for personal health services, we tend to think of those dollars
But as the model suggests,
as going for internal-instrumental services.
these expenses may be in fact distributed in the other sectors raising
serious question as to their desirability and/or legitimacy.
Consumption Items:
The lower right hand cell is the internal consumption cell. This
section of the medical care system is concerned with those services
which are desired consumer goods. They provide obvious psycho-social
fulfillment for the consumer apart from the therapeutic value of the
service.
The question of need becomes irrelevant and is replaced by the
question of demand. A certain population subgroup demands these services
and certain medical professionals have responded to this demand. The
issue of efficiency or effectiveness is also irrelevant in this sector,
as long as it is being considered apart from medical services as a
whole. In fact, the obvious lack of efficiency and questionable
efficacy of a process such as psychoanalysis is precisely its appeal.
Psychoanalysis (cosmetic surgery, etc.) represents evidence of status
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to which not all
can aspire.
Only when one has reached a certain level
of affluence is he able to avail himself of a service that requires
so much time and expense for so little
observable output.
Consider also the recent attempts to close the taste and smell
clinic in the National Heart and Lung Institute
(NLI).
While there is
substantial question as to the relevance and scientific quality of the
work done within the clinic, all
attempts to close the clinic and reallocate its $200,000 per year budget have failed. In fact, Congress,
through the Senate Appropriations Subcommittee on Labor, and the Department of Health, Education and Welfare in its
budget report, mandated
the continuation of these services despite their questionable efficacy
(Culliton, 1975).
There is,
again, little
information on the total
amount of money
spent on consumption items.
It is possible, on the basis of American
Dental Association data (1966; Johnson and Ake, 1971) to estimate that
about a quarter to a half billion
dollars is spent each year on orthodontia.
But estimates of the amount of money spent on cosmetic surgery and psychoanalysis seem to be wholly unavailable.
It may be reasonable to assume,
however, that the total amount expended in all
these areas is not large,
perhaps less than two billion dollars.
If one considers the consumption sector alone, it would appear
highly unproductive to be concerned about services rendered or rising
costs of care.
It is likely that more services will be sought and provided in this sector as the economy improves, thus high expenses in this
area, like a high gross national product, might be viewed as desirable
evidence of a burgeoning economy.
If one considers the total
medical
care industry, however, more specifically the internal-instrumental
sector, and if at the same time one agrees there are not enough services
to go around in that sector, concern about medical care as a consumption
item is legitimate.
Informed opinion would probably differ on whether services for
nonpreventable disease are limited because too much medical consumption
was being enjoyed.
But if this is the case, it is possible (although
difficult) to limit the availability of medical consumption items.
A
heavy tax could be placed on orthodontia or plastic surgery, the number
of medical/surgical residencies in these disciplines could be sharply
limited, or only a limited number of practitioners could be licensed.
It is doubtful that the problem of the distribution of services is
acute enough to lead to such drastic measures. Perhaps the best to
hope for right now is the general recognition that certain medical
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services are desired goods and as such they are different in quality
from other medical services.
Definitional Ailments:
The cell in the upper right hand corner represents services which
are medical problems by definition of the society rather than because
of any inherent quality of the problems themselves.
An extreme example
of this type is nontherapeutic abortion.
It is strictly
a consumption
item and the condition giving rise to need or desire for this service
is wholly preventable without resorting to medical care. Prior to the
passage of liberalized abortion laws in several states, nontherapeutic
abortion did not officially occur. Such procedures were not generally
recognized as medical care services and did not add to the total medical
care expenditure. Following the passage of these laws, nontherapeutic
abortion has been defined as a medical service. Money spent for such
abortions will be counted as medical care expenditures.
Maternity and geriatric care are other, albeit less clear, examples
of services which are included in this cell. In many primitive societies
normal childbirth and old age are not considered medical problems and
are not dealt with by the medical establishment. While more advanced
societies tend to define maternity into the medical care sector, many
of these societies still maintain the institution of the midwife for
normal delivery. It is largely by society's definition rather than by
the inherent nature of the task that midwives are considered part of the
medical care sector.
The amount of money spent for maternity care each year, somewhere
2
about $1. 3 billion ,
is relatively easy to estimate. It is much more
difficult to find overall estimates of the cost of abortion, though it
is likely to be much less than the cost of normal deliveries. As time
goes on, however, the potential cost of abortion is quite high if nonmedical interventions--or perhaps other medical interventions--are not
employed.
Observations on Next Steps:

Policy Implications

Having suggested a model to illustrate medical care expenditures,

2. Estimates of maternity care costs may be found in Ronald Anderson, et al., National Trends and Variations in Expenditures for Personal
Health Services, Center for Health Administration Studies, University
of Cicago, January 1973.
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it is critical to consider its utility. As stated at the outset, concern
about the cost and distribution of medical services is too simple and
undifferentiated. Thus, despite the fact that the U.S. spends a great
deal of money on medical care, we have relatively little knowledge about
what is being purchased. A large part of the expenditures buys hospital
services, another part buys physician's services, part buys drugs, and
so on. However, we know very little about the extent to which expenditures go for system failures, nonpreventable problems, consumer items,
or definitional ailments. There is, ostensibly, a crisis in medical
care related to escalating costs and maldistribution of services. We
are not challenging the existence of such a crisis.
But in considering
the seriousness of the situation, it is important to know what proportion
of resources is going to provide luxury care; what proportion is being
devoted to problems created by a hazardous environment or hazardous
personal life
style; and what proportion is going to definitional
ailments which could be dealt with more effectively through other
institutional arrangements within the society.
It may be, of course, that these proportions are quite small.
In that case we can return to our concern about the cost and distribution
of medical care with a clear conscience and develop mechanisms and
structures to insure a more equitable distribution of health services.
However, it is more likely that the extent of medical resources devoted
to services outside the nonpreventable category is quite large. In
particular, expenditures for those medical problems which represent system failures are likely to demand a large share of the medical care dollar.
If this is the case, then the taxonomy presented here could lead to a
new evaluation of the utilization of our medical care resources and
the organization needed to cope with problems of health. If, for example,
we are expending substantial medical resources on consumption items, we
may wish to examine methods of reducing this use of care. Insurance
companies have traditionally limited the extent of optional utilization
by their insurees by specifically excluding such things as nontherapeutic
cosmetic surgery, dental care of all types, and even office calls. The
question of whether or not to attempt to limit consumption items has
definite implications for the services provided as benefits in any National
Health Insurance scheme and for the development and training of specialist
manpower.
If we are spending unacceptable amounts of money on system failures,
national policy is also implicated. If the expenditure for treatment of
lung cancer and emphysema is estimated at $2 billion per year, we might
decide that, for smokers, treatment of these diseases would not be covered
under a national health insurance scheme. This, of course, is a blasphemous statement, but it would be difficult to accept the idea of laying
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out large amounts of money to pay medical expenses for people who engage
in known and avoidable hazardous behavior. The same policy might be
applied to the treatment of alcoholism and cirrhosis.
Indeed, insurance
companies again, have largely excluded treatment of alcoholism as a
benefit, although they do not exclude cirrhosis.
The National Safety Council estimates an expenditure of $1.4
billion to treat the victims of automobile accidents. It is difficult
to know whether that is a large expenditure or not, but if it is, there
are a number of strategies that could help to reduce it.
Interestingly,
a reduction in medical care for auto accident victims may be one of the
serendipitous results of the recent energy crisis.
The task envisioned by this paper is not a simple one. It will
require, first, an agreement on the important dimensions. We believe
those presented here are worthy of serious consideration, but modifications of them might produce more useful dimensions. Given agreement
on the dimensions of importance, it is necessary to classify medical
services along those dimensions. Such a task would require the extended
effort of a body of experts but could be accomplished through a methodology such as the Delphi technique or paired comparisons. Finally,
given an ordered taxonomy of services, it would be necessary to modify
and expand current record keeping and collection techniques to acquire
data relevant to the classification. This would be an extensive task,
but given the current concern about the money spent on medical care,
it is an essential one.
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IS CRIMINOLOGY A POLICY SCIENCE?
Robert F. Meier and Gilbert Gels
University of California, Irvine

ABSTRACT:
The question posed in the title is discussed in view of
selected evidence from the criminological literature. Criminology's
status as a policy science, based largely on the ability of the
discipline to present coherent, empirically-based recommendations
for the reduction of crime, is evaluated. The review leads to
disappointing conclusions with respect to the usefulness to
policymakers of the present knowledge base in criminology.

The relationship between public policy and scientific inquiry
poses several fundamental ideological and strategic issues. Bertrand
Russell (1931:
271-2), for instance, in a rather romantic bit of
dicta, maintained that the desire to turn scientific curiosity to
manipulative (i.e., policy) ends is a perversion of the purer impulse
that first gave rise to scientific work:
Science in its beginnings was due to men who...
perceived the beauty of the stars and the sea, of the
winds and the mountains. Because they loved them their
thoughts dwelt upon them, and they wished to understand
them more intimately than a mere outward contemplation
made possible.... But, step by step, as science developed,
the impulse of love which gave birth has been increasingly
thwarted, while the impulse of power (control through
knowledge), which was at first a camp-follower, has
gradually usurped command.
Granting, arguendo, the value of policy-oriented research,
debate persists over the most effective means of deriving recommendations for the achievement of stipulated goals. Paul Goodman (1960:
261) thought that "[tihe present-day preoccupation with careful
methodology is academically praiseworthy, but it does not lead to

intensely interesting propositions.

There is a good deal of

sharpening of tools but not much agriculture." Contrariwise, Jerome
Michael and Mortimer J. Adler (1933: 58), in a stinging critique of
criminology in the 1930s ("the body of knowledge called criminology
does not contain a single scientific principle"), thought that one
of the field's major difficulties lay in its preoccupation with
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practical rather than theoretical concerns. Perhaps the most
modulated contribution to the issue is that of David Reisman (1962:
41) who concluded that "the track of the discipline produces in
general no more seminal research than the quest of an answer to
an extra-academic problem." [Il
Where does criminology stand in regard to this continuum
running from total disinterest, if not disdain, for public policy
to a compelling concern for work with a tie to action?
The remainder
of this essay explores this question with respect to the history
and character of criminological research.
Setting the Stage
Academic criminology in the United States was practiced in
its earliest days by sociologists whose thinking carried a vivid
ministerial content. Class interests (Schwendinger and Schwendinger,
1974) and self-righteousness underlay these initial ventures into
the study and characterization of criminal activity. These men
(for such they invariably were) tended to be more universal in their
definition of crime than most of their successors, reviling with
equivalent venom (cf. Ross, 1907) the robber, the rapist, and the
railroad magnate. The policy implications of their work clearly were
utopian and visionary. The hegira to the cities must be halted,
women would have to leave the factories and return to the tenements,
and religion would have to resume an integral role as the arbiter
of personal conduct. Immigrants were seen as a notably disruptive
force in a pattern.of ideal existence that was stereotypically
bucolic midwestern -- for, in point of fact, the majority of the
criminologists of the period, and until the 1960s, were located
and/or trained in the Big Ten land grant universities.
There was little wrong with their meliorative blueprints
except that, like their biblical counterparts, the early criminologists
were preaching against irresistible forces. Immigration might ebb,
but the process of the melting pot would balk when faced with the
task of homogenizing persons of darker skin. And the movement to
the cities and suburbs would prove inexorable. The criminologists
could not exorcize the urban evil, nor could then dam the developing
ethos which deified worldly ends and blurred the legal definition
of the means acceptable to achieve such ends. The calls for new
laws and sterner punishments outlined a curative plan that could
only be ineffectual when confronted by the overwhelming crime-producing
forces in the emerging social order.
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Theorizing about Juvenile Gangs
In the period following the second World War, criminological
work came to focus its most powerful efforts on urban juvenile
delinquency, and most notably on gang behavior. The pioneering
efforts of Thrasher (1927) had set the tone for such work.
Additionally, crime itself was proving an awkward phenomena for
sociologists to study, since their academic training stressed group
processes rather than individual traits of persons engaged in
distinctive forms of behavior, such as murder, arson, and burglary.
But juvenile gangs, congregates of interacting individuals whose
members sometimes violated the law, offered an attractive research
foci.
Work on juvenile gangs was done in Boston (Cohen, 1955; Miller,
1958), New York (Cloward and Ohlin, 1960; Spergel, 1964; Yablonsky,
1962), Chicago (Short and Strodtbeck, 1965; Carney, et al., 1969),
and Los Angeles (Klein, 1971), all metropolitan areas. The most
readily identifiable effort in this genre to evolve theory having
relevance for public policy was by Cloward and Ohlin. They focused
on a "total community approach," conceptualizing delinquency as the
consequence of a sense of frustration arising among youths because
of structural conditions within the community. Gang members were
said to be unable to compete in the society's legitimate "opportunity
structure." Moreover, some could not gain access to the world of
illegitimate enterprise. Violent behavior, an important component
of the Cloward and Ohlin schema, is attributed to membership in a
"conflict" subculture, one marked by the absence of both legitimate
and illegitimate opportunities, and by a failure of integration
between age-levels of offenders and between carriers of conventional
values and those holding criminal values (Cloward and Ohlin, 1960:
177).
The call is for elimination of these conditions -- a rather
monumental task. By changing identified "causes," violence would
no longer be a means to achieve status, and frustration would be
reduced by the provision of opportunity for satisfying achievement.
A very different picture, however, is painted by Marvin E.
Wolfgang and Franco Ferracuti (1967) in their description of a
"subculture of violence."
These authors find violence to be the
product of values favoring its use. To reduce violence, Wolfgang
and Ferracuti believe, efforts need to be undertaken to disrepute,
disperse, or disorganize the subculture.
What is the policymaker to do? Two descriptions of essentially
the same phenomenon reach diametrically opposed conclusions with
respect to significant public policy:
the first, to better organize
the subculture around legitimate opportunities, the second to
disorganize the subculture completely, if possible. Nor does either
description offer more than a glimmer of an outline for a program of
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ameliorative action, much less a discussion of the possible eddying
consequences of any kind of intervention that attempts so wholesale
a disruption of long-standing social patterns.
Re Organized Crime
Now consider the plight of the policymaker who wishes to
control organized crime. Recourse to the literature on the subject
ought to confuse him/her thoroughly. Cressey (1969) claims that there
exists a national organization of "Cosa Nostra" families in the United
States which stringently regulates organized criminal activities.
Albini (1971) finds this notion absurd;
Smith (1975) too believes
the idea of the "Mafia" to be a myth. lanni (1972) locates no
evidence of a national crime syndicate, but uncovers an Italian
family that fits the now classic "godfather" image. Thus, the basic
question of whether there truly exists an identifiable group which
is "organized" for long periods of time for the purpose of carrying
out criminal acts is fiercly disputed. No one argues, however, that
coalitions of criminals operating in the areas of narcotic sale,
prostitution and, in particular, gambling are a function of the
desire by Americans to participate in such illegal activities and
the venturesomeness and agility of some of their fellow citizens,
most usually from declasse groups, to supply them with such an
opportunity. Not surprisingly, curative notions tend to concentrate
on ways to supress organized criminals; not means to eliminate
organized crime.
On Involvement with Policy
In an earlier period, Robert Lynd (1939) had asked:
"Knowledge for What?" But the intervening camouflage provided by
adoption in criminology of a doctrine of "scientific objectivity"
shunted Lynd's question into the shadows, until it was revived during
the political and academic upheavels of the late 1950s and 1960s.
In the field of criminology and deviance, Howard S. Becker's (1967)
demanding query:
"Whose Side Are We On?" dramatized the resurgence
of the press for inquiry based on ideological commitment, be that
commitment for the state against its defined enemies or for the
"deviant" in his quest for surcease from state actions against him. [2]
Under the new temper of the times, despite their obviously
lackluster archival and contemporary lode of insight, criminologists
were deeply drawn into the policy arena, especially after the issue
of crime became a political issue in an after the presidential
election campaign of 1964. Not surprisingly, there proved to be
little yield in the way of sensible, much less basic, social action.
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Evaluations of criminologists' contributions to the Presidential crime,
commission, for instance, are almost uniformly negative. No one
denies that they had something to offer; rather, it is maintained
that what they put forward was more the stuff of personal opinion
and the stuff of convictions about what "ought" to work rather than
recommendations based on substantial and careful empirical work.
As James Q. Wilson (1975: 59) dryly puts it:
"The major intellectual
difficulty governing the relationship between social scientists and
policymakers with respect to crime was.. .the problem of how to arrive
at policy proposals in the absence of scientific knowledge that would
support them."
Some Current Considerations
Today, the area of deterrence research is receiving increased
attention in criminology, and a growing "school," concentrating on
"crime control through environmental design" has come forth with
recommendations regarding physical arrangements conducive to the
reduction of crime. But the idea that under certain conditions the
threat of punishment inhibits criminal behavior, or the notion that
better lighting discourages some theft (or, at least, relocates some
of it) both are somewhat "neighborly." That is, they are the kinds
of ideas that plumbers and accountants (and criminologists'
neighbors) employ when suggesting ways to control crime. They are
based on the same principles that influence persons to wear heavy
coats during the winter, employ umbrellas when it rains, and take
their life jackets when they enter the lifeboat.
Such commonsensical notions only tease at the core of the
issue of how, if they desire, criminologists might respond to requests
for sound public policy. Research might be shifted to focus on
"policy" variables, that is, variables amenable to manipulation (see
the recent recommendation to this effect in Wilson, 1975. See also
Demerath, at al., 1975).
It does a policymaker little good to learn,
for instance, that murderers in America are mostly young men (though,
as we stress presently, we personally think this is well worth
knowing), unless he is ready to advocate a program of massive
transsexual operations and/or a means for aging male youngsters more
quickly.
Take too, as a final illustration, the extremely influential
paper by Walter Miller (1958) on lower-class juvenile delinquency.
The central conclusion was that delinquency, and, presumably, much
adult criminality is the result of a configuration of values which
predisposes persons in the lower-class toward such illegal behavior.
The policy thrust is that lower-class values ought to be altered.
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Unfortunately (or fortunately), we do not know how to accomplish this
end, and most certainly not in a manner that would be tolerable. Nor
do we have any idea what other consequences might ensue were it to
prove feasible to undertake such a far-reaching effort. And, lastly,
of course, nobody is certain that Miller is, in fact, correct in
the first place.
Both liberal and radical criminologists display a zestful
concern with public policy. For the liberals, the aim is to
locate programs which will being the amount of "really dangerous"
crime down to an irreducible minimum.
For the radicals, the policy
goal is the achievement of a socialist society where the incentive
to crime no longer exists.
Human beings, many of the radical group
believe, "behave (or are capable of behaving) cooperatively and
altruistically without the need of financial rewards or penal
sanctions" (Quinney, 1976:
416).
The radical criminologists,
however, are radical only in their proposed changes. Otherwise, they
emulate the traditionalists whose views they so scorn in pursuing
a traditional criminological exercise: addressing theoretically the
question of the causes of crime in order to do something about them.
Prospects
The only way in which criminal activity is going to be reduced
appreciably in the United States in the reasonably near future is to,
somehow, convince people that they should not behave in ways which
violate the criminal laws. There are matters which contribute
somewhat, but not very much, to this state of affairs. Crime can be
made more difficult by the use of things such as burglar alarms and
better car locks. It can be made more hazardous by additional police,
karate-trained women, and random checks on drivers at Christmas time.
It can be made less rewarding and less appealing by programs which
provide potential criminals with skills and with access to enable
them to get what they desire or need by legal means. And it can be
made less common by locking up chronic offenders for periods of time,
thus preventing the crimes they might otherwise commit, and perhaps
also deterring potential violators.
Certain criminal laws can also
be repealed, thus, by definition, eliminating some criminal activity.
These, however, are at best peripheral matters, and their
ingredients arise most readily from coammon insights rather than from
social science inquiry.
Crime probably most characteristically and generally springs
from human feelings of relative deprivation [3], though we would
quickly endorse the early wisdom of the President's Commission on
Law Enforcement and Administration of Justice (1967: 1-2), (wisdom
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which went unheeded by the Commission itself in its later
pronouncements) that "[elach single crime is a response to a specific
situation by a person with an infinitely complicated psychological
and emotional makeup who is subject to infinitely complicated
external pressures," and that "[tihe causes of crime, then, are
numerous and mysterious and intertwined."
Ted Robert Gurr (1972: 133)
defines relative deprivation as the "perception of discrepancies
between the goals of human action and the prospects for attaining
those goals," and John Fowles (1969:
279) nicely captures the
essence of the condition:
...a much more interesting ratio is between the
desire and the ability to fulfill it. Here again
we may believe we come off much better than our greatgrandparents. But the desire is conditioned by the
frequency it is evoked: our world spends a vast amount
of its time inviting us to copulate, while our reality
is as busy frustrating us. Are we not so frustrated
as the Victorians? Perhaps. But if you can only enjoy
one apple a day, there's a great deal to be said
against living in an orchard of the wretched things;
you might even find apples sweeter if you were allowed
only one a week.
Relative deprivation springs from the essentials of social
arrangements in our society, and its intensity is not going to be
changed without fundamental alterations in the nature of American
life. The same may be said about crime in general:
it will not
be reduced notably except by dramatic changes in the social system.
Sophisticated "traditional" criminologists (e.g., Taft and England,
1964: 27-31; Halleck, 1967: 129; Morris and Hawkins, 1970: 49;
Sutherland and Cressey, 1974: 93-110) and current Marxist writers
(e.g., Taylor, Walton and Young, 1973; Quinney, 1977) all have
clearly stated this basic proposition. Traditional criminologists
tend to inveigh against the social and economic arrangements in the
United States as crime-inducing; then they pretend that the other
matters they present, derived from investigations following scientific
principles, mesh with their views about the criminogenic character
of American society. The Marxists issue a call for reform or
revolution, and proclaim (with little or no evidence) that the upheaval
they favor will dramatically reduce -- indeed, might well eliminate -criminal activity. They also maintain (again with little evidence)
that such results will be brought about not through fearsome tactics
based on control and retaliation, but through the flowering of
individual goodness and human appreciation for the fairness and decency
of the new, rather vaguely-defined, arrangements.
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Both sets of criminologists, we believe, operate in terms of
Control of crime in any signifia fundamental and important truth:
cant measure is beyond the ken of criminological inquiry which follows
the track and precepts of social science. Put another way, criminology
does not and may never have much to say to policymakers seeking
fundamental, large scale changes in the incidence of crime in terms
of conclusions derived from scientific inquiries. And nor should
demographers,
criminologists be expected to provide such directions;
though they chart and analyze population changes, are not expected
to be expert on matters of birth control, at least by virtue of their
demographic training.
There is, of course, no sound reason for preferring science
to polemics, and no guarantee that folklore and rhetoric will not
have more powerful and meaningful impact on social conditions. Neither
is there any substantial reason to maintain that criminology, as
the investigation of sources of criminal law, violations of law and
responses to such law, ought to be an important arena of academic
concern. If, nonetheless, there are those who are inclined to dedicate
themselves to understanding, as best they can, some of the elements
of criminal law and criminal behavior through the use of social
scientific methods, it appears to us essential that they specify
-- to themselves and others -- that their work will be much as Bertrand
little more
Russell saw (or imagined) early scientific work to be:
(but no less) than an endeavor to satisfy one's curiosity about an
interesting and problematic kind of condition.

Footnotes
1. Reisman added, in an interesting aside, that "[o]nly a very rare
person will be an intellectual self-starter."
2. While we have generally used the matter of "policy" in the sense
of its relating to the supression of crime or to the supression of
social and economic considerations believed to breed crime (seen either
as a politically undesirable or a political excusable or commendable
form of behavior), it can also be noted that criminological knowledge
171), for instance,
can serve other policy ends. Travis Hirschi (1973:
offers the following quotation from a (perhaps) hypothetical criminologist:
I study deviant behavior because I am interested in
quadrupling the rate at which people engage in it ....
In
I want to make one big cat house of the world.
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pursuit of this goal, I will ask the question students
of deviance have always asked: why do they do it? Once
I find the answer to this question, I will flood the
market.
3. The term "relative deprivation" was used originally by Stouffer
and his associates in The American Soldier, and referred specifically
to "promotional prospects"' or "chances for advancement" among
non-commissioned officers in the Military Police and Air Force.
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COfIUNITY CONTROL OF URBAN SCHOOLS --1 LESSONS
FROM THE SUBURBAN EXPERIENCE
David W. O'Shea
University of California, Los Angeles

ABSTRACT
Community control of inner-city schools first was proposed by
parents in the Harlem section of New York City in 1966. The proposal
aimed at improving the quality of public schools serving low income
minority youngsters by providing for school accountability to parental
representatives. In practice, the two cities that have tried to provide
some measure of community control - New York City and Detroit - have
utilized for this purpose decentralized sub-districts based upon the
suburban school district model rather than upon the original school
staff accountability model. It is argued here that while suburban
districts do facilitate community control, this occurs because such
districts are fiscally dependent upon a population which possesses a
relatively high level of organizational skills, two characteristics
lacking in most inner-city sub-districts. To ensure community control
in the inner-city will require provision of functional substitutes for
the two characteristics that prove important for control purposes in the
suburbs.

Community Control and School Accountability
The extremity of the problems facing public schools serving low
income inner-city populations, among whom minorities predominate2, has
evoked equally extreme p~oposals for the reform of these schools. As
has been well documented , among inner-city schools, average levels of
1

Revised version of paper presented at Annual Meeting of the American

2

Educational Research Association, Washington, D.C., March 30-April 3,
1975.
Data on demographic trends in the 29 largest metropolitan areas of
the United States, including changes in the proportion of black
students enrolled in public schools, are provided by Farley (1975).
See, for example, Coleman et al., (1966).
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student achievement typically run three years behind national norms, and
the high school dropout rate is close to 50 percent. Remedies proposed
in recent years, and attempted in varying degrees, center around one or
other of three distinct policy options. Essentially these are desegregation, compensatory education, and community control. Of the three
policies, outside the southern states only compensatory education has
been adopted widely, chiefly for the reason that since 1965 the federal
government has made available one billion dollars annually for compensatory programs under Title I of the Elementary and Secondary Education
Act. Unfortunately, to date there is no evidence that compensatory
programs are effective in resolving the achievement problem.4 Persistence of the problem means persistence of demands from leaders of urban
remaining policy alternatives;
minorities for one or other of the two
desegregation and community control. 5
Of the two policies, while desegregation has made the most progress,
outside the South it has been implemented only minimally in large cities,
usually in response to court order, and only rarely as a consequence of
school board leadership.
Failure of urban school systems to move beyond token desegregation
leaves minority community leaders with the option of pressing for the
third policy alternative directed toward improving learning outcomes
from public schooling - community control.b This particular initiative
originated within the black community, whose members have been especially
sensitive to educational issues as a consequence of the work of the
civil rights movement since the early 1950s.
In the hope of improving the lagging average levels of academic
achievement in black schools, the original proposal for community control
presented to the New York City Board of Education in 1966 sought:
to alter the relationship between administrators of the
existing system and the people in such a way as to bring
the services offered more closely into line with what is
desired by the clientele (Wilcox, 1966: 15).
4

For a survey of relevant research see Averch et al., (1972).

5

The sequential emergence of these three alternative policies is
discussed in Scribner and O'Shea (1974).

6

Of course, one can question whether introducing more community
control will positively influence student learning. Wilcox (1966)
argued strongly that it would, but without supporting evidence. For
a discussion of this issue see O'Shea (1976: 325-28).
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Means proposed for altering existing patterns of parent-administrator relationships included: (1) staff accountability to parental
representatives for student learning; (2) parental participation in the
selection of school principals; (3) use of school facilities and resources
for community social and economic development (see Wilcox, 1966).
Had this original model of community control been adopted it would
indeed have substantially altered parent-school relationships, and
generated major changes in the schooling experience of minority students.
However, in practice, since 1966 the concept of community control has
experienced a considerable transformation. The control structure being
tried at present in New York City and Detroit is modeled not on accountability at the school site, but on the pattern of decentralized governance
characteristic of the suburbs. Both cities have created sub-districts,
or community regions, within their existing city-wide school district.
Detroit has eight regions, or sub-districts. New York City has 31
community school districts. In both cities these sub-districts have
elected boards, with some power over policy, and over the appointment of
their local superintendent of schools, but major decisions concerning
budget, personnel, and the instructional program still are made at the
city-wide school board level.
It will be argued here that this current approach lacks elements
crucial for community control. It fails to recognize that while suburban
parents, for the most part, actually do control their school districts,
two interrelated conditions that provide suburban residents the leverage
to exert control are not present in the inner-city sub-districts of New
York or Detroit. The first of these conditions is dependence upon local
property tax revenue. The second is that suburban school districts
typically, though by no means exclusively, have predominantly white
collar populations among whom organizational skills and related resources
are well provided. These characteristics allow concerned parents to
mobilize community support behind educational issues as need arises.
Minority community leaders in the inner-city who wish to pressure
their local sub-district school system face a double hazard. First of
all, it is notoriously difficult to mobilize the relatively unorganized
residents of inner-city neighborhoods behind any public issue, including
schools. Second, even if a sub-district could be mobilized, the overall
city school system is not dependent exclusively upon either that subdistrict population, or its property tax base. To provide inner-city
communities with the means to exert real influence on the policies
governing their public schools requires, therefore, that these communities be provided with functional substitutes for the two factors present
in most suburban school districts - fiscal dependency upon the local
population and organizational, or "mobilization" skills and resources
within that population.
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Among possible functional substitutes for these characteristics of
suburban school districts, two appear to have the highest probability of
being effective as means toward parental control in inner-city subdistricts. One is the original community control proposal - that school
staffs be accountable to parents at the school-site level for the attainment of mutually agreed upon objectives, a concept now also attracting
attention among influential person5 in the white population under the
label of "school-site management."
A second strategy, either by itself or preferably in combination
with school-site accountability, would be to adopt the precedent of the
war on poverty and invest public funds in community action programs
aimed at developing an organizational infra-structure in inner-city
communities that could provide a support base and staff services for
parents, thus providing them some leverage in their negotiations with
school system officials. Before developing these suggestions, it will
help to review briefly the origins of the community control movement,
and then to look closer at the pattern of relationships between parents
and the schools in suburban systems.
Origins of Community Control
The demand for community control began in the black population in
reaction to white refusal to desegregate urban schools in cities outside
the south. The concept was articulated for the first time by parents in
the East Harlem section of New York City in 1966, following Stokeley
Carmichael's dramatic call for Black Power. This came at a time when
the parents in East Harlem were confronting the city school board over
the latter's proposal to open a new intermediate school, IS201, in the
center of Harlem, despite Board policy to locate all new schools close
to the boundary of minority communities, thus facilitating integration.
Faced with white refusal to work for an integrated system, black
parents opted in effect for Carmichael's alternative - black nationalism.
This ideology dictates black control over the institutions shaping the
economic and cultural future of the black population, and schools are
especially prominent among such institutions. To structure control over
IS201, as noted earlier, Harlem parents demanded the authority to select
the school principal and to hold the school staff accountable to parental
representatives for the educational program and for learning outcomes.
7

The concept of school site management is advanced in two state-wide
reports on educational finance; the Fleischmann Report (1973) for
New York and the Governor's Citizens' Committee (1973) for Florida.
More recently, this same innovation has been proposed for San Francisco (See San Francisco Public Schools Commission, 1976).
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Subsequent developments around the community control issue have
been widely documented. 8 Briefly, though strongly opposed by professional
educators in New York, the original proposal drew powerful support
outside the school system, especially from leaders of the then newly
formed community action programs and from Mayor Lindsay. Two community
action groups, Massive Economic Neighborhood Development (MEND) and
HARYOU-ACT, took on the task of mobilizing parents behind the demand for
community control of IS201. Subsequently, these and other community
action agencies provided the organizational base for three experimental
districts that the New York City school system approved in 1967 to test
out the community control idea. Support for this initiative came from
the Mayor who, as Seeley (1970) recounts, encouraged the community
action programs to work with parents on school issues, and was himself a
critic of the educational failure of the schools in the inner-city.
Also intervening in support of the community control idea was the Ford
Foundation, the major source of funding for the three experimental
districts.
Unfortunately, by 1968 one of these districts, Ocean Hill-Brownsville,
became embroiled with the teachers' union over the question of personnel
transfers, leading to a city-wide strike of all schools - a development
that eventually led to the termination of the experimental districts.
However, in 1971 the State Legislature finally enacted a Decentralization
Law, grouping New York City's elementary and intermediate schools into
31 community school districts, each with an elected board. This new
structure represents a compromise between parental demands for schoollevel control and educators' resistance to the obvious hazards of being
held accountable to neighborhood parents.
The new community district boards have limited power, remaining
subject to the central board with regard to budget, personnel, and
instructional policies. Further, the limited governance powers devolved
to community districts remain far from the site of the individual school,
thus departing substantially from the original community control proposal.
The original proposal, once made in New York, evoked a responsive
echo among minority leaders in many other cities. Despite its broad
appeal at a time of rapidly growing nationalist sentiment in minority
communities, and when urban riots were occurring to protest social and
economic problems of the inner-city areas, only in Detroit was the
actual governance structure of the school system changed, roughly along
the lines adopted for New York City. In virtually all other urban
school districts educators have been even more successful than those in
8

For details of events surrounding the community control movement see
LaNoue and Smith (1973).
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Detroit and New York in displacing demands for comunity control, typically securing agoption of their preferred alternative - administrative
decentralization.
Some reasons why inner-city minority leaders have experienced
relative failure in their attempts to restructure school-parent relationships, despite continued low average levels of student achievement and
high dropout rates, become apparent from comparison of suburban and
inner-city school systems, and from an understanding of the extent of
professional dominance over educational decision making.
The Structure of Decision Making
In promoting comunity control, not uncomonly leaders of the black
community contrast its relative absence in the inner-city to its evident
presence in suburban areas. Kenneth Clark, for example, in his introduction to a book on the subject (Fantini et al, 1970) states:
Comunity control of schools is a given in many of the towns,
smaller cities and suburbs of the nation. If an epidemic of low
academic achievement swept over these schools, drastic measures
would be imposed. Administrators and school boards would topple,
and teachers would be trained or dismissed. If students were
regularly demeaned and dehumanized in those schools, cries of
outrage in the PTA's would be heard - and listened to - and action
to remove the offending personnel would be taken immediately.
Accountability is so implicit a given that the term "community
control" never is used by those who have it. "Comnunity control,"
as this book makes clear, is to be understood rather as a demand
for school accountability by parents to whom the schools have never
accounted, particularly those parents of low status groups in
Northern cities.
Clark emphasizes school accountability to parents, rather than
invoking school board responsibility to mediate between parents and
school staff. In this Clark follows Wilcox (1966), the articulator of
the original conmnunity control proposal. School level accountability
is, in fact, the approach dictated by the realities of educational
decision making. In practice, as Zeigler and Jennings (1974: 5) report,
while educational leadership formally rests with boards of education,
Informally board leadership customarily is delegated to the district
9

A survey by Ornstein (1974: 5) shows 18 out of 21 school districts,
with enrollments of 100,000 or more students, either had decentralized by 1973, or planned to do so, though invariably these districts
restricted change to the restructuring of administration only,
retaining a single elected governing board at the center.
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superintendent.

Similarly, Lyke (1970: 123) concludes that:

Suburban education, even under a community control model, is
by and large shaped by the teachers and administrators. Lay members
of suburban boards lack the expertise and the time to shape most
policies . . . generally they just review educators' own decisions
and handle routine, trivial questions.
This pattern of relationships between lay boards and professional
educators is typical of school district governance, whether urban or
suburban, and originated in the 1890s and early 1900s within the municipal
reform movement of that period. Reformers argued that professional
experts rather than lay politicians should guide public agencies. In
the late nineteenth century, public schools in New York City, as Ravitch
(1975) reports, had poorly trained and low paid staffs, dependent upon
political patronage for their appointments. Discipline for students was
severe, teaching was largely by rote, and the dropout rate high. Reformers such as Joseph Rice claimed, ironically in the context of contemporary
developments, that the system's failures were due to:
the complexity and inefficiency of the decentralized system. The
central problem, he thought, was that no one was accountable for
errors. He proposed a radical reorganizaton, dividing the system's
functions between an expert Board of Superintendents, which would
have complete control of educational policies, and a central Board
of Education, which would stick strictly to the system's business
affairs (Ravitch, 1975: 4).
This division of labor between lay board and professional staff has
come to be the prevailing model in American education. While the consequent professional dominance contradicts the concept of lay governance
of public schooling, in practice, as discussed earlier, dependency upon
local revenues constrains school-community relations in suburban areas
in ways that favor the responsiveness of professional educators to lay,
especially parental, preferences.
For an understanding of how systemic
dependency functions to structure interrelationships between parents and
educators, we have Thompson's (1967) perspective on organizations as
open systems. 10
10

Responsiveness of school districts to parental preferences is
reflected in parental satisfaction. In surveying a national sample
of high school districts, Zeigler and Jennings (1974: 125-28) asked
parents: "In your opinion, what is the most important problem
facing the school district?" On average, 33% of respondents in
each district did not identify any problem. Of those citing a
problem, the highest average across districts, 35%, named resource
inputs, such as money and the need for more public support.
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Organizational Responsiveness
In Thompson's (1967) view, an organization's dependency upon its
social environment elicits an exchange relationship between the organization and elements in the environment. Specialized structures, such as
PTAs and Parent Advisory Councils in the case of schools, are likely to
be developed to mediate relationships across the organization-environment
boundary. This mediation, which Thompson calls boundary-spanning,
allows informaton about opinions within the social environment to come to
the organization, and may entail some sharing of decision making in
exchange for needed resource inputs.
In the case of school districts, dependency upon the electorate for
tax revenues helps explain the importance that school administrators
attach to the creation of PTAs at each school. Parent groups structure
the posited exchange relationship between school officials and the more
active parents. Especially in suburban communities, PTAs serve school
personnel as sounding boards for parental opinion. They also provide a
structure through which parents trade their support at the polls for
influence over the decision-making processes that determine educational
policies, processes largely under the control of district administrators.
As Martin (1970: 148) concludes, on the basis of data from 200 suburban
districts, public education "is in essence a special government program
run by and for and with the valiant support of the population comprising
parents with children of school age." As school district government
generally is conducted on a non-partisan basis, partisan division being
dysfunctional for public support of referenda, the parental population
forms the basis for what becomes, in effect, a pro-school party structured
by the PTA. This mutuality of interest among parents and professional
educators creates an environment favoring responsiveness by school
administrators to parental expectations as aggregated within parents'
organizations, or similar support groups. To gain insight into the
workings of the exchange relationship, it is helpful to look briefly at
some suburban districts.
Suburban Examples
Examples of the influence exerted by parents are provided by the
experiences of several elementary school districts in the Chicago suburbs.
A particularly interesting case is that of Lake City, pseudonym for a
wealthy suburb whose schools enjoy a nationwide reputation. (See O'Shea,
1971: 171-75). In this district, when studied in the 1960s, the posited
exchange relationship between parents and schools was very evident. The
PTA mobilized electoral support for referenda, which invariably passed,
while the schools responded to demands channeled through the parents'
organization. In the district, PTAs were well organized at each school.
At the school level, principals were actively encouraged to be responsive
-1291-

to their parents, and allowed some discretion over budget allocations
with responsiveness in mind. For example: "One board member reported
that in his home area there were a lot of artists and scientists ...
These parents wanted art and science in the schools. To accomodate
their demands, the principal worked out programs with parents who volunteered to help teach these subjects" (O'Shea, 1971: 171).
At the district level, the man who served as superintendent until
1966 reported that several programs originated with PTA pressure, including a special program for crippled children, foreign language instruction,
and a family life program. In the case of foreign languages, organizational processes in shaping policy were supplemented by political action.
Board approval had been refused on grounds of cost, but as the former
superintendent recalled: "I was not above aiding and abetting the
parents and indicated to them that they should let board members know
their views. As a consequence, mail came in from all over town, and
finally the board gave in" (O'Shea, 1971: 172).
In the case of the family life program, some parents wanted to add
instruction on venereal disease to the junior high school program. To
explore materials, a study committee was created by the PTA. This
committee reviewed films being used by the high school, and recommended
those thought suitable for the eighth grade. PTA proposals, according
to the organization's president, generally were based upon extensive
study. In the president's view, such preparation avoided the parents
being thought of as busybodies. "As a result," she said, "the schools
have always done what we asked" (O'Shea, 1971: 173).
Another pattern of school-community relations is exemplified by
events in a district we call Winfield. Again, the population is largely
white collar, but not as affluent as in Lake City. In this case three
organizations mediated between the community and the school district;
the PTA, National Council of Jewish Women, and League of Women Voters.
Though the Jewish population was estimated to be 9% of the 30,000 residents
of the district, the 200 members of the NCJW were a major source of
electoral support for district referenda, and board elections. Consequently, proposals from the organization were taken very seriously by
the superintendent. Every three years the local unit conducted a survey
of the community to identify unmet needs. In 1964 the survey revealed
the lack of a program in the schools for perceptually handicapped children.
Following a public meeting organized by the NCJW, and articles in the
local press, the board, on the superintendent's recommendation, authorized
appointment of a teacher for the perceptually handicapped. The same
NCJW group also launched a junior great books program, later adopted by
the Winfield schools and staffed by volunteers who met with student
groups twice each week.
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While both Lake City and Winfield
related demands, pressures upon school
covertly among the other 13 elementary
manner suggested by Dahl (1961: 156).
PTA is

experienced specific curriculum
officials were handled more
districts studied, rather in the
The latter concluded that the

useful to head off or settle conflicts between parents and the
school system. A shrewd principal often uses the PTA to find out
what problems are in the parents' minds; he then brings about some
adjustments in the school's program or perhaps allays the concern
of the parents simply by discussing the problem with them.
For example, in Newland (See O'Shea, 1971: 333), another wealthy
suburb, board members could recall no demands from parents, a fact they
attributed to the public awareness that "the schools are watched over by
a particularly dedicated superintendent, and that we have an extensive
and excellent curriculum." The superintendent, however, related lack of
overt .demands upon the board or administration to the fact that he had
developed the educational program with parental wishes very much in
mind. Having served the district since it was a rural community in the
1940s, the superintendent had watched the population change over time.
The newer residents, he recalled,
were relatively enlightened and well educated sons and daughters of
old Lake Shore residents. They were interested in cultural activities,
such as art and music, which traditionally have been incorporated
into the school programs of neighboring communities. Having had
this background themselves, the parents wanted it in turn for their
own children (O'Shea, 1971: 333).
Apart from providing these programs, the superintendent also organized
ungraded instruction through the third grade.
A similar responsiveness was found in another elementary district,
Hamilton, whose population was less affluent than Newland's but again
predominately white collar. Discussing demands from the public, the
superintendent pointed out that the PTA provided a channel by which he
and the staff were kept aware of parental sentiment. "The PTA," he
noted, "provides an opportunity to determine the level of support for a
program. If well received by the PTAs, you know there is support and
you can move ahead" (O'Shea, 1971: 154). Further, as one board member
pointed out:
The parents demand a good background for their children, 80
percent of whom go on to college. At a PTA night you should hear
the questions they ask! They want to know why the kids didn't have
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more homework, or why they are not studying a particular subject.
This puts pressure on the administration.
While cases reported thus far illustrate responsive administration,
with supportive boards, in the context of the issue of local control the
question arises as to what happens when the organization is unresponsive
to parents in suburban areas. It is interesting to note that this is
something more likely to happen in blue collar than in white collar
communities, an outcome associated with the lower level of public participation in organizations in lower status areas. Consequently, boundaryspanning structures, such as the PTA, linking parents into organizational
processes related to school district decision making are relatively
weaker. In the districts studied, when leaders among the parents finally
concluded that the educational system was not going to respond to their
preferences on some important issue, they directed their efforts toward
the governance rather than the organizational structure of the school
district, moving to change the members of the board as an initial step
toward getting changes in the organization. In blue collar districts,
given the weakness of nonpolitical organizations, the typical structure
utilized to mobilize public support behind a reform movement was a local
political party, the one type of organization with well established
linkages to residents in low income areas in the suburbs.
Among the fifteen districts studied (See O'Shea, 1971), eight
served predominantly blue collar populations. Among these eight, between
1958 and 1968 four experienced parental revolts that changed their
boards, and in three of these cases the new board subsequently replaced
the superintendent.
Similar data emerged from Steinberg's (1976) study of a suburban
school district in New York. In this district, three separate groups of
parents emerged, each seeking a response from the schools to a separate
problem. One group sought programs for retarded children; another
wanted help for students with learning disabilities, and the third
challenged the practive of teachers demanding unquestioning obedience
and rule following, arguing that children should be required to develop
their individuality and their problem solving skills.
By 1973 all these groups had succeeded in their objectives, but
their success, as Steinberg (1976: 13) concludes
was based not on the legitimacy of the issues but on the
threat of votes against the budget. This is what local control in
the suburbs is all about. The vote is a crucial weapon . . . about
half of the taxpayers do not have children in the school system and
the school board is dependent on parents for electoral support.
Each of the three groups included parents who had been very active
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in promoting the budget.
interests seriously.

The board finally had to take their

Essentially, therefore, suburban school district staffs have to
manage dependency upon local resources in a situation where the parental
population has a high level of what Minar (1966: 827) described as
"resources of skills in communication, negotiation, persuasion, division
of labor, and delegation of function," skills that translate into a
relatively high density of membership organizations, and a capacity to
rapidly mobilize the electorate around public issues, including education,
in contrast to the situation in inner-city communities.
Inner-City Problems
Unresponsiveness of inner-city schools to their parental populations
is associated with the absence of the two conditions found important for
school responsiveness in suburban communities: system dependence upon
access to local fiscal resources, and the presence of organizational
resources within the school district population. In terms of both
factors, inner-city communities are in a weak position. These communities
generally are characterized by low family incomes and low per capita
property valuation. Further, with regard to mobilizing parents, either
to vote for referenda or to bring pressure upon school officials, organizational resources are few. Clark comments upon this latter problem in
his introduction to Fantini, et al. (1970: xi), noting that:
As most of the community action projects of the antipoverty program
demonstrated, unfamiliarity with power and status, lack of experience
with organizational skills, and apathy, disunity, and cynicism
associated with long repression often characterize the communities
of the poor, weakening their capacity to compete effectively with
reinforced power and rendering the community vulnerable to those
who would exploit it for their own ends.
The problem of organizational resources within inner-city communities
is complex, but experience to date suggests that a possible solution is
available through community development programs, along the lines of the
war on poverty's community action. Such programs can create the necessary
organizational infrastructure to mediate between the community and the
schools. In fact, this is precisely what the community action programs
succeeded in doing for a time in the 1960s, thus starting the whole
movement for community control as discussed earlier. The potential of
these programs is indicated further by developments in New York City's
new Community School District 7, covering the poverty area of South
Bronx, details of which have been reported by Zimet (1973).

-1295-

Here, United Bronx Parents, a federally funded community program
working among Puerto Rican residents, and poverty agencies such as the
South Bronx Community Corporation and the Hunts Point Community Corporation, structure community influence over the schools.
U.B.P. conducts educational workshops for parents covering
such topics as "How to Organize a Parents Association," "What is
Decentralization?" "How to Visit and Evaluate a School," "Training
for Local Control," etc. For attending these workshops, parents
receive a stipend of $7.00 per session to help offset the costs of
a baby sitter and transportation ...
United Bronx Parents also gathers and maintains statistical
data on the schools in the district, including ethnic composition
of the student population and of the staff; age and utilization
rate of .the buildings; types of programs offered in each school;
reading scores, class size, expenditure per pupil, and teacher
experience by school. It has prepared analytical studies of the
Board of Education's allocation of funds to District 7, of the
budget for District 7 itself, and of the distribution of educational
resources among the Bronx public schools ...
United Bronx Parents is an ardent and militant protagonist for
complete community control of the schools - control of school
finances in particular. It has also pressed for the employment of
black and Puerto Rican (especially Puerto Rican) teachers and
supervisors in a proportion commensurate with the size of the black
and Puerto Rican population in the district ...
A recital of the formal activities of the U.B.P., extensive as
they are, does not do justice to the scope of the group's influence.
Its strength stems, in large part, from the fact that it is a
grass-roots organization. It is able to extend its influence
through interlocking memberships with other community organizations
such as the anti-poverty agencies and through informal relations
and even extended family relationships within the community at
large (Zimet, 1973: 78-79).
Overall, therefore, the investment of poverty funds in South Bronx
has had an important impact upon school-community linkages. Externally
funded community programs, such as United Bronx Parents, help structure
community-board relations. Also, as the Community District superintendent acknowledged, UBP acts as "a major channel of communication between
the schools and parents" (Zimet, 1973: 79).
While these initiatives have yet to produce any measurable gains in
the average level of student achievement produced by the schools, at
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least parents and professionals now are cooperating in attacking the
achievement problem together rather than letting student learning become
the focus of conflict between the two groups. Institutionalization of
accountability procedures at the school level as proposed, for example,
by the Fleischmann Commission (1973: 7, 57-59), would reinforce the
influence of community groups and parents.
Conclusion
In summary, therefore, it is apparent that by and large suburban
school districts are responsive to parental preferences regarding the
instructional program. This responsiveness is assured by a combination
of fiscal dependency upon local resources and a relatively wide distribution of organizational skills among suburban residents, facilitating
parental capacity to mobilize the public behind educational issues when
necessary.
By contrast, in urban school districts residents of inner-city
minority communities seldom are a crucial source of votes for educational
issues, and these districts are not exclusively dependent upon the
inner-city areas for tax revenues. To assure school system responsiveness
to the preferences of inner-city parents requires, therefore, a source
of leverage as an alternative to fiscal dependency, together with external
funding to develop internal organizational resources to mobilize parents,
and to help structure school-community relations. A potentially fruitful
source of leverage is school level staff accountability to parents for
attainment of mutually negotiated objectives, reinforced by the provision
of the type of organizational resources that have been made available in
some cities through community action programs.
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