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EDITORIAL
Robert D. Leighninger, ]r.

This is the second Special Issue since I've been Editor to
grow spontaneously from regular [SSW submissions. No Call
for Papers was issued. No Special Editor beat the bushes for
good quality work. It flowed in over the transom. We did have
to delay the publication of some papers and rush others through
revisions, but otherwise all we had to do was organize the ma-
terial. This is testimony to the enduring problems of our welfare
system and the devotion of good scholars in a variety of disci-
plines to finding ways to solve them.

It is worth emphasizing the multidisciplinary character of
this issue. Its contributors represent Economics, Political Sci-
ence, History, Sociology, and Social Work. This is, I hope, a sign
of increasing recognition of [SSW as a place where important
work will be read and cited.

The authors began their reconsideration of welfare for dif-
ferent reasons. Ron Dear’s “What's Right With Welfare” was writ-
ten because of a recurrent classroom experience. When asked to
list advantages and disadvantages of the current welfare system,
his students had no problems with criticism but could come up
with nothing positive to say. Feeling that any reform should
maximize strengths as well as correct weaknesses, he set out to
assess the positive aspects of the existing system. Students were
not the only skeptics. One member of our Editorial Board, when
informed of the title of the paper, asked: “Is it more than a half
page long?” In fact, it is one of the longest papers we’ve ever
published. We hope it will provide a solid basis for evaluating
recent reform efforts.

Len Goodwin did some of the original studies on the rela-
tionship of work to income support. Since this theme persists
in current reform efforts, his review of workfare research is
essential to evaluating those efforts. To remind us that these
problems have a history in our society that extends well beyond
the time we think of as the dawn of the Welfare State, Cynthia
Hamilton’s article describes the attempts at reform in the Pro-
gressive Era.



4 Editorial

Following the Background Section, we have three articles
that cover several ideological perspectives on Welfare Reform.
Nancy Rose gives us the view of Political Economy, David
Congdon offers a new look at Keynesianism, and David Stoesz
argues for a new formulation entirely. He combines ideas from
the NeoConservatives with some traditional Liberal notions. We
hope these pieces will stimulate reexamination of our basic as-
sumptions about how society works and how it might work.

Finally, we have collected case studies of special problems
and specific attempts at reform. They cover a wide range and
show in detail the dilemmas we face and the cost in human
frustration and misery of our failure to resolve them effectively.
We hope this Special Issue will contribute something to those
resolutions.



Whats Right with Welfare?
The Other Face of AFDC1?

RoNALD B. DEAR

University of Washington
School of Social Work

Eleven million people, mostly mothers and children, depend on Aid to
Families with Dependent Children, America’s largest child welfare pro-
gram. Much is wrong with AFDC welfare, and serious efforts are being
made, again, to reform it. So far, no major attempts at reform have
been successful. If reform is to succeed, we must understand what
needs to be corrected and what does not.

What's right with welfare? This study, not an apology or excuse
for AFDC, answers that rarely asked question. Part I surveys back-
ground. Part I cites myths and criticisms of AFDC and portrays pov-
erty as it afflicts children and female-headed households. The focus of
the analysis is on the depiction of 12 positive features of AFDC. Hidden
in this unpopular form of aid are income transfer policy principles
important to any consideration of welfare reform. To overlook these
principles and to continue to ignore what is right with welfare may
doom all efforts at reform.

Our blindness to what is good about AFDC extends to most public
social programs and all become vulnerable to attack and budget reduc-
tions. Americans need to be made aware of the desirable aspects of
their social programs. By scrutinizing AFDC, the most maligned of
programs, this analysis is a step in that direction.

Everyone knows what’s wrong with the Aid to Families with

Dependent Children (AFDC) program. It is generous, expensive,
and ineffectual; it is “welfare”? for mothers with children. Con-
servatives claim it squanders public taxes and fosters depend-
ency, and liberals maintain it is primitive and stingy. The press
headlines its fraud and its waste. Politicans suggest that solving
the “welfare problem” would resolve our fiscal predicament, get
state and federal budgets back in balance, and make government
fiscally responsible. AFDC administrators, line workers, and
clients themselves derogate the program; staff is demoralized,

5
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clients detest its complicated application procedure and stig-
matized support. Nobody likes AFDC.

Purpose

How much of the negative feeling surrounding AFDC is
based on fact? This article takes a “stop and think” approach to
show that AFDC, with its flaws, serves many critical functions
in American social welfare. Indeed, to reduce AFDC further or
to eliminate it entirely, as is occasionally suggested, would prove
disastrous.

Lets face it: most public social programs in America, and
especially those designed for poor people, have a bad name.
“This is the land of plenty; work hard and cash in”—is our ethic.
Since virtually all of us receive aid from social programs some-
time during our lifetime—frequently for long periods of time—
this inability to see good in social provision programs in general
and in AFDC in particular is national blindness.

What was the origin of this unpopular program? Part I, “The
Background of AFDC,” briefly examines the context of AFDC
and its predecessor, mothers’ pensions, defines social assistance
and shows how the grant level was set. Major changes across a
53-year history chart the course of welfare reform.

Part II lists two dozen myths about AFDC and also cites five
common criticisms. This is the “first face” of welfare and the
face with which we are all familiar. Part II also presents 12 pos-
itive features of AFDC. What would happen if AFDC ceased to
be funded? Who would be hurt? What are the income alterna-
tives for those who depend on it? In other words, what is right
with welfare? Not an apology or whitewash, the intent of this
critique is to document that AFDC does indeed have another
side, a second face that is positive and beneficial.

Part I. The Background of AFDC
Mothers’ Pensions

Prior to passage of the Social Security Act in 1935 and the
commencement of a national Aid to Dependent Children pro-
gram, nearly all states had enacted legislation that would provide
public aid to children in their own homes. Mothers’ pensions
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(“mothers” aid,” “mothers’ assistance,” “widows’ pensions”) were
public grants in cash or in kind given to selected homes where
the male breadwinner was absent. These pensions had much in
common with relief under the poor law, but they introduced
several new relief concepts and were a prelude to the Aid to
Dependent Children program.

Mothers’ pensions were evidence of public recognition of
the long-term nature of childrearing and of the contribution a
mother could make in a fatherless home (Social Security in
America, 1937, pp. 233-234). Following the recommendations of
the 1909 White House Conference on the Care of Dependent
Children, mothers’ pensions were designed to prevent the
breakup or disruption of families solely because of povery.3

Such aid enabled mothers to stay at home, thereby prevent-
ing institutionalization of the children. Not only could the child
be cared for best in his/her own home, but also “the mothers’
contribution to the home ... was [usually] greater than her
earnings outside the home” (Social Security in America, 1937,
p- 234). Grace Abbott (1934, p. 191) contended that mothers’ aid
ushered in a new principle in public assistance, that of ade-
quacy. The first mothers’ pension law was enacted in Missouri
in 1911 and applied only to Jackson County. The first statewide
law as enacted in Illinois in the same year. Within ten years,
laws had been passed in 41 states and by 1935, all but two
(Georgia and South Carolina) of the 48 states had such legisla-
tion (Lundberg, 1930, pp. 273-274).

States were quick to pass mothers’ pension laws but slow to
implement them. In 1928, for example, when 44 states had such
legislation, fewer than 50% used them (Lundberg, 1928, p. 446).
Moreover, when the laws were in use, implementation varied
widely; many areas gave out small amounts of money that were
hardly more than tokens of aid.

In any case, mothers’ aid was largely an urban program. In
1934, just prior to passage of the Social Security Act, 51% of all
recipients lived in only nine cities (Social Security in America,
1937, p. 238), and these cities accounted for more than two-
thirds of total expenditures in the country. Six states had fewer
than 200 families receiving aid (Abbott, 1934, p. 207).

Moral overtones strongly affected state policies. Aid was re-
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served largely for a group Bell called the “gilt-edged widows”
(1965, p. 9). One study showed that in 1932, 82% of those in
receipt of aid were widows, of whom 96% were white (cited in
Bell, p. 9). Not surprisingly, only a tiny minority of those in
need received assistance. In 1930, there were 3.8 million female-
headed families in the United States, and, of these, slightly over
one million were headed by widows. Less than 3% of families
at risk received aid and “less than 0.7 of 1% of all children under
18 years of age . . . were covered by the program” (Bell, p. 14).
By 1934, it was becoming clear that the success or failure of
an income maintenance program (as measured by grant level,
degree of implementation, and proportion of the at-risk popu-
lation covered) frequently depended upon whether local partic-
ipation was obligatory or optional and also upon which unit of
government instituted, supervised, and helped to finance the
program. In retrospect, the history of mothers’ aid underscores
the notion that in social programs, larger units of government
achieve wider implementation, greater uniformity, and tend to
provide higher benefits than do smaller units of government.

The Social Security Act and ADC

Current public assistance programs (also called “welfare,”
public aid, or social assistance) were established in the mid-1930s
as part of the omnibus Social Security Act (P.L. 271, 1935). They
were public programs designed to help or “assist” a few selected
categories of needy people (children, elderly, blind), and, as a
consequence, are also referred to as “categorical aid” or as “cat-
egorical programs.” For those who fit the defined category, the
major determinant for eligibility has always been income and
level of need. In contrast to social insurance criteria, eligibility
is rarely linked to prior employment of the applicant or a mem-
ber of the applicants family. (In some states, AFDC-E may be
linked to prior employment.) Social assistance is given to indi-
viduals and families in several forms, most frequently cash,
medical care (Medicaid), food stamps, and social services.

All aid is financed out of public funds, derived from a vary-
ing and complex combination of federal, state, and, in some
instances, local revenues. Federal revenues are derived mainly
from individual and corporate income taxes (90 percent) excise,



What's Right with Welfare? 9

customs, duties, and a variety of other minor revenue sources.
State and local revenues are derived from income, property, sales,
excise and other sources such as gas tax, user fee, etc. With the
exception of the sales tax, most of the federal and state revenue
sources are comparatively progressive. Unlike financial support
for social security and unemployment insurance, no specially
earmarked taxes or payroll taxes paid by employers and/or em-
ployees are used to finance public assistance.

Complex funding, varying eligibility conditions, and limit-
ing aid to selected categories of people may not seem the most
effective way to organize large social programs. Why would pol-
icy makers develop such an uncoordinated medley of programs?
These patchwork programs only make sense when viewed in
the historical context of the period of national crisis in which the
legislation was passed, the framework of the Social Security Act,
and the predecessor programs of mothers’ pensions, old-age
pensions, and pensions for the blind. Aid to Dependent Chil-
dren (ADC, title IV), Old-Age Assistance (OAA, title I), and
Aid to the Blind (AB, title X) were the three social assistance
titles of the five income transfer sections in the original Social
Security Act, signed into law August 14, 1935. In theory, this
form of aid was supposed to “wither away” and to be superseded
increasingly by old-age insurance (“social security,” title II) and,
to a lesser degree, by unemployment insurance (title III). In short,
the three public assistance titles of the Social Security Act were
viewed as emergency measures, designed to take effect imme-
diately in a time of high unemployment, widespread hunger,
destitution and homelessness. The nation was in a prolonged
economic depression and national crisis. Most private charities
had run out of money, and some state and local governments
were close to bankruptcy.

Thus, it is not surprising that President Franklin Roosevelt
called ADC “a safeguard gainst misfortune which cannot be
wholly eliminated in this man-made world of ours.” In creating
ADC, for the first time the federal government accepted the re-
sponsibility to help states underwrite the support of children
who had been deprived of a parent because of death, disability,
or desertion. Most important, the program provided a means—
spearheaded and partly financed from the federal treasury—to
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care for those children in their own homes, rather than in in-
stitutions, as had been the common practice before (Ross, 1985,
pp. 5-6).

In ADC, federal and state governments shared fiscal and
program responsibility. Annual appropriations from general
revenues provided for the federal share of program costs. To
receive money, each state had to adopt a plan subject to federal
approval: among other things, the plan had to be effective in all
political subdivisions of the state, provide a single administering
agency, institute a process for appeal of denied claims, require
regular reports to the Social Security Board, and put a limitation
on residency requirements. States were free to establish their
own eligibility requirements and benefit levels, and to be as
restrictive and as discretionary as they chose.

Setting the ADC Grant Level

The original bill did not limit the federal share of the ADC
grant, except to say that it should be no more than one-third of
the amounts expended by state and local governments. The one-
third figure, suggested by the Children’s Bureau, was based on
the belief “that state and local governments should each bear
one-third of the cost of this aid” (Witte, 1963, pp. 164-165).

In the old-age assistance program, however, Congress had
already decided to pay for one-half the total OAA benefit, up to
a federal maximum of $15 a month for each recipient. Thus, if
a state chose to pay an elderly person $15 per month, the total
federal/state benefit was $30 a month. Theoretically, a two-per-
son elderly couple household could receive as much as $60 a
month. Of course, states were free to pay less (or more) than
$15 a month to an elderly person. If they paid more, the federal
limit of $15 would remain.

Several members of the House Ways and Means Committee
thought there should also be a limit on the ADC grant. What
would be an appropriate maximum? It was suggested

. . . that the limitation should be the same amount as the maxi-
mum pension payable to children of servicemen who lost their
lives in World War I, namely, $18 per month for the first child and
$12 for the second and additional children in the family. In making
this suggestion, the congressman completely overlooked the fact
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that under the Veterans Pension Act {an additional] grant of $30
per month is made to the widow. . . . (Witte, p. 163)

In ADC no money was to be provided to the mother or caretaker.
Witte, in his chronicle of the Act, tells us that “no one pointed
out this fact at the time, and . . . [the] motion was adopted with-
out dissent” (pp. 163—-164). As a result, when the ADC program
began payments on February 1, 1936, the federal government
agreed to pay one-third of the states ADC expenditure with a
federal ceiling of $6 per month for the first child (one-third of
$18) and $4 for each additional child (one-third of $12).

In establishing the ADC program, Congress commmited
three major blunders: (a) It fixed the maximum matchable aid
for children at the unreasonably low levels of $18 and $12 per
month. (b) It agreed to pay only one-third of these small maxi-
mums. (c) It failed to provide any money to the adult caretaker.

These oversights had an immediate impact. Under the adult
program of OAA, a two-person family (an elderly couple) could
receive as much as $60 a month. In the children’s program a
three-person family (mother with two children) could receive a
maximum of $30 per month. Two people on OAA could receive
twice as much as three people on ADC. Witte states:

. . . I called the attention of . . . members of the House committee
to the fact that this limitation would operate to keep the federal
grants below one-third of the states’ expenditures in many cases;
further, that it was utterly illogical to expect a mother with a child
under sixteen to live on $18 per month when old age assistance
grants of $30 per month per person were contemplated in the same
act. This was acknowledged to be a justified criticism, but there
was so little interest on the part of any of the members in the aid
to dependent children that no one thereafter made a motion to
strike out the restriction.

He adds,

There was little interest in Congress in the aid to dependent
children. It is my belief that nothing would have been done on
this subject if it had not been included in the report of the Com-
mittee on Economic Security. That the grants to states for this pur-
pose are limited to one-third of their expenditures, while the grants
for old age assistance and blind pensions are for one-half of the
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expenditures, reflects this complete lack of interest in the aid for
dependent children. (Witte, p. 164)

One half century later this Congressional disinterest in de-
pendent children continues; the errors that resulted in large grant
disparities still await correction. Those in the adult categories—
the aged, blind, and disabled—now covered under Supplemen-
tal Security Income (SSI) continue to receive two to three times
more money than children and their families. For example, in
August 1988, the average federally administered SSI payment
was $260 per person per month. Twenty-eight states gave an
additional $113 a month. Under SSI a single person might receive
$373 per month and a couple $746 (Social Security Bulletin, Nov.
1988, p. 51). By contrast, in March 1988, the average AFDC pay-
ment was $127 per recipient per month or $371 for a three-person
family. The range was $38 a month for a recipient in Mississippi
to $198 in California (Monthly Benefit Statistics, Oct. 1988, p. 12).

Major Changes in ADC and AFDC, 1939-1988

In spite of a negative view of welfare, Congress and the
courts have expanded entitlement and increased benefits over
the past half century. The fact that conservative Republicans once
urged higher welfare benefits (note 4) now appears a strange
anomaly, a curious historical footnote. However, they joined the
Democrats in 1939 to extend eligibility to children 16 and 17
years of age if attending school. Later, 18 to 20 year olds were
also made eligible if attending school. (Recently this age was
reduced so that a child must be under 18 and in school.)

A change in 1950 made a needy relative living with an eli-
gible child a recipient. For the first time, a state would receive
federal matching funds if it gave aid to an ADC adult (Social
Security Act Amendments of 1950). In 1961, the Unemployed
Parent program (ADC-UP) made a child eligible for ADC when
one parent in a two-parent household became unemployed (So-
cial Security Act Amendments of 1961). In 1962, a major pro-
gram change included a second adult as a recipient for federal
matching purposes. At this time the program changed its name
from ADC to AFDC, “F” implying a program for families—not
just for dependent children (Public Welfare Amendments of 1962).
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Numerous alterations have been made in the complex federal
matching formula, nearly all designed to give states a more gen-
erous match and to encourage higher benefits to recipients.

Aside from the name change, all these changes were optional
to the states: they were free to extend eligibility if they.chose to
do so. For instance, only 28 of the 54 states and jurisdictions
give aid to families with an unemployed parent, and in those
states it is a tiny program.

The Continuous Search for Welfare Reform

The last three decades have seen numerous efforts at welfare
reform. Most attempts have focused on reducing the size of the
welfare rolls by helping recipients become self-sufficient. The
Social Security Amendments of 1967 established the Work In-
centive Program (WIN). Mothers with children over 6 were re-
quired to register for work. Employment Security and the state
welfare department were to assist clients in counseling, training,
and job referral. Never considered cost effective, WIN under-
went many changes and has been superseded by the Job Op-
portunities and Basic Skills Training program of 1988. No separate
funding has been requested for fiscal 1990.

During the early 1970s, Nixon pursued his Family Assistance
Program (FAP). Perhaps the most daring effort at reform, Nixon’s
plan would have provided a national income guarantee for all
needy families with children. It was defeated because one con-
tingent thought the plan and its benefits too liberal and far
reaching. Oppositon also came from those who believed the
proposed guarantee too low. The Carter administration recom-
mended a Better Jobs and Income bill. This proved no more
successful than the Nixon plan, but it did reflect the growing
conviction that any welfare reform should incorporate work re-
quirements. The various Negative Income Tax experiments of
the 1960s and 1970s also reflected the intense interest Congress
and the public had in the effect of income and tax rates on work
efforts.

The 1980s have seen increasing attention and innovation
shifting to the states. Massachusetts, California, New Jersey,
Ohio, New York City, and Washington State have started their
own reform efforts, usually with the blessing (and necessary
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waivers) from the federal government. A number of states have
introduced work programs. Yet another tack to reform welfare
has been to increase administrative efficiency (Brodkin, 1986).

The most recent federal effort at welfare reform saw a some-
what grudging agreement between Democrats and Republicans
and resulted in the Federal Support Act signed by President
Reagan October 13, 1988. It provides a Job Opportunities and
Basic Skills (JOBS) program, offers transitional child care and
medical assistance, requires all states to provide welfare to two-
parent families, and, not surprisingly, emphasizes moving the
welfare parent, usually the mother, out of the home and into the
work force. Far from perfect, the act does provide limited new
funds for education, support services, and child support en-
forcement. Over the next five years, federal reform will cost
about four percent above current costs, not counting inflation
or program expansion.

Whatever may be said regarding welfare reform, work is
only part of the answer. AFDC mothers are the only employable
people on welfare, and of these mothers, perhaps one-third are
employable. The rest are already working, in training, incapa-
citated, or needed at home. These employable mothers constitute
a tiny 6.7% of all 17 million welfare recipients; the rest are chil-
dren, or blind or disabled or aged persons. Roughly 11% of all
AFDC families include a male, and they constitute but 2% of all
those on welfare. Many of these men are unable to work because
of disability.

The American welfare system does need to be improved.
“Real” welfare reform, where employable persons are aided in
becoming self-sufficient, has remained an elusive goal. Critics
and reformers alike fail to acknowledge that helping people be-
come self-supporting is extremely expensive. It is likely that the
aim of reforming welfare and the aim of saving tax dollars are
mutually exclusive goals. Reform will cost more than the amount
we now pay for welfare, at least in the short run.

The True Cost of AFDC

The constant criticism, debate, analysis, and attempt to re-
form welfare are remarkable in light of the financial commitment
actually made to AFDC. In Reagan’s proposed budget of $1.1
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trillion for fiscal 1990 (10/1/89-9/30/90), total federal outlays for
AFDC cash payments are estimated to be $8.5 billion (Appendix
to U.S. Budget, 1990, p. 1-K 38). AFDC constitutes 0.7 of 1% of
the budget. Tracing federal expenditures back 30 years shows
little variation: AFDC has never exceeded 1.2% of the federal
budget. Recipients of income for all means-tested cash pro-
grams? rose from 5.8 million in 1960 to approximately 17 million
today, a period that encompassed the War on Poverty and the
greatest beneficiary increase in 50 years. Surprisingly, and in
spite of this threefold increase, public assistance cash grants as
a proportion of all federal expenditures remained fairly constant,
reaching a high of 3.2% for one year (but usually much less)
(Dear, 1982, pp. 26-30).

By comparison, in fiscal 1990, $22 billion, about 2% of the
federal budget, has been allocated to all means-tested cash as-
sistance. In addition to AFDC, this included SSI, earned income
tax credit, refugee assistance, and low income energy assistance.
Outlays for food stamps were an additional $12.8 billion (U.S.
Budget, 1990).

Why all the fuss? From the standpoint of cost (political rhet-
oric notwithstanding), welfare, particularly AFDC, is not a big-
ticket item. Why the outpouring of energy and time aimed at
reducing it further? Apparently, negative and distorted views of
welfare are rooted in societal beliefs about poverty, low income,
and illegitimacy. Further, there is evidence that this form of
assistance is unpopular in other countries as well as in the USA.

Part II: The Two Faces of AFDC

A. The First Face of AFDC: What's Wrong with Welfare?
Myths and Criticisms

Myths about AFDC welfare abound and some contain a grain
of truth. However, few apply to a large percentage of recipients
and none apply to a majority. Of the following generalizations,
not a single one applies to all recipients, and most are simply
untrue:

1. Once on welfare, always on welfare.
2. The welfare population consists of a permanent, dependent
class of recipients.
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. The federal government faces a large budget deficit because so

much is spent on programs like AFDC.

. Half of the money in the federal budget is spent on programs

for poor people.

. Women on AFDC/welfare have more children to get more

money.

. Poor people migrate to states with high AFDC benefits to get

on welfare.

Welfare families tend to be larger than families not on welfare
and have more children than nonwelfare families.

All children on welfare are born out of wedlock.

Most mothers receiving AFDC are in their teens.

. To get more money, AFDC applicants try to cheat the system

by deliberately misrepresenting the facts. As a result, the sys-
tem is rife with fraud.

Most people on welfare simply cannot handle money.

If you give more money to people on welfare, they will prob-
ably spend it on drink or in other nonworthwhile ways.
Almost no welfare mothers have finished high school.

Most welfare families are black.

Benefits are purposely low in some areas because it costs less
to live there.

In some states benefits are so high that recipients have little
motivation to get off of the rolls.

The majority of AFDC families live in private housing and a
good number own their own homes.

Benefit levels have been rising fast or faster than inflation.
Families on welfare living in states with more generous grant
levels are brought well above the poverty line.

A large number of AFDC families have two able-bodied adult
recipients.

Most AFDC families consist of able-bodied adults too lazy to
work or seek employment.

Almost no AFDC parents work, are in training, or are looking
for a job.

People can receive a sizeable amount from employment and
still remain on welfare.

Those on welfare have little incentive to work.$

The above generalizations are faulty, but there is much that
can be legitimately criticized about AFDC. First, grant levels are
pitifully low. Not a single state provides enough cash income to
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bring a mother with one or two children up to the admittedly
low official poverty line. (Food stamps do help, but even with
food stamps few families are brought up to the poverty level.)
The larger the family, the lower the per capita grants. In March
1988, the average monthly payment per person in all states was
$127 per month and for a family of three the average grant was
$371 per month or $4,452 per year, one-half of the poverty level
of $9,690 for a family of three (Monthly Benefit Statistics; Social
Security Bulletin, April 1988, p. 2). Furthermore, the average ob-
scures a wide variation in payments: Mississippi pays $38 a
month; California, $198. Finally, while they are required to de-
fine a standard of need for AFDC families, the states are not
required to meet it. Few make the attempt.

A second legitimate criticism of AFDC concerns its difficult,
demeaning, and painful application procedures. Those seeking
AFDC assistance must complete long, complex forms and pro-
vide numerous personal documents. Clients often wait many
hours with their small children in an overcrowded room to see
a harried, underpaid, overworked, eligibility worker who has
but a few minutes to review the complex forms and to answer
questions. If there is a mistake or an omission on the application,
or if additional supporting documents are required (e.g., rent
receipts, electric bills, birth certificates, records of prior em-
ployment, etc.), the weary applicant is told to return another
day to repeat the long procedure. Getting an answer to a simple
question (“Is this where I apply for Medicaid?”) may require an
entire day sitting in the waiting room. At times, aid is denied
based on the judgment or discretion of the eligiblity worker. In
short, one applies for welfare—one does not claim it.

A third legitimate criticism of welfare is that many of the
rules, regulations, forms, and procedures differ in each of the
54 states and jurisdications. A needy person may receive ben-
efits in one state and be denied benefits in another. Equally
needy families will receive unequal amounts of aid. In only one-
half of the 54 states and jurisdictions two-parent families are
eligible to apply for aid.

AFDC policies may be criticized because they are sometimes
contradictory. To cite only one example, considerable emphasis
is placed on getting AFDC parents into the workforce to become
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self-sufficient. However, when people do receive income from
work under AFDC, they face an unusually high tax rate. The
1981 Social Security amendments changed the tax rate to 67%
for the first four months and 100% thereafter. After four months,
for each dollar earned, one dollar of benefits is lost. In addition,
the fully employed former recipient also loses access to medical
care, child care, and other in-kind benefits.

The fifth criticism relates to the quality of life and the daily
struggle of the typical AFDC mother. The life of the AFDC family
is perhaps indescribable by middle-class standards. Certainly,
conditions are worse than stated here or described in most lit-
erature or realized by those who wage their untiring criticism
of the “welfare mess” and of “all those bums on welfare.”

AFDC grants and food stamp allotments are insufficient, and
families routinely run out of money before the end of the month.
How do people survive on so little income? Some welfare moth-
ers ransack supermarket garbage bins (called “garbaging”)—really
a modern update of Biblical gleaning—to get enough food for
their children. Others sell their blood plasma twice a week for
about $10 a pint to gain desperately needed additional income.
Still others pilfer Good Will drop-off bins to get clothing for
themselves and their children. To spare themselves the embar-
rassment of going barefoot, recipients may borrow footware to
go to the doctor, to school, or for other appointments. (In one
ironic instance, a family borrowed shoes to go to a welfare eli-
gibility review, where they had to assure the worker they were
still in need.) Some mothers, in absolute desperation, resort to
prostitution to get money.

Such actions, most illegal, and others, were related by AFDC
mothers to the writer, and these women live in a state noted for
the generosity of its welfare benefits. One wonders how mothers
in less generous states manage. (Twenty-four jurisdictions pro-
vide average payments of less than $100 a month per recipient)
(Monthly Benefit Statistics, Oct. 1988, p. 12).

The myths about welfare and its legitimate criticisms con-
stitute the first face of AFDC, the one that is visible and best
known. There are, of course, other myths and additional criti-
cisms. Such a summary underscores program difficulties in a
broad political and academic sense. Unfortunately, it understates
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the personal decisions that face every AFDC family, especially
the mother each day of her life. What is good and desirable in
a program so easily discredited? The following section discusses
12 positive characteristics of AFDC.

B. The Second Face of AFDC Unmasked: What's Right
with Welfare?

1. AFDC directs benefits to families with the highest risk of
poverty and for whom there is no viable income alternative.

“The dilemma must be faced: the chief cause of poverty in
modern society is children.” So claimed the late Alva Myrdal in
1941 in Nation and Family (p. 66). Aside from the USA, virtually
every advanced nation has faced the dilemma by adopting fam-
ily allowance programs. Most plans in these 63 nations provide
monthly grants of money to mothers for each child in every
family, regardless of income (Social Security Program Throughout
the World, 1987, 1988). Here, the public social policy closest to
universal allowances is the federal income tax exemption for de-
pendents, a once-a-year provision of little value to those with
low income (and low tax rates) and of no value to those with no
income. There is also AFDC, specifically designed to direct as-
sistance to high-risk families with children and for whom no
other aid is available. Can AFDC be justified? Are there other
income alternatives to this form of public aid?

Recent data show 32.5 million Americans (13.5% of the pop-
ulation) living in poverty in 1987. Of the 32.5 million poor, 66%
were white, 30% black, and the remainder of other races. (Per-
sons of Spanish origin may be classified as black or white). Of
65.1 million families, 7.0 million or 10.8% were poor (U.S. Bu-
reau of the Census, Current Population Report [CPS], P-60,
No. 161, Aug. 1988, pp. 7, 38).

Unhappily, these statistical dice are loaded: In spite of the
fact that two-thirds of all poor people are white, a white person
in America has only 11 chances in 100 of being poor. For black
Americans, the chances of being poor jump to 33% or 1 in 3.
Of course, additional characteristics boost the probability of
poverty, such as sex of family head and the number of children
in the family.

Forty percent of all poor persons are children under 18 years
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of age. Both the number and percent of children in poverty have
risen; 12.4 million boys and girls under 18 live in families with
incomes below the poverty level. The Census Bureau concludes,

The poverty rate for children continues, as it has since 1975, to be
higher than that for other age groups, averaging 20.6% for those
under 18 years, while that for persons 65 years and over was 12.2%
in 1987, and the poverty rate for persons 18 to 64 was 10.8% (CPS,
P-60, No. 161, p. 8).

As Table 1 clearly illustrates, husband/wife or married-cou-
ple households are the norm, representing more than eight in
ten of all families. Female-headed households (no husband pres-
ent) are still the exception, and households headed by men are
a tiny minority: of the 65 million families in 1987, 10.6 million
or 16% were headed by women and less than a million were
headed by men. However, husband-wife households have de-
clined from 90% in 1959 to 84% in 1987, whereas female-headed
households better than doubled in number, growing from 4.5
million to 10.6 million.

Between 1959 and 1987 total families increased by 44% (from
45.1 to 65.1 million), and female-headed families increased by

Table 1

Number and Percent of all Families by Head of Household:
Selected Years 19591987 (in millions)

1959 1977 1987
No. % No. % No. %
Husband/Wife 406 90 490 86 545 84
Female (no male) 45 10 8.2 14 10.6 16
Male (no female)? NA NA NA
Totals 45.1 100% 57.2  100% 65.1 100%

aTotal number of male households with no wife present is included in
husband/wife households. They represent a tiny percentage of all households
(approximately 1 to 2%). Data not available separately for each year.

Note. Derived from data in U.S. Bureau of the Census, Current Population
Reports, Series P-60, No. 161 (1988, August), Money Income and Poverty Status
in the United States: 1987 (Advance Data From the March 1988 Current Population
Survey), Washington, DC: U.S. Government Printing Office, Table 20, pp. 38—
39; 1959 & 1977 data are from Current Population Reports for prior years.
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a stunning 136% (from 4.5 to 10.6 million). Most AFDC cases
are drawn from the women and children in these low income
households. Table 2 demonstrates that although the number and
the percentage of all families classified as poor declined from
1959 to 1977, recent years have seen an upswing in family pov-
erty. The critical difference lies in the composition of this group
of poor families. In 1959, one-fifth of all poor families were
headed by women. In 1987, over one-half of all poor families
were headed by women. Indeed, the single most striking trend
in poverty statistics over the last quarter century has been this
dramatic increase in poverty in female-headed households.

Evidently, the two-parent, often two wage-earner, household
has greatly reduced the risk of poverty. Bearing in mind that
10.8% of all families were in poverty in 1987, and that the risk
of poverty in a family was about one in eight, what is the risk
of poverty for a child raised in a two parent family versus that
of a child raised in a single parent household? Table 3 shows
that a child’s risk of poverty is only 6% or about 1 in 17 in a
husband/wife household. In a female-headed household, the risk
is 34% or about 1 in 3.

Table 2

Number and Percent of Poor Families Classified by Head of Household:
Selected Years 1959 —1987 (in millions)

1959 1977 1987
Family Type No. % No. % No. %
Married Couple 6.1 76 27 49 3.1 437
Female Head 19 20 26 48 3.6 515
Male Head 3 4 3 3 3 48

Total Poor Families 8.3 100% 53 100% 7.0 100%

% of all families
classified as poor 18.3% 9.3% 10.8%

Note. Derived from data in U.S. Bureau of the Census, Current Population
Report, Series P-60 (various years), Characteristics of the Population Below the
Poverty Level, Washington, DC: U.S. Government Printing Office.
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In any event, regardless of who heads the household, the
more children, the greater the chance of poverty, as Table 4 am-
ply demonstrates. More children increases the risk of poverty
for all families, two parent, one parent, white, and black. While
the number of families in the United States with five or more
related children was comparatively small in 1987, there was a
50% chance that a child in a family of that size would be in
poverty. If the parents were black, there was a 71% chance that
the child would live in poverty.

The link between family size and poverty, and that between
family size/race and poverty, is clear and has existed for years.
But the link between family size/race/female-headed households
and poverty is so striking that it is the most compelling of all
poverty data.

Table 5 shows that a white mother with one child has a 30%
chance of poverty. Her black counterpart has a 42% chance.
Again, the close correlation between number of children and
probability of poverty is evident: the more children, the more
poverty. A white mother with four children and no husband

Table 4

Poverty Rate by Number of Related Children Under 18 in All
Families, 1987

All Families Percent of
(Poor & Nonpoor) Households Below
Millions Poverty Level
Percent All
No. of Children No. of Total Races White Black
None under 18 31.1 47.9 4.9 4.0 144
1 child 14.4 22.0 12.0 9.7 25.6
2 children 12.5 19.2 13.8 10.7 35.2
3 children 4.9 7.5 24 .4 18.3 52.7
4 children 1.5 2.3 35.3 26.5 57.5
5 children or more 0.7 1.1 49.0 39.4 71.0
Total 65.1 million 100%

Note. Derived from data in U.S. Bureau of the Census, Current Population
Reports, Series P-60, No. 161 (1988, August), Money Income and Poverty Status
in the United States: 1987 (Advance Data From the March 1986 Current Population
Survey), Washington, DC: U.S. Government Printing Office, Table 19, p. 36.
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present has a 73% chance of poverty; a black mother similarly
situated has an astonishing 87% chance—and these poverty
rates exist after all income transfers.

Clearly, there are people in the United States who are poor
and who cannot support themselves. We even know something
about the incidence of poverty and about its population. We
know that a child born into a family where there are other sib-
lings and where the mother is a single head of household and
black—that child is likely to live in poverty at some time in his
or her life. (Other factors, not discussed here, further increase
the risk of poverty for such a child, such as having a mother
who lives in the South, who is unemployed and who lacks ed-
ucation.) Myrdal’s observations are as accurate now as when she
made them:

The more children there are in a family the more decidedly will
poverty be their atmosphere. It will change the very volume of the
air they breath, reduce the food they eat, and narrow the margin
of culture available to them. . . . When a disproportionate number

Table 5

Poverty Rate of Female-Headed Households Classified by Race with
Number of Related Children Under 18, 1987

Total No. Percent Below

Female-Headed Poverty Level
No. of Children - Households All Races White Black
None under 18 3.5 9.8 6.8 224
1 child 3.3 33.6 29.5 42.3
2 children 2.3 45.7 39.1 60.3
3 children 1.0 69.2 60.5 80.1
4 children 0.3 77.8 72.9 81.1
5 children? or more 0.2 86.7 — 86.9

Total 10.6 million

2Female heads of household with more than five children are too few (less
than 75,000) to permit reliable calculations.

Note. Derived from data in U.S. Bureau of the Census, Current Population
Reports, Series P-60, No. 161 (1988, August), Money Income and Poverty Status
in the United States: 1987 (Advance Data From the March 1988 Current Population
Survey), Washington, DC: U.S. Government Printing Office, Table 19, p. 37.
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of the nation’s children are born of the poor, this becomes a cause
of national worry . . . (Myrdal, 1941, p. 99)

Without AFDC, many children would suffer from even more
severe poverty. Thus, AFDC decreases the suffering of the “de-
serving poor,” especially children. And at times it may be the
difference between bare survival and death.

Are there other ways to achieve this end? As discussed be-
low, few alternatives to AFDC are acceptable on political or prac-
tical grounds. Neither social insurance, private charity, increased
assistance from state or local government, a guaranteed mini-
mum income, a universal demogrant, full employment, nor work
programs are viable options. Why not?

First, eligibility in all social insurance programs is based on
prior employment. Social security, unemployment insurance,
railroad retirement, workers’ compensation, and temporary dis-
ability insurance—all are insurance programs designed for
workers, retired, injured, disabled, and their dependents; and,
for deceased workers, their survivors. These programs do aid
low-income families—far more than does social assistance. Un-
fortunately, millions of needy people have not worked and are
not covered by social insurance.

What about private charity and state and local governments?
In part, AFDC and its predecessor programs of Mothers’ Aid
were established because private agencies could not meet the
financial needs of millions of needy people. Private charities do
not have the resources nor are they equipped to aid even a
fraction of the millions in financial need. State and local govern-
ments are not inclined to establish additional programs to help
their poor. They are even reluctant to adopt existing social pro-
grams that have generous federal support and to which they
need pay only part of the cost.

Certainly, there are public social program alternatives to
AFDC such as a universal demogrant, a generous children’s al-
lowance, or a guaranteed minimum income. Establishing a na-
tional health service would be a giant step ahead, as would a
national incomes policy and greater availability of subsidized,
quality daycare. However, these alternatives to AFDC do not
appear politically feasible at this time. Federalizing the costs of
AFDC, as was done for the adult categories in SSI, might be the
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most reasonable advance, although current federal and state pol-
icies appear headed in the opposite direction.

For more than one-half century AFDC has been the major,
direct, and relatively inexpensive way to assist poor children
and their parents. It helps children whose parents are deceased
or unemployed; it helps children whose parents are separated,
divorced, or unmarried. Regardless of the cause of the need,
children require basic necessities, and AFDC helps to provide
these children and their caretakers with food, shelter, and med-
ical care.

2. AFDC provides money to millions of needy people.

AFDC assists the population it was intended to assist; it aids
those with the highest risk of poverty—families with children.
Approximately 3.8 million families received income from AFDC
in March 1988. Thus, in any single month, AFDC increases the
well-being of over 11 million low-income people, including more
than 7.3 million children and 3.7 million adults. A high rate of
client turnover makes it likely that AFDC benefits 16 to 17 mil-
lion individuals in approximately 6 million different households
over a years time. Data for total individuals and households
aided each year are unavailable because an unduplicated count
is not maintained of those on welfare over the course of a year.”

Perhaps as much as 7% of the United States” population and
about 15% of all 34 million families with children receive AFDC
over the course of a year. AFDC tends to be used as a temporary
source of income until other, more permanent means of support
can be found. Median length of time on AFDC is just over two
years, but many families receive aid for shorter periods, fre-
quently two to four months. Most women who use AFDC do
not get trapped by it. In light of program criticisms, this is not
surprising. On the other hand, the minority that stay on AFDC
a long time accumulate, and the majority of costs of AFDC are
for those who stay on for a long spell (Duvall, 1982; 1986 AFDC
Characteristics Study; Ellwood & Summers, 1986, pp. 71-72).

3. Each year AFDC transfers billions of dollars to low-income
families and reduces or eliminates poverty in those it assists.

Cash social assistance expenditures are relatively small, es-
pecially when compared to the gigantic cash transfers made
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through social insurance.® Approximately 4%—$16.5 billion—
of all cash income transfers was for AFDC in 1988.

Nevertheless, AFDC remains America’s largest cash social
assistance program. Each year it transfers billions of dollars to
poor families to help them pay for housing, food, utilities, cloth-
ing, transporation, and other necessities. Grants are based on
need and the number of persons in the family. Without AFDC,
many families would lose their housing and go without food.
More than $17 billion will go to eligible low-income families in
fiscal 1990, a figure which includes a federal contribution, on
average, of 55%. Table 6 summarizes the money transferred to
low-income families through AFDC from 1960 to 1989. Within
the last 19 years AFDC provided approximately $232 billion
(unadjusted dollars) to Americas less fortunate families.

Receipt of AFDC cash benefits removes about 5% of its re-
cipient families from poverty. If the market value of noncash
transfers are included, then AFDC removes about 50% of its
families from poverty. For those not removed from poverty, the
mean poverty deficit for a typical three person AFDC family is
reduced from $7,807 to $3,242, after receipt of cash and noncash
benefits (U.S. Bureau of the Census, Technical Paper 58, 1988,
pp. 16-17). At the very least, AFDC relieves some of the agonies
of poverty.

4. AFDC recipients have ready access to a number of noncash
benefits.

One of the primary advantages of being an AFDC recipient
is a simultaneous and almost automatic right to in-kind benefits.
Defined as any “noncash benefit in a form other than money
which serves to enhance or improve the economic well-being of
the recipient,” examples include medical care, surplus food, food
stamps, housing, and social services (CPR, P-60, No. 141, p. 21).
In 1987 the market value of means tested noncash benefits was
almost double that of all means tested cash assistance. The larg-
est component of means tested noncash aid is Medicaid, which
comprises 72% of such assistance (Technical Paper 58, 1988, p. 2).
In-kind benefits make a major contribution to the well-being of
low-income people.

Members of a family receiving AFDC are eligible for com-
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Table 6

Summary of AFDC Cash Transfer Payments, 1960-1989 (in billions)?
Year Total
1960-69 $18,535,766
1970-79 84,845,786
1980 12,475,245
1981 12,981,515
1982 12,862,016
1983 13,839,471
1984 14,504,710
1985 15,195,835
1986 14,986,518
1987 16,238,000
1988 16,540,000
1989* 17,107,000
Total Payments 1960 to 1989 $250,111,863

aIn unadjusted dollars. Totals do not include costs of administration. The
federal share of administration is now 50%. The federal share of cash pay-
ments averages 55% but ranges from 50 to 65%. States and localities pay the
remaining average of 45%.

bEstimate.

Note. Derived from data in Social Security Bulletin Annual Statistical Supplement
1987, p. 294; personal communication with Social Security Administration
for 1987 and 1988. The 1989 estimate is from Appendix to U.S. Budget, 1990,
p. 1-K, 38.

prehensive medical care under Medicaid, Title XIX of the Social
Security Act, passed into law in 1965.° To many low-income
people, access to health care for all family members is the single
most important benefit of welfare. Maybe they can get along
without much money, some think, but they cannot raise their
children without access to medical and dental care. As Table 7
shows, the largest number of recipients in the Medicaid program
are children and adults in AFDC households; they comprise
69% of all Medicaid recipients. However, even though they con-
stituted over two-thirds of Medicaid recipients, AFDC house-
holds account for only 24% of all expenditures (right half of
Table 7). _

The left side of Table 8 lists an unduplicated count of medical
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Table 7

Unduplicated Number of Medicaid Recipients and Vendor Payments by
Eligibility Category, Fiscal 19862

Recipients® Payments

(in thousands) (in millions)
Category No. % Amount %
Age 65 and over 3,140 14 $15,080 37
Blindness 81 4 277 1
APTD 3,091 14 14,587 36
Children under 21° 9,954 44 5,096 12
AFDC adults® 5,618 25 4,848 12
Other 1,138 6 992 2

Total 22,405 $40,878 100.0%

aRecipient categories do not add to unduplicated total because of the small
number of recipients that are in more than one category during the year.

®The total unduplicated number of AFDC Medicaid recipients exceeds 11
million AFDC recipients for 1986. The AFDC client count is usually given for
December and does not reflect the total AFDC recipients for that year.

Note. Derived from data in Social Security Bulletin Annual Statistical Supplement
1987, Tables 169 & 171, pp. 253, 255.

services to Medicaid recipients. It shows 68.8 million units of
service, or an average of three units per recipient (68.8 million
units of service divided by 22 million recipients). However, the
cost of each unit or type of service varies considerably. A stay
in a nursing home or a mental hospital is more costly than a
visit to a doctor or a laboratory test.

The right side of Table 8 shows the actual cost of Medicaid
vendor payments by type of service. Fully 71% goes to inpatient
services in general hospitals, mental hospitals, skilled nursing
facilities, and intermediate care facilities, all services more likely
to be used by adults (and especially the elderly) than by young
people. Young people in AFDC families are likely to use phy-
sician and dental services and visit outpatient clinics.

The average annual value of Medicaid in 1982 for the four
major classes of recipients appears in Table 9. Note the effect of
including the costs of institutional care for each recipient group:
For the nondisabled group under 21, institutional costs increase



30 Journal of Sociology & Social Welfare

Table 8

Medicaid Benefits: Unduplicated Number of Recipients by Type of
Medical Service and the Amount and Percentage of Payment for Each
Type of Service, Fiscal 1986

Medicaid Vendor
Payments by Type of
Medical Service

No. of Recipients

for each service Amount

Type of Service® (in thousands) (in millions) Percent
Inpatient 3,570 $11,406 28
Intermediate Care 1,034 11,798 29
Nursing Homes 570 5,651 14
Physician Services 14,808 2,545 6
Dental Services 5,143 529 1
Other Services

& Family Planning 5,184 478 1
Outpatient Hospital 10,711 1,983 5
Clinic Services 2,033 810 2
Laboratory Services 7,122 424 1
Home Health 593 1,352 3
Prescribed Drugs 14,704 2,692 7
Other Care 3,316 1,098 3
Total recipient

units of service 68,788 $40,878 100%
Total recipients 22,405

aRecipients may receive more than one type of service.

Note. Derived from data in Social Security Bulletin: Annual Statistical Supple-
ment 1987, Tables 168 & 171, pp. 252, 254.

expenditures by 2%; for those 65 and over, institutional care
increases expenditures by over 300%.

Other major noncash assistance for which AFDC families
may be eligible include food stamps, public housing, school
lunches, free or reduced-price school breakfasts, the Womens'’
and Infants’ Care program, and several child nutrition pro-
grams. In addition, a wide range of social services (costing some
$3 billion a year) is available. There are no separate data as-
sessing the value of most of these programs to an AFDC family.
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Table 9

Average Annual Market Value of Medicaid by Major Recipient
Groups in 19822

Including Excluding
Institutional Institutional
Recipient Group Expenditures Expenditures
Age 65 and over $3,349 $ 813
Blind and disabled 3,720 1,787
Ages 21-64, nondisabled 817 812
Less than 21, nondisabled 381 373

*Each state has its own value. Data are average for all 50 states and District
of Columbia.

Note. Derived from data in U.S. Bureau of the Census (1984), Technical Pa-
per 51, Estimates of Poverty, Including the Value of Noncash Benefits: 1979 to
1982. Washington, DC: U.S. Government Printing Office. Tables B7 & B9.

However, excepting social services, the value of all other noncash
programs is less than 10% of the Medicaid, food stamps, and
public housing.

What percent of AFDC families receive major noncash ben-
efits? Almost all AFDC families receive (or are at least eligible
to receive) medical benefits under Medicaid, and four-fifths re-
ceive food stamps. Two-fifths of AFDC children benefit from
school lunches and about one-fifth of AFDC families are in pub-
lic housing or receive HUD or other rent subsidies (Character-
istics of AFDC Recipients 1986).

What is the actual value of noncash benefits for a typical
AFDC family of three? Table 10 estimates the market value (not
the cost or the value to the recipient) of major noncash benefits
to such a family. The mean annual market value of food stamps
received by an AFDC family of three was $1,125 in 1987. Free
school lunches show an estimated annual value of $580 for two
children in 1987. The average annual market value of Medicaid
for an AFDC family of three was $2,166 in 1987, but the range
extended from less than $1,000 in some states to over $3,000 in
others (Technical Paper 58, 1988). It is difficult to count the value
of medical care as income. One family with a run of poor health
may far exceed the national or their state average. Another family
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Table 10

Estimated Market Value of Noncash Benefits for an AFDC Family of
Three in 198772

Program Market Value
Medicaid $2,166°
Housing 1,615°
Food Stamps 1,1254
School Lunches 580°

aThe market value of an in-kind transfer is equal to the private market pur-
chasing power of benefits received by individuals. The market value of med-
ical care is based on an insurance value approach, not on the amount of
medical care actually received.

®Average for entire United States. Amounts vary greatly among states. Cal-
culation is based on family of one adult, two children under 21. None are
disabled or institutionalized (see Technical Paper 58, Table B-6, p. 25).

“Based on assumption of three person household with income between $5,000
and $7,495 per year.

9The market value assigned for food stamps was the annual face value or
purchasing power of food stamps in the market place (Technical Paper 58,

pp- 4, 21).

Free school lunches (as opposed to reduced price) for two children for 167
days a year (Technical Paper 58, p. 21).

Note. U.S. Bureau of the Census, Technical Paper 58 (1988, August), Estimates
of poverty including the value of noncash benefits: 1987. Washington, DC: U.S.
Government Printing Office.

may be eligible to receive Medicaid but not use or require any
medical care in a given year.

The market value of housing subsidies for public or subsi-
dized housing vary by type of household, size of family, and
total household income. Therefore, generalizations about the
value of subsidized housing are difficult to make. However, for
a typical AFDC family with a housing subsidy, the value ap-
proximates $1,615. Very few families receive all four of the major
in-kind benefits. Thus, it is inappropriate to add all of these
benefits in Table 10 and apply this total to any individual house-
hold or use it as an average for all AFDC families. Nearly all
AFDC families have direct access to one or more noncash ben-
efits of food, medical care, and housing. Undoubtedly, these
benefits greatly increase familial well-being.
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5. AFDC is a public program.

AFDC is publicly sponsored and financed. Federal, state,
and local governments recognize the need and have taken re-
sponsibility for this category of needy people. The private sector
does not finance the construction of roads and airports, pay for
reconstruction required by national emergencies or disasters,
nor fund the welfare program. Private charities had a total outlay
of $87 billion in 1986. Forty-six percent went to religion, 14 to
health, 15 to education, 11 for human services, 7 to the arts, and
7% for other things. Perhaps some of the money directed to
religion and human service was given to poor people to spend,
but typically the private sector cannot be expected to provide
cash to low income people, at least in the long haul (Giving USA,
1987). Mass destitution is not something for which United Way,
private charity, foundations, or business can assume even partial
on-going responsibility. It is, in fact, not their job. Poverty is a
public problem and requires a public response. Public welfare,
by definition, is the responsbility of the public sector.

6. AFDC is a national program with federal leadership and
support.

With the impetus of generous federal match funding (vary-
ing from 50% in high income states to 65% in low income states)
and federal assumption of 50% of administrative costs, all 54
states and jurisdictions have assumed responsibility for the sup-
port of female-headed households. In addition, 28 states provide
AFDC benefits to husband/wife households.

State fiscal priorities do not tend to be poverty-oriented.
Without national leadership and the impetus of federal matching
grants, it is likely that some states would provide little aid to
needy families with children. Even with generous federal sup-
port (up to 65% in one-fourth of all states) only one-half of the
states and jurisdictions assist two-parent families. As illustrated
earlier, the history of federal assistance to the states has been
characterized by an unrelenting effort by the national govern-
ment to motivate state governments to raise grants to AFDC
families. Clearly, poverty is a national problem and requires
national remedies. Unfortunately, the United States has been
slow to adopt this view.

Further evidence of the importance of the federal spur to
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states to aid their low-income residents appears in the efforts
states make to aid low-income citizens when there is no federal
grant-in-aid program. For example, what do states do for needy
people who are not elderly, blind, disabled, or in single-mother
households? What support do states give families without chil-
dren? To nondisabled adults? To poverty-stricken persons be-
tween 18 and 65? To long-term unemployed adults whose
unemployment benefits have expired? To “marginal” persons
not classified as medically disabled but not able to work? For
persons without health insurance for themselves or their fami-
lies? To the teen-age unemployed? Finally, what help goes to
people who do receive federal aid from SSI or AFDC and who
still remain poor?

“General assistance” is the nonfederal response, and it is
meager. A remnant of the Elizabethan Poor Law, general assis-
tance is an entirely state/local program designed to aid low in-
come people who do not fit federal categories of assistance. Two-
thirds of all states and jurisdictions provide general assistance,
aiding 1.3 million people per month at an annual cost of $1.4
billion.10

Of the 40 states with general assistance programs, 10 states
had caseloads of fewer than 1,000 people, whereas six states saw
nearly 80% of those on general assistance. Benefits were low,
averaging $127 per month per recipient in 1980. Furthermore,
general assistance benefits are usually available for limited pe-
riods (60 to 90 days). Without AFDC, millions of poor people,
especially children, would be utterly without income support.

7. AFDC has high target efficiency.

AFDC gets money and in-kind benefits to low income people
who need it and not to people who do not need it. The program
is targeted to the poor; it provides aid to many families in pov-
erty who are most in need, mainly female-headed families with
children. In contrast to old-age, survivors, disability insurance
(OASDI or “Social Security”), AFDC provides little money to
those above the poverty line. Social security lifts many people
from poverty, but at a very high cost. For example, OASDI’s
yearly outlays to its more than 38 million beneficiaries are es-
timated at $220 billion in fiscal 1989—26 times the federal cost
of AFDC payments. When social security payments are in-



What's Right with Welfare? 35

creased, benefits for all 38 million recipients, poor and nonpoor,
are increased. Since benefits are raised by the same percentage
for all recipients, those with the highest benefits are enriched
the most. Each dollar increase in AFDC goes only to the poor.

8. AFDC results in two types of vertical income redistribution.

Eligibility for public assistance, Medicaid, food stamps, and
subsidized housing is determined, in part, by an applicant’s
resources (value of home, car, investments, life insurance, etc.)
and by her level of income. Both federal and state laws are spe-
cific on this issue. For example, applicants who have too many
resources or too much income must “spend down” (sell the car,
divest the life insurance, etc.) to a level that demonstrates des-
titution. Thus, recently unemployed persons who wish to apply
for Medicaid must prove to the eligibility worker that they do
not have the means to survive without AFDC or Medicaid;
(“means test”). In addition, they must justify need by passing
a “needs test.” Careful and continuous use of the means and
needs tests insure that public aid programs retain high target
efficiency by providing aid solely to individuals near or below
the poverty line.

AFDC cash benefits are derived 55% from federal general
revenues. Federal general revenues (excluding earmarked Social
Security) are derived amost entirely—89% in fiscal 1990—from
individual and corporate income taxes, the most progressive
form of income generation (Budget of U.S. Government, 1990,
p. 4-3). The federal income tax, replete as it is with shelters and
loopholes, is still our most progressive system of taxation.!!

States, on the other hand, differ considerably in the pro-
gressivity or regressivity of their methods of revenue generation.
Some jurisdictions, such as California, Colorado, and the Dis-
trict of Columbia, depend heavily on graduated income taxes.
Others, such as Illinois, Indiana, Michigan, and Pennsylvania,
levy flat rate income taxes. Still others (Washington, Nevada,
and Texas) rely on sales tax systems that are clearly regressive.
This last system affects all income levels, but falls most heavily
on those with low income since a larger proportion of the ex-
penditures of low income people are subject to the sales tax.

In general, most of the federal money used to finance AFDC,
SSI, and in-kind benefits comes from a progressive tax system.
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In other words, the federal money that finances AFDC tends to
come from those who earn the most and is redistributed to those
who have the least. This important form of vertical redistribu-
tion takes from those who have money and gives to those who
do not. Furthermore, since the amount of the federal contribution
to individual states varies from 50 to 65% in AFDC and 50 to
78% in Medicaid, depending on the wealth of the state, redis-
tribution also occurs from the more affluent to the less affluent
states (Social Security Bulletin, Annual Supp. 1987, p. 60).

Is progressive taxation and income redistribution from upper
to lower income people and from richer to poorer states a desir-
able social goal? Most advanced nations favor this or similar
forms of redistribution. Certainly, the United States grants mod-
est vertical income redistribution through its public aid
programs.

9. AFDC allows children to remain in their own homes.

The United States supports the idea that parents are the best
qualified to raise their own children, and AFDC was specifically
designed to keep children in their homes. Because of this aid,
a low income mother may remain with her children to provide
the attention and care necessary to raise them. An increasing
number of single parents have come to depend on AFDC at
some time in their child-raising years.

Prior to 1935, the common practice was to put a destitute
child in the home of a relative or neighbor, or in a foster home
or institution (Social Security Board, Social Security in America,
1937, p. 233). AFDC allows millions of poor children to remain
in their own homes, usually with their mothers. Without AFDC,
many children might be deprived of their homes and their
parents.

10. The AFDC benefit level can be adjusted to the needs of the
family and to its size.

In theory, AFDC benefits are related to the needs of the client
and to the size of the family: the greater the need, the higher the
benefit. This theory is illustrated by the wide variation in family
benefits within the same state, since each additional family
member increases the grant level. Again, in theory, social as-
sistance programs such as AFDC and SSI are far more flexible
than the major social insurance programs such as social security
and unemployment insurance.
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In these latter programs the exact benefit level is established
by law and is entirely unrelated to actual client need. In fact,
those with the greatest need often have had the most tenuous
attachment to the workforce and thus have, in absolute dollars,
the lowest social insurance benefits. The greater the need, the
lower the benefit.

Due to fiscal limitations faced by many states and because
of the unpopularity of “welfare,” poor people, and of AFDC,
states are reluctant to exercise the great potential flexibility of
AFDC. Benefits remain pitifully low. In practice, most states do
not provide cash benefits up to their own defined level of need.
Nevertheless, AFDC has the potential flexibility of tailoring the
benefit level to meet the special financial needs of each recipient
family, whatever that level of need might be.

11. AFDC permits recipients to spend cash benefits as they
choose.

As opposed to vouchers, food stamps, Medicaid, and other
in-kind benefits, AFDC distributes cash to clients and permits
them to spend it as they wish. Using cash is less stigmatizing
and less demoralizing to recipients than using vouchers, food
stamps and other in-kind benefits. In other words, cash benefits
enhance individual freedom and independence.

Is it wise to give cash to low income people? After all, they
may spend it irresponsibly or on items which do not benefit the
family. Money given to low-income families is used for the ben-
efit of the family to meet such needs as rent, utilities, food,
clothing and transportation. Most parents are genuinely con-
cerned wtih the well-being of their children, and spend their
money, whatever the source, for basic family needs. In any event,
AFDC benefits tend to be so low that families must pay first for
necessities or risk shut-off of utilities, loss of housing, or hunger.

12. AFDC eligibility is based solely on family compositon and
on need and is rarely linked to employment.

Except in the AFDC-E program, receiving AFDC benefits is
not labor related and is not contingent on prior attachment to
the workforce. Indeed, a woman may be entitled to AFDC social
assistance benefits who has never worked a day in her life. Pres-
ence of a child or children in the household, inadequate assets
and low income are the basic considerations in determining AFDC
elibility. In contrast, unemployment compensation, social se-
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curity, and other social insurance programs always base eligi-
bility on prior attachment to the workforce. Without a proven
history of working in covered employment, and sometimes a
substantial proven history, a person is not eligible for social
insurance.1?

Additional data could be summoned to further illustrate pos-
itive aspects of AFDC/welfare. For example, it enables women
to leave abusive relationships; “. . . many women choose to re-
main with an abusive husband because the alternative is bring-
ing up children in poverty” (Straus, 1983, p. 1632; Strube, 1987,
p.- 791). Moreover, high teenage pregnancy is related to low wel-
fare payments and low pregnancy to high payments (Stein, 1986,
p. 69).

Conclusion

AFDC is decidedly unpopular and much is wrong with it.
As welfare reform is again attempted, what lessons might be
learned from this analysis? The major point has been to illustrate
that it is absolutely crucial to acknowledge, understand, and
appreciate what is right with welfare. Are there other lessons?

Mothers’ aid, the predecessor of AFDC, clearly illustrated
two fundamental income transfer policy principles. First, pro-
grams required in all political jurisdictions are far more suc-
cessful than those left to the option of localities. Second, the
higher the level of government that administers the transfer pro-
gram, the more successful the program as measured by degree
of implementation, uniformity among administrative jurisdic-
tions, and adequacy of benefit. These are significant principles
to remember when considering decentralization of AFDC.

In terms of AFDC program operation, several points are im-
portant. ADC was one of the three original assistance titles of
the Social Security Act of 1935. However, children were not the
focus of attention, Congress had little interest in the ADC pro-
gram, and grant levels for children were far lower than those
offered to the aged and the blind. Over one-half century later,
these disparities have yet to be rectified.

As a portion of the federal budget, of all public cash trans-
fers, or as a part of the gross national product, AFDC has never
been a large program. Some positive changes have occurred.
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Aid was first offered to the adult caregiver in 1950, to an un-
employed parent in 1961, and to two parents in 1962; social
services were added in 1967.

Most on AFDC are part of society’s “underclass,” at least
temporarily, and life at the bottom can be quite unpleasant.
Poverty disproportionately afflicts children, especially those in
large, minority, female-headed households; there it is a virtual
certainty. Benefit levels are low and have fallen drastically in
recent years; eligibility requirements and benefits vary from
state to state. Application procedures are difficult, tedious, and
demeaning. As bad as it is, much can be said in support of
AFDC.

In the first place, AFDC provides money to single-parent °
families for whom the risk of poverty is greatest and for whom
little or no other income is available. About 3.8 million families,
constituting 11 million needy people, receive benefits each
month. AFDC has “undoubtedly contributed more than any other
social program to the goal of enabling children at risk of place-
ment to remain with their own families” (McGowan & Meezan,
1983, p. 69). It transfers billions of dollars in cash to those fam-
ilies most in need; it reduces poverty, and in some instances it
eliminates poverty in those it assists; and recipients have a ready
access to noncash benefits, most important, to medical care and
food stamps. AFDC is a public program, and it is a national
program; it has high target efficiency and results in vertical in-
come redistribution; benefits can be adjusted to the needs of
the recipient family, people can spend money as they choose;
and eligibility is based on family composition and never linked
to prior employment.

Blindness to these 12 charateristics greatly complicates efforts
to reform or replace AFDC. For to be successful, any new income
support program will have to include some of the income trans-
fer policies and principles that are part of our existing system.
Moreover, the inability to see what is good and what works in
American social programs makes them constantly subject to at-
tack and vulnerable to budget cutbacks. Policy makers and the
public must learn to view all of their social institutions with
some impartiality and balance, regardless of whether they favor
the beneficiaries. Only then will we have the vision to transform
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existing policies and programs into ones in which we will take
pride.
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Notes

1. I wish to express my gratitude to the following people. The late Wilbur J.
Cohen helped me to unravel the intent of early ADC legislation. Profes-
sors William C. Berleman and Robert D. Plotnick of the University of
Washington and to Mr. Richard Wright of the Department of Social and
Health Services provided valuable commentary. Ms. Lynn Clevell of
Woodinville, WA, offered many helpful suggestions.

2. “Welfare” as used in this article means AFDC (and on occasion other
means-tested programs); “AFDC” and “welfare” are terms inextricably
linked in the public mind. This is a narrow usage of “welfare.” For a
comparison of the broad and narrow uses of the term, see Dear, 1982,

pp. 25-26.
3. The 1909 white House Conference declared, “Children should not be
deprived of [‘home life’] . . . except for urgent and compelling reasons . . .

No child should be deprived of his family by reason of poverty alone”
(Proceedings of the Conference, 1909, p. 9).

4. One of the paradoxes of welfare history and a point almost forgotten is
that there was bipartisan support of the public assistance titlers and even
agreement that old-age assistance grants were too low. Of ADC, one
member said, “Eighteen dollars a month for a mother with a young child
is utterly insufficient to supply even the barest necessities of life”
(Congressional Record, 79, 5553).

In fact, the Republican minority members of the Ways and Means
Committee, who never ceased fighting the insurance titles of the Social
Security Act, were unanimous in their support of the public assistance
titles, agreeing that the benefits were too low. The minority report stated:

We favor such legislation as will encouage States already paying old-age

pensions [assistance] to provide for more adequate benefits, and will en-

courage all other states to adopt old-age pension systems. However, we
believe the amount provided in the bill to be inadequate and favor a sub-

stantial increase in the Federal Contribution. (H. Report 615, April 5, 1935,

p- 42)
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10.

11.

12.

The Republican minority said essentially the same thing in regard to
Title IV, ADC, Title V, Maternal and Child Welfare, and Title VI, Public
health: “We would favor a stronger and more vigorous program than that
provided in this proposed legislation . . .” (H. Report 615)

. In addition to AFDC this includes Old-Age Assistance (OAA), Aid to

the Blind (AB), and Aid to the Permanently and Totally Disabled (APTD).
The latter three programs were combined in 1974 into the Supplemental
Security Income program. It does not include state general assistance
programs.

. For a good refutation of these myths, see Barbara Leyser et al. (1985) and

US DHHS 1986 AFDC Recipient Characteristics Study.

. These figures are for March 1988, but the total number of people aided

varies from month to month and is related to such factors as the state of
the economy and level of unemployment. See Quarterly Public Assistance
Statistics, January-March 1988, p. 12.

. Social assistance includes AFDC, SSI, general assistance, and emergency

assistance. Social insurance includes OASDI, railroad retirement, federal
civil service, V.A. pensions, unemployment insurance, temporary disa-
bility benefits, and workers’ compensation.

. With the exception of Arizona, all states and jurisdictions participate in

Medicaid (Social Security Bulletin, April 1987, p. 58).

Data are partly estimated and vary for each month. In September 1986,
there were 1.3 million recipients of general assistance. Prior to 1983,
recipients numbered less than one million. (See Social Security Bulletin,
Annual Statistical Supplement 1987, p. 301; Social Security Bulletin, Decem-
ber 1988, p. 49.)

A progressive tax is one that levies an increasingly higher tax rate as
income increases.

There are a few exceptions. Beneficiaries who receive fixed-rate “special
age 72" payments (authorized in 1966) may receive small social security
payments ($139 in December 1985) without having been in covered em-
ployment if age 72 before 1968. Their numbers are small (32,000), and
they constitute less than one-tenth of the one percent of all social security
recipients. Others may receive benefits with very slight coverage. Of
course, survivors and dependents with no work history receive benefits,
but their eligibility is still contingent on that of a covered employee,
Social Security Bulletin,A1 March 1986, pp. 35-36.
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A review of the rationale, results, and research findings from work-
training efforts for welfare recipients is presented. Focus is on the Work
Incentive (WIN) Program from its inception in 1968 to its heydays in
the 1970s and its decline during the Reagan era. The review provides
a basis for examining the recent welfare legislation and recongizing the
elements needed for real welfare reform.

While the War on Poverty and The Great Society efforts cap-
tured headlines during the 1960s, there were other efforts afoot
to help the poor. One of these was the Work Incentive (WIN)
Program. It was charged with helping welfare recipients achieve
economic independence through work. This paper examines the
assumptions, activities, and results of the WIN Program. The
task proves extremely useful because extensive, if unpublicized,
efforts were made to achieve program goals and extensive re-
search was carried out on these efforts. Reviewing the heydays
of WIN from today’s perspective permits a cogent analysis of the
new welfare legislation.

The paper begins by placing the assumptions and operations
of WIN within a pre-WIN context. There follows a review of
WIN and related efforts from 1967 until the beginning of the
Reagan Administration in 1981. The next section examines in
more detail what was learned from the WIN experience, drawing
upon research and evaluation studies. Brief examination of work-
training for welfare recipients from 1981 to the present comes

*Initial draft presented in Jackson, Mississippi, March 4, 1988 at a confer-
ence: The Impact of Federal Policy on the Development of Public Welfare in
the South: Roosevelt to Reagan and Beyond.
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next, leading to a discussion of what is now known about train-
ing welfare recipients. The next section comments on current
welfare reform, and the last section summarizes the general
findings and conclusions of the paper.

WIN And Its Precursors

The first federally sponsored effort to help welfare recipients
came in 1935 in the Social Security Act. The provisions for public
welfare, unlike the major provisions of the Act, were aimed at
supporting widowed mothers with small children, irrespective
of their work history. The other provisions for Unemployment
Insurance and Social Security were aimed at helping persons
who had worked but had lost their jobs or had retired.

Over the years the work-related programs were readily ac-
cepted and expanded. The welfare program has been less fa-
vored. Its first serious review came after the Kennedy election
of 1960. This review revealed that welfare recipients were no
longer primarily mothers who had become widowed, but moth-
ers who had never been married. Welfare was being given to
mothers who had not had a relatively stable life in a traditional
two-parent family, but seemed in some way to have created
their own difficulties by having children out of wedlock.

The 1962 Public Welfare Amendments sanctioned efforts to
provide counselling to welfare families in order that they might
improve their social/psychological stability and lead out of the
welfare syndrome. Also sanctioned were $2 million in demon-
stration funds for Community Work and Training projects (CWT)
to help recipients achieve training and work that would lead to
economic independence.

In 1963 $50 million were allocated to CWT projects. In 1964,
President Johnson proposed and Sargent Shriver incorporated
into Title V of the Economic Opportunity Act $150 million for
work-training programs that had much more liberal require-
ments as to residence and who was qualified to participate than
the CWT projects. All these programs were based in the federal
Department of Health, Education, and Welfare (HEW). They did
not receive a great deal of attention in or out of Congress because
they could not compare in glamor to the major “war on poverty”
programs, e.g., Job Corps, VISTA, Community Action.
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The important point is that the programs for welfare recip-
ients were designed to get the recipients off the welfare rolls.
While there was an intent to help people, the underlying reason
for the programs was to lower welfare costs. The other programs
in the Social Security Act of 1935 had a rather different rationale.
Unemployment Insurance and Social Security were paid to per-
sons who had “earned” their right to the payments. These were
programs not designed to support people who had not paid
their own way, but to provide more security for those who had
paid their way in the past.

This difference in rationale helps account for the different
attitudes and actions of policymakers regarding the two sets of
programs. As evidence mounted on the ineffectiveness of CWT
and Title V programs in lowering welfare rolls, members of
Congress became dissatisfied. A paper summarizing the
achievement of Title V showed that from 1964 to 1969 about
228,000 people had been in the program for an average of 7
months. About 35% of those found immediate employment upon
leaving the program. But only 24% of all entrants to the program
were known to be working 35 hours or more per week after 3
months. The average pay for the full-time workers was about
$1.80 per hour. These results were disappointing given that the
number of welfare families had risen from one million to 1.7
million during that period.

Part of the blame for the lackluster results of Title V was
attributed to the location of the program’s administration in HEW
and welfare departments around the country rather than in the
Department of Labor (DOL) and employment services that were
more familiar with job training and placement. Upon amending
the Social Socurity Act in 1967 Congress established an even
more elaborate work-training program called the Work Incentive
(WIN) Program (Conference Report on Social Security Amend-
ments of 1967). Major authority for developing guidelines was
shifted from HEW to DOL. The delivery of services was now to
be provided by local employment service agencies. The local
welfare agencies were still to screen welfare recipients for eli-
gibility for WIN and to provide child care.

Special counsellors and manpower specialists were to be
provided by the local employment services to help WIN partic-
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ipants obtain better training and make a better adaptation to
the job market than occurred in earlier programs. Money was
provided for some participants to go into on-the-job training or
into public service employment. Day care funds also were avail-
able. Hence WIN brought together all the facilities offered in
previous efforts, ranging from personal counselling to training
for jobs. WIN went into operation toward the end of 1968.

Between August 1968 and April 1970 about 1.6 million wel-
fare cases eligible for WIN participation were reviewed by local
welfare departments across the country. These cases included
father in the Aid to Families with Dependent Children-Unem-
ployed Parent (AFDC-U) program as well as out-of-school teen-
agers receiving AFDC. However, the vast majority were AFDC
mothers.

Only about 10% of the 1.6 million eligibles were considered
suitable for enrollment in WIN. Of those terminated from WIN
in 1970 only about 20% had held jobs for at least 3 months.
Hence, during a period of 20 months when the welfare rolls rose
about 40% to almost 8 million persons, WIN was successful in
obtaining stable jobs for only 2% (20% of 10%) of the total
eligible welfare population. The median wage for employed WIN
mothers was approximately $2 per hour, hardly sufficient to sup-
port adequately a family of four.

Out in the field, many WIN participants were being held in
remedial education longer than anticipated. That is, the educa-
tional level of many applicants was so low as to require more
educational time in order to bring them to a level where they
might be trained for higher level jobs. This longer-term educa-
tion and training markedly depressed the rate of job placement
and failed to lower the welfare rolls.

The lack of success, in terms of lowering welfare rolls, was
not lost upon Russell Long, powerful chairman of the Senate
Finance Committee responsible for WIN legislation. He severely
criticized DOL for failure to administer the program properly,
failing to enforce the rules of removing from the welfare rolls
those who refused to participate in WIN. Behind this concern
of Senator Long’s was the belief that welfare people might be
lazy, not want to work, and so had to be strongly prodded into
the training programs and jobs (Goodwin, 1975, pp. 83-90).

In December 1971, Senator Talmadge, also on the Finance



WIN 49

Committee, amended the WIN legislation to insure greater work
force participation of welfare recipients (Public Law 92-223).
Training of recipients was to be lowered in favor of immediate
job placement in whatever jobs were available. There were to
be more stringent penalties against welfare recipients who re-
fused for no good cause to participate in the program. The
amendments went into effect in July 1972.

Subsequent years showed a marked increase in WIN job
placements. During fiscal year 1975 approximately 839,000 wel-
fare recipients were deemed eligible for WIN. About 113,000 of
these people obtained unsubsidized jobs for at least 90 days.
Thus, a little more than 13% of the eligible group were placed.
This was a substantial jump over the 2% of earlier years, but
was not very significant compared to the 3.5 million adults who
were on welfare at that time (U.S. Department of Labor, 1976,
p- 3).

Additional modifications were made to WIN in 1975. The
WIN sponsor, usually the state employment service, became re-
sponsible for WIN registration (rather than the welfare office).
This was a further step to convert WIN almost wholly to a place-
ment rather than a training program. On the other hand, train-
ing objectives were to be attained by having this agency
coordinate WIN activities with such programs as those offered
through the Comprehensive Employment and Training Act
(CETA).

Effectiveness of WIN in lowering welfare rolls did not in-
crease markedly. During 1981, for example, 1,156,000 persons
were new registrants in WIN, and 310,000, or almost 27%, ob-
tained employment for 30 days or more. However, there were
a total of 3,800,000 welfare families at that time. Thus, jobs were
found for less than 10% of heads of welfare households. More-
over, the average earnings of the welfare mothers was only $3.70
per hour and for the fathers only $5.01 per hour (U.S. Depart-
ment of Labor, 1982, pp. 43, 45). That level of income is hardly
suited to supporting a family of three or four at the poverty
level. (If there were a two parent family and both parents worked,
then there would be some possibility of leaving poverty and
welfare.) These data underline the small impact of the WIN effort
on the welfare rolls.

This thumbnail historical review of the WIN program, may
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leave the impression that WIN has been just another bureau-
cratic effort of limited success. What makes WIN of special in-
terest is that a proportion of its budget was legislated for research
and evaluation, and that the federal WIN Office (in the Employ-
ment and Training Administration of the Department of Labor)
was directed by Merwin Hans. He had a strong commitment to
discover through social science research how WIN efforts could
be improved. What follows is an outline of certain research ef-

 forts which illuminate the issue of training welfare recipients
for work.

What Has Been Learned From WIN 1968—-1981

In order to adequately understand the performance of WIN
or any program, it is necessary to recognize the social systems
that affect it and which it affects. Figure 1 shows the systems
involved in the national effort. At the top is the Donor System,
the Congress and Executive Office which mandate the operation
of a national program, set the broad boundaries and purposes
of operation. The legislation is handed to the Federal Adminis-
trative System, for example, the Department of Labor in order
to establish specific guidelines for the operation of the program.

These federal guidelines go to the State Administrative Sys-
tems where the guidelines are related to state conditions and
then are passed down to local Delivery Systems that actually
deliver the services intended. The Recipient System consists of
persons who use the services. There are three further systems
of great importance. One of these is the Job Market, which de-
termines what kinds of jobs are available for what wages. A
second one is the Family/Community System which consists of
the family members, friends and other social networks of Re-
cipient System persons. The third system is the Constituencies
of the Donor System, the voters and special interest groups that
affect the continuation in office of donor system members.

What this Figure helps emphasize is the complex interplay
of people and social systems that goes into the operation of any
national program. The effectiveness of any program can be
doomed from the beginning by failure of donor system mem-
bers to recognize the realities in other important systems (which
is a reason for holding public hearings on legislative proposals).
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In the case of WIN, there was strong suspicion on the part
of certain powerful members of the donor system that members
of the recipient system did not wish to work and get off welfare.
Hence, one useful area of research could be determination of the
attitudes of welfare recipients: did these recipients have the
work ethic, did they prefer welfare to work? A related area could
be determination of the employability characteristics of recipi-
ents, e.g., level of education, job experience, relative to job mar-
ket demands.

A series of studies were commissioned by the WIN office to
examine the characteristics of members of the recipient system
and determine how these affected the goal of getting recipients
into jobs and off welfare (Goodwin, 1977, pp. 5-11). Two of the
studies involved large scale surveys of the attitudes and char-
acteristics of welfare recipients in general, WIN participants in
particular, and various middle class comparison groups (Good-
win, 1972, 1983).
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Among the conclusions drawn from these several studies
was that welfare recipients along with other Americans tended
to have a strong work ethic, wanted to work, and when feasible
did work. No study revealed a significant segment of the Amer-
ican population that preferred indolence to work. And no study
was able to identify a group of persons with the same charac-
teristics as welfare recipients but managing to get by without
welfare. Substantial barriers were found in the way of welfare
recipients’ participating in the job market. These included lack
of skills, poor health, need for child care, and lack of jobs at
which they could earn enough to support their families above
the poverty level (Goodwin, 1977, p. 2).

Several large scale studies were funded in order to determine
which aspects of the WIN program, e.g., the orientation, edu-
cational component, work-training component, led to success in
terms of job placement. These studies gathered data over time
across many sites. There seemed to be higher rates of success
among recipients who received some form of WIN service, rather
than just placed directly in jobs (as encouraged by the Talmadge
Amendments and the administrative changes of 1975).

Identification of just which services contributed to success
was not clear, probably because of difficulties in taking account
of differences in programs and job markets across diverse sites.
These studies were precursors to a subsequent major, sophis-
ticated effort at identifying factors that made some programs
more successful than others.

Mitchell, Chadwin, and Nightingale (1980) gathered data
from 43 WIN sites in 10 states. Through interviews with officials
and reading documents they arrived at four basic aims or criteria
of success for the WIN program. Their task, then, was to meas-
ure these criteria at the different sites and find the other variables
that would explain them. The basic criteria (the dependent vari-
ables in their study) were: number of job entries per staff, av-
erage job entry wage, retention rate, average monthly welfare
grant reduction.

The predictors of these outcome criteria were far ranging,
and therein lies the importance of the study. The authors con-
sidered issues in the State Administrative System, the Delivery
System, the Job Market, as well as certain background charac-
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teristics of Recipients. They found for example, that the extent
of local employment growth and presence of low wage industries
in the Job Market System was significantly related to average
entry level wage of WIN persons.

They found that bureaucratic-political activities at the state
level did not affect performance at the local level. However, the
more the State Administrative System emphasized training for
staff, the greater the success of local programs. The more that
local WIN offices (the Delivery System) dealt directly and openly
with conflict within the unit, and the more flexibility within the
unit combined with more accountability the greater the success
of the offices.

At the level of the Recipient System, they found that insti-
tutional training was more effective with certain clients than
others. Richer mixes of supportive services and more client-ori-
ented job development went with greater success. By casting
their research net broadly, these researches were able to illu-
minate the ways in which different social systems contributing
to the WIN operation could improve their operation and achieve
the stated goals. As useful as the study and the suggestions
were, they were not able to revolutionize the effectiveness of
WIN. There was no simple way to affect the job market system
relative to recipient characteristics in order to move massive
numbers of recipients into the work force.

The Washington WIN office under Merwin Hans not only
supported research projects, but encouraged forms of action re-
search involving members of the Delivery System in novel ac-
tivities. Thus in 1972 Hans encouraged a proposal to test the
giving of vouchers to WIN participants so that they could choose
their own training programs. The idea was that welfare recipi-
ents would have greater commitment to and get more from a
training program when they themselves could choose and pay
for that program themselves (using the voucher).

The use of vouchers was tested by having the WIN office in
Portland, Oregon administer them. Fears that the use of vouch-
ers would result in totally impractical training purchases proved
unfounded. However, the impact of vouchers on subsequent em-
ployment had mixed effects. The vouchers increased the em-
ployability of some WIN participants, relative to a comparison
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group. For other participants, the voucher seemed to decrease
their employability relative to a comparison group. The study
highlighted the fact of individual differences among WIN par-
ticipants (Goodwin & Milius, 1978, p. 21). It also highlighted
the extreme difficulty of trying to develop research efforts with
participation of the Delivery System members. Staff turnover in
the local offices, changes in regulations, and differences in per-
ception between staff members and researchers make any such
effort difficult at best (Richardson & Sharp, 1974). Further use
of vouchers on any kind of large scale was not pursued.

At the same time, Hans recognized that if a local WIN office
became involved in research on a procedure it thought impor-
tant, that procedure had a good chance of being adopted by the
office and perhaps other offices across the country. With that in
mind, and with a proposed research agenda which he had com-
missioned (Goodwin, 1976), Hans proceeded with establishing
four local WIN offices as laboratories for testing the usefulness
of new procedures suggested by the offices. The Manpower
Development Research Corporation (MDRC) was designated as
the agent to carry out the action research efforts, which began
in 1977.

The site in Louisville tested the effectiveness of job search
in increasing employment. The site in Denver tested the impact
of working more closely with welfare recipients who volun-
teered to enter WIN. The St. Louis site worked at trying to es-
tablish a connection between WIN trainees and small business
efforts. The combined sites at Madison and Racine, Wisconsin
were to test the use of a monetarily enriched on-the-job training
effort (Leiman, 1982).

The usual difficulties in attempting action research in a com-
plex system were also encountered here, including the problem
of WIN staff turnover (which made agreements about goals and
procedures problematical when new staff arrived) and differ-
ences in viewpoints and interests between staff and researchers.
Also, the imaginativeness of the projects presented by the op-
erating offices was very limited.

Only the Louisville effort showed any positive gain in em-
ployment for WIN participants. That is, greater effort put into
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job search increased employment. The idea of continuing the
laboratory effort was not met with enthusiasm by any of the
parties, and so it was not continued after 1981.

The importance of these lab efforts is not in the usability of
the research results, but in the illumination of how research can
or cannot be integrated into operating programs. Further illu-
mination along this line was generated from a series of three
ethnographic studies of WIN sites.

The idea of combining ethnographic, qualitative, research
with quantitative research was in Goodwin’ research program
proposal (1976) that Hans commissioned. Unfortunately, per-
sonality conflicts developed between the leader of the ethno-
graphic effort and the administrator of MDRC who was
responsible for the effort (Vivelo, 1980). Nevertheless, this kind
of effort again pioneered an important approach, and provided
invaluable information for those concerned with understanding
what actually happens in a service organization.

It was observed, for example, how a WIN team leader placed
an illiterate mother in Unassigned Recipient status because the
team’s active caseload was high and unemployment was high.
Later on, when caseloads decreased and jobs were plentiful the
mother was sent to evening literacy classes and subsequently
got a job as a presser in a manufacturing firm (Levy, 1981, 107~
108). The decisions and actions of WIN staff seem reasonable,
and highlight the real situational constraints under which WIN
staff and welfare recipients operate in specific locales.

A different demonstration project, that was successful, in-
troduced the “job club”. WIN staff at experimental sites, in 1976,
were trained to have WIN participants form support groups
around job search activities. It was found that members of these
“clubs” obtained more jobs than participants trying to get jobs
on their own (Azrin, 1978). Use of the Job Club spread to other
sites.

Many other efforts were made by the WIN Office in Wash-
ington to improve the training and job placement of welfare
recipients. Giving tax credits to employers hiring welfare recip-
ients was tried. Little success was observed (Goodwin, 1977).
The Total Registration Involvement Project (TRIP) was initiated
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in 1979. It emerged from the fact that WIN was funded at a
relatively low level, $385,000,000 at its peak in 1979 which allo-
cated an average of $259 to each person registered in WIN.

The TRIP project allocated more money to certain sites in
order to see if this increased job placements (Hans, 1979). The
General Accounting Office (GAO) in an overall evaluation of
WIN noted that TRIP increased employment of WIN partici-
pants but that the cost of service also markedly increased
(Comptroller General, 1982, p. 13). WINs budget was on the
downturn at the time of that report and nothing happened to
extend project efforts after the demonstration was completed.

The GAO report presents results from a statistical analysis,
using WIN data, which sought to determine the factors affecting
WIN participants working their way off welfare. Their findings
indicate that economic independence goes up as there are fewer
children in the family, the WIN participant has more education,
is married, has been on welfare fewer years, and is younger
(Comptroller General, 1982, p. 54). These findings are reason-
able in that a mother with several children who has little edu-
cation, has no husband (who can help support the family or look
after the family), has been dependent on welfare a while and
out of the labor market, and is getting on in years will have
severe difficulty in working her way off welfare.

These GAO findings are sharply limited by the fact that the
investigators were using already collected data and could not
ask questions of recipients about attitudes. When this was done
in Goodwin’s 1983 study of WIN participants, certain GAO find-
ings were substantiated and new findings added. Goodwin found
that length of time on welfare militated against economic in-
dependence, and that the greater the number of children in the
family the longer the time on welfare. This is consistent with the
GAO model.

Goodwin also found that previous job status, which is
strongly related to level of education, positively predicts eco-
nomic independence, as does having others in the family who
are earning money, which is another way of indicating the pres-
ence of a marital partner who is working (Goodwin, 1983,
pp- 50-51).

The further contribution of Goodwin’s study was to show
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that certain psychological orientations predict economic inde-
pendence and others do not. More specificially, he found that
recipients’ attitudes toward work or welfare did not predict
achievement of economic independence. The major psycholog-
ical predictor was expectation of achieving such independence.
This expectation in turn was influenced by whether one ob-
tained employment or not—going up if one got a job and down
if one failed to get a job.

Goodwin’s findings in combination with the GAO% find-
ings, and in the absence of contrary findings, suggest that people
are on welfare because of inability to earn enough money in the
job market to support their families at the poverty level. More-
over, they are not on welfare because they reject the work ethic
or prefer welfare to work. Combining these findings and con-
clusions with the evidence reported above that extensive WIN
efforts over the years have failed to make a dent in the national
welfare rolls, suggests that there are structural, hard-to-change
patterns in our society which lead millions of families on to the
welfare rolls.

If the above analysis is valid, then, further efforts at work-
training along the models already seen should be futile. If the
above analysis is invalid, then, innovative work-training efforts
should produce a dramatic decline in welfare rolls. The Reagan
Administration proposed to demonstrate this dramatic decline
by phasing out WIN and allocating money to the states to de-
velop their own imaginative work-training efforts (Comptroller
General, 1982, p. 61). These aims were included in the Omnibus
Budget Reconciliation Act (OBRA) of 1981. At issue is what has
been the results of training welfare recipients during the period
from 1981-1987.

Work-Training Up To Date

The 1981 legislation made it possible for states to require
welfare recipients to work for their welfare grants in a Com-
munity Work Experience Program (CWEP). States also could
fund on-the-job-training by using the welfare grant as a wage
subsidy with a private employer, or they could mount their own
WIN Demonstration Program. Numbers of states took advan-
tage of these opportunities. What happened?
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The first fact to note is that the welfare rolls have not dra-
matically declined. In 1987, there were 3,788,000 families on
public welfare as compared with 3,841,000 in 1981 (WIN Office,
1987). The further question is whether particular kinds of efforts
made by certain states have shown remarkable results or reveal
the possibility of achieving dramatic state or national changes
in the welfare rolls?

This question can be answered by the work of MDRC which
contracted with 11 states to evaluate their efforts. One of the
more successful efforts was in San Diego. It involved mandatory
participation of welfare recipients in a job-search workshop fol-
lowed by individual job search, as well as up to 12 weeks work
experience in public or private nonprofit agencies. After a period
of 15 months persons who received these services were com-
pared with persons who had been assigned to a control group
without those services. One might expect some positive impact
here since emphasis on job search had been shown to improve
employability in the Louisville WIN Lab study in the “job club”
study.

Results showed a significant difference between members
of the control group and those who received services. The latter
had statistically significant higher levels of employment and
earnings, along with lower welfare payments. However, the ab-
solute magnitude of these differences was small. Thus average
total earnings over a period of 15 months was $700 more for the
group receiving services. Increased earnings of less than $50 per
month are unlikely to have a dramatic effect on the welfare rolls.
The total average reduction in welfare payments over a period
of 18 months was $288. This level of decline does not indicate
dramatic welfare savings (Gueron, 1987, pp. 16, 24).

Efforts in some other states showed no difference at all be-
tween those receiving services and those in the control group.
This was true in West Virginia where the unemployment rate
was so high that the possibility of welfare recipients obtaining
a job was extremely low. One conclusion drawn from the study
is that “although programs produced changes, the magnitude of
those changes was relatively modest . . . Thus, while it is worth-
while to operate these programs, they will not move substantial
numbers of people out of poverty” (Gueron, 1987, p. 29).

Those conclusions are remarkably similar to those reached
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in an earlier MDRC experiment that involved supported work
for welfare mothers. In that case, the mothers were placed in
subsidized employment for a period of time with their subse-
quent earnings compared to earning of welfare mothers in a
control group. While there was a significant difference in earn-
ings, it only amounted to $77 per month (Masters & Maynard,
1981, p. 108).

All the findings presented suggest that the WIN experience
from 1968-1981 has been reproduced during 1981-1987. Some
efforts are better able than others to help welfare recipients
achieve economic independence, but these efforts are not able
to make any significant impact on the welfare rolls.

Improvement in job markets can have a positive impact on
welfare rolls. This is not a panacea, however. The State of Mas-
sachusetts is a case in point. In 1974 there were 330,000 persons
on public welfare when the unemployment rate was 7.2% (Sta-
tistical Abstracts of the United States: 1976, p. 362). In 1987,
with the unemployment rate around 3%, there were still 233,000
persons on public welfare. The overall national number of wel-
fare recipients was about 11,000,000 at both times (WIN Office,
1987). The Massachusetts welfare rolls have been substantially
depleted but are by no means negligible. This in spite of the
fact that Massachusetts has heavily invested in training for wel-
fare recipients (Nightingale, 1987, p. 112).

An unexpected problem arises when the economy is good
and unemployment is low. The cost of housing rises. In the city
of Worcester, for example, where this author resides, the cost of
housing has doubled and tripled in the past few years. Welfare
grants have not nearly kept pace (O'Hare, 1987, p. 30). Those
on welfare today are less able to find adequate housing, or any
housing, than they were earlier.

The welfare phenomenon does not stem from one cause that
can be remedied in a quick and simple way. Welfare rolls will
not totally disappear when services are put in place or when the
unemployment rate dips. Low level of skills, chronic illness, neg-
ative experiences in the educational and job market systems as
well as in housing and living situations that promote family
disruption and psychological discouragement cannot be easily
overcome.

Effectiveness of any welfare reform depends in large part
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upon the amount of resources allocated to the efforts prescribed
and the understanding of powerful members of the Donor and
Constituency Systems about the goals of a welfare program. If
these goals center around a cost-benefit lowering of welfare
spending in the next year or two, the legislation will tend to be
punitive and seriously underfunded as was the WIN Program.

If goals center around the long-term development of human
resources the program will be adequately funded and aimed at
helping disadvantaged people make use of opportunities for
achieving economic independence. It is necessary for the federal
government to provide substantial resources here, since, as
Nightingale (1987, p. 113) has indicated, many of the States are
not able to support extensive work-training efforts. How does
the 1988 welfare reform measure up to these issues?

Welfare Reform 1988

In December, 1987 the House of Representatives passed a
surprisingly farsighted Family Welfare Reform Act, H.R. 1720.
It included virtually all the services that have been tried in the
past: remedial education and education for the high school
equivalency certificate; job search; skill training and on-the-job
training; community work experience training; counselling for
personal and family problems; job development; supportive ser-
vices such as child care and Medicaid even after leaving welfare
(Family Welfare Reform Act of 1987, pp. 41-43).

The efforts were to be funded for a period of five years at a
total of more than $7 billion. The bill also gave strong emphasis
to systematic evaluation of program efforts through an inter-
agency panel, an outside advisory board, and $20 million in
funding (Family Welfare Reform Act of 1987, pp. 125-126).

A very shortsighted welfare reform bill, S. 1511 was intro-
duced in the Senate. The two versions went to a joint House-
Senate Conference Committee in the Spring, 1988. At the end
of September, 1988 the Conference Report emerged and then
became law (PL 100-998). The imaginative portions of the House
bill, including the adequate funding, had been scuttled. About
$3.34 billion was to be provided over a period of five years. As
Rep. Major Owens (NY) pointed out in the House debate, “Ac-
cording to CBO (Congressional Budget Office) in real dollars,
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this bill will provide about half of what we spent on the WIN
Job Training Program for welfare recipients during the 1970s”
(1988). If WIN was unsuccessful in lowering the welfare rolls,
spending less on training cannot reasonably be expected to pro-
vide better results.

The negative attitude of the compromise bill toward devel-
oping the human potential of welfare recipients is illustrated in
Rep. Augustus Hawkins’ (CA) remark about the weakening of
the House provision for postsecondary education counting as
job preparation: “Obviously, most welfare recipients are not
ready for college, but the opportunity should never be foreclosed
to those who have the motivation and capability” (1988). The
final legislation is not looking toward long-term development of
human resources, but rather to short-term saving of money.
There will not of course be real saving as more parents and their
children are unable to gain the skills to move out of poverty and
welfare.

Also lost in the compromise bill was the imaginative ap-
proach to research and evaluation. These endeavors are now
placed in traditional fashion solely under the discretion of the
Secretary of Health and Human Services, who is responsible for
the entire welfare effort. It is possible that even under these
conditions the research efforts pioneered by the WIN Program
could be expanded.

A picture could be presented of what is happening in the
different social systems involved in the welfare effort (see Fig-
ure 1). A broad evaluation study could be undertaken of work-
training in different locales, considering administrative arrange-
ments and socio-environmental factors such as employment re-
quirements of local industries following the lead of Mitchell,
Chadwin, and Nightingale (1980). Such a study could be en-
hanced by ethnographic accounts at the same sites of how wel-
fare participants made use of the services and training in the
context of their family/community systems.

Overall results would not only reveal the general impact of
work-training on job placement of welfare recipients, but would
provide detailed information on the kinds of events in local of-
fices and in the lives of welfare recipients that promoted or hind-
ered job efforts. This information could be used by members of
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the administrative and delivery systems to improve the program
and to members of Congress for possible changes in legislative
mandate or level of funding.

A legislative and administrative history of the overall pro-
gram could be carried forward. This material would help mem-
bers of all systems, especially those who were new to the scene,
to understand the assumptions guiding different aspects of the
program and the views held by members of different systems.
In short, an integrated set of ongoing research studies that cut
across traditional academic and methodological boundaries could
facilitate the functioning of a national effort to help welfare re-
cipients achieve economic independence. It also could point up
the shortcomings of current efforts.

Summary and Conclusions

Welfare policies and programs have changed since their in-
ception. In 1935 the emphasis was on providing support for
widows to stay at home and look after their children. In the
1960s, as welfare rolls increased, emphasis shifted to providing
counselling and work-training for unwed mothers so that they
could obtain employment and leave welfare.

The WIN Program in its initial phase of 1968—71 emphasized
education and training. This resulted in relatively few job place-
ments because the participants required such extensive efforts
in those regards. Pressure built up for more job placements in
order to lower the welfare rolls and welfare costs. The emphasis
for immediate job placement increased from 1972-81, but even
so the welfare rolls remained at around 11,0000,000 persons.

If the WIN Program did not resolve the welfare problem, by
1981 it had undertaken a wide variety of activities aimed at that
goal, including establishment of WIN Laboratories, demonstra-
tion projects such as job clubs, and research into such matters
as the attitudes of welfare recipients and the administrative and
socio-environmental context of WIN offices. Overall results in-
dicated that the welfare problem could not be blamed on recip-
ients having deviant goals or values—the latter were much like
those of other Americans. Nor could the problem be attributed
to lack of trying various kinds of work-training efforts, or ad-
ministrative difficulties.
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Work-training efforts were continued under a more varied
format with the 1981 legislation, giving States a larger role in
determining the activities to be undertaken. Research carried
out on those activities yield essentially the same results as from
WIN: work-training is useful, but in itself will not deplete the
welfare rolls.

The welfare rolls continue at around 11,000,000 persons—
over 3.5 million families of whom about 95% are headed by
mothers—because of structural, hard-to-change patterns in our
society. These patterns involve the educational system, organi-
zation of the job market, housing and living situations, and fac-
tors promoting family disruption. These social structural
difficulties that encourage failure in the job market do have psy-
chological consequences, lowering the expectations of ever suc-
ceeding. This in turn lowers effort. Thus there is an interplay
between experience and psychological orientations that affect
behavior.

A program that has any hope of lowering welfare rolls must
have a long-range perspective. It must be aimed not merely at
immediate job placement but at helping compensate for social
patterns that have led to inequities in personal background and
experiences. Of particular importance is helping poor fathers
(who are not on welfare) to obtain employment so that there is
greater chance of their staying with and supporting their families.

The new welfare law does not move beyond the thinking or
experience of the WIN Program. There are some positive ele-
ments, such as, extension of child care and Medicaid beyond
the welfare period and stronger provision for obtaining family
support from absent fathers. However, the centerpiece of the
effort, the work-training aspect, is so woefully underfunded as
to provide even worse results than the WIN Program it replaces.
No provision is made for upgrading welfare payments that have
fallen farther and farther below the poverty level.

There is some encouragement in the fact that the House of
Representatives was able to pass a welfare reform bill that con-
tained the seeds of a new evolutionary phase in welfare pro-
grams. Those seeds may come to fruition at a later time when
we finally recognize that helping the poor is helping to expand
not deplete resources of our nation.
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Work and Welfare: How Industrialists Shaped
Government Social Service During
the Progressive Era

CYNTHIA HAMILTON
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This article focuses on the welfare work of industrialists which was
developed as a mechanism for fighting trade unionism during the Pro-
gressive era. This focus is designed to place welfare in its proper per-
spective within the political economy and to identify its political and
economic functions. The article concludes that industrial welfare was
one of the instruments used in creating a work ethic in the United
States and one of the mechanisms of social engineering both in and
outside of industry.

The inability to develop a rational social welfare policy in
the United States and the confused public perception of welfare
is a result of deliberate distortion of market realities. Welfare is
seen as an isolated government action; as something done by
government for a few nonworkers who can’t help themselves.
The key description is nonworker. Somehow a dichotomy has
been forged between those who work and those who receive
welfare. The legacy of welfare is in fact quite different. It indi-
cates to us that welfare measures are an outgrowth of the work
environment. In fact welfare was designed to aid in controlling
the work process. The separation of work and welfare serves a
very useful ideological function by completely obscuring the ac-
tual function of social welfare. Welfare must be understood as
part of the political economy of this country. According to Piven
and Cloward, in their major work on welfare, Regulating the
Poor:

Relief arrangements are ancillary to economic arrangements. Their
chief function is to regulate labor, and they do that in two general
ways. First, when mass unemployment leads to outbreaks of tur-
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moil, relief programs are ordinarily initiated or exapanded to ab-
sorb and control enough of the unemployed to restore order; then,
as turbulence subsides, the relief system contracts, expelling those
who are needed to populate the labor market. (1971, p. 3)

The expansion and contraction of public welfare must be seen
as a political phenomenon, one which helps to regulate labor.
This regulation comes not only in terms of the number of people
in the workforce but also their attitudes and behavior. Indeed
the very initiation of welfare measures can only be understood
within the context of work culture in the U.S. Much like today,
early welfare measures were used to reward or threaten workers.

This article looks at one of the early examples of social wel-
fare, industrial welfare. The objective is to identify this form of
welfare as one of the regulatory tools used by industrialists to
control labor. Industrial welfare was seen as necessary during
the Progressive era to help prevent the spread of trade unionism.
More important for contemporary reflection is the way in which
industrialists passed on the responsiblity and expense of these
“welfare” services to government, thereby formalizing the sep-
aration of work and welfare. Government still bears the brunt
of responsibility for the casualties of labor (unemployment, dis-
ability etc.) while the source of the problem, industry, remains
hidden from view and absolved of responsibility. The historical
record which points out the transferal of welfare services from
industry to government helps us to understand how the sepa-
ration of work and welfare has been shaped in the consciousness
of the average American.

Industrial Welfare and the Process of Reproduction

The cultural styles and habits of workers posed the most
serious threat to industry at the turn of the century. While in-
dustrialists could not hope to shatter or dissolve these traditions
overnight, they did have to address seriously the whole range
of culture, continually trying to adapt the old to their own pur-
poses or attempting to produce new patterns. The disruptive
effect of culture on the industrialization process sparked an ur-
gency among industrialists to insure loyalty and order within
their enterprises. The crude, casual, and personal ways of treat-
ing employees in the plant were therefore coupled with the om-
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nipotence of the foreman. But while such informality in factory
life may have had its advantages for workers and owners alike,
decisions were still arbitrary and the tug of war between work-
ers and management over control of the work process resulted
in anarchy as Gerb Korman illustrates in this passage:

For many years most Milwaukee firms kept only meager employ-
ment records. This was true even of the E. P. Allis Company which
by the mid-18805 was already employing hundreds of workers.
Foremen and timekeepers simply noted the number of hours
worked, rates of wages, and prices for piecework, often keeping
no formal records at all. Indeed, the company made no effort to
pay by check during its early years preferring to refer to its Polish
workers as ‘Mike 1,” ‘Mike 2,” or ‘Mike 3." This seemed much eas-
ier than trying to master Polish names.

. . . According to J.M.]. Keogh of E. P. Allis: "When I was time-
keeper (in the 1880%) the workmen were given no work tickets.
They obtained the number of the casting or forging verbally from
the foreman and gave their job to the timekeeper who posted it on
a sheet which covered the entire labor cost on the order. . . . There
were no time clocks and no production boards to assist the foremen
in knowing the next job to give the workers. The result being that
the foreman would let his men run out of work and then would
have to call at the foreman’s desk or trail him around the shop to
see what the next job would be.’ Highly skilled pieceworkers hag-
gled with foremen over prices for particular jobs, partly in their
own interests, but also because foremen, not the company, paid
the helpers. (1967, p. 64)

Order, prior to the turn of the century, was impossible in
industry unless employers allowed ethnic connections to govern
employment practices. They could not ignore human relations
even if they wanted to. The result was the unsystematic involve-
ment of companies in the personal lives of workers. For example,
land and money were donated to churches by industrialists but
this was done in an effort to curb alcohol consumption. Thus
church deeds stipulated and/or prohibited the sale of liquor on
the properties. Banquets, company outings, and other celebra-
tions were held. Some employers contributed to workers’ be-
nevolent aid societies which helped to pay medical and funeral
expenses for injured or killed employees, while other employers
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handled such issues on an idividual basis. Stuart Brandes in his
study of these so-called “welfare” practices of employers de-
scribes how they were designed to give industrialists a foothold
into cultural habits of the employees.

Some companies made it possible for employees to keep cows or
chickens, and one maintained a company bird sanctuary. Com-
pany gardens were very popular with many employers, and floral
displays (perhaps picked from a company greenhouse) graced many
factories and houses, recalling misty memories of an agricultural
past. Urban living required more attention to grooming than had
farm life, and company manicurists cleaned fingernails while com-
pany shoe polishers blackened boots. In case employees ran afoul
of the many regulations established by community living, free le-
gal advice was sometimes available.

. . . Since one of the most important social problems was the ac-
culturation of young persons to the industrial society, by 1900 var-
ious American firms operated every form of school short of a college
or university. . . .

. . . Even the most basic problems of food and shelter often aroused
the attention of American executives.'Many employees dined at
company restaurants. Company stores proliferated, and many
companies provided milk for their employees from a company
dairy . . . (1976, p. 4)

Philanthropic though these activities may seem, the employers
through such actions were able for a while to avoid formal re-
sponsibilities towards their workers, such as workmen’s com-
pensation and other employee benefits. Later, many of these
functions would be conveniently turned over to local government.

Despite industry’s social policies, or maybe because of them
the independent political action of workers continued, both or-
ganized and unorganized. We can only guess at the number of
factories which closed because of workers social obstinancy.
However, between 1880 and 1900 nearly 23,000 strikes affected
more than 117,000 business establishments in the United States,
an average of three new strikes a day for 20 years (Brandes,
1976). These actions often brought state, federal, and local gov-
ernment into the picture as either mediator or supplier of troops
for repression. However, the employer had to find new and/or
improved ways of control for stability. The casual, unsystematic
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managerial response to decision-making and control was
doomed; a more rational means of organization was necessary.

Writers don’t agree entirely on the content of the new “ra-
tionalization” method. Some, like Korman, combine welfare
programs, scientific management, industrial betterment, and
social engineering and see in them the concerted thrust to bring
order to production. Other writers like Daniel Nelson see wel-
fare work and the scientific management of Taylor as differing
and competing managerial philosophies. But, if we look at the
intentions and motivations which all of these new managerial
techniques and philosophies professed and the definitions given
them, we see that Taylorism and welfare work had common
goals and a parallel course of development. The definitions re-
produced by Nelson are instructive:

Taylorism was an outgrowth of the “‘works management’ movement
and the pioneering work of Frederick W. Taylor at the Midvale and
Bethlehem Steel Companies in the 1880s and 1890s. Its basic prem-
ise was that ‘human activity could be measured, analyzed, and
controlled by techniques analogous to those that had proved suc-
cessful when applied to physical objects.” In practical terms it com-
bined a variety of new and old ideas, the most notable of which
were time study and the incentive wage. . . . [But] Taylor’s system
demanded a thorough reorganization of the shop, new roles for
managers and workers alike and most ominously, a ‘mental rev-
olution.” (1972, p. 1)

Alongside “Taylorism” stood industrial welfare work. Be-
cause of its political function it has a much less precise definition
than Taylorism, although it seemed to be embraced more widely
by industry. The National Civic Federation, an organization of
America’s biggest businessmen, was the strongest supporter of
industrial welfare. They wrote:

. . welfare work involves special consideration for physical com-
fort wherever labor is performed; opportunities for recreation; ed-
ucational advantages; and the providing of suitable sanitary
homes . . . plans for saving and lending money and provisions or
insurance and pensions. (NCF, 1904)

All of the examples of industrial welfare owe their origins to a
common source in the National Civic Federation. Business and
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industry asserted their new organizational fervor and class con-
sciousness in establishing the NCF in 1900, where they under-
took collectively the task of exercising control of public opinion.
Smaller and middle range businessmen, manufacturers and
merchants, who were tied exclusively to the domestic market
and who were therefore more vulnerable to labor and financial
fluctuation, maintained very parochial and narrow interests. They
acted as individual entities and not as part of an ownership
“class” in their opposition to unions, their avoidance of national
interests, and their opposition to the big corporations. The NCF
too opposed unions, radicals, and Socialists, but they consid-
ered the National Association of Manufacturers (NAM), domi-
nated by small business, the “anarchists” among businessmen,
to which they were opposed (Weinstein, 1968).

Even though the NCF was an exclusive business club with
the responsibility of “educating businessmen to the changing
nature of Americas business system,” they nevertheless main-
tained a “tripartite” membership with “labor” and “the public”
as well. We therefore find among its members names such as
Grover Cleveland, William Taft, Samuel Gomphers, and John
Mitchell along side the long list of industrialists and financiers
such as Belmont, Hanna, Carnegie, and Morgan. The NCF set
the tone of the age and professed an ideology which denied class
interest, substituting in its place “conciliation” and “reform”
based on “cooperation.” Ironically, it was the class interest and
consciousness of the industrialists that allowed them to take on
functions of “public officials.” They realized all too well the lim-
itations of individual company action in attempting to establish
control. Therefore businessmen actively reshaped their own im-
age and that of the corporations to win the loyalty of workers.
This included the assumption of many social responsibilities
which today we associate with government.

In the early history of NCF 1900 to 1905, its main function
was that of mediating labor disputes. It was therefore the fore-
runner of the governments Commission on Industrial Relations
(1913-1915). While NCF rejected trade unionism as an indepen-
dent movement, it willingly developed a Trade Agreements De-
partment under the joint chairmanship of Francis Robbins of
the Pittsburg Coal Company and John Mitchell of the United
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Mine Workers, to establish some mechanism of agreement be-
tween members of the organizations. Trade unions were viewed
as a “bulkwark” against the great wave of socialism. Where trade
unionism did not stabilize factory relations or where they were
rejected by owners, the NCF suggested welfare measures.

Any uniformity in welfare measures owed a debt to the gen-
eral policy of the NCF which its member industries followed.
The Welfare Department of the NCF was established in 1904.
The general approach of the Department was to promote “sym-
pathy and a sense of identification between the employer and
his employees” by integrating the lives and leisure time of work-
ers with the functioning of the corporation (Weinstein, 1968).
However, as James Weinstein clearly explains, part of the process
of integrating the lives of the workers with that of the corpora-
tion involved the assumption by corporations of many functions
which today we see as government’s responsibility. Early welfare
concerns included, technical education for workers, kindergar-
ten for their children, low cost housing, recreation facilities,
some aspects of public health programs, saving and lending
money, insurance and pensions. Such paternalistic labor rela-
tions it was felt would undermine union strength, though this
was not always the result. But the NCF was somewhat successful
in individualizing workers’ political action and they maintained
their own class-based hegemony. Industry must be credited with
providing the initial impetus for the use of social services in the
structuring of political relations. If industry relinquished much
of its “social responsibility,” it was because it was able to pass
on the responsibility to government while retaining the benefits.
Additionally, the conditions which created the need for certain
types of welfare also facilitated their demise. In industry, med-
ical plans, pension plans, factory environment and employee
representation replaced the old emphasis on education, recre-
ation, and religion for workers.

While welfare work was not pervasive throughout industry,
it allowed the industrialists to address pragmatic concerns in the
garb of philanthropy and paternalism. Like Taylorism it was a
response to the specific pressures of labor turmoil. While Taylor
very openly announced the very ambitious promises of scientific
management—greater output, lower costs, higher wages and la-
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bor-management harmony—welfare work programs camou-
flaged similar intentions of reduced production costs and
increased profits. However, some employers were quite proud
to announce of welfare work that: “. . . [it] decreases the floating
element and secures a stable work force, promotes harmonious
relations and worker loyalty, combats unionism and insures
against strikes” (Cardullo, 1915, p. 197).

In the final analysis the employer would choose those tech-
niques which were least expensive economically and emotion-
ally. Often welfare work was less demanding of owners and
managers because, unlike Taylorism, it allowed them to retain
their traditional paternalistic roles and defend themselves against
trade unions under the guise of “social responsibility.” Welfare
work helped to transform the corporation itself from solely an
economic institution into the basic social unity of American so-
ciety (Scheinberg, 1966). Some historians have recognized the
intent of these reform measures and have placed them in their
proper perspective within the whole web of bureaucratization
which was occurring in the United States at the turn of the cen-
tury. It is important, therefore, that we see scientific manage-
ment and welfare work as opposite sides of the same coin. They
were not simply the result of diligent engineers like Taylor and
social workers like Gertrude Beeks of International Harvester.
The pressures of workers’ uncontrolled habits brought about the
necessary emergence of what Brandes calls a tripartite system
involving labor, government, and big business (Brandes, 1976).
Mark Hanna, industrialist and President of the National Civic
Federation, became adviser to President McKinley, which gave
national recognition to welfare work. John Commons, in his
efforts to study ways to involve government in employment con-
ditions, brought notoriety to scientific management in 1910 in
the Easter Rate Case, and in 1909 the federal government utilized
features of Taylorism at the Watertown arsenal. Thus welfare
measures and scientific management became means for en-
trenchment of business hegemony and fulfillment of the cor-
porate state. Both were means of “indoctrinating workers into
accepting corporations as the central institutions of modern
American life. Part of the process of integrating the lives of
workers with that of the corporation involved the assumption
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by corporations of many functions now seen as government re-
sponsibilities” (Brandes, 1976, p. 8).

Ironically, because welfare work was based on sentiment
rather than “science,” its rationale always served to underscore
the dehumanizing consequences of industrial work which in-
dustrialists were attempting to deny. Hence, welfare begins by
calling attention to precisely that which industrialists proposed
to obscure.

Industrial Welfare and Skilled Workers

In industries which attempted to institute scientific man-
agement and industrial welfare, the reactions of employees serve
to explain further some of their differences. The old forms of
management were not only predicated on paternalism which
revolved around the whim and good graces of owners and fo-
remen, but also on the loyalty and efficiency of workers, partic-
ularly skilled workers. These workers became the primary targets
of industrial welfare schemes. They asserted a great deal of au-
tonomy over work procedures. However, once industries began
to expand and to consolidate, this dependence on skilled labor
became intolerable because it threatened the control of owners.
Skill eventually fell victim to systematization through the mech-
anism of scientific management (e.g., the introduction of the
assembly line, a new division of labor, new tools, new work
methods, etc.).

In many cases where scientific management was incorpo-
rated in a plant, welfare work might also be adopted. Employers
sought to retain some of the personalism of old managerial sys-
tems in an effort to maintain workers’ loyalty and welfare
schemes allowed this. These measures would be instituted as
often inside the factory as outside. Inside, employers, like Pull-
man in Illinois, might construct modern ventilation systems,
lunchrooms, and restrooms, and hire company doctors for
workers, while their industrial welfare measures outside the
workplace most often consisted of libraries, restaurants, club
houses, recreational facilities, dancing classes, schools, housing
projects, company bands, Sunday school, and cooking lessons.
Modern systematic welfare programs of the period institution-
alized these practices not only by coordinating them nationally
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and regionally, as the NCF attempted to do, but these measures
were professionalized under the direction of experts hired by
the companies and operating out of newly established industry
departments. The professionalization of industrial sociology, in-
dustrial psychology as well as social work begin in these
departments.

When industries provided savings and loan associations,
accident insurance plans, and pensions for the elderly, they were
normally directed to skilled workers. While the reorganization
of industry facilitated by scientific management may have an-
tagonized skilled workers by upgrading the “unskilled” and
transferring skilled knowledge to management, welfare mea-
sures served as a reward system (carrot and the stick); a way of
encouraging worker retention and a way to salvage worker loy-
alty. Industry was constantly fearful that antagonizing workers
might force them into the arms of organized labor. Welfare mea-
sures were designed to prevent this while at the same time cre-
ating a new dependence among workers. David Brody identifies
this in his study of steelworkers: “Through promotions, hous-
ing, bonuses, pensions, and steady work, corps of company
retainers were developed. The skilled workmen entered an orbit
of dependence, induced to accept without dispute the terms of
employment set by the steel companies” (Brody, 1960, p. 90).

I don’t mean to imply that employers were too generous with
their welfare measures. Workers paid for industrial welfare as
citizens pay for government welfare. For accident insurance,
workmen contributed a specified amount deducted from their
wages and employers never contributed more than a third of the
total costs (Brody, 1960). Additionally, employers were able to
escape the legal responsibility for industrial accidents through
the use of “common law” defenses: the fellow servant doctrine,
the assumption of risk, and contributory negligence. When
worker demands for compensation intensified in such a way that
industries could no longer avoid their legal responsibility they
called on government for support. Either the government would
provide for workers’ coverage or regulate the limits of coverage
through the courts. By 1912, after several years of investigation,
a Congressional Commission finally established a compromise
between labor and capital. Weinstein, in his excellent analysis
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of the transfer of these social functions to government during
the Progressive era points out the supportive role of government
when the social welfare expenses of industry were overtaxed.
For example, in the case of accident insurance companies were
able to depend on government to set “limits” on compensation
while ensuring deregulation.

The competition between industrial welfare work and trade
unions for workers’ loyalty is further indicated by the historical
presence of programs which rose and fell concurrently with
unionism. The spirit in welfare programs during the 1920s was
in part a response to the gains made by organized labor during
World War I. Welfare work created “mediating structures,” which
in some instances came to fulfill some of the function of the
family as well (Brandes, 1976). Regardless of the reaction of
workers to these programs, government and industry imposed
themselves on the daily lives of individuals without request.
Eventually, government would come to dominate the area of
“welfare” services, particularly housing, health, and recreation
as their expense increased for industry.

It is not my intention to prove or imply that any particular
group of workers, women, immigrants, skilled or unskilled, was
more responsive to social welfare than another. To do so would
only duplicate previous errors in analysis which persist in as-
sociating this acceptance with the lack of political consciousness.
Welfarism has left its impact on all workers. Today those persons
outside of the industrial environment are the most obvious tar-
gets of welfarism, but it permeates all our lives, those who work
and those who do not. Ironically, at the turn of the century, the
only judgement which seems fair, given the contradictory evi-
dence, is that workers in the industrial sector were the primary
targets of welfare, while variations in program application were
influenced by geographic considerations.

According to Brandes, welfare work was also one of the tech-
niques used by government in its attempts to stimulate produc-
tion. However, industrial welfare waxed in times of prosperity
and waned in depression (Brandes, 1976), expanding when busi-
ness profits were up and industry anticipated worker demands
for greater compensation, welfarism was a way to head them off.
But this cycle was reversed for government (Piven & Cloward,
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1971) precisely because government was concerned with mobi-
lizing the economy and the task was more important in bad
times than good. Therefore, during World War I the Wilson
Administration formed

. . . government bodies to supervise critical goods and services as
food, fuel, railroads, shipping, and housing. Two of these, the
United States Shipping Board and the United States Housing Cor-
poration, encouraged welfarism in industrial housing. The Hous-
ing Corporation was created by the War Department to build homes
for workers. It included a town planning division, chaired by famed
city planner Fredrick Law Olmsted, which planned numerous
housing projects near arsenals, munitions factories, and shipyards.
Several developments qualified as full-scale model towns designed
to give pleasant accommodations at mass productions prices. The
Housing Corporation spent a total of $194 million to house about
six thousand families. In effect, the United States government con-
structed a whole series of “company” towns during World War I.
(Brandes, 1976, p. 4)

These developments show clearly governments assumption of
the responsibility of industrial welfarism and this would clearly
affect the cognitive referents or symbols given to the working
class.

Meanwhile, self-help institutions suffered attack and obli-
teration at the hands of the new social welfare functions of gov-
ernment. The family, home, neighborhood, community, places
of leisure, taverns, stores, meeting halls, churches, stoops, and
alleys, all of which had been shaped by occupational groupings
at an earlier period of capitalist development, lost their place
within the pattern of labor and leisure. The conditions of work,
long hours and poor wages, seriously affected patterns of rela-
tions among “unskilled immigrants” as well. While the urban
political Machine did lend some legitimacy to the urban ethnic
ghettos. Even with the demise of the “Machine,” ethnic culture
and ritual still remain a source of strength for immigrants in
resisting the exploitation of work. However, as industry and
government introduced social services into communities, insti-
tutions arose which would undermine the functions of the “old”
cultural patterns. To prevent home from being, as some workers
commented, “just the place where I eat and sleep,” (Alt, 1976)
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it had to be recreated as a social center. A cynic might argue that
the conditions of poverty and overcrowding therefore came to
serve as a positive function for the poor who were forced to live
together to survive. This description of workers housing from
a study of the Homestead mill community presents a picture of
cultural habits which give positive meaning to the otherwise
negative condition of poverty:

The Slavic workers, plus their families, relatives and intirant boar-
ders, lived together in large numbers and in very close quarters,
usually in tenement houses which would often face and share a
common courtyard. It is in the extended home that the primary
social bonds of mutuality are first reproduced as they originate out
of the conditions of exploitative industrial employment. The ex-
tended home and ecological character of the early tenements fos-
tered extensive social interaction among its members. For one, the
homes which occupied a common courtyard used a common water
source and shared one toilet facility. During mild weather, the
courtyard was typically a focus for discussions between men on
shop-floor political and cultural topics, and was a place for playing
cards, singing, and dancing. The house itself was a major center
for social life: “In the evening a group often gathers around the
stove gossiping of home days, playing cards, drinking, and playing
simple musical instruments. On the Saturday after pay day the
household usually clubs together to buy a case of beer which it
drinks at home.” The home was also the scene of larger festivities
during the events of birth, marriage, and death. These gatherings
always drew workmates, relatives, old friends, and new neighbors
together where “joy and grief and religious ceremony are alike
forgotten in a riotous good time.” (Alt, 1976, p. 63)

However, deteriorating living conditions always demanded that
the poor plan on leaving rather than remaining in such quarters.
Therefore, either returning to Europe or geographic relocation
in the United States remained an objective. Transiency and geo-
graphic mobility became the greatest threat to working class
community life.

Scientific management and industrial welfare combined to
undermine the function of occupational communities as the most
significant peer group. The extended family, the local tavern,
and other working class community centers lost their earlier
meaning. This is not to say that individualization completely
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replaced group activity among workers, but it is pointed out
here to make reference to social changes taking place for workers
and the new conceptions of life which may have emerged.

Contemporary studies of industrial welfare and its conse-
quences in working class communities, however, do argue that
individualism and consumerism came to completely dominate
working class life and leisure. Leisure, more and more, became
associated with a reaction against work thereby helping to so-
lidify the separation of work from social conscience.

Even though studies show workers maintained a low eval-
uation of welfare work (Houser, 1927), there is no question that
it left an impact. The Progressive era opened up a whole new
role for institutions in the social life of individuals. The as-
sumption that workers could not provide certain necessities nor
amenities for themselves and/or families, obviously had social
and psychological consequences. When workers accepted such
services, they implicitly exposed a weakness (Brandes, 1976).

Immigrants were fast coming to view themselves not as tem-
porary workers, but as permanent residents in the new indus-
trial order. If the attitude toward work had changed by 1921,
social engineering techniques were largely responsible. There
is no question that these techniques were aimed at the control
of labor. But the long term consequences for political conscious-
ness seem to have been more successful than the short term
control of behavior. Strikes did decline somewhat at Taylorized
plants and those with welfare programs, but they did not dis-
appear. The promise of social harmony had not been achieved.
Therefore, industry would have to turn to both government and
the craft unions to aid its process of social control.

Even though organized labor came to oppose both industrial
welfarism and scientific management, it is improtant to note
that its leadership was actually a part of the National Civic Fed-
eration which brought “welfarism” and employee/employer co-
operation to national attention. John Mitchell and Samuel
Gomphers were both members of the NCF and both applauded
the initial creation of the NCF’s Welfare Department. Therefore,
while industrialists had as their expressed intent the elimination
of unionism, union officials embraced their goals of “propagat-
ing an improved American working man: thrifty, clean, tem-
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perate, intelligent, and especially, industrious and loyal”
(Brandes, 1976, p. 33). Since most industrial welfare measures
seemed beneficial to skilled workers who constituted the mem-
bership of the unions at that time, the labor leaders can be seen
as participating in that which ultimately undermined their le-
gitimacy. The AFL not only activiely sought to cooperate with
owners and management on particular issues at the national level
but came, as Dubofsky describes, to “ape their corporate cous-
ins.” The labor leaders reorganized their associations in the im-
age of Progressive reform “in which the rank and file obediently
followed the commands of bureaucratically inclined well-paid
officials” (Dubofsky, 1975, p. 84). The organizational reforms of
the unions, like those in industry and government, transformed
both the nature and process of decision-making, authority, and
participation. They emphasized appointed rather than elected
to insure loyalty. Administrative techniques became more im-
portant than oratory and charisma. Like government, the union,
too, sought to take politics out of their “business.” While shun-
ning scientific management, the unions adopted a prostandar-
dization posture in their defense of formal work rules and
procedures. They also emphasized their contractual relationship
with industry.

It was organized labors antiimmigrant, antiunskilled poli-
cies and attitudes which would ultimately be their demise. Not
only did they exclude the unskilled from their locals, but im-
migrants were chided for their “alien and inferior character.” As
for Black migrants to the industrial cities, the AFL exclaimed:
“Hordes of ignorant blacks, possessing but few of those attri-
butes we have learned to revere and love, huge strapping fel-
lows, ignorant and vicious, whose predominating trait was
animalism” (Dubofsky, 1975, p. 84). In an effort to defend their
own craft exclusiveness, the AFL even opposed government ef-
forts to mandate maximum hours and minimum wages for adult
men and provide unemployment insurance and social security.

With everything eliminated from their domain of concern
except business, material gains and efficient organization, unions
lost their ability to describe and critique the industrial economic
environment which fostered them. The interest of skilled labor
was separated from that of the “public interest.” But, as orga-
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nized labor maintained their exclusionary position, mass pro-
duction industry came to rely more on unskilled immigrant
labor.

Ironically, mechanization, particularly in large-scale mass
production industries, reduced the attraction of the craft union
(Dubofsky, 1975). The “unskilled” now dominated the techno-
logically advanced sectors of the economy (auto, steel, meat-
packing, rubber, electrical goods). By 1919, it was the
unorganized rank and file, the immigrant, the unskilled workers
who remained the most significant threat to industrial hege-
mony, not the unions. Strikes increased but not trade union
membership (Brecher, 1972). In fact, the AFL, in a desperate
attempt after World War I to save itself from extinction, entered
an agreement with industry and government alike which went
beyond mere cooperation. Their antistrike, procontract position
was traded for the right to organize and they became facilitators
of the new “company unions.”

The Role of the State

Industry would ultimately turn to government as yet another
tool to control workers’ behavior. Since welfare work and in-
dustrial organization could not completely contain strikes it be-
came necessary to create new “social consciousness” which would
be predicated on a new idea of the government as “imperial
mediator.”

The U.S. government did not take on the responsibility of
categorical benefits and of social welfare as we know it today
officially until 1935 and then only as a response to strikes and
the collapse of the economy. However, the precedent for govern-
ment to assume this role was set at the turn of the century by
industry and the National Civil Federation in their effort to es-
tablish governments mediator role. Industry was actively look-
ing for ways of transferring the cost of industrial welfare work
to government. Since industry was involved in everything from
setting up cooking classes for the wives of workers to building
roads leading to and from their establishments this was an ex-
pensive and therefore necessary transfer. The cities would “in-
herit” many of the welfare measures and programs previously
conducted by industry, as is illustrated in the case of Dayton,
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Ohio. Here, the city took over the National Cash Register Com-
pany’s “welfare” program, “to take care of the education and the
health and working conditions of employees and their families.”
Without interfering with the internal dynamics of industry, the
social services were designed around the attitude that “happy
workers are more efficient.” Dayton constructed parks, planted
trees, built new bridges. The city’s welfare department inspected
milk, provided free legal aid, established a municipal employ-
ment agency, a municipal lodging house, provided free medical
examinations for school children, free vaccination, playgrounds,
play festivals, and other social services. The city also created
new employment opportunities by building its own asphalt
plant, new sewers, and instituting city-wide services. Often
these types of services and municipal ownership policies coin-
cided with the aims of radical social reforms, though their ob-
jectives remained different.

There was a conceptual change which occurred as well within
this transferal of the responsibility for social services. By the
1920s the old philosophy of laissez-faire had been completely
replaced by a new Republican ideology and organizational di-
rection which enlarged government and its functions. The in-
volvement of the federal government as a “neutral third party”
standing between owners and workers was designed to curb
organized confrontation. Government “presence” it was hoped,
would create an aura of fairness in negotiated settlements, rather
than changing workers’ independent action. This new role of
the State is central to understanding other changes at the time.

By the 1890s it had become apparent that society could no
longer allow workers to shift for themselves in an imaginary free
market place, or be subject to the whims of their employers, or
even worse, themselves. Working-class life had to be regularized
and routinized. This was the necessary consequence of bureau-
cratic-technological society as Wiebe stresses in The Search for
Order. Gigantic modern industrial corporations governed by im-
personal, formal managerial bureaucracies replaced the old set
of social relations typical of “island communities.” All of the
social reformers agreed that the regularization of working class
life was a necessity, and formalized work rules became a motif
of working class existence. Unregulated working conditions and
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laissez-faire was now seen by industrialists as creating a situ-
ation which was totally unpredictable. In this context govern-
ment was seen by reformers and industrialists alike as a
regulatory alternative.

After 1916, with U.S. involvement in the war and the unions’
surrender of the right to strike, one might conclude that the state
had triumphed in the interest of capital and, in the process, had
gained a secure position for itself as mediator to maintain this
tenuous balance between unequal partners. More important,
however, the State had become the unwilling “sponsor” of col-
lective bargaining. With all of its administrative innovations to
limit participation, it was now forced to amend exclusionary
practices or continually expand the idea of the “public interest.”
At the same time, however, the State would give legitimacy to
industrial autocracy when worker and citizen participation were
denied. The State could participate in the process of the repro-
duction of productive relations only by sponsoring new and
sometimes contradictory social relations. Theirs was a creative
function which helps to point out the reoccurrence of contradic-
tions in capitalism. As with the efficiency engineers, the State
began to embrace diametrically opposed ideas simultaneously:
of consent and manipulation, of men as individuals and as ma-
chines, of survival of the fittest and the social explanation of
poverty, workers as individuals and as the “group” object of
policy, of “merit” as the basis of success and the “inherent” su-
periority of business, access to information and limited
communication.

Concdusion

Work and attitudes about work are cornerstones of American
society. Unlike other countries around the world where members
of the population may share a common language, customs, or
history, the U.S. had to create a commonality for its population.
A culture of work was enforced, that is, methods of work, pat-
terns of authority, work behavior and motivation were created
from a system of rules and organization. A work ethic was
forged at the expense of ethnic cultures and values. Immigrants
were forced to give up past values and beliefs to accommodate
themselves to the new workplace. Ultimately fear of destitution
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was the driving force in the destruction of old cultural values
and the embrace of the new work ethic. The breakup of ethni-
cally specific behavior was part of what industrialists considered
necessary disciplining of the work force. This discipline was
accomplished by a process of social engineering throughout the
society. Industrialists, aided by the emerging class of social sci-
entists relied on reorganization (in government and industry)
and social services through industrial welfare programs to ac-
complish their goals. The specific objective was to create new
structures of authority, hierarchy and decision making while
cultivating new attitudes to serve as the basis of legitimacy for
these structures. All of the action and procedures used by in-
dustry to create a stock of stable, dependent wage earners served
dual functions: production and control. Industrial organization/
scientific management and industrial welfare head the list of
mechanisms for control and the transmission of the new “work
ethic.”

Like industrial organization, industrial welfare had a cul-
tural as well as an ideological function. It was not enough for
workers to be controlled on the job, the work force had to be
self-regulating. Workers had to supply their own regular work
habits and timing and their own motivation for work and wages.

As we witness the current debate surrounding new indus-
trial policies toward workers similar concerns emerge. Industri-
alists and policy makers continue to address the need for
“disciplining” the remaining work force. This has come in the
form of massive lay offs, the erosion of collective bargaining and
unionization, and wage and benefit “givebacks.” We are warned
that expectations must be “lowered” in the U.S. less the society
crumble under the pressures asserted by the “internal dynamics
of democracy in a high educated, mobilized and participant
society” (Sklar, 1980, p. 3). The widespread hardship which has
resulted from the attack on the working class is the result of an
effort to “discipline” and lower expectations. This review of the
process of control as it asserted itself at the turn of the century
was intended to develop a clearer perspective of the regular de-
mands of capitalism.

As we continue to be bombarded by the demands of indus-
try, the question of government’s function will resurface. Citi-
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zens will have to address the logic of the corporate State in terms
of their own self-interest. On the one hand government has cul-
tivated a client relationship with workers by denying them in-
dependent action as a group. By introducing social services the
State has created structures which affect daily life. These struc-
tures can be manipulated to shape attitudes.

Ironically, the Reagan Administration’s cuts in social services
and the simultaneous attack on workers and unions may be the
source of a new unity. Sectors of the population who had pre-
viously been trained to see each other as antagonists now find
they share the same plight: free food lines, welfare offices, de-
pendency. If a working unity emerges we may see a new under-
standing emerge which addresses the rights of all citizens to a
decent quality of life as an inalienable right. Working people
may see a new function for the State and the Constitution, forc-
ing us to go beyond the Lockean idea of governments function
as securing a “free market of competition.”
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The Political Economy of Welfare*
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Analyses of the U.S. welfare system in the tradition of political econ-
omy have tended to focus on the maintenance of a pool of low-wage
labor. This paper adds another dimension, as it incorporates govern-
ment work programs into a theory of the functions and nature of the
U.S. welfare system. Three dimensions of the welfare system are pos-
ited: (a) maintaining a stigma attached to welfare so that people are
encouraged to hold low-wage jobs: (b) maintaining welfare payments
at levels that do not interfere with the functioning of labor markets;
and (c) basing government work programs on principles that are con-
gruent with the logic of the market, i.e., profit criteria. Examples
drawn primarily from the 1930s to the 1980s are used to illustrate the
theory.

Reform of the welfare system has again been on the political
agenda during the 1980s. Increases in the incidence of poverty
focused attention on welfare and its alleged effect of providing
an attractive alternative to wage-labor. Traditional conservative
arguments that welfare increases work disincentives have been
embellished by relatively new charges that welfare is also re-
sponsible for the rise in poor female-headed families. Since the
welfare system has been charged with causing poverty, the nec-
essary cure according to conservatives has been forcing recipi-
ents to work outside their homes in exchange for their welfare
payments.

These theories of “poverty-by-choice” developed primarily
by George Gilder (1981), Ken Auletta (1982), Charles Murray
(1984), Lawrence Mead (1985), have provided much of the the-
oretical justification for the Reagan Administration’ cuts in wel-
fare spending and implementation of work requirements.

*] would like to thank Ellen Gruenbaum and two unnamed reviewers for
their helpful comments on an earlier version of this paper.
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According to the Center on Budget and Policy Priorities (1984,
p. 3), while programs for low-income individuals comprised
approximately 10% of federal expenditures in 1980, they were
subjected to about 30% of the budget cuts between 1981 and
1984. And the Reagan Administration’s support for workfare, in
which welfare recipients considered employable are required to
provide work that is normally paid a wage in order to receive
their welfare payments, has been incorporated into the 1988
welfare reform legislation.

The question arises of how to respond to the new conser-
vative theories about welfare and attacks on the welfare system.
Frances Fox Piven and Richard A. cloward, in their now-classic
Regulating the Poor (1971), have developed the most convincing
theory to date. They show how welfare reform has occurred as
a response of the government to militant protests of the unem-
ployed. When the protest abates, parts of the reforms are re-
scinded and restrictive relief practices are restored. Central to
their analysis is the function of welfare in maintaining the “work
ethic” and a sufficient pool of low-wage labor. Theorists writing
since Piven and Cloward’s initial work have also addressed the
question of why women and-their dependent children have com-
prised the bulk of the poverty population (cf. Pearce, 1978; Shor-
tridge, 1985; Abramovitz, 1988). Mimi Abramovitz, in Regulating
the Lives of Women (1988), suggests that the welfare system has
been shaped not only by the work ethic, but also by the “family
ethic.” The unpaid labor of all women in the home has been
maintained in conjunction with the low-wage labor in the mar-
ket of women who have not conformed with the family ethic
and whose improverishment has been caused by divorce, de-
sertion, single motherhood, or failure of their husbands to pro-
vide sufficient incomes. The aspect of welfare that needs further
theoretical attention concerns work, both work relief, provision
of welfare in exchange for work that is normally paid a wage,
and wage-labor.!

In this paper I begin to address the gap in theories about
the welfare system by developing a theory of the functions of
welfare and the constraints imposed on it by U.S. capitalism in
which analysis of the nature and forms of work for relief recip-
ients is integral. Three dimensions of the welfare system are
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posited: (a) the “ideology of the dole” and the segmentation of
the working class; (b) the level of welfare payments and the
maintenance of labor markets; and (c) the form of work and the
logic of the market.

The “Ideology of the Dole” and Segmentation
of the Working Class

The first dimension of the welfare system concerns the cre-
ation and maintenance of divisions among members of the
working class. It includes segmentation between the employed
and the unemployed, as well as among the jobless themselves.
Maintenance of these divisions impedes all members of the
working class, both employed and unemployed, from recogniz-
ing and perhaps acting on the fundamental commonality of their
situation—that they have no guarantee of a job and therefore
can be unemployed for periods of time.

The separation between workers who are employed and those
who are unemployed is maintained primarily through the “ide-
ology of the dole,” the belief that most of the jobless are un-
employed due to laziness and inability to find jobs. However,
this flies in the face of the reality of capitalist economic systems,
which normally rely on unemployment and underemployment
in order to maintain profits.?2 Decisions about production and
investment are made by capitalist owners of the means of pro-
duction (i.e. buildings and equipment) based on the rates of
profit they expect to earn. Profits are derived from revenue (price
of the product times the quantity sold) minus the cost of pro-
ducing the product, and wages account for approximately half
of the costs of production. When unemployment falls, the bar-
gaining power of workers with jobs increases as there are fewer
unemployed workers to replace them. They are therefore more
able to obtain both higher wages and more control over the
production process, i.e. better working conditions. But this tends
to reduce profits, which in turn leads capitalists to cut back
production and delay investment projects. As a result fewer
workers are needed—and unemployment rises. Thus unem-
ployment is not caused by “lazy workers”—sufficient numbers
of jobs simply do not exist.

Segmentation among the jobless includes two types of over-
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lapping distinctions. One replicates divisions among the em-
ployed working class—differentiation according to race, gender,
class, and citizenship (i.e. citizen versus noncitizen, commonly
termed “illegal aliens”). The other applies the “ideology of the
dole” to the unemployed themselves, and is expressed in terms
of the so-called “deserving poor” and the “undeserving poor.”

The “deserving poor” are those deemed by society as wor-
thy, relative to the “undeserving poor,” of receiving relief. There-
fore they are given more adequate aid, usually in a less
humiliating manner, than the “undeserving poor.” From the early
1600s to the early 1900s the “deserving poor” consisted primarily
of middle-class widows and their dependent children. Consid-
ered unemployable, they were usually given “outdoor relief,”
i.e., they could receive welfare (formerly termed relief) while
living in the community.® During this period the “undeserving
poor” included the able-bodied unemployed, as well as people
of color, recent immigrants, and women who had not conformed
to the family ethic. They were typically given only “indoor relief”
as they were forced to work in a workhouse (also called alms-
house or poorhouse) or poor farm, or were auctioned or inden-
tured to the lowest bidder, in order to receive minimal means
of subsistence.

From the 1870s through the 1930s recurrent severe recessions
that commonly sent unemployment as high as 25% of the labor
force, combined with periodic widespread and militant strikes,
led to a change in categories for primarily white, able-bodied
men who had proven their labor market attachment. These al-
tered categories were codified in the 1935 Social security Act.
Social insurance—which included social security and unem-
ployment compensation—was established for the “deserving
poor,” and public assistance—consisting of Aid to Dependent
Children, Aid to the Blind, and Old Age Assistance—was im-
plemented for the “undeserving poor.” When the Social Security
Act was passed, social insurance mainly covered white males
in the primary labor market (the labor pool for the “giant cor-
porations” that form the industrial core of the economy) who
had worked for sufficient periods of time to qualify. However,
most workers in the secondary labor market (the labor pool for
smaller firms in the economic “periphery” that either deal with
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local markets, e.g. retail trade or construction, or receive sub-
contracts from the “core” firms) did not qualify. Furthermore,
domestic service workers and agricultural laborers, jobs usually
performed by women and people of color, were specifically ex-
cluded from the social insurance programs of the Social Security
Act.

Social insurance coverage has been extended several times
since 1935 as new forms and definitions of labor force attachment
have been enumerated. The first instance was the 1939 amend-
ments to the Social Security Act, which expanded eligiblity for
social security—at much lower payment levels—to widows and
children upon the death of the qualifying spouse. Additional
categories of jobs, e.g. government workers and employees of
nonprofit agencies, have also been included in social insurance
programs. Furthermore, new programs have been developed so
that social insurance currently includes the following: Old Age
Security and Disability Income (OASDI), i.e. social security and
disability insurance; medicare, both Hospital Insurance (HI) and
Supplementary Medical Insurance (SMI); unemployment com-
pensation; workers disability compenation; Black Lung disa-
bility payments; and a variety of veterans benefits.

Public assistance, the second form of welfare, is conditionally
available to people who often work sporadically—part-time and/
or part-year—in secondary labor market jobs. The original pro-
grams have been altered and new ones have been added so that
public assistance currently includes the following: Aid to Fam-
ilies with Dependent Children (AFDC) and Aid to Families with
Dependent Children with Unemployed Parents (AFDC-UP);
Supplemental Security Income (SSI) for the needy aged, blind
and disabled; medicaid; Low Income Home Energy Assistance
Program (LIHEAP); subsidized housing; food stamps; school
lunches; supplemental food program for women, infants and
children (WIC); and general assistance (state-provided aid with
no federal supplementation).

Several studies have shown that movement between public
assistance, especially AFDC, and low-wage work is indeed the
norm. Bennett Harrison (1979) demonstrated in a five-year study
of 2700 AFDC families that 92% of them included a member
who was employed at least once during this time period. Sar
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Levitan (1982) noted that there is much movement on and off
the welfare rolls, as 3/10 of the families on AFDC leave the rolls
after one year, and 3 leave within three years. Additional anal-
ysis by Mary Corcoran, Greg ]J. Duncan, and Martha S. Hill
(1984) of an extensive set of longitudinal and cross-sectional data
collected through the Panel Study of Income Dynamics (PSID)
showed that only ten percent of welfare recipients are “chronic,”
i.e. remained on the welfare rolls for eight out of ten years.
These facts dispute another widespread notion, as they clearly
show that most welfare recipients do not remain on the rolls
their entire lives.

Differences between social insurance and public assistance
clearly reflect the notions of “deserving poor” and “undeserving
poor.” Social insurance payments are based on (mandatory) con-
tributions to trust funds by workers and their employers. Re-
cipients are considered to have a legitimate right to these
“entitlements” and eligibility is determined by past labor force
status. Eligibility for public assistance, on the other hand, is
determined by a “means test” based on people’s income, assets,
and need. Subjected to application and recertification processes,
recipients are continually required to prove their neediness. Fur-
thermore, the “ideology of the dole” has led to the widely ac-
cepted belief that these payments are not really legitimate.

Women and their dependent children have comprised the
vast majority of those categorized as “undeserving poor” and
receiving public assistance. For example, among families with
income below the poverty line in 1987, 34.2 percent were headed
by women compared to 8.2 percent headed by men (Bureau of
the Census, 1988, Table 714, p. 434), and in 1985 approximately
94 percent of AFDC recipients and 84 percent of food stamp
recipients were women and their dependent children (Coalition
on Women and the Budget, 1986, pp. 15-17). Women’s overre-
presentation in the ranks of the poor results from both the “fam-
ily ethic” and the sexual division of labor. Whereas men’s work
has traditionally been performed for wages in the public sphere,
women’s work has traditionally been done in the private sphere
of the home.* Thus the crucial work of childrearing and home-
keeping is not generally recognized as “real work”—unless
someone comes into another person’s home to perform these
tasks for a wage—and its value is trivialized. This devaluation
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of women’s work has then been extended to their wage-labor,
and helps account for the income gap of 64 percent (in 1987)
between women’s and men’s wages.5

Furthermore, the tenacity of racism in U.S. society can be
seen in the persistence of the belief that most welfare recipients
are black and hispanic women. In fact, racism is to blame for
the higher incidence of poverty among blacks and hispanics
compared to whites. For example, in 1987, the poverty rate for
blacks was almost three times the rate for whites, and the rate
for hispanics was 2.5 times the white rate (Bureau of the Census,
1987, Tables 714 and 715, pp. 434-435).

The Worktest

An institution that has historically helped maintain the dis-
tinction between the “deserving poor” and the “undeserving
poor” has been the worktest. Applied to some or all of the “un-
deserving poor” much of the time since capitalism developed,
worktests require recipients to perform labor in order to prove
that they are not “shirking work” and therefore deserve to re-
ceive welfare. However only relief—not wages—is given in
exchange.

The worktest was clearly evidenced in workhouses that were
set up from the mid-1600s through the 1900s. Eligibility was
determined by the “workhouse test,” as only the most destitute
who had no other means of subsistence would enter the work-
house to work in exchange for usually meager amounts of gruel
and bread. Early workhouses, established when increases in the
number of paupers made congregate care more efficient than
indenturing, auctioning, or boarding individuals in homes in
the community, were not the mean-spirited institutions of the
19th century. However, as industrial capitalism took hold in the
early 1800s, the need to ensure an adequate supply of workers
who had no means of support other than their ability to work
led to the implementation of very punitive procedures. This pol-
icy was most clearly articulated by the British in the New Poor
Law Commissioners Report of 1834:

Into such a house none will enter voluntarily; work confinement,
and discipline, will deter the indolent and vicious; and nothing
but extreme necessity will induce any to accept the comfort which
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must be obtained by the surrender of their free agency, and the
sacrifice of their accustomed habits and gratifications. Thus the
parish officer, being furnished an unerring test of the necessity of
applicants, is relieved from his painful and difficult responsibility;
while all have the gratification of knowing that while the necessi-
tous are abundantly relieved, the funds of charity are not wasted
by idleness and fraud (Quoted in Piven and Cloward, 1971, pp. 33—
34).

As workhouses were transformed into homes for the indigent
elderly in the first half of the 1900s, the “workhouse test” evolved
into the worktest.

The worktest has been evidenced during the 1980s in the
proliferation of workfare and WIN (Work Incentive) Demonstra-
tion programs implemented by individual states. Programs such
as GAIN (Greater Avenues of Independence) in California, ET
(Employment and Training) Choices in Massachusetts, and JEDI
(Jobs for Employable Dependent Individuals) in Maryland, they
have used a combination of incentives (carrots) and sanctions
(sticks) to move welfare recipients into the low-wage labor mar-
ket. A variety of components have typically been included in
these programs. Job Search involves individual or group (“Job
Clubs”) activities, including help with resume writing, inter-
viewing skills practice, access to the state computer job bank,
and/or simply phoning employers who advertise for help. Some
of the programs offer education, including GED (General high
school Equivalency Degree), ESL (English as a Second Lan-
guage), and/or basic adult education. Training components, both
classroom and on-the-job, are often included. On-the-job train-
ing has often been implemented through Work Supplementation
Programs (WSPs), also called “grant diversion,” in which part
of a workers welfare check is “diverted” to the employer. In
addition, subsidies for a portion of work related expenses
(WREs)—childcare, transportation, and sometimes medicaid—
are often included. The importance of these “experimental” pro-
grams cannot be understated. Although only 22% of all AFDC
recipients in states with WIN Demonstration programs operat-
ing a full year by 1985 participated in the programs (General
Accounting Office [GAO], 1987, p. 54), they served as the basis
of the 1988 welfare reform legislation.
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The stick, which can be found in all of the workfare and
WIN Demonstration programs with the exception of Massachu-
setts and Maine is the work requirement—i.e. worktest—for
those who fail to acquire a job after participating in education,
training and job search components (if the programs contain
them). Ignoring their unpaid labor in the home, welfare recip-
ients considered employable are required to provide additional
work outside their homes in exchange for their welfare pay-
ments. Employability for women is defined by the age of the
youngest child, usually six or three, and unemployed fathers in
the states with AFDC-UP are usually considered employable as
well. The maximum number of work hours is determined by
dividing the welfare payment by the minimum wage rate ($3.35/
hour nationally in 1988, but sometimes higher locally). Noncom-
pliance can lead to sanctions, usually temporary reduction or
suspension of the welfare grant (Dickinson, 1986, p. 269; GAO,
1987, pp. 55, 56, 62).

Worktests have historically served several purposes. Eligible
people are sometimes discouraged from applying for or receiv-
ing relief, as they try to subsist instead on their own increasingly
inadequate resources. This, in turn, reduces the cost of welfare
by decreasing the number of cases on the rolls. Worktests also
reinforce the “ideology of the dole” by seeming to validate the
view that people on relief are lazy and will work only if forced
to do so. Discrimination against women is reinforced by ob-
scuring the fact that welfare mothers already work—raising chil-
dren—and forcing them into workfare jobs in addition to their
unpaid work in the home. Furthermore, in the 1970s and 1980s
workfare programs have been criticized as threatening to public
sector unions, who feared replacement of their workers with
less-costly, non-union program participants (GAO, 1987, p. 110).

Current workfare and WIN demonstration programs have
been the subject of much debate. Although supporters claim that
these programs help AFDC recipients learn work skills and hab-
its, and thereby become self-supporting, studies by the GAO
and the Manpower Demonstration Research Corporation (MDRC)
have shown that program graduates primarily end up with low-
wage and/or part-time jobs that leave them below the poverty
level and sometimes still on welfare (GAO, 1987, pp. 103-104;
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Gueron, 1986, p. 13). This follows, in part, from the emphasis
of the programs, as relatively little has been spent on either
education or training, which could potentially help welfare re-
cipients increase their skills, and consequently their wages, or
on support services, especially childcare.® Instead, Job Search,
least costly and least controversial of all the components, has
been used most often (GAO, 1987, pp. 70-71).

In opposition to the stick of the worktest is the carrot of
voluntary government work programs. Inducement is used in-
stead of force, typically by granting a larger payment than would
be received through direct relief. Voluntary work relief programs
are represented by the Federal Emergency Relief Administration
(FERA) and the Works Progress Administration (WPA), estab-
lished during the Great Depression of the 1930s. By the time
Franklin D. Roosevelt became President in March 1933, meas-
ured unemployment stood at 25 percent of the labor force, with
less than one-fourth of the unemployed receiving any relief (Bu-
reau of the Census, 1970, p. 126; Piven and Cloward, 1971, p. 60).
Responding to hunger marches and other actions organized by
Unemployed Councils for more relief, New Deal officials quickly
implemented policies designed to counter the “ideology of the
dole” by creating voluntary work relief at rates of pay approxi-
mating private sector wages (but with less hours). The programs
were sizable. Between 1.4 and 3.3 million people were given
work each month on the FERA and the WPA, and 4.3 million
were on the non means-tested Civil Works Adminstration (CWA)
at its maximum in mid-January 1934 (Whiting and Woofter,
1941, pp. 46 & 48; WPA, 1942, p. 46).

Other government work programs have contained both coer-
cive elements of the worktest and incentives of voluntary pro-
grams. Sticks and carrots have been most clearly combined in
the Work Incentive (WIN) Program, established in response to
low rates of unemployment and escalating welfare rolls, and de-
signed to more effectively channel the poor into low-wage labor
markets. From its inception in 1967, welfare recipients over age
16 who were not attending school or needed in the home to care
for a dependent were referred to the welfare department to reg-
ister for WIN. In 1971 the Talmadge amendments strengthened
the stick by mandating registration for those considered em-
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ployable, primarily unemployed fathers and mothers with school-
age children (under age six), in order to continue receiving wel-
fare. Noncompliance could lead to sanctions, although according
to Mildred Rein (1982, p. 212) they were rarely applied. The
carrot in the WIN program was the “income disregard,” as the
first $30 per month plus 3 of the remaining income was not
counted in the determination of a recipients welfare payment,
and a portion of WREs were reimbursed. Despite insufficient
funding for both services and WRE subsidies, the fact that the
proportion of AFDC recipients working for wages remained at
14-16% of the caseload from WIN’ inception through the late
1970s led to a consensus that WIN was a failure and to conse-
quent calls for further program changes (Rein, 1982, p. 212; Smith
and O’Brien, 1978).

In 1981, the Omnibus Budget and Reconciliation Act (OBRA),
which authorized the establishment of workfare and WIN Dem-
onstration programs, also took a large bite out of the WIN carrot
as it ended the income disregard after the first four months of
employment, replaced the unlimited WRE disregard with a flat
monthly disregard of $75 (prorated for part-time workers), lim-
ited childcare subsidies to $160 per month per child, and based
the disregard on gross (instead of net) income with an eligibility
limit set at 150 percent of each state’s need standard. According
to Robert Moffitt and Douglas A. Wolf (1978), this resulted in
the elimination from the welfare rolls of 35% of the “working
poor” who had received welfare to augment low earnings. The
OBRAS5S draconian reforms have been modified slightly since
1981—as of 1988 the income disregard includes the first $105 of
wages plus %3 of the remaining during the first four months of
employment, and the $105 portion is extended for another eight
months. The OBRA has brought the WIN program into closer
conformity with its true acronym, WIP.

The Level of Welfare Payments and the Preservation
of Labor Markets

The second dimension of the welfare system concerns the
interaction between the level of welfare payments and the func-
tioning of labor markets. Payments are provided at levels suf-
ficiently lower than prevailing local wage rates to prevent people
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from making the “rational economic choice” of receiving welfare
instead of selling their labor-time for a wage. If this were to
occur, labor markets could be impaired, and the capitalist labor
process could be threatened.

Corroborating evidence for the need to maintain welfare
payments far enough below wage rates can be found in the re-
sults of the New Jersey, Seattle and Denver income-maintenance
experiments. In these experiments, conducted in the 1970s,
peoples “work incentive,” i.e., their supply of labor-time, was
adversely affected by the receipt of welfare payments that were
close to their potential wages. However, people in different sit-
uations displayed varying degrees of responsiveness. Given
similar percentage increases in payments, women, especially
female heads of household, reduced their labor supply more
than men. And both males and females between the ages of 16
and 21 manifested significant reductions in labor supply (Office
of Income Security Policy, 1983; Harold W. Watts and Albert
Rees, 1977).

The welfare system contains several mechanisms to try to
ensure that relief payments remain sufficiently below prevailing
local wage rates. Currently the level of payments varies among
the different states for all forms of social insurance and public
assistance except social security and food stamps. Social security
old-age insurance provides uniform payments throughout the
United States because the recipients are “retired,” i.e., no longer
in the labor force.” Therefore, the level of payments for social
security poses little threat to the functioning of labor markets in
different areas of the country. SSI covers the needy aged, blind
and disabled, also considered out of the labor force. In fact,
disability is judged by a person’ inability to hold a job. Finally,
food stamps are based on the same criteria throughout the U.S.
because they are well below the amount needed to survive, e.g.,
in 1987, the average monthly food stamp payment was $46.07
per recipient (S5A, 1987, p. 296). Furthermore, almost half of
those receiving food stamps also receive AFDC, which varies
throughout the U.S. according to the level of wages in each state.
Consequently, the level of AFDC payments has historically been
higher in the higher-wage states of the North than in the lower-
wage states of the South, e.g., in 1987, average monthly AFDC
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payments (per family) ranged from lows of $103.50 in Missis-
sippi and $112.87 in Alabama to highs of $513.66 in California
and $549.84 in Alaska (SSA, 1987, p. 295).

According to the logic of capitalism, welfare payments also
need to be furnished at levels sufficiently below wage rates in
order to maintain profits. Not only do local wage rates function
as a ceiling for the level of welfare payments, but welfare pay-
ments also serve as a floor for the entire wage structure. It has
been true historically that by providing some protection against
job loss, higher levels of welfare have helped bolster wage rates
and lower levels of welfare have been one of the factors allowing
capitalists to cut wages. Thus, although the policy elicited often
strident protest from capitalists, New Deal officials were gen-
erous with welfare payments partly to increase the “purchasing
power of the masses” and thereby boost consumption and ag-
gregate demand (Rose, in press-a). On the other hand, at times
when wages have been under attack, the amount and level of
welfare payments have also been targets for reduction. This has
been clearly manifested by the Reagan Administration in its
attempt to restore the disciplinary effect of unemployment
through its multifaceted attack on labor. Thus the (inflation-ad-
justed) value of AFDC payments (per recipient) has continued
the decline that began in the late 1970s, falling 18% from 1977
through 1985 and helping to bolster the 10% decrease in private
sector (non-agricultural inflation-adjusted) wages that started in
1974 (SSA, 1987, p. 294; Bureau of the Census, 1988, Table 648,
p. 392).8 Furthermore, many people in families with incomes
below the poverty line receive no welfare—in 1985 only
33 percent received AFDC and 61% received food stamps (SSA,
1987, pp. 75 & 296).

In spite of this logic, welfare payments are sometimes close
to, or even higher than, income from wage-labor. This has been
true in the 1980s for many participants, and especially graduates,
in WIN and WIN Demonstration programs because wages mi-
nus expenses (the participants portion of childcare, transpor-
tation, and uniforms, as well as medical care) are often less than
AFDC payments (plus food stamps and medicaid). Despite this
economic irrationality, the GAO (1987, p. 112) found that many
people continue to work for wages rather than receive welfare.
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Reflecting the effects of the “ideology of the dole,” an ET grad-
uate explained: “After living on welfare, just about anything
looks good. It might be just a little bit more money for a lot of
work, but a lot of people will grab it” (Amott and Kluver, 1986,
p- 19).

Welfare payments have also directly subsidized low-wage
labor markets. Historically this has taken three forms:
(a) implementation of the worktest; (b) supplementation of wages
with welfare; and (c) restriction of welfare payments to force
people into jobs, both to increase the supply of low-wage sea-
sonal agricultural workers and to break strikes.

The worktest directly aids the functioning of the secondary
labor market by making these typically low-wage, non-union
jobs more attractive than relief. Consequently, by compelling
unemployed people to accept the lower wages and generally
worse working conditions in these jobs, compared to jobs in
the primary labor market, the worktest in effect subsidizes prof-
its. Furthermore, punitive work relief can help push people into
jobs from their positions as “discouraged workers” who drop
out of the labor force and receive welfare. This seems to have
been one result of the workfare and WIN Demonstration pro-
grams in the 1980s.

Supplementation of wages with relief has existed in various
forms for almost 200 years. It was first institutionalized in 1795
in the English Speenhamland system, was wages below the
minimum amount needed to supply workers and their families
with a sufficient amount of bread were augmented with relief.
Criticized for depressing wage rates (since wages were supple-
mented with relief) and preventing the development of a mobile
working class (since people were required to remain in their
parish in order to receive relief), the Speenhamland system was
terminated in 1834 and replaced by the very repressive revised
Poor Law.

Supplementation of wages with relief has also been evidenced
in the U.S. Despite protestations during the Great Depression
that it would further reduce private sector wage rates, relief was
given to approximately 500,000 wage-laborers (FERA, 1935a,
pp. 9-11). Currently supplementation occurs through the WIN,
WIN Demonstration, Work Supplementation, and some work-
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fare programs, as participants often simultaneously work for
(low) wages and receive some welfare payments. Indeed, the
GAO (1987, p. 105) found that more than 48% of those who
participated in a work program continued to receive AFDC after
they found a job.

Closing welfare roles to force people into jobs has also been
used periodically. Even during the New Deal examples abounded
of FERA and WPA officials closing relief rolls to force workers
into the fields during harvest and planting times (FERA, 1935b,
p- 49). In addition, the initial FERA policy of providing relief
to strikers was abandoned in September 1934 during the wide-
spread East coast textile strike. The practice of closing welfare
rolls to ensure an adequate supply of seasonal agricultural labor
was continued through the 1940s, 1950s and into the 1960s. Wel-
fare rights organizing focused attention on this policy, and in-
stances of temporarily closing the relief rolls to force people into
the fields now seem uncommon. However, provision of relief to
workers on strike, which was restored as a result of the pro-
gressive reforms in the 1960s and 1970s, was again terminated
in 1981 by the OBRA.

The Form of Work Relief and the Logic of the Market

The third dimension of the welfare system concerns the form
of government work programs, and whether they preserve or
interfere with the logic of the market. Since goods and services
are produced in the private sector only if profits are expected to
be sufficient compared to other uses of the money, e.g., financial
speculation, the logic of the market dictates that profitability is
the primary determinant in capitalists” decisions regarding pro-
duction and investment. Depending on the degree to which the
logic of basing production decisions solely on needs replaces the
logic of the market, government work programs can potentially
cause people to question the basic rationale of capitalism. The
more consonant government work programs are with produc-
tion-for-profit, the more supportive they are of capitalism. Con-
versely, the more clearly government work programs are based
on needs, the more problematic this can be for the economy.

There are three basic forms of government work programs
with respect to the logic of the market vs. the logic of needs.
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They are, in order of their potential ability to create problems
(with the least problematic listed first): (a) work in the private
sector; (b) already existing work in the public sector; and
(c) public sector projects that are created explicitly for govern-
ment work programs.

The first form, work in the private sector, affords the least
opportunity for issues of needs to be raised. These positions are
firmly embedded in production-for-profit and therefore are the
most consonant with the logic of the market. Most of the jobs
obtained through WIN, WIN Demonstration, and workfare pro-
grams—though not the work requirement itself—fit in this
category.

The second form of work, positions already existing in the
public sector, can be more problematic than those in the first
location because the public sector generally does not operate on
profit criteria. Indeed, issues of needs have more easily been
raised with respect to public sector services, in terms of both
social value and the way in which the services are performed,
than has been the case in the private sector. Jobs acquired in the
public sector by participants in WIN, WIN Demonstration, and
workfare programs, though again excepting work requirements,
are representative of this category.

Government work programs that are potentially the most
problematic for capitalism involve projects that are specifically
created or augmented for program participants since they are
outside the normal channels of economic activity. Projects that
are part of programs implemented in response to high unem-
ployment, e.g., the FERA, CWA, and WPA in the 1930s and the
Comprehensive Employment and Training Act (CETA) in the
1970s, reveal some of the contradictions of capitalism by show-
ing that the market itself does not create sufficient numbers of
jobs. Furthermore, since these projects allow the jobless to work
together specifically as unemployed, issues of needs can surface
relatively easily. Worktests, which also fall into this category,
have restrained the logic of needs from surfacing by being so
clearly based on punitive principles. Even so, as Piven and Clo-
ward point out that in their discussion of the historical prece-
dents of the 1980 attack on welfare, “. . . manufacturers were
always wary of the possibility that the workhouse, or any or-
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ganized work-relief program, would nurture nascent forms of
social production to compete with the market” (Piven and Clo-
ward, 1987, p. 12).

There are three different sub-types of these specially-created
work relief projects. Again in order of their potential for causing
problems (with the least potentially problematic listed first) they
are: (a) construction and other forms of manual labor; (b) public
services; and (c) production-for-use. Of these, construction and
other manual labor affords the least opportunity for the logic of
needs to replace profit criteria since, of the three, they most
dlosely resemble private sector jobs. Public service projects offer
more opportunities for issues of needs to arise because one of
the primary rationales for their existence is the provision of ser-
vices to meet human needs. In voluntary programs the other
rationale is to furnish jobs for certain groups of workers, usually
those in the white-collar and professional categories. This was
evidenced during the 1930s as both the FERA and the WPA
established projects for teachers, writers, artists, actors, musi-
cians and photographers, as well as thousands of positions gath-
ering data and conducting research.

The third sub-type of specially-created work projects, and
the one that is potentially the most problematic for capitalism,
is based on production-for-use. This is in clear opposition to
production-for-profit. Production-for-use projects were an im-
portant component of the FERA, providing work for approxi-
mately 350,000 people at their height in the Winter of 1935 (Kerr,
1935, p. 2). Labeled production-for-use, or production-for-use
and distribution, by FERA administrators, they included the
following: sewing and mending garments; gardening and can-
ning produce; canning the meat and producing goods from the
hides of animals dying from the drought; aid to self-help co-
operatives set up by the unemployed; producing mattresses and
bedding (using surplus cotton collected by the Agricultural Ad-
justment Administration); and producing consumer goods (pri-
marily long underwear and other clothing) in factories that had
been totally or partially shut down by their owners and subse-
quently rented by local relief administrations. Although the goods
produced in these projects were distributed only to others on
relief, the projects elicited such virulent protest from capitalists
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that all except the first two were terminated by late 1935 when
the FERA was replaced by the Social Security Act and the WPA
(Rose, in press-b).

Programs since the 1930s have incorporated lessons learned
then from perceived threats to the logic of the market. Although
workfare programs have created a good deal of service work,
issues of needs have rarely surfaced. Voluntary programs, on
the other hand, have created problems. In the Public Employ-
ment Program (PEP) from 1970-1973 and the subsequent Public
Service Employment (PSE) component of CETA, many special
projects were created, e.g., repair of public buildings, summer
recreation and conservation, and weatherization of low-income
homes. Yet restrictions imposed on these projects to ensure that
they not replace “normal government operations” led to unceas-
ing criticisms of inefficiency and “make-work.” It then proved
quite easy for the Reagan Administration to end PSE in 1981
and terminate the entire CETA program the following year.

Conclusion

What recommendations does this theory suggest for welfare
reform? Most fundamentally, recognizing that welfare recipients
perform needed work—raising children—and a needed function
for capitalism—maintaining a pool of low-wage workers—Ileads
to the conclusion that welfare is, in a sense, payment for these
services. As activists in the Welfare Rights Organization made
clear two decades ago, welfare should be seen as a right, not as
a privilege (cf. Tillmon 1976). Treating welfare as an entitlement
would mean that it would no longer be necessary to devote time
and energy differentiating between the “deserving poor” and
the “undeserving poor,” and the resources that have been spent
on the often confusing and humiliating procedures of certifica-
tion and periodic recertification could instead be used to provide
needed payments and services.

Viewing the welfare system through the three dimensions
leads to further guidelines for government work programs. First,
participation should be voluntary. Welfare recipients should have
the choice between working in the home (in exchange for wel-
fare payments) or working outside the home. Following this logic
further, only carrots, but no sticks, should be used to induce
participation in the programs. In place of sanctions, options for
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all program participants should include educational classes and
a variety of training programs leading to jobs that pay wages
above a redefined poverty line (based on multiplying the min-
imum food budget by 4, since food now comprises approxi-
mately one-fourth of a familys budget, instead of by 3 as is
currently done). To ensure that everyone receives enough to live
decently, welfare payments should also be set to at least equal
this new poverty line. This could be accomplished, in part, by
adopting a $7.20/hour minimum wage (in 1988 and indexing
future increases to inflation), as full-time, year-round work would
then result in redefined poverty-level income for a family of
three. Quality, federally-subsidized childcare for both welfare
recipients and those not on the rolls would serve as a crucial
incentive to enter voluntary government work programs or go
straight into the labor market. Making quality childcare avail-
able to all would preclude the development of a two-tiered child-
care system, a means-tested one for welfare recipients and a non
means-tested system for everyone else. Furthermore, to help
eliminate the economic rationality of going back on welfare in
order to obtain medical care, a national health system should be
implemented for all citizens regardless of employment status.

Finally, the government should provide jobs when the pri-
vate sector fails to do so. It is clear from the experience of the
1930s that this capability exists. If, in the depths of the great
depression when the federal government was far smaller than it
is today, work was provided each month for 1.4 to 4.4 million
people out of a labor force of 51 million (in 1933) to 55 million
(in 1938), then surely our current government could create work
for similar percentages of today’s labor force of 120 million. Crit-
icisms of inefficiency and make-work that were targeted toward
the FERA, CWA, and WPA in the 1930s, and again in the 1970s
toward the PEP and CETA, could be countered by arguing that
programs should be based on the logic of needs instead of the
logic of the market. We could then begin to develop a welfare
system in which people, instead of profits, are treated with
respect.
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Notes

1. Work relief is contrasted to direct relief, welfare payments in exchange
for work done in the home, primarily raising children.

2. The two other methods of maintaining capitalist profits involve clear
government intervention in the economy: fascism, a political system in
which an authoritarian government uses unconcealed power supported
by a nationalist ideology to secure “co-operation” of workers and limit
their demands; and social democracy, a system that has developed in
countries where the labor movement has been strong enough to form a
compact with capital and demand high wages, good working conditions,
and relatively well-developed welfare states.

3. In fact, the term “unemployable” is a misnomer because the same people
can be considered unemployable at one point in time and employable



108 Journal of Sociology & Social Welfare

later, e.g., disabled people and women with children who were consid-
ered unemployable during the 1930s easily obtained manufacturing jobs
during World War II when the unemployment rate fell below 2%.

4. In addition, poor women, primarily recent immigrants and women of
color, have worked for the lowest wage jobs when they were able to do
so, e.g., not enslaved.

5. The 64% female/male wage gap includes only those who worked full-
time, year-round. When part-time and/or part-year workers are included,
the wage gap falls to 44%.

6. The 1985 GAO (1987, pp. 69-70) study found that approximately 10% of
the WIN Demonstration program participants reeived education and
training. More recently, in a 1986—1987 study of California’s GAIN pro-
gram, Casey McKeever (1988, p. 4) found that only 1.5% of the regis-
trants received training. In terms of childcare, the GAO (1987, pp. 82—
83) study found that the median program paid a maximum of $160 per
month per child for childcare, far below the market rates in many areas
of the country, and that expenditures on childcare were only 6.4% of the
median program’ total budget. McKeever (1988, pp. 3—4) found that only
19.8% of all participants (30% of single-parent families) received child-
care subsidies.

7. Social security recipients are not entirely out of the labor force since they
can work a designated number of hours until age 70 before losing part
or all of their benefits and can work an unlimited number of hours after
age 70 with no reduction in benefits.

8. The 34% decline in inflation-adjusted AFDC payments per family began
in 1968, shortly after the average size of AFDC families began falling
from 4.2 to its current level (maintained throughout the 1980s) of 2.9
(SSA, 1987, p. 294).
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This article analyzes Marxian socialist, neo-classical, and Keynesian
economic theories toward developing a construct of employment which
supports social welfare and economic productivity. It considers their
motivational approaches, outcomes, and requirements for social con-
trol. A Keynesian construct of employment is recommended as sup-
portive of social well-being, high productivity, and a level of social
control reduced from that in currently dominant economic systems.
Implications and implementation issues are considered.

In her address to the first plenary session of the 1985 NASW
Symposium, Nancy Humphreys called for a dialogue between
economic and social welfare theorists as a way to provide lead-
ership in combating the development of a two-class society in
the United States. A two-class society has distinct upper and
lower classes, with the upper class having extensive economic
and political power as well as social control over the lower class.
Indicators of such class separation are apparent. In August, 1986,
a United States Government analysis reported that the richest
one half of one percent of the people in the United States owned
27% of our wealth, an increase over the 25% they controlled ten
years earlier. Robert Kuttner (1984) reports that labor unions are
under attack, workers are being pressed for wage concessions
by powerful employers, and wealthy corporations are shifting
jobs both to the low-paying service sector and to low-paying
parts of the Country. Economist Robert Lekachman (1987) has
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revealed that for every person who moves from the middle to
the upper class in the United States, two join the lower class.

In the two-class society, a small, wealthy and/or powerful
percentage of the population (the upper class) has immense so-
cial and economic control over the majority of citizens (the lower
class). To increase profits, the upper class uses its economic and
political power to lower wages as much as possible and to
threaten workers with unemployment if they object. The doc-
trine supporting this approach is called “neo-classical economic
theory” (Levesson, 1977; Okun, 1975). In order to “appropri-
ately” maximize profits, policies have recently been pursued to
maintain seven percent reported (fourteen percent actual) un-
employment as “normal” in the United States (Kuttner, 1984;
Ginsburg, 1983).

Research conducted by Hollingshead and Redlich (1958), Leim
and Leim (1978), Jahoda (1982), and Harrington (1981) has dem-
onstrated that unemployment results in reduced mental health,
a social welfare problem. Neo-classical economic theory argues
for a minimum expenditure on social welfare activities, because
they are a drain on the financial rewards and functions of the
market place (Levesson, 1977; Bernin, 1940). In an environment
influenced by a two-class society, poverty is often intentionally
untended under the illusion that it effectively “motivates” people
to work, and does so at a low wage. Other social welfare costs
in such an environment include pollution, which business de-
fines as external to its concerns since the costs of clean up would
reduce profits; surveillance of workers, so that they will main-
tain production quotas for low pay; and the costs of war and
political oppression which emanate from extending class dom-
ination to Third World countries (Bowles, Gordon, & Weisskopf,
1983).

Contrary to the view of many in the controlling class, there
are economically productive approaches to employment which
do not effect as many of these costly social welfare conse-
quences. Samuel Bowles, David Gordon, and Thomas Weisskopf
(1983) define economic productivity as “the term used by econ-
omists and statisticians to refer to the amount of real output
produced per hour of labor employed” (p. 122). Economic pro-
ductivity can have positive relationships with the achievement
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of social welfare goals, depending on how employment is con-
ceptualized and on the general economic approach. Bowles et al.
(1983) demonstrated that the most productive societies share
power with workers; tax highly to provide funding as a way to
generate full employment, and have strong social welfare pro-
grams. Such societies maintain full employment as a way to
improve social well-being. Because they are less oriented to ex-
cessive social control and economic power through profit max-
imization, they also reduce social welfare problems associated
with such control.

The approaches to employment in three economic theories
are analyzed with the objective of developing a construct of em-
ployment consistent with both economic productivity and social
welfare goals. Employment can be defined as performing work
in exchange for wages, a basic definition that is used throughout
this analysis. The economic theories studied here represent dis-
tinct views that have been selected to show how various com-
binations of social control, social goals, and economic goals affect
productivity and social welfare in current economic systems.
The Marxian, totalitarian view represented here is similar to
systems which have influenced policy in the Soviet Union and
China. The neo-classical view currently prevails in the United
States. Keynesian economics has been the focus of policy in
many social democrat governments and many of its principles
were used to guide United States policy during World War II
(Kuttner, 1984). Unfortunately, other ideas, such as democratic
socialism, which fall on the continuum between the perspectives
analyzed here, can not be considered due to space limitations.
Some of the research cited is provided by authors who have
traditionally been associated with such ideas, e.g., the work of
Bowles, Gordon, & Weisskopf (1983) has been associated with
democratic socialism.

Neo-classical Economics

Neo-classical economists have promoted two basic versions
of their theory in the United States. The less regulated version,
which has influenced policy since 1981 during the presidential
term of Ronald Reagan, was previously promoted during the
term of Herbert Hoover, leading to the Great Depression of 1929
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(Trattner, 1984; Batra, 1987). The modified, neo-Keynesian ver-
sion was variously enacted in the United States between the days
of the Great Depression and 1980. Both views will be considered
here.

Neo-classical economics has been described by historian
William Trattner (1984) as an antiquated economic theory dating
back to the more egalitarian ideas of Adam Smith. Smith’s clas-
sical economics envisaged a world free of monopolies in which
all people would find employment at a wage determined in a
market of totally flexible wages and prices (Heilbronner, 1986).
As wages went up, prices would go up; as wages went down,
prices would go down. This world required few social services
because all people would have opportunities to work and pur-
chase what they needed at reasonable prices in a free market.
Smith saw monopolies as dangerous because they inhibited
competition and made the market of economic exchange less
free. For example, a powerful monopoly holder could refuse to
reduce prices even though demand for certain goods was low.
A monopoly employer or combination of employers could act to
keep unemployment at a certain level so that workers would
always be threatened with replacement by other, unemployed
workers if they did not comply or were not willing to work for
less than their labor was worth. The monopoly holders’ profits
are built in large part on the difference between a fair wage and
how much less workers can be coerced to accept.

Neo-classical economics uses Smith’s free market ideas to
discourage spending on public welfare but limits the freedom
of economic exchange by allowing monopolistic control over
workers and prices. Its approach to employment has dominated
the Reagan administration’s policies. Neo-classical economics
directly relates employment to inflation and unemployment to
price stability in a neat formula referred to as the Phillips Curve
(Ginsburg, 1975). It emphasizes the importance of minimizing
inflation and tolerating resultant unemployment (Leveson, 1977).

Decisions about “appropriate” levels of unemployment are
made independently of the problems they may cause the affected
population in favor of maintaining designated price levels, con-
trolling inflation, and assuring adequate profit levels for rein-
vestment in capital goods. The maximization of profit levels is
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based in large part on keeping labor costs low. Costs are min-
imized by coercing workers to accept low wages through the
threat of losing their jobs to unemployed individuals, requiring
a pool of unemployed people to drive labor costs down. Wages
earned in producing the supply of capital goods will supposedly
be spent to purchase consumer goods. These purchases then
become a source of demand which requires more supply or pro-
duction and thus more employment (Leveson, 1977; Okun, 1975;
Kuttner, 1984).

Neo-classical economics paradoxically attempts to lower em-
ployment to keep labor costs low, through competition for scarce
jobs, and to make the economy grow as a way to increase em-
ployment. It uses the primary emphasis on maximized profits
as a guide for policy. Employment is sacrificed to generate lower
wages and higher profit margins (Okun, 1975). In accordance
with this confused design, the Reagan administration at first
raised the unemployment rate to record post-Depression levels
in order to decrease inflation, lower wages, and increase in-
vestment capital. It has subsequently reduced unemployment
approximately one percent below the rate where it stood when
President Reagan was elected, but under circumstances of lower
wages and higher profits, contributing to the development of a
two class society (U.S. Dept. of Labor, 1987; Lekachman, 1987).

In the neo-classical context, social welfare expenditures are
seen primarily as a drain on needed economic resources or prof-
its (Leveson, 1977; Bernin, 1940). This drain is to be minimized.
As Ginsburg (1975) notes, however, these benefits serve to con-
trol the unemployed by allowing them a subsistence existence
and maintaining their threat to lower the wages of others through
competition for scarce jobs. The intention of public assistance
in such a system is that it be inadequate, to provide motivation
through the punishment of not working in normal labor markets.

Neo-classical economics has been awkwardly merged with
one idea proposed by John Maynard Keynes in a tradition which
Joan Robinson (1978) terms “bastard Keynesianism”, referred to
here as neo-Keynesianism. The primary concept that neo-
Keynesian economics borrows from Keynes is that funding em-
ployment will create demand in the economy and stimulate eco-
nomic growth. Other than that, neo-Keynesianism is essentially
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an extension of the neo-classical economic ideas noted above.
This logically inconsistent application of a Keynesian principle
in a neo-classical context was coupled with what Bowles et al.
(1983) call a revolt against the profit maximizing controls in the
mid 1960s which led to the economic stagflation of the late 1970s.
They note that during this time, labor, the general citizenry, and
Third World countries were evidencing their dissatisfaction with
such things as restrictive work settings, environmental pollu-
tion, and oppressive domination of such countries as Vietnam.
The result of inconsistent neo-Keynesian policies and the slip-
page of control on which neo-classical economics depends was
runaway inflation, sluggish economic growth and around seven
percent reported unemployment (Bowles et al., 1983; Kuttner,
1984).

Neo-Keynesian approaches occasionally justify increased in-
flation and funding for increased employment as a stimulus to
demand, along the Phillips Curve model suggested above. They
do not, however, make any of the necessary structural changes
to support the Keynesian view of a healthy economy. Politically,
neo-classical economists claim that the failures of neo-Keyne-
sianism are those of Keynesianism. They point to the failures
of an essentially neo-classical system in an attempt to discredit
Keynesianism.

In the neo-classical view, findings about the social welfare
effects of unemployment are of limited worth, since unemploy-
ment is seen as necessary to economic health. Programs to ad-
dress the needs of the unemployed would require a drain on the
economic system; disturb the required motivation-by-depriva-
tion, through alleviating “necessary” unemployment levels; and
generate less of the “necessary” capital for investment by the
very wealthy requiring funding from higher taxes.

Neo-classical policies result in higher than necessary levels
of unemployment, poverty and mental illness related to unem-
ployment (Hollingshead & Redlich, 1958; Leim & Leim, 1978;
Harrington, 1981; Jahoda, 1982); low productivity; a lower stan-
dard of living; wasteful domination of workers through imposed
control on the job; acceptance of unnecessary environmental
pollution; and wasteful domination of Third World countries;
including wars which kill primarily people of the lower dass,
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such as the Vietman experience (Bowles et al., 1983). Their social
welfare consequences are severe.

Under the policies of the Reagan administration, it has be-
come common for industries to threaten workers with moving
their place of employment out of town unless the workers take
wage concessions so that profits can be increased. At the same
time, the cost of consumer goods has not gone down. As a result,
workers are worse off because of the freedom of employers to
seek more profits. The very wealthy are able to heavily influence
the government through political support in the form of, for
example, large amounts of money filtered through political ac- -
tion committees. They can promote their policies through buy-
ing sophisticated media campaigns and broadcast and print
media to control dissemination of information and disinforma-
tion in their interest, and control financial rewards in society to
produce conformity with their intentions. For example, the Gen-
eral Electric Corporation, manufacturer of often unpopular mil-
itary and nuclear energy products and a company that has paid
relatively low taxes compared to its economic well-being, re-
cently purchased the National Broadcasting Corporation, a ma-
jor source of media influence. The prospects for tightening social
controls and reducing the freedom of others by this corporate
giant were drastically increased by such a move, yet the freedom
of individual citizens to act against such efforts is consistently
eroded in a neo-classical system.

Purchasing power is also depleted as wages and benefits are
decreased. Vacation and sick day leaves, child care, medical and
dental coverage, insurance, and other provisions of the employ-
ment contract which provide for social welfare are reduced in
the name of maximizing profits. These cutbacks reduce the stan-
dard of living for a majority of people, resulting in the low-
demand productivity lags described above, unemployment, and
low utilization of investment capital. There is little wonder that
the economic booms predicted by the Reagan administration
have often showed less-than-expected economic growth. An al-
ternative method for expanding productivity growth in such an
environment is to broaden markets for products by imposing
the neo-classical system on other parts of the world. This leads
to wars, political conflicts, and arguments for a defense buildup
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which depletes resources from the citizenry but contributes to
profits (Bowles et al., 1983).

Heilbronner (1953) noted that both Keynes and Marx saw
capitalism as promoting unemployment. Where Keynes’ ap-
proach was to modify traditional capitalist thinking, Marx pro-
moted a more extreme approach to employment as a social goal.
Both views pursue full employment at a reported level of per-
haps one half of one percent. Marx’s totalitarian socialism is
riddled with many of the same social control problems as the
neo-classical view, however.

Totalitarian Marxist Socialism

Robert Heilbronner (1986) reports a picture of socialist em-
ployment as guaranteed, despite economic realities. The Marx-
ian socialist society has an ostensible commitment to equality
and full employment for its people. The state assumes respon-
sibility for economic problems which arise from what neo-clas-
sical economists would call over-employment. There is no
commitment to a profit-driven market economy in a totalitarian
socialist society, because all production is ostensibly collective.
Profits are similarly shared and distributed according to need
(Gilbert, 1983). Although many totalitarian socialist states enjoy
consistent full employment, it is accompanied by poor economic
productivity. Therefore, they are currently experimenting with
small market economies to boost economic growth and contrib-
ute a more dynamic aspect to employment oriented interaction
(Kuttner, 1984). For many, a major problem with totalitarian
socialist environments is the ultimate social and economic con-
trol they exercise. Blau (1977) suggests that social exchanges in
such a setting are not productive in the same way as those in
which exchanges are voluntary.

Totalitarian socialism limits the options of its citizens by
denying private ownership and ultimately controlling resource
distribution through the central bureaucracy. Both socialist and
neoclassical systems deny the greater majority of citizens control
over their economic and, often, social interactions, favoring either
the collective state or the very wealthy few. This centralized
control is counterproductive in economic and social welfare
terms.
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Totalitarian socialism spearates employment from personal
motivation for economic growth. It is as limited as the neo-clas-
sical system which tends to profitability goals without consid-
eration of social implications. To a certain degree, earning and
spending personal profits sustains the employment goal. Under
harsh controls which limit personal profits, order is maintained,
but society is frustrated by social welfare problems related to a
low standard of living.

All profits accrue to the totalitarian state which also holds all
resources. Wages and benefits are received according to need
determined by the state, and work is performed according to
ability. The state must dedicate extensive surveillance resources
to controlling and punishing violators of its policies in order to °
forestall any efforts at individual profit making, or individual
ownership. Punishment and ideological persuasion are some of
the few means of enforcing compliance, since rewards are os-
tensibly based on need and not to be used as motivators or
distributed in return for performance quality. Although totali-
tarian controls are more overt than the neo-classical ones, both
systems promote centralized domination of others and a lack of
personal freedom as they approach their terminal conditions.

Although people are motivated to work for reasons of suste-
nance, social exchange, aesthetic enlightenment, and other con-
siderations, all else being equal, motivation is limited by the
fact that personal profit is not available, and rewards for work
performed are diffuse. There is little personal reason to increase
productivity. Even if societal productivity goes up markedly,
there is a strong chance that many of the benefits will go into
military or surveillance efforts to maintain totalitarian control.
Since rewards are routed through complex, centralized, bureau-
cratic, state channels based on societal need, economic moti-
vation for productivity can appear almost random rather than
a reward for performance. The state provides a buffer to what
might be natural economic deterioration given a lack of produc-
tivity, an identity for the citizenry, and basic level of social wel-
fare for citizens.

Adequate health, education, and other social welfare bene-
fits, in addition to employment, are seen as human rights in
totalitarian socialism, not as something to be earned. However,
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excessive controls grossly violate personal freedoms of expres-
sion and economic activity. This denial undercuts the social wel-
fare of individuals because it erodes their integrity in making
personal choices. Keynesian economic systems attempt to strike
a balance between personal profit and social well-being, with
an emphasis on personal integrity.

Keynesian Economics

The most successful economies (that is, those with the high-
est productivity growth) in the world have implemented Keyne-
sian principles regarding employment (Kuttner, 1984). Some of
the basic tenets of Keynesian capitalism are strong centralized
economic planning; adequate, non-maximized, widely distrib-
uted individual profits; widely held and possibly public savings;
strong social welfare programs; often strong labor unions; equally
footed bargaining between labor and management; involvement
of labor in making management decisions; high taxes; and a
commitment to full employment (Keynes, 1964). Employment,
in the traditional Keynesian view, is seen as the stimulus to a
healthy economy. When monies are required to fund new em-
ployment, they are most often taken either from private or public
savings or from tax monies. An example of public savings would
be a Social Security System funded like a private pension plan.
Since social services or new efforts to ensure full employment
are funded from current assets, taxes, or currently saved money,
they are not inflationary in the same way as government bor-
rowing. The tragedy which relates full employment to high in-
flation and unemployment with economic stability or growth is
neatly bypassed.

Where the neo-classical system encourages a certain im-
posed level of unemployment to keep wages low, enhance com-
petition for scarce jobs, and maximize narrowly held profits, the
Keynesian approach encourages full employment as the key to
continued economic demand and widely held, adequate, indi-
vidual profits. Full employment policies result in new jobs. The
income from these jobs generates demand through spent wages,
personal savings of employed individuals, and capital formation
through investment of private and public savings. High taxes,
which reduce maximized profits and the abuses of economic
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domination by one class over another, also provide an inflation-
reducing way to fund demand-generating employment.

In 1940, Emmanual Lasker suggested that reducing profits
from a maximal to an adequate level and paying the price of
general prosperity with higher taxes are functions of a unified
economic view toward building “the community of the future.”
He proposed that those who advocate motivation to work as a
result of the relative punishment of unemployment believe in a
“false psychology.” The Keynesian view is based in the psy-
chology of positive reinforcement, offering people employment
as a motivation to further employment. The challenge of match-
ing full employment to available supply and demand markets
requires the implementation of extensive planning by labor,
management, and government authorities (Bowles et al., 1983;
Ginsburg, 1983; Kuttner, 1984)

Keynesian economic systems are capitalist in that they op-
erate on the principle of private ownership and personal profits.
They exercise an overt control on profit levels to assure that
these are not so high as to promote the destructive domination
of others engendered in the monopolistic control of neo-classical
economic systems. Keynesian systems also act to control the
economy in order to ensure employment for those who desire
it, and economic profits to motivate individuals toward eco-
nomic growth. Where neo-classical and totalitarian socialist sys-
tems control people in support of profitability goals or a
communal economic doctrine, Keynesian systems control profits
and actively intervene to stimulate the economy in order to sup-
port goals of economic gorwth and the social welfare of citizens.
Keynesian economies exert legal controls on citizens to enforce
laws just as neo-classical or totalitarian societies do. Because the
economic system does not promote excessive control over others
in its policies, however, people in a Keynesian society are more
free to achieve the highest status level when starting from the
bottom. This upward mobility is consistent with a Rawlsian
notion of equality (1971). Citizens in a Keynesian economy are
also freer to enjoy a higher median standard of living than those
in neo-classical or totalitarian societies because of the higher per
capita productivity level. An example may help explain how this
operates.
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Consider three individuals who earn $25,000, $50,000, and
$75,000 per year, a typical multiple of lowest to highest earnings
in a Keynesian economy (Ginsburg, 1983). Although these in-
come levels are different, the person with the lowest income
could reasonably save money to the degree that she could make
investments to equal the $75,000 per year wage level in the fu-
ture. In the Keynesian approach, new economic endeavors are
often funded with tax money from excess profits. Keynesian
policies help people achieve economic growth and provide social
welfare assurances such as adequate child and health care to
give them a solid base from which to proceed. The same amount
of money would likely be distributed into three wage levels of
$9,000, $50,000, and $125,000 in a neo-classical society. Notice
that the total dollar figure is higher in a neo-classical economy,
because less money is directed to taxes. It is much less realistic
to think that the $9,000 annual wage earner could save money
to invest toward achieving the $125,000 income. This is espe-
cially true since the wage earners income is not supplanted in
the same way by responsible social welfare policies to provide
low cost child and health care. Tax money which might have
gone for these services is directed instead to the person with the
$125,000 income in the neo-classical society as a way to provide
investment capital. But the $9,000 wage earners (and the major-
ity of people like them) do not have the extra income to buy
goods produced through this investment. They certainly would
not have the money to invest in a business to try to equal the
status of the person who makes thirteen times as much. The
$9,000 wage earner in a neo-classical system is less economically
free than the $25,000 lowest wage earner in a Keynesian system.
The totalitarian socialist system precludes participation in this
economic exercise by assuming state ownership from the outset.
The most wealthy citizens in a Keynesian system are less able
to exploit the least wealthy because planning efforts are geared
toward long range economic freedom, productivity, and social
well-being for all people and away from short-term views of
profit maximization.

Countries which emphasize strong centralized economic
planning, accompanied by a strong voice for workers motivated
by reasonable financial rewards for their efforts, as Keynesian
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policies do, have surpassed neo-clasical and totalitarian socialist
systems in productivity measures (Bowles et al., 1983; Kuttner,
1984; Marshall, 1987). When people think they have a continuing
chance to do well and have the support of their society’s planners
in continuing to make economic progress, they will respond to
those opportunities and continue to be more productive than in
other, less encouraging environments. When they are oppressed
beyond hope of reasonable economic opportunity, they become
less productive, overwhelmed with the struggle to survive, and
they do not have the resources to fuel productivity with con-
sumer demand. This rather bleak scenario of decreased demand
is the case I have discussed here for neo-classical and totalitarian
socialist economies.

Keynesian economies support such social welfare benefits
as equal access for those with disabilities, responsible child care
facilities, health care, safe working environments, ongoing op-
portunities for employment and its related mental health bene-
fits (Jahoda, 1982) and other benefits, as basic human rights.
When people are equipped with such rights, they can be more
involved in developing healthy economies. The money spent on
productivity-oriented social welfare benefits is a wise invest-
ment in healthy individuals and a healthy economy. It makes
sense that a healthy worker will be more productive than a sick
one and that a society that maintains the social welfare of its
citizens can more easily direct efforts at becoming productive.
Totalitarian socialist systems have shown us that when social
goals are not accompanied by personal profit motivation, pro-
ductivity suffers. Neo-classical economic systems have shown
us that personal profit motivation in itself is inadequate to gen-
erate the highest levels of productivity. By liberating their citi-
zens for ongoing social and economic interaction, Keynesian
economies have been able to provide high levels of social wel-
fare and productivity.

Discussion

Bo Hedberg, Paul Nystrom, and William Starbuck (1976)
suggest that the key to effective social and economic systems is
the freedom to interact with others. They imply that the adapt-
ability to environmental changes allowed by this freedom is
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best facilitated when the extremes of profit maximization and
totalitarian control are limited. Counter productive extremes of
behavior develop most readily in economies dominated by un-
bridled individual freedom to accrue resources and power and
control others as well as in totalitarian socialist states.

The apparent key to the success of the Keynesian approach
to employment and productivity is the way it has been able to
empower workers to achieve economic and social welfare goals
and has allowed a broadly empowered citizenry to participate
in negotiating social controls necessary to maintaining produc-
tivity and moderate individual profits. Although arrangements
for sharing power in this way are often complex, they do not
necessarily require a heavily centralized state. The Keynesian
approach limits centralization of power and social control so that
they are much lower than the levels in neo-classical or totalitar-
ian socialist economies.

A graphic summary of how each theory treats social welfare,
social control, and economic goals is shown in Figure 1.

A Keynesian construct of employment is most appropriate
for pursuing both economic productivity and social welfare goals.
It requires employment for all who are interested in working,
moderate individual profits for all wage earners, and implemen-
tation of careful social and economic planning, specifically in-
cluding a reasonable day care and medical care to allow people
to work, and high taxes on the very wealthy to fund services,
minimize excess social control, and increase social equality.

The first step in implementing goals for improved produc-
tivity and social welfare is to educate the populace in their ben-
efits. Social workers are in a special position; we have contact
with the increasing number of people who are among or inter-
acting with the lower economic dlass in the United States. As we
educate students and the populace in the basic realities of how
economic and social goals can act to facilitate each other, they
will be more prepared to support the policy steps recommended
here. In order to successfully educate social welfare professionals
towards empowering others in this way, economics should be-
come a basic element of social welfare curricula. We must also
further explore theories of social exchange towards explaining
the nature of economic exchanges which are symbolic of social
interaction.
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Figure 1. Imposed and secondarily negotiated elements of the
employment construct in three theories of economics
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Control
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* *
* *
* *
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* *
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* *
* *
* *
* *
* Negotiated *
Imposed kkkkkkkkhkkhkk Social *hkkkkkhhkrhkhkkkd Imposed
Social Control Economic
Goal Goal
Keynesian
Employment
Construct

During the last eight years, neo-classical policies in the United
States have been intensified, and it may be asked how Keyne-
sian approaches can be implemented. Several deep running cur-
rents in American attitudes about public welfare can be expanded
in a positive way to enact the policy recommendations of this
analysis. (a) There is an abiding distrust of welfare dependency
in the American culture, accompanied by a strong work ethic.
Dependency-promoting welfare programs should be replaced
by guaranteed opportunities to work for all citizens who want
to do so. Developing technologies are changing the nature of
work so that people experiencing many disabilities can share in
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these work opportunities. (b) There is a current popular outcry
for benefits such as government guarantees for adequate day
care and health insurance coverage at reasonable cost to allow
citizens to more reasonably be able to work and support them-
selves. As traditional welfare recipients are normalized into the
for-wage workforce, their need for these types of benefits should
be represented as equal to that of any other worker. (c) Traditional
welfare recipients should not receive any different wage levels
than those in the normal workforce. Indeed, they should become
part of the normal workforce, separated only by the fact that
their employers may be capitalized by government monies taken
from taxes on the very wealthy. These taxes would be used to
promote valued competition in the labor market by supple-
menting jobs not offered in the private sector, and increasing
freedom in the labor market. (¢) Once guarantees for work op-
portunities have been established, appropriate training pro-
grams to prepare those who need them should be offered as
part of the work guarantee. It is traditional in American public
welfare to provide training first and then to have recipients find
their own jobs in the “free market.” I have discussed how the
current job market in the United States is not necessarily free.
Successful public welfare programs must strive to restore free-
dom and true competition to the job market by guaranteeing
ongoing employment as a basic right to those who meet the
qualifications for work prior to offering training programs.
(d) Advocates of employment policies which promote true com-
petition and freedom in economic markets, consistent with
American values, should learn some procedural lessons from
presidential candidate Jesse Jackson. He has demonstrated pre-
viously unheard of popularity for a Black candidate based on a
sensible message which argues for higher minimum wages,
guaranteed employment opportunities, equalizing the distri-
bution of wealth in the Country, actively building voter support
among the disenfranchized and growing lower class, and ar-
guing for the rights of labor. This message was conveyed, in
part, by brilliant use of the media at a lower cost than that of
his opponents. Also, he did not give up his message when the
primary elections appeared lost.

My first contacts with Jesse Jackson were on the South Side
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of Chicago in 1969 when he was exciting churches full of poor
people, and others interested in change, through Operation
Breadbasket. Over the past 19 years, his message for social well-
being has been consistent. In 1988, he excited large portions of
the electorate. Although his message is not new as stories about
his recent success may infer, it is well thought out. Developing
a consistent employment policy based on the Keynesian reco-
mendations described here, and promoting it, despite the vicis-
situdes of political events, will provide a meaningful basis for
improved social welfare and productivity in the United States.

In many ways, World War II, which economically recon-
structed an America devastated by the Great Depression, was
a Keynesian, full-employment, high-savings, high-productivity
effort planned in response to an external threat (Kuttner, 1984).
We have evidence that Keynesian efforts are effective in the
United States and elsewhere. It is a responsibility of social wel-
fare leaders to refine plans for improving the lives of all citizens
and incorporate them into policy at every oppportunity. This
review has been a foundational step in that direction. As public
welfare efforts focus on employment in order to become more
consistent with American values, the door may be open to struc-
ture future programs so that components of the Keynesian sys-
tem described here, and further refinements, may be
implemented.
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A New Paradigm for Social Welfare
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The American welfare state has been contained by several developments
that have influenced social policy: the traditionalist movement, neoli-
beral ideology, and the budget deficit. These are evident in the minimal
welfare reform of the Family Support Act of 1988. A new paradigm
for organizing thinking about American social welfare is proposed
around themes that have become central to discussions of social policy:
productivity, reciprocity, community, and privatization. In order to
become a viable institution again, social welfare policy should empha-
size specific themes: voluntarization, access to services, social choice,
social control, social obligation, transitional benefits, community en-
terprise, and national service.

The 1980s have been punishing for the American welfare
state. A convergence of social, political, and economic devel-
opments have not only halted a half-century of steady expansion
but even posed the prospect that government social programs—
the heart of the welfare state—would be reduced. To most ob-
servers there is little evidence that the momentum to roll back
the welfare state, attributable to these factors, has been ex-
hausted. Accordingly, it remains for those concerned about so-
cial justice in the United States to consider alternatives to
conventional social programs to assist the disadvantaged.

Since the New Deal, welfare professionals have relied on the
welfare state paradigm to guide their thinking.! Following this
paradigm, welfare advocates foresaw a central administration
extending benefits to a wider spectrum of the population as a
right of citizenship. Eventually, the American welfare state was
to resemble its northern European counterparts—complete with
a guaranteed annual income, full employment, and national
health care. But, 50 years after the passage of the Social Security
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Act, these objectives have all but vanished from the social policy
debate. If welfare professionals are to remain instrumental in
promoting the commonweal, they must fashion a new paradigm
for social welfare.

Containing the Welfare State

By now it should be apparent that the profound reversals
suffered by public social programs are not temporary; rather,
the reduction of public welfare is a consequence of forces deep
at work within American culture. For American progressives,
the traditionalist movement, neoliberal ideology, and the budget
deficit all make the revitalization of a New Deal-style welfare
state unlikely. Too late, advocates of governmental social policies
recognized that conservatives had stopped sniping at welfare
programs, preferring instead to create a context for governmental
programs that proved so hostile that new, large-scale social pro-
grams were effectively precluded.

In a development much depreciated by liberal intellectuals,
a loose amalgam of religious fundamentalists and conservative
populists merged to form the influential “traditionalist move-
ment” (Pines, 1982). Seeking to restore basic values—respect for
family and country, hard work, freedom and independence—
traditionalists challenged welfare programs which were alleged
to fracture family life, erode the work ethic, and encourage un-
desirable behavior. Substituting protest and telemarketing for
fire and brimstone, the traditionalist movement flexed its polit-
ical muscles during the 1980 election which not only brought
Ronald Reagan into the presidency, but also placed a Republican
majority in the Senate. Allegiance to this movement provided
the Reagan administration with the political mandate it needed
to alter domestic policy during the early 1980s. The election of
George Bush to the presidency in 1988 and the likelihood that
he will install more conservatives in high positions within the
federal judiciary promises to continue the momentum of the
traditionalist movement.

Smarting from the defeats of Jimmy Carter and Walter Mon-
dale, many liberal Democrats began to reevaluate their party’s
time-honored position on domestic policy. In place of adherence
to New Deal-type programs, a new variant of liberalism em-



New Paradigm 129

phasized the productivity of business over the needs of the dis-
advantaged. Christened “neoliberalism” by Washington Monthly
editor Charles Peters (1983), the new ideology provided younger,
ambitious Democrats an opportunity to avoid association with
the high price-tag social programs of “paleoliberalism.” As early
as 1982, the Democratic party dropped the classic liberal trinity
of welfare reform—full-employment, a guaranteed annual in-
come, and national health care—from its platform for more mod-
est (and vague) objectives (Rothenberg, 1984; pp. 244—245). Even
Democrats schooled in federal social programs admitted that
their ideas were out of sync with current events. “The New Deal
will live in American history forever as a supreme example of
government responsiveness to the times,” acknowledged Ted
Kennedy before the Woman’s National Democratic Club, “But
it is no answer to the problems of today” (Broder, 1988, p. 25A).
By the end of the 1980s, many Democrats of national stature
could be identified as neoliberal—Richard Gebhardt, Charles
Robb, Albert Gore, Jr., Bill Bradley, and Tim Wirth. Without the
vocal support of the Democratic party, the prospects for major
governmental welfare initiatives fade rapidly.

If Democratic presidential reversals were not enough, the
Gramm-Rudman-Hollings Deficit Reduction Act precluded
launching new social programs. Daniel Patrick Moynihan has
gone so far as to suggest that the budget deficit was a deliberate
contrivance on the part of the Reagan administration to cap pop-
ular social programs that had been consistently defended by
Congress, concluding that the budget deficit would “virtually
paralyze American national government” for the next several
years (1988, p. 293). A deficit-driven budget meant that not only
were new welfare initiatives which required additional funds
unlikely in the foreseeable future, but also that further cuts in
social programs were probable. In 1987, for example, $23 billion
was cut from government expenditures, half from domestic pro-
grams, an amount that is likely to increase in subsequent years.
“Through the creation of a national debt exceeding $2 trillion,”
observed Thomas Edsall of the Washington Post, “a Republican
White House has severely restricted the ability of the Democratic
opposition to restore action and vitality to its own agenda” (1988,
p- 49). Unable to borrow money to float new social programs
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because of the deficit, Democrats are forced to consider across-
the-board tax increases, an implausible alternative for a working
public that is already strapped financially. The budget deficit
served as the rationale for freezing social programs and effec-
tively straight-jacketed the welfare state.

Welfare Reform, 1988

The forces that have constricted the welfare state help explain
the marginal—if not regressive—changes in public welfare en-
acted through the Family Support Act of 1988.2 Heralded by
Thomas Downey, chair of the House subcommittee on public
assistance, as “the most significant change in the welfare system
since its inception over 53 years ago” (Eaton, 1988, p. 15), the
Family Support Act essentially changed the Aid to Families with
Dependent Children (AFDC) from an income support to a man-
datory work and training program. The Act requires states to
develop workfare programs which compel women on welfare
with children under 3 (at state option, age 1) to participate in
a work and training program. By 1990, each state will be re-
quired to enroll at least 7% of its recipients (by 1995 the required
enrollment will rise to 20%) in a state basic education, job train-
ing, work experience, or a job search program. Adoption of the
AFDC-UP (Unemployed Parent) program will become manda-
tory for all states, although states can decide to limit enrollment
for two-parent families to six out of twelve calender months in
a year. Beginning in 1992, one family member of an AFDC-UP
household will be required to participate at least 16 hours per
week in an unpaid make-work job in return for benefits. Al-
though initially only 40% of AFDC-UP recipients will be ex-
pected to be in a make-work program, by 1997 that number is
slated to increase to 70%. The Act also provides transitional
benefits—eligibility for day care grants and Medicaid—for one
year after leaving AFDC for private employment (Family Support
Act of 1988). Dan Rostenkowski, chair of the House Ways and
Means Committee which oversees most welfare legislation, es-
timated that an additional 65,000 two-parent families would re-
ceive benefits, that 400,000 people would participate in workfare
by 1993, and that 475,000 would be eligible for transitional Med-
icaid benefits under provisions of the Act (Rich, 1988).3

Yet, despite the fanfare, the Family Support Act of 1988 hardly
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qualifies as “reform”, particularly when compared to those of
the New Deal and the Great Society. Perhaps the clearest illus-
tration of the inadequacy of the Act is found in the substantial
loss of income to AFDC families since the War on Poverty. From
1970 to 1988, the effect of inflation lowered the median state’s
AFDC benefit by 35% (Committee on Ways and Means, 1988:
415). In other words, had AFDC simply remained constant with
inflation, beneficiaries in 1988 would have received about $5.88
billion more than what they are getting.# The Family Support
Act proposes, in effect, to “reallocate” over a five year span only
57% of this lost income ($3.34 billion) back to the poor, primarily
through compulsory workfare. For the welfare poor, welfare re-
form in 1988 represents little more than diverting a portion of
the income supplement lost since 1970 to welfare managers who
operate stringent workfare programs.

Nor does the Family Support Act adequately address the
realities of the working poor. The Act is grounded in a debatable
premise—that those on AFDC can become totally independent
of public assistance through workfare. Here the expectations of
proponents of the Act are frustrated by the ubiquitous, second-
ary labor market. For the working poor who are dependent on
a service-oriented economy, complete self-sufficiency remains
an elusive if not unreachable goal. If 44% of the new jobs created
during the recent economic recovery are part-time service-sector
jobs that pay less than $7,400 per year, how many of the working
poor can become truly independent of welfare (Compa, 1985,
p- C1)? The great majority of people on AFDC exhibit a job
history in which welfare complements episodic and low-wage
employment. In light of this, the Family Support Act will extend
important benefits to the working poor who are upwardly mo-
bile, but it is unlikely to boost but a few recipients off of welfare
altogether. “Most work-welfare programs look like decent in-
vestments, but no carefully evaluated work-welfare programs
have done more than put a tiny dent in the welfare caseloads,”
concluded David Ellwood of Harvard’s Kennedy School of Gov-
ernment. Results of various workfare experiments show that
“annual earnings are raised $200 to $750,” noted Ellwood, hardly
enough to vault AFDC families out of poverty and toward self-
sufficiency (1988, p. 153).

Ultimately, the Family Support Act does little to alleviate the
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magnitude of the economic and social dislocation of America’s
poorest communities. That the Act provides additional assis-
tance to approximately 1 million of the poor, seems inadequate
considering the 30 million Americans with incomes below the
poverty level in 1988 (Statistical Abstract of the United States,
1988, p. 433). That the Act requires a relatively small portion of
female heads-of-households to engage in workfare, seems futile
considering the precipitous drop in life opportunities in the na-
tion’s economic backwaters. With increasing frequency, social
observers have identified an American “underclass”—a growing
population which is trapped by economic stagnation, occupa-
tional immobility, and self-destructive behavior—that seems
resistant to the both the incentives and penalties of conventional
social programs (Glasgow, 1981; Auletta, 1982; Reischauer, 1987;
Wilson, 1987, 1988). For these most vulnerable Americans, the
Family Support Act is virtually irrelevant.

Reclaiming the Welfare State

Clearly, the Family Support Act is a poor examplar of welfare
reform. Its provisions are inadequate for the relatively small
number of AFDC beneficiaries for whom it is intended, to say
nothing of the majority of the poor. Indeed, there is much more
reform that is necessary for social welfare to be a viable cultural
institution. Rather than resort to the old formulas of the New
Deal (epitomized by Ronald Reagan’s partial recollection of Harry
Hopkins’ dictum: “tax, tax; spend, spend; elect and elect”), the
charge to human service professionals today is to configure a
social welfare institution that conforms to a post-industrial cap-
italist economy in which life circumstances of the poor are rap-
idly deteriorating. The challenge here is no less than the
reconstruction of a social institution around a new set of precepts.

Productivity

It is essential to demonstrate how social programs contribute
to the nations productivity, rather than being a drag on the
economy. After decades of aversion, liberals are no longer treat-
ing “work” as if it were a four-letter word, but they need to go
well beyond workfare in reformulating welfare. Universalizing
benefits, such as health care and child care, for all who partic-
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ipate in the labor market is not only justifiable, but also shows
middle-income workers that social programs enhance the na-
tion’s competitiveness. Funding of workfare through the Family
Support Act and child day care proposals given serious consid-
eration by the 100th Congress (one by Orrin Hatch!) indicate
that additional funding for social programs can be had by cou-
pling social welfare to economic productivity.

Reciprocity

Since Lawrence Mead’s Beyond Entitlement (1986), the idea
that welfare beneficiaries owe a standard of conduct in exchange
for receipt of public assistance has become a basis for welfare
policy. It is time to expand the idea of social obligation between
social classes to include those who are better-off. Upper- and
middle-income groups should be encouraged, through eco-
nomic incentives or appeals to altruism, to fulfill their social
obligation toward the less-fortunate in more meaningful ways
than paying taxes. The civic mindedness of both the poor and
the well-to-do is essential to both democratic government and
a free society. Recent discussions of a voluntary national service
reflect the concern of many that social obligation is not a re-
sponsibility of the poor alone (Rothenberg, 1984; Noah, 1986;
Moskos, 1988).

Community

Despite lip-service to “mediating structures”—family,
neighborhood, church, and voluntary association (Berger and
Neuhaus, 1977)—social policy of the last decade has extracted
a dreadful toll on social institutions in poor communities. The
failure of the Reagan administration to convince Congress to
approve its Urban Enterprise Zone plan, while it proceeded to
gut Urban/Community Development Action Grant programs,
has left a vacuum in community development policy. While
many states and cities have attempted to compensate for the
absence of federal leadership by establishing their own pro-
grams, often with the assistance of nonprofit groups, those with
a deteriorating economic base are ill-prepared to deal with the
social and economic debris of underclass communities. The res-
toration of social institutions in poor communities should be a
priority of future welfare initiatives.
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Privatization

If government is to carry less of a welfare burden that is
increasing, it must transfer some of the load to the private sector.
“Privatization”, unfortunately, is one of the more misunderstood
terms of the decade, having been defined as the cashing out of
public commodities for private entrepreneurs (Linowes, 1988).
Yet, since de Tocqueville, much of what we identify as unique
about America—from metropolitan museums to the civil rights
movement—has been attributed to the voluntary initiatives of
private groups of individuals (Gardner, 1978, p. 13). Today, many
of the pioneering projects around social problems that are too
sensitive to attract broad public support or that serve those who
do not represent profit margins—patients with Acquired Im-
mune Deficiency Syndrome, the homeless, and refugees—are
managed under private, nonprofit auspices. On the other hand,
a new generation of corporations has emerged specializing in
human services, such as hospitalization, long-term care, correc-
tions, and child day care (Stoesz, 1986b). For social welfare ad-
vocates who believe that the corporation is the institutional
manifestation of a capitalist economy which generates many so-
cial problems for which welfare programs are then necessary,
the human service corporation is an oxymoron. Rather than re-
ject outright the for-profit provision of social welfare, human
service professionals would be more effective if they were to
acknowledge that millions of Americans now receive health and
welfare benefits from proprietary firms. Instead of viewing cap-
italism—and privatization, for that matter—as “the problem”,
welfare advocates should view the nation’s economic base as a
premise upon which to conceive of creative solutions to social
welfare needs. Following from this is a central question: what
is the social carrying capacity of a market economy?

The precepts of productivity, reciprocity, community, and
privatization provide benchmarks around which future thinking
about American social welfare can be organized. While some
of these terms have been used by conservatives to make the case
against New Deal-type welfare programs, they also present op-
portunities to recast social welfare in a form that is more con-
sonant with the American experience. The following strategies
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suggest how productivity, reciprocity, community, and privati-
zation can help reclaim the welfare state.

Strategies

Voluntarization The institutional origins of social welfare in
the United States are reflected in the myriad nonprofit agencies
of the voluntary sector. Nonprofit social agencies offer virtues
that strike a chord with most Americans—Ilocal control, neigh-
borliness, and community well-being. Yet, these organizations
are besieged by increased demand for service while government

“support has ebbed. Between 1977 and 1984 government funding
of nonprofit social service agencies dropped from 53.5 to 43.9%
of their revenues (Hodgkinson and Weitzman, 1986, pp. 119-
120). In actual dollars, the loss was particularly acute during the
latter part of this period. According to an Urban Institute study,
federal funds to programs in which nonprofit agencies had been
active (excluding Medicare and Medicaid) were reduced by about
$26 billion each year between 1982 and 1984. Yet, fund raising
by nonprofits the following year recouped only one-eighth of
that amount (Independent Sector, 1986, p. 2). Traditionally, the
voluntary sector has relied on individual and corporate contri-
butions to balance governmental aid, but neither promises to
offset the loss of governmental revenues. Individual contribu-
tions are unlikely to increase substantially, since half of all char-
itable giving to nonprofits comes from families making less than
$25,000 per year (O’Connell, 1984, p. 2)—families whose in-
come has failed to increase since the mid-1970s. Corporate con-
tributions flagged with the October 19, 1987 stock market crash
(Skrzycki, 1988). Facing a probable recession after so many years
of expansion, few corporate directors are willing to risk capital
reserves to bail-out the nonprofit sector. Compounding the loss
of fiscal support, the voluntary sector faces the competition of
the for-profit, corporate which has begun to exploit markets in
areas traditionally served by nonprofits. Health care, nursing
home, child care, and recreation businesses have begun com-
peting in the same markets served by voluntary agencies, in
some cases complaining that nonprofits enjoy an unfair com-
petitive advantage because they are tax exempt. Such accusa-
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tions eventually led the House Ways and Means Committee to
investigate ways to limit the entrepreneurial behavior of non-
profits, an untimely event considering the fiscal dilemma faced
by the voluntary sector.

Revitalizing the voluntary sector will require several changes
in social and economic policy. Foremost, people should be given
incentives to contribute to local, nonprofit social service agen-
cies. The most immediate way to do this is to restore the de-
duction for charitable organizations by nonitemizing taxpayers,
which was withdrawn by the Tax Reform Act of 1986. If vol-
untary agencies are to fill the void left by government cuts in

- welfare expenditures, however, it will be necessary to raise more
revenues than deducted contributions would produce; thus, the
individual deductions should be changed by a partial tax credit.
The relationship between altruistic citizens and nonprofit social
service agencies could be strengthened by rewarding those who
commit substantial time as volunteers. For all practical pur-
poses, these volunteers become quasi-employees, often assum-
ing a function that cannot be provided by a salaried employee
because of inadequate agency funding. Persons committing more
than 30 hours per month to a tax exempt social service agency
should be able to establish Volunteer Tax Credit Accounts which
would allow them to deduct a portion of the economic equiva-
lent of their volunteering (based on current employment) against
their tax liability.

Finally, the relationship between nonprofit and for-profit
organizations must be clarified. If government is to rely on or-
ganizations of both auspices to provide social welfare services,
it is important to account for the volume of tax dollars trans-
ferred to each sector. In instances where organizations of both
sectors compete in the same market, a nominal tax should be
levied against proprietary firms since they tend to skim more
profitable clients from a market, leaving the more troubled por-
tion of the population to nonprofit agencies. If the voluntary
sector is to survive a post-industrial environment in which gov-
ernment and corporate bureaucracies dominate, its function must
be clarified and enhanced.

Access to services. To the extent that the private sector as-
sumes more of the responsibility for welfare, it is essential to
assure that people have the right to access to services. For-profit
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health and welfare firms have discriminated against people with
complex problems and who are dependent on government in-
surance. Instances of preferential selection (when providers skim
more treatable, less costly clients for care) and dumping (when
indigent clients are capriciously transferred to public agencies
without provision of necessary care) have been documented
(Stoesz, 1986a). Even voluntary sector agencies have been crit-
icized for avoiding multiproblem clients (Cloward and Epstein,
1965).

Severe penalties should be levied against private sector ser-
vice providers which discriminate against clients who have pub-
lic sponsorship. This is a fair price to pay on the part of
proprietary firms who are profiting from human misfortune.
Parenthetically, modest regulation would corrrect market incen-
tives which now tend to disadvantage a provider willing to serve
a disproportionate number of high-cost clients by spreading the
obligation among all providers. A nondiscriminatory require-
ment would be incontrovertible for voluntary sector agencies
who profess primary concern for community welfare in order to
become tax-exempt. Nonprofits that demonstrate a pattern of
discrimination would lose their tax-exempt status.

As a related measure, a nondiscriminatory clause should be
included in professional licensing standards. Professions are
granted the exclusive right to use particular skills by the state—
the professional monopoly—in exchange for the assurance that
service to the community will be a priority in the deployment
of said skills. For some time, the community’s welfare has suf-
fered as some professionals have used the freedom to practice
as license for personal aggrandizement. Flagrant disregard of the
interests of the broader community are no less than a violation
of the social contract between the profession and the state. When
human service professions cease to function in the interest of
the society, the state reserves the authority to oblige them to do
so. If a licensing authority determines that a human service
professional shows a pattern of discriminatory practice against
certain people seeking and eligible for care, that provider’s li-
cense to practice should be revoked. Penalties exist regarding
access to education, housing, and employment; social welfare
should be included.

Social choice. Since World War II, we have seen a slow pro-
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gression in choices available to populations often associated with
welfare programs. The GI Bill offered returning veterans a choice
of educational providers. Significantly, Blacks used their
GI benefits more than other groups (O’Neill, 1977). Medicaid,
enacted during the War on Poverty, provided poor people with
access to health care they had not had theretofore (Rogers, et al.,
1982). By the 1980s, Medicaid recipients, for the first time, were
using health services at the same rate as their middle-class com-
patriots. Section 8 of the 1974 Housing and Community Devel-
opment Act offered thousands of poor people the opportunity
to escape the gulags of public housing (Palley and Palley, 1977).
There is no reason why social services should not be added to
the choices extended to welfare beneficiaries in these other areas
(Stoesz, 1988).

Social service vouchers would allow welfare clients to shop
for services in the same way that someone from the middle class
has been able to select the psychiatrist, psychologist, or social
worker whom they think is most useful. Under a voucher ar-
rangement, clients eligible for public social services would be
given vouchers authorizing service providers to bill the welfare
department for services provided. Service providers from the
private sector would be required to meet standards established
by government for reimbursement purposes. Because the kind
of service needed by welfare beneficiaries varies widely, a pay-
ment schedule, similar to the Diagnosis Related Groups estab-
lished by Medicare, would be developed. Rates would be
negotiated annually between providers and the welfare
department.

In addition to increasing the choices available to welfare re-
cipients, social service vouchers offer other benefits. Vouchers
would allow indigenous service organizations the financial sup-
port that they would otherwise lack. Modest but effective efforts,
such as the Chicago school founded by Marva Collins to educate
inner city youth, and the Philadelphia youth center begun by
Sister Falaka Fattah to redirect delinquents (Murray, 1984, p. 232).
would be free to provide services relevant to community needs
and be reimbursed according to actual usage by clients. For
committed human service professionals hampered by the meet-
ings and paperwork required by the welfare bureaucracy,
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vouchers provide a means to encourage innovative approaches
for working with the welfare population.

Social Control. Public credibility of welfare has diminished
as social policies fail to deal effectively with people identified as
being unable to care for themselves or capable of doing harm
to others. Unavoidably, welfare professionals are held respon-
sible by the public when people known to welfare officials en-
gage in life-threatening behavior. Two current problems illustrate
this: homelessness and child abuse. As a result of deinstitu-
tionalization, thousands of psychiatric patients were discharged
from state hospitals to often nonexistent community programs
during the 1970s. Unable to maintain themselves independently,
ex-patients have become a prominent part of the urban land-
scape as homeless street people. A series of legal decisions ex-
acerbated the inability of former mental patients to get the help
they needed. Of these, Alan Stone, a psychiatrist and professor
in the Harvard University Law School, candidly suggested that
the true symbol of the Supreme Court Donaldson decision was
none other than the “bag lady” (Stone, 1984, p. 117).

The social control issue contributes to what has become cri-
sis in child protective services (CPS). Douglas Besharov, a social
worker and fellow of the American Enterprise Institute, noted
that “of the 1,000 children who die under circumstances sugges-
tive of parental maltreatment each year, between 35 and 50 per-
cent were previously reported to child protective agencies” (1987,
p. 7). Larry Brown, author fo the American Humane Association
standards for CPS, observed that “the biggest indictment of [CPS]
today is that there are plenty of children in the system whose
victimization is not treated appropriately” (1987, p. 21). In 1988,
the situation regarding CPS had degenerated to the point that
the Supreme Court agreed to determine if governments were
liable for the failure of CPS workers to discharge their duties
properly (National Association of Social Workers, 1988).

A solution to these difficulties is simply to consider life-
threatening behavior a public safety problem, rather than a wel-
fare problem. Accordingly, child and adult protective service
workers should be transferred to the police department where
they would work with police officers in social intervention teams.
What little evidence exists suggests that for relatively modest
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investment, police-social work teams can be established and that
they can effectively manage a wide range of problems that wel-
fare departments are not prepared for (Treger, 1975).

A review of the social control issue is likely to aggravate
relations between welfare professionals and legal advocates rep-
resenting clients’ rights and civil liberties groups. During the
last two decades, attorneys have used the courts effectively to
protect clients against neglectful and harmful welfare institu-
tions. Unfortunately, legal decisions—and the courts, them-
selves—have not had the authority to require changes in
administration practices and institutional funding to remediate
these injustices. Consequently, clients now have established
rights regarding treatment, but states remain free not to fund
necessary services. The result is a stalemate to which only the
most callous can remain indifferent. To reassert the human rights
of clients in a system in which civil rights have dominated will
require certitude about the social consequences of ill-conceived
legalisms. However, human service professionals have little
choice but to participate vigorously in the debate—their public
credibility is at stake, as is the welfare of their clients. Civil
rights at the expense of human rights is no virtue; it is inhumane.

Social obligation. In the past, welfare professionals justified
taxing some in order to provide welfare benefits to others on the
basis that a particular status entitled someone to benefits. When
resources are scarce, however, unconditional welfare is per-
ceived by the public as wasteful. Worse, unconditional welfare
is popularly viewed as eroding individual initiative necessary
for self-support. Programs that provide unconditional pay-
ments—the means-tested programs, such as AFDC—have taken
a drubbing largely because they have been associated with wel-
fare dependency (Anderson, 1980; Murray, 1984). Despite evi-
dence that only a small minority of welfare beneficiaries are
generational recipients (Committee on Ways and Means, 1985,
pp- 43-47), the fact that some are is unacceptable in an era of
fiscal belt-tightening. Further, increases in unwed parenthood,
particularly among black teenagers, raise a fundamental ques-
tion about the relationship between welfare grants and family
stability. Whatever the causes for the rise in adolescent parent-
hood, the consequences are clear—a lower probability that par-
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ents will be able to support themselves through work and a
higher probability that mother and child will have to rely on
welfare for support. Welfare advocates have been implicated in
this social tragedy because they have not included reciprocity—
that a standard of conduct is a condition of eligibility for ben-
efits—in social welfare policies (Mead, 1986; Butler, 1987).

During the last decade, a series of community work expe-
rience programs administered by the Manpower Demonstration
Research Corporation (MDRC) showed that workfare could prove
an effective strategy for reducing welfare costs, depending on
the presence of supports for job-training and employment, as
well as the availability of nearby jobs. Much to the credit of
Judith Gueron, president of MDRC, the conclusions of the early
workfare demonstrations were presented with cautions against
broad generalizations about weaning large numbers of families
from public assistance (Gueron, 1986). However, a recent anal-
ysis of five workfare experiments generated a surprising find-
ing: the most-dependent AFDC recipients—those with no pre-
assistance earnings and on public assistance for more than 2
years—showed the greatest savings from participation in work-
fare because they customarily consume a greater portion of wel-
fare resources. In other words, workfare focusing on the hard-
core welfare dependent can result in greater savings than work-
fare designed for AFDC recipients possessing more employment
assets (Friedlander, 1988).

The Family Support Act of 1988, of course, incorporates a
workfare requirement for parents with older children; but, be-
yond that, addresses the social obligation of the poor inade-
quately. There are multiple exemptions to participation of AFDC
recipients in workfare, and states will be free to cut-off AFDC-
UP families for six months each year and require one parent of
AFDC-UP families to engage in make-work 2 days each week
during periods of eligibility. A serious deficiency of the workfare
component of the Family Support Act is that, aside from engag-
ing in job-seeking activity, there is no expectation about what
employment is ultimately desired. “In structuring jobs pro-
grams, policymakers have paid insufficient attention to the types
of service performed,” argues Charles Moskos; “Only when
training programs involve young adults in the delivery of vital
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services to the community can they hope to inculcate the values
that make for good citizenship” (1988, p. 90). McJobs will not
solve the underclass problem.

- Incorporating civic content in workfare could be accom-
plished by allowing welfare beneficiaries to select a community
development agency to which their benefits would be assigned.
In order to collect benefits, those on welfare would have to en-
gage in job-like tasks identified by the community development
agency. Community development entities would be nonprofit
organizations meeting standards of the welfare department re-
lating to personnel and benefit management, but would other-
wise be free to define community development projects and
assign beneficiaries to them. In contrast to the dependency as-
sociated with public welfare, beneficiaries would be treated like
employees of the community development agency. Although still
receiving public assistance, beneficiaries could develop a track-
record that would be of use in the private labor market. “You
cannot get good at welfare,” William Raspberry shrewdly
observed.

“It does no good for a welfare mother to impress her caseworker
with her quick grasp of her sense of responsibility or her willing-
ness to take on an extra task. There is no way for a welfare client
to distinguish himself, in any economically useful way, from any
other welfare client. There are no promotions on welfare” (1988,
p- Al5).

In order to encourage responsiveness of community devel-
opment agencies toward beneficiaries, welfare recipients should
have a choice among community development agencies in which
to enroll. Once enrolled, beneficiaries could transfer to another
community development agency—or to other employment—
much like employees change jobs in the labor market. Such an
arrangement would assure a measuure of social responsibility
on the part of welfare beneficiaries in a way that directly benefits
the communities in which they live. Community-centered
workfare would address Barbara Ehrenreich’s contention that to
rebuild the community in America, “we need a tough-minded
communitarianism that goes beyond coziness” (1988, p. 21).

Transitional benefits. A focus on social obligation promises
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a future of marginal employment at dead-end jobs without a
corresponding emphasis on transitional benefits. If people are
to escape the “poverty trap,” they must have incentives to do
so. Currently, the low-pay and absence of benefits that typify
work in the secondary labor market fail to do this. As a result,
welfare programs often take the place of benefits that should be
provided by employers. Consideration of the relationship be-
tween public welfare and employment is frequently limited to
questions of continued eligibility for welfare while working. If
welfare beneficiaries are to make the transition to employment,
however, the private sector should be expected to finance its
share of the benefits that often make that possible. Current prac-
tices of denying benefits to part-time workers, yet structuring
employment around.part-time work, is a disincentive for work-
ers to view work as a basis for livelihood. This is a critical issue
for many poor adolescents who populate the counters of fast-
food franchises and convenience stores, which have prospered
from exploitation of the secondary labor market.

Ultimately, adequate transitional benefits would assure all
workers that minimum health, child care, and leave allowances
would be credited to their portable accounts. The Family Sup-
port Act provides Medicaid and child care benefits for workfare
participants for one year of entering the labor market, but there-
after such benefits are terminated. A further proposal in this
direction is the Minimum Health Benefits for All Workers Act
‘submitted to the 100th Congress by Ted Kennedy. This plan
would enroll workers of at least 17.5 hours per week in a “min-
imum benefit plan that covers specific basic health services and
provides protection against catastrophic out-of-pocket ex-
penses,” financed through a fund maintained by mandatory
contributions from employers and employees (Committee on
Labor and Human resources, 1988, p. 2). Unfortunately, this
proposal is limited to health care. A more direct approach would
be to levy an ear-marked tax on sales of businesses using a high
proportion of part-time workers, which would be pooled to fi-
nance a health, child care, and leave a benefit package for work-
ers that would be portable, allowing them to add benefits for
future use.

Transitional benefits are necessary for poor workers retiring
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from the labor force, too. Data provided by the Employee Benefit
and Research Institute show that workers earning less than
$10,000 per year represent 37% of all tax returns, yet only 5%
of returns with Individual Retirement Account (IRA) deduc-
tions, and only 3% of total contributions to IRAs (Falk and
Schmitt, 1985, p. 8). Clearly, pension policies have not encour-
aged lower-income workers to plan for their retirement, leaving
Social Security as the sole base of economic support. A transi-
tional benefit policy would use credit, rather than deductions
to adjusted gross income, as the basis for calculating contribu-
tions to an IRA and by instituting a progressive schedule
whereby more credit is allowed for the smaller contributions
likely to come from lower-income workers and less credit for the
larger contributions from generally higher-income contributors.
A progressively structued “poor man’s” IRA would reinforce the
values of hard work and thrift already evident among many of
the working poor (Stoesz, et al., forthcoming).

Community enterprise. During the 1980s, the quality of life
in many American communities plummeted. When Claude
Brown returned to Harlem twenty years after the publication of
Manchild in the Promised Land (1965), he was shocked at the
casual viciousness of the gang members toward their victims
(1984). The level of health care in inner-city areas is so inade-
quate that the infant mortality rate in parts of Detroit, Chicago,
and the nation’s capitol is equal to that of third-world countries
(Newland, 1981). “In many if not most of our major cities, we
are facing something very like social regression,” wrote Daniel
Patrick Moynihan. “It is defined by extraordinary levels of self-
destructive behavior, interpersonal violence, and social class
separation intensive in some groups, extensive in others” (1988,
p. 291). The social pathology precipitated by economic disloca-
tion has not been ameliorated by policies of the Reagan admin-
istration. Without a strong community development initiative,
the administration has had to rely on economic growth as a
vehicle for benefitting lower-income workers, but the trickle-
down has been mere seepage. Sar Levitan, director of the Center
for Social Policy Studies at George Washington University, es-
timates that 20 to 30 million people have been bypassed by the
economic recovery (Pear, 1986).
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To strengthen poor communities a Community Enterprise
Zone (CEZ) program should be created which would provide
technical assistance and time-limited grants for the purpose of
generating basic commodities, such as jobs and housing. The
geographic basis of a CEZ would be an economic catchment
area of from 4,000 to 50,000 population to accomodate rural and
urban environments. Eligibility for community development
grants would depend on the social and economic conditions of
the catchment area as determined by specific socio-economic
indicators—incidence of poverty, unemployment, and business
dosings. Catchment areas in which the rates for two of these
three indicators exceeded one standard deviation above the na-
tional average would be eligible for benefits.

Two types of aid would be provided to communities. For
those in which the infrastructure has deteriorated substantially,
CEZ benefits would consist of technical assistance and devel-
opment grants. Rather than provide assistance directly, govern-
ment would contract services from those organizations which
have established a successful track-record in economic devel-
opment, such as the Enterprise Foundation or the Local Initia-
tives Support Corporation. For communities experiencing acute
dislocation, a system of incentives, including tax credits, would
be instituted to retain and promote entrepreneurial activity.

Funding for the CEZ program would be derived from a
“Community Enterprise Zone Insurance Fund” created by taxing
public and private construction. In 1986, for example, a 2% tax
on construction in the United States would have netted $77.7
billion, more than the amount identified by Jesse Jackson during
his 1988 presidential campaign as necessary for domestic eco-
nomic development and neighborhood revitalization (Shaugh-
nessy, 1988). In effect, CEZ funding would insure communities
against economic distress. Since benefits would be drawn from
a self-financing insurance fund, they would not be as vulnerable
to budget recissions imposed on programs that are dependent
on general revenues.

The purpose of CEZs would be to trap capital and skills in
communities which often lose these vital elements during deep
recessions (Stoesz, 1985). Community development credit unions
could not only manage accounts but also provide technical as-
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sistance for projects. If workfare were operated through com-
munity development agencies, AFDC recipients could provide
some of the labor for CEZ projects. A community development
strategy, in other words, could rebuild communities and em-
power people who live in them.

National Service. If social welfare is to function as a unify-
ing institution, it must draw together the social classes of Amer-
ica. In 1960, John F. Kennedy sparked the idealism of young
Americans by giving them the opportunity to help others through
a short-term commitment to live and work in disadvantaged
communities. The Peace Corps, and later VISTA, provided many
poor communities abroad and in the United States with tech-
nical assistance they could not have otherwise afforded, and it
provided young people with an exposure to other peoples they
would never have encountered. By 1987, 6 states had deployed
conservation services, the most well-known being the California
Conservation Corps (Moskos, 1988, p. 64). The popular support
these programs have enjoyed indicates that a range of income
groups would participate in a national service program.

A national services corps, according to a proposal fielded by
Charles Moskos, would allow volunteers to elect one-year stints
in a nationwide program for which they would be paid $100 per
week plus benefits, and upon completion of service be eligible
for “generous postservice educational and job training benefits.”
Enrolling approximately 600,000 youth (excluding those enlist-
ing in the military), a national service corps would make a sub-
stantial contribution toward reconstructing distressed
communities. Volunteers would engage in such activities as es-
tablishing tutorial programs for school children, helping resi-
dents in slums rehabilitate housing, assist the frail elderly who
need assistance if they are to stay out of nursing homes, and
organizing child care services, among others. Approximately
half of the budget for the Moskos proposal of $7 billion could
be derived from consolidating current jobs and training pro-
grams (1988, pp. 155-160), the remainder from CEZ
appropriations.

A national service corps is appealing for several reasons. It
would make available to hard-pressed communities personnel
that they would not otherwise attract. Significantly, national ser-
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vice would expose affluent volunteers to circumstances of their
less well-off compatriots, and it would demonstrate to less-ad-
vantaged Americans that others are not indifferent to their plight.
Perhaps most significantly, a national service provides an es-
sential function for a political-economy that constantly pushes
the social classes apart—"increasing the variety of class mixing
situations” (Noah, 1986, p. 38). A national service also comple-
ments the need to reinvigorate the voluntary sector. “With our
own tradition of voluntary organizations,” noted Moskos, “cou-
pled with comprehensive national service, we could set our
country on an entirely new course of effective yet affordable
delivery of human services” (1988, p. 154).

Conclusion

What is the feasibility of evolving a new paradigm for social
welfare? Public opinion research suggests that the prospects of
reclaiming the welfare state are actually quite good. Most Amer-
icans, perhaps 70%, support social programs that help the poor,
although they balk at subsidizing a governmental bureaucracy
that is associated with expensive and wasteful welfare programs
(“The Publics Agenda,” 1987). In order to capitalize on such
public sentiment, however, proponents of the welfare state must
get beyond the intuitive response of defending programs
grounded in the New Deal, and begin to reconceptualize social
programs so that they reflect the social, political, and economic
imperatives of contemporary American culture. In this regard,
the Family Support Act is more a lesson in the consequence of
pallid imagination than it represents welfare “reform” in any
real sense. Still, the future of the American welfare state rests
with the capacity of those who profess to help the disadvantaged
to conceive of new ways to serve the public interest.

References

Auletta, K. (1981). The underclass. NY: Random House.

Anderson, M. (1980). Welfare Reform. In P. Duignan & A. Rabushka (Eds.),
The United States in the 1980's (pp. 139-179). Stanford: Hoover Institution.

Berger, P. & Neuhaus, ]. (1977). To empower people. Washington, DC: Amer-
ican Enterprise Institute.

Besharov, D. (1987). Contending with overblown expectations. Public Welfare,
45, 7-11.



148 Journal of Sociology & Social Welfare

Broder, D. (1988, January 24). Reagan’s policies are standard for would-be
successors. Omaha World-Herald.

Brown, C. (1965). Manchild in the promised land. NY: Macmillan.

— . (1984, September 16). Manchild in Harlem. New York Times, pp. 36—

. 54, 76-78.

Brown, L. (1987). Questions and answers. Public Welfare, 45, 18-22.

Butler, S. (1987). A conservative vision of welfare. Policy Review, 40, 3-8.

Cloward, R., & Epstein, 1. (1965). Private social welfare’s disengagement from
the poor. In M. Zald (Ed.), Social welfare institutions. NY: Wiley.

Committee on Labor and Human resources. (1988). Minimum health benefits
for all workers act of 1988. Washington, DC: U.S. Government Printing
Office.

Committee on Ways and Means. (1985). Children in poverty. Washington, DC:
U.S. Government Printing Office.

. (1988). Background material and data on programs within the jurisdic-
tion of the committee on ways and means. Washington, DC: U.S. Govern-
ment Printing Office.

Compa, L. (1987, March 15). So we have more jobs—low paid, part-time
ones. Washington Post, p. C1-C2.

Eaton, W. (1988, September 27). Major welfare reform compromise reached.
Los Angeles Times, pp. 1, 15.

Edsall, T. (1988). The Reagan legacy. In T. Edsall & S. Blumenthal (Eds.), The
Reagan legacy (pp. 3-49). NY: Pantheon.

Ehrenreich, B. (1988, May 9). Liberalism and “community.” The New Repub-
lic, 198, 21.

Ellwood, D. (1988). Poor support. NY: Basic Books.

Falk, G., & Schmitt, R. (1985). Individual retirement accounts. Washington, DC:
Congressional Research Service.

Family support act of 1988. Washington, DC: U.S. Government Printing Office.

Friedlander, D. (1988). Subgroup impacts and performance indicators for selected
welfare employnment programs. NY: Manpower Demonstration Research
Corporation.

Gardner, J. (1978). Washington, DC: Independent Sector.

Glasgow, D. (1981). The black underclass. NY: Random House.

Gueron, ]. (1986). Work for people on welfare, Public Welfare, 44, 7-12.

Gutting, G. (Ed.). (1980). Paradigms and revolutions. Notre Dame Press.

Hodgkinson, V. A., & Weitzman, M. S. (1986). Dimensions of the independent
sector. Washington, DC: Independent Sector.

Independent Sector. (1986). Questions and answers regarding the issue of com-
petition between nonprofit organizations and small business. Washington, DC:
Independent Sector.

Kuhn, T. S. (1956). The structure of scientific revolutions. Chicago: University
of Chicago Press.

Linowes, D. (1988). Privatization: Toward more effective government. Washing-
ton, DC: U.S. Government Printing Office.



New Paradigm 149

Mead, L. (1988). A call to civic service. NY: Free Press.

Moynihan, D. P. (1988). Come the revolution. San Diego: Harcourt, Brace, &
Jovanovich.

Murray, C. (1984). Losing ground. NY: Free Press.

National Association of Social Workers. (1988, July). High court review urged
on foster care liability. NASW News, 33, p. 3.

Newland, K. (1981, December 3). Infant mortality highest in capital. Wash-
ington Post, p. 5.

Noah, T. (1986). We need you: National service, an idea whose time has come.
Washington Monthly, 18, 34-41.

O’Connell, B. (1984). Origins, dimensions and impact of America’s voluntary spirit.
Washington, DC: Independent Sector.

O'Neill, D. (1977). Voucher funding of training programs: Evidence from the GI bill.
Journal of Human Resources, 12, 425-445.

Palley, M., Palley, H. (1977). Urban America and public policies. Lexington, MA:
D. C. Heath.

Pear, R. (1986, March 16). Millions bypassed as economy soars. New York
Times, p. 1, 30.

Peters, C. (1983). A new politics. Public Welfare, 41, 34—40.

Pines, B. (1982). Back to basics. NY: William Morrow.

The publics agenda (1987, March 30). Time, p. 37.

Raspberry, W. (1988, April 11). Welfare’s limits. Washington Post, p. 15.

Reischauer, R. (1987). America’s underclass. Public Welfare, 45, 26-31.

Rich, S. (1988, September 28). Panel clears welfare bill. Washington Post, p. 4.

Rogers, D., Blendon, R., & Maloney, T. (1982). Who needs medicaid? New
England Journal of Medicine, 307, 13-18.

Rothenberg, R. (1984). The neoliberals. NY: Simon & Schuster.

Shaughnessy, R. (1988, April 14). Jackson: His policies, positions. San Diego
Tribune, pp. 1, 16.

Skrzycki, R. (1988, January 2). Pace of giving by U.S. firms slowed in 1987.
Washington Post, p. 1, 4.

Statistical abstract of the United States 1988, 108th edition. Washington, DC:
U.S. Government Printing Office.

Stoesz, D. (1985). The case for community enterprise zones. Urban and Social
Change Review, (May).

. (1986). Corporate health care and social welfare. Health and Social
Work, 11, 165-172.
. (1988). Why not social service vouchers? Social Casework, 69, 184~

185.

Stoesz, D., Poole, J., & Joseph, M. (in press). Mainstreaming the underclass.
Journal of Sociology and Social Welfare.

Stone, A. (1984). Law, psychiatry, and morality. Washington, DC: American
Psychiatry Press.

Treger, H. (1975). The police-social work team. Chicago: Jane Addams School
of Social Work.



150 Journal of Sociology & Social Welfare

Wilson, W. ]. (1987). The truly disadvantaged. Chicago: University of Chicago
Press.
. (1988). American social policy and the ghetto underclass. Dissent,
35, 57-64.

Notes

1. As used here the term “paradigm” refers to a system of propositions
professed by most members of a discipline. This is similar to the usage
of T. 5. Kuhn, whose work popularized the term (The Structure of Sci-
entific Revolutions [Chicago: University of Chicago Press, 1956]). Kuhn’
book sparked a flurry of works. For a review of the paradigm concept in
the social sciences, see the second chapter of Gary Gutting (ed.) Paradigms
and Revolutions (Notre Dame: University of Notre Dame Press, 1980).

2. The author acknowledges the contribution of Howard Jacob Karger of
Louisiana State University in the development of this segment of the
paper.

3. The Family Support Act also toughens child support enforcement, among
other provisons.

4. This amount is based on the 1988 expenditures for AFDC (House Ways
and Means Committee, Background Material and Data on Programs within
the Jurisdiction of the Committee on Ways and Means (Washington, D.C.:
U.S Government Printing Office, 1988): 412.
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Welfare reform has received a great deal of public attention in recent
months. Historically, many states have enacted welfare reform legisla-
tion, with mixed reviews. The Commonwealth of Pennsylvania imple-
mented a Welfare Reform Act in 1982 which reduced the able-bodied
General Assistance population to a maximum of 90 days of cash assis-
tance in any twelve-month period. This study decribes the previous
occupations of a segment of the Transitionally Needy in Philadelphia,
the Transitionally Needy who did and did not find work, and how
many were still receiving some form of in-kind benefits after discon-
tinuance of cash assistance.

Although welfare reform is currently being discussed and
implemented on federal, state and local levels of government, it
is not a new idea. Welfare reform has long played a major role
in the history of the United States’ welfare system, and its his-
torical philosophy has been based on differentiating between
the poor who are unable to work, classified at various times as
“deserving poor” or “truly needy,” and those who can work: the
“able-bodied,” “undeserving” or “employable poor”. This phil-
osophical differentiation has influenced the development and
implementation of past social welfare policy. This article reviews
how the Commonwealth of Pennsylvania has implemented wel-
fare reform policy for a portion of its able-bodied poor, and
describes the employment experiences of a segment of the able-
bodied welfare population.

The Influence of the Reagan Philosophy
on Pennsylvania Welfare Reform

In 1980, the Reagan Administration took the position that
the federal government could not perform social welfare func-
tions as well as state and local governments (Emling, 1983). A
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goal stated in the Health and Human Services Budget of 1982
was a federal commitment to protecting those most in need
through the so-called “safety net” programs of Medicare, Social
Security, Unemployment Insurance, AFDC, SSI, and social ob-
ligations to veterans (Emling). The administration wanted a
sharper line drawn between those who could work, the able-
bodied, and those who could not work, the truly needy. The
primary means of reform was to increase the emphasis on the
employability of welfare recipients through the development of
a variety of work programs.

The Reagan philosophy exerted a strong influence on states
in their development of welfare reform legislation. As a reaction
to increased expenditures for General Assistance by some states,
various welfare reform programs were undertaken for able-bod-
ied recipients of General Assistance. In some instances, states
enforced strict work requirements, including increased client
activity in Community Work Experience Programs, job search
and job readiness programs, vocational and remedial education
programs and job placement. As a result of these changes, more
emphasis was placed on discontinuing and reducing welfare
cash grants for clients who failed to comply with work
requirements.

In 1981, Pennsylvania Governor Richard Thornburgh stated
that since General Assistance encouraged dependence by pro-
viding an alternative to work without a work incentive, those
individuals who were able to work would be taken off the cycle
of welfare dependence and placed into jobs. The Governor be-
lieved that a labor market existed for the employment of General
Assistance recipients who were considered able-bodied (Com-
monwealth of Pennsylvania, Welfare Reform, 1982).

On March 23, 1981, House Bill 720, which was to become
the Welfare Reform Act of 1982, was introduced in the Com-
monwealth of Pennsylvania House of Representatives (History
of House Bills, 1982). When voting for this act, one legislator
stated, “We are taking care of the truly needy, of the poor. This
is the vote to test if you are for welfare reform or not, to take
the chiselers, the people from Alabama who come up and apply
(sic) take them off the rolls and put welfare into the perspective
of what it should be.” (Legislative Journal of the House, Part 3,
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1982). Specificially, the development of the Act was based on the
view that welfare reform was necessary due to fraud and abuse
in the state welfare system, a need to reallocate scarce welfare
resources to those most in need, and a belief that those who are
able to work, should work.

For the most part, opinion regarding this bill was divided
along party lines—Republicans were enthusiastically in favor of
the bill, while Democrats were decidedly against it. House Bill
720 was signed into law by Governor Thornburgh on April 8,
1982 (Legislative Journal, Part 3, 1982).

The Welfare Reform Act of 1982 in Pennsylvania

The rationale for the Act was that there were some individ-
uals who could find jobs and for whom welfare was hampering
their desire to find work. The underlying assumption was that
this population was employable and therefore should be able to
find employment.

The major change made by the Welfare Reform Act of 1982
was the division of the General Assistance population into two
distinct groups: the Chronically Needy and the Transitionally
Needy. The Chronically Needy would be entitled to General
Assistance cash benefits for as long as they fit the established
criteria, while those classified as Transitionally Needy, those
between the ages of 18 and 45 and considered able to work (able-
bodied), would be eligible for General Assistance cash benefits
for only 90 days in any 12 month period (Department of Public
Welfare, Status Report, 1982).

Eligibility for cash assistance under the General Assistance
category is based on a means test which requires that the welfare
recipient complete a welfare application. Eligibility for General
Assistance is assessed by a caseworker and is based upon cri-
teria that include the client’s physical and mental condition, age,
number of dependents, income, and work record. If the client
is eligible for assistance, the caseworker also determines whether
the client will be classified as Chronically or Transitionally Needy.

The Chronically Needy are considered indefinitely or truly
needy individuals eligible to receive cash payments under Gen-
eral Assistance who, due to medical or social difficulties, are not
able to work as are the Transitionally Needy (Purdon’s Pennsyl-
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vania Statutes Annotated, 1982). To be classified as chronically
in need, a person applying for General Assistance must conform
to one or more of the following categories: (a) under 18 or over
45 years of age; (b) 19 years of age or under and attending sec-
ondary or vocational school full-time; (c) has a physical or men-
tal handicap which prevents him or her from working;
(d) suffering from drug or alcohol abuse and actively undergoing
treatment; (e) employed full-time but who does not have earn-
ings in excess of the current levels for eligibility for General
Assistance; (f) ineligible for unemployment and whose income
falls below the assistance allowance because of a natural disaster;
(g) employed full-time for at least 48 months out of the previous
eight years and who has exhausted his or her unemployment
benefits (Purdon’s Pennsylvania Statutes Annotated, 1982). Re-
determinations of Chronically Needy status are conducted on an
annual basis by a Department of Public Welfare caseworker
(Purdon’s Pennsylvania Statutes Annotated, 1982).

The Transitionally Needy consist of those eligible for General
Assistance who do not have any of the characteristics that would
make them eligible for Chronically Needy status. Two programs
are used to service the Transitionally Needy in finding employ-
ment. These programs are the Pennsylvania Employables Pro-
gram (PEP) and the Community Work Experience Program
(CWEP). PEP provides assistance to the Transitionally Needy in
finding employment. This program is available to the Transi-
tionally Needy during the time they are on General Assistance
as well as after discontinuance. The Community Work Experi-
ence Program (CWEP) requires able-bodied recipients to accept
public work assignments in exchange for their General Assis-
tance benefits. This program is available to the Transitionally
Needy only during the 90 days on cash assistance. It is man-
datory that the Transitionally Needy participate in these two
programs during the 90 day period. At the completion of the 90
days, the Transitionally Needy are still eligible to receive in-kind
benefits of Food Stamps and Medicaid.

Since the passage of the Act, some of those previously de-
pendent upon General Assistance and considered able to work
have become ineligible for cash assistance for 9 months out of
every 12. Consequently, for the purposes of this study, the re-
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search question was: as a result of the Welfare Reform Act of
1982, what changes have taken place in the employment oppor-
tunities of the Transitionally Needy in Philadelphia?

Method

A random sample of 113 Transitionally Needy persons was
selected from the files of the Department of Public Welfare in
the Philadelphia area in order to determine the previous occu-
pations of the Transitionally Needy, the Transitionally Needy
who did and did not find work, the amount of time those who
obtained jobs remained employed, and how many were still
receiving in-kind benefits after discontinuance. The names of
those selected were cross-matched by the Department of Public
Welfare with job information from the Bureau of Employment
Security. Social security numbers were used to identify those
who were working. Employers name, length of period of em-
ployment, and wages were recorded in an automated form list-
ing for each client. Job participation was measured by the number
of quarters worked. A quarter consists of three months in a
given year. If an individual worked during one quarter, he or
she worked at least part of a three month period, and if an
individual worked for two quarters, he or she was employed at
least four but not more than six months, and so forth.

The limitations of this methodology are that there are forms
of acquiring income through underground employment and il-
legal activities which are not, obviously, reported to the Bureau
of Employment Security. Underground employment, which may
consist of part-time jobs such as domestic or janitorial work for
a neighbor, is not reported since it is a cash transaction and no
taxes are claimed. Illegal activities such as selling contraband or
numbers are not reported for obvious reasons.

Findings
Table 1 shows that over 60 percent of the Transitionally Needy
in Philadelphia had either never been employed or were semi-
skilled or unskilled laborers employed in service-related jobs
offering limited opportunities for advancement and minimal
medical benefits. The data contradict the stance taken by the
Thornburgh Administration concering the employment poten-
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Table 1
Previous Occupations of the Transitionally Needy in Philadelphia

Occupation N Percent
White Collar
Professional 2 1.8
Sales Work 5 44
Clerical 16 14.2
Blue Collar
Craft Workers 8 7.1
Machine Operators 3 2.7
Laborers 25 22.1
Farm Laborers 3 2.7
Service Workers 19 16.8
Work Unknown 4 3.6
Employment Status Unknown 7 6.1
Never Employed 21 18.5
TOTAL 113 100

tial of the Transitionally Needy, since persons possessing these
characteristics are not in demand in the present job market
(Ginzberg, Mills, Owen, Sheppard, and Wachter, 1982).

As Table 2 indicates, the total number employed for one
quarter or more is 42 out of the 113, while 71 of the 113 remained
unemployed. However, as Table 2 points out, most participants
did not find long-term employment. As the number of quarters
increase, the number employed decreases with only 26 of the
original 42 remaining employed after the second quarter. Con-
sequently, sixteen individuals from the original 42 were unem-
ployed going into the second quarter which left 26 employed for
two quarters. After the end of the third quarter, 17 of the original
42 still remained employed, leaving 25 without jobs. The num-
ber of those employed for 4 quarters or more decreased dra-
matically. Out of the original 42 clients, only 3 remained employed
beyond a year.

Table 3 indicates that 16 participants were employed one
quarter, 9 were employed two quarters, 14 were employed three
quarters and only 3 were employed for all four quarters. Of the
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Table 2

Length of Employment of the Transitionally Needy After Discontinuance
of General Assistance

N Percent

Participants Not Employed 71 62.9
Participants Employed One

Quarter or More 42 37.1
Participants Employed Two

Quarters or More 26 23
Participants Employed Three

Quarters or More 17 15
Participants Employed Four

Quarters 3 2.6
Table 3
Duration of Employment By Quarters
Duration of Employment N Percent
One Quarter 16 39
Two Quarters 9 21
Three Quarters 14 33
Four Quarters 3 7

TOTAL 42 100

42 participants in this study who found employment, the aver-
age number of quarters worked was 1.8. In addition, 22 or over
50% of the 42 employed had intermittent forms of employment,
while 20 were fully employed during the quarters worked.

Table 4 indicates that 33 of the 42 individuals who were
employed continued to be eligible for the in-kind programs of
Food Stamps or Medical Assistance. This indicates that the em-
ployment they had obtained was insufficient to bring them above
the poverty level.
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Table 4

Participants Receiving Food Stamps and/or Medical Assistance and
Working One to Four Quarters

N Percent
Participants receiving Food Stamps 20 48
and Medical Assistance and
working one to four quarters
Participants receiving Food Stamps 3 7
only and working one to
four quarters
Participants receiving Medical 10 24
Assistance and working one to
four quarters
Participants not receiving Food 9 21
Stamps and Medical Assistance
and employed one to four quarters
TOTAL 42 100

Table 5 shows that 60 of the 71 individuals who were not
employed were still eligible for the in-kind benefits of Food
Stamps and/or Medical Assistance.

Summary

Of the initial 113 who were discontinued from General As-
sistance, only 42 found employment, while 71 remained un-
employed. Only 3 of the original 42 were employed beyond four
quarters. An important area for further research would be to
determine what percentage of those who were no longer em-
ployed reapplied for General Assistance after their nine month
period of ineligibility expired. This would have occurred at the
beginning of the fourth working quarter.

The average number of quarters worked was 1.8. Seventeen
of the 42 were either employed part-time or only worked a por-
tion of the quarter. This observation is based on the lower wages
reported in the wage statements. Additionally, of those who did
work, 33 were still eligible for Food Stamps and/or Medical As-



Welfare Reform 159

Table 5

Total Number of Participants Receiving Food Stamps and/or Medicaid
and Not Employed

N Percent

The Transitionally Needy not 11 16
receiving Food Stamps and Medical
Assistance and not employed after
discontinuance

The Transitionally Needy receiving 40 56
Food Stamps and Medical
Assistance and not employed
after discontinuance

The Transitionally Needy receiving 5 7
only Food Stamps and not employed
after discontinuance

The Transitionally Needy receiving 15 21
only Medical Assistance and not
employed after discontinuance

TOTAL 71 100

sistance, which indicates that the income received from wages
reported was not above the level of eligibility for assistance. As
Table 1 shows, the types of skills possessed by this population
were limited, and most of the able-bodied individuals in this
study did not find work or did not continue in their jobs beyond
nine months.

Conclusions

This study contradicts the premise of the Welfare Reform Act
of 1982, that is, that the Transitional Needy can and will find
suitable employment. A stated purpose of the Welfare Reform
Act, according to the Governor, was to remove employable people
from the welfare rolls with the understanding that they would
find work (Department of Public Welfare, Status Report, 1982).
However, this does not appear to be the outcome, since 71 re-
mained unemployed while 42 of the original 113 found employ-
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ment, and only 3 of the 42 remained employed beyond the fourth
quarter.

Recommendations

Barriers to employment exist for the Transitionally Needy
population. Among these barriers are limited work histories and
lack of job skills. Consequently, job training and educational
programs must be enhanced in order to adequately prepare the
Transitionally Needy to join the labor force.

More areas of employment development should be consid-
ered, e.g., use of community colleges for training and day care
in order to develop a work force suitable for available jobs. De-
termination of employability should be based on work experi-
ence and skill levels, and their compatibility with the types of
jobs available in the geographic labor market.

Welfare reform has been discussed for the last thirty years.
However, discussion has resulted only in general recommen-
dations. In designing welfare reform, it is not enough to em-
phasize work versus welfare. Policy-makers must develop
programs that offer services such as vocational training and re-
medial education for the improvement of human capital and
must also determine how to increase and improve the labor
market so that jobs exist after the training has been completed.
Without the latter, the employment programs operating in most
states today will not succeed in offering the poor the opportunity
to become self-sufficient. Other areas of government such as
education, economic development and labor should be held more
accountable in diminishing the poverty rate and working more
closely with employable welfare recipients.

Those who make policy need to review their goals. Is the
charge of government to reduce the welfare rolls by removing
some recipients from welfare or to decrease the rate of poverty
by providing programs that offer an opportunity for self-suffi-
ciency to an employable population that is truly congruent with
geographic employment demands?

Based on the findings of this study, it is evident that welfare
recipients, who are classified as able to work and therefore able
to find jobs, may not find employment. Consequently, welfare
reform policy based on removing employable clients from the
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welfare rolls may create economic hardship. Policymakers and
public officials should make use of this information when de-
veloping welfare reform initiatives. Welfare reform programs
that project realistic objectives should be planned when consid-
ering the employable poor on welfare.
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Low-Income Mothers Without Custody: Who Are
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As a focus of research, the noncustodial low income mother, particu-
larly the mother who has received Aid to Families of Dependent Chil-
dren, (AFDC) has been virtually ignored. Yet, she is central to many
fields of study—foster care, child support enforcement, child maltreat-
ment, and single parents. This article reports on 8 respondents from
a cohort of 518, urban, AFDC mothers who lost custody of all children
during the 17 months following their selection into the study sample.
Findings reveal that most of the children were living with relatives; the
majority of mothers had long-standing mental health problems; and
most of the mothers not only wanted more children but were trying to
get pregnant.

Recent literature has provided a beginning understanding of
mothers who do not have custody following a marital breakup
(Fischer & Cardea, 1981; Greif, 1986; Greif, 1987; Greif & Pabst,
1988; Herrerias, 1984; Paskowicz, 1982). These studies, however,
have focused on only one segment of the noncustodial mother
population—white, middle-class, once married, likely to have
children who are living with their father, and who may have
relinquished custody voluntarily. While this segment of the
population may be the largest, it is not the only one with which
social workers have contact. Child protection and foster care
caseworkers provide services to populations predominantly con-
sisting of low-income, single, noncustodial mothers who must
manage reunification with or permanent separation from their
children.

*The research reported in this paper was partially supported by grant award
FPR-000028-01-0 from the Office of Population Affairs to Susan Zuravin.
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The purpose of this paper is to further understanding of the
noncustodial mother population served by many child welfare
programs by examining a subpopulation that has not been very
well-studied—mothers with low-incomes, who may never have
been married, may not be white, and have become noncustodial
following contact with child protective services. Eight mothers
who lost custody of all children during the 17 months following
their selection into a study sample of 518 AFDC mothers form
the basis for our discussion.

Literature Review

To gather information about low-income, noncustodial
mothers, we reviewed five areas of study, all of which have
potential for focusing on issues of custody and low-income fam-
ilies. Little information was found. The noncustodial mother lit-
erature, as noted above, has almost exclusively focused on the
middle-income mother without custody. The recent foster care
literature (e.g., Fanshel, 1976; Rzepnicki, 1987) does not, to the
best of our knowledge, focus on the needs of noncustodial moth-
ers as differentiated from those of noncustodial fathers or two-
parent families. Moreover, it does not address situations where
parents have children living in any of a variety of informal ar-
rangements, i.e., with relatives, spouses, etc.

The child support enforcement literature (e.g., Cassety, 1984)
predominantly focuses on noncustodial parents whose children
are recipients of Aid to Families of Dependent Children (AFDC).
However, because the vast majority of AFDC caretakers are sin-
gle parent mothers, the typical child support enforcement study
focuses on noncustodial fathers. The child maltreatment litera-
ture (e.g., Parke & Collmer, 1975; Polansky, Hally, & Polansky,
1975; Wolfe, 1985), is peripherally related to custody issues in
that some maltreating parents lose custody of one or more chil-
dren. It does not, to the best of our knowledge, address non-
custodial mothers separate and apart from parents who maintain
custody, or parents who lose custody of some but not all of their
children. In fact, most studies do not mention whether respond-
ents have lost custody of any children.

After analyzing our data and seeing the prevalence of alcohol
and drug abuse among these mothers, we reviewed that body
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of literature, too. Loss of child custody as an outcome of drug
addition was mentioned in one study (Nurco, Wegner, & Ste-
phenson, 1982); the study reported that children were more
likely to be removed from their parent(s) because of neglect
rather than abuse.

Based on these reviews, there seems to be no one area of
inquiry that claims these mothers as their own. Consequently,
we know little about them. Yet, this little known population
may be a fast-growing one for three reasons: (a) the increase in
size of the population of single parent, female-headed families
with children, many of whom are overburdened with financial
and emotional problems; (b) the ever-increasing range of cul-
turally sanctioned roles for women; and (c) the increased atten-
tion to and reporting of child maltreatment.

Increases in this population have particular import for child
welfare, namely an increase in the number of children at high
risk for child maltreatment. Theory (Finkelhor, 1985) as well as
empirical findings (Finkelhor, 1980) suggest that children who
live away from their natural mothers for periods of time may be
at higher risk for sexual abuse than children who always live
with their mothers. Studies of child maltreatment in formal,
licensed foster care suggest that children living in such homes
may be at higher risk for all types of maltreatment than the
average child in the population-at-large (Bolton, Laner, & Gai,
1980). And, if the maltreatment rate is high in licensed foster
care—homes that are monitored, even if only on a periodic ba-
sis—one can only imagine how high the rate of maltreatment
must be for informal care arrangements, i.e., custody arrange-
ments with friends, neighbors, relatives, etc., situations that are
not likely to be licensed and if monitored, not very closely. For
most middle-income mothers, concern about maltreatment is
not an issue. Greif and Pabsts survey (1988) of such mothers
reveals that more than 90% of their children were living with
their fathers.

Conceptual Framework—Characteristics of the
Mother Without Custody
Lacking specific theory or findings with regard to low-in-
come, noncustodial mothers, we decided to use Belsky’s model
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of the determinants of parenting, “one derived from research on
the etiology of child abuse and neglect” (Belsky, 1984, p. 83), as
well as various hypotheses and findings from the child maltreat-
ment and psychiatric literature to identify areas for study. These
guides are particularly relevant because our sample includes a
large proportion of abusing and/or neglecting families. The two
areas that we decided to explore—mental health problems and
future childbearing plans—were selected from an array of po-
tentially important topics on the basis of their relevance for clin-
ical practice.

Rationale—mental health problems

The Belsky model (1984) posits “three general sources of in-
fluence on parental functioning: (a) the parents’ ontogenic origins
and personal psychological resources, (b) the childs character-
istics of individuality, and (c) contextual sources of stress and
support” (p. 83). Of these three sources, parent psychological
resources are identified as the most influential “not simply for
their direct effect on parental functioning but also because of
the role they undoubtedly play in recruiting contextual support”
(p. 91).

On the basis of Belsky’s position (1984) regarding the salience
of parental psychological resources as well as the large and con-
sistent body of findings from the psychiatric literature which
reveal that maternal mental health problems (e.g., Colletta, 1983;
Longfellow, Zelkowitz, & Saunders, 1981; Susman, Trickett, Ian-
notti, Hollenbeck, & Zahn-Wexler, 1985; Weissman, Paykel, &
Klerman, 1972) have a particularly adverse affect on parenting
behaviors, we decided to examine mothers history of mental
health problems. It seemed reasonable to surmise that the prev-
alence of mental health problems might be highest among moth-
ers without custody. Moreover, on the basis of findings which
show that neglectful mothers are more likely to have mental
health problems than abusive or nonmaltreating mothers (Fried-
rich, Tyler, & Clark, 1985; Zuravin, 1988), we reasoned that more
neglectful than abusive or control mothers might be noncustodial.

Rationale—future childbearing plans

The clinical impression of many caseworkers is that mothers
who are separated from all of their children are at high risk for
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having another child. On the basis of information about the
contracepting patterns of maltreating mothers alone (Zuravin,
1987), this impression seems to be a reasonable one. Both abu-
sive and neglectful mothers are likely to use contraceptives less
adequately and effectively than comparable control mothers. In
addition, regardless of the problems noncustodial mothers had
with their children, it is likely that these children were meeting
some specific need—a need that the mother may well try to
fulfill by having another child. Thus, we reasoned that the non-
custodial mothers may be more likely to want to conceive an-
other child than custodial mothers.

In summary, this presentation of information about eight
low-income, single mothers who do not have daily care and
custody of any of their children represents a beginning attempt
to describe low-income, noncustodial mothers, particularly those
who once received AFDC. While no claim is being made that
these eight mothers are representative of noncustodial, low-in-
come mothers, it is our hope that this presentation will help to
(a) stimulate interest in this under-studied population group,
(b) generate questions and hypotheses for future study, and
(c) provide the social work practitioner with a beginning de-
scription of this population. Specific objectives are: (a) to deter-
mine the composition of the noncustodial mother group by
maltreatment status, (b) to identify the range of situations in
which the children of these mothers live, (c) to characterize the
mental health problems as well as the future childbearing plans
of these mothers.

Methodology

Information for this exploratory, descriptive study of eight
low-income, noncustodial mothers and their children comes from
an extensive set of interview and case record data (Zuravin &
Taylor, 1987) on 518 low-income, urban, single parent mothers.
The original purpose of this data set was to identify personal,
social, and contextual factors that increase the low-income child’s
risk of being physically abused and/or neglected. Methodolog-
ical information pertinent to the construction of the data set is
detailed in the final report to the funder (Zuravin & Taylor, 1987)
and various papers (e.g., Zuravin, 1987; Zuravin, 1988). Below
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is a summary of information about the 518 respondents and a
description of measures pertinent to the above study objectives.

Study participants

The eight women who are described in this paper come from
a group of 518 women who were interviewed in their homes by
one of ten trained interviewers sometime during the period 9/
1/84 to 6/30/85. These 518 women had five characteristics in
common. During the study sampling month, January 1984, all
were (a) residents of Baltimore, Maryland, (b) single parents
(defined as not being legally married), (c) recipients of financial
assistance from the Aid to families of Dependent Children pro-
gram, (d) had custody of and provided daily care for at least one
natural child, and (e) had at least one natural child 12 years of
age or younger even if care and custody of the child was no
longer the mother’s responsibility.

The 518 were purposely selected to differ relative to how
adequately they were known to care for their natural children;
119 respondents were known to Baltimore City Department of
Social Services (BCDSS), Division of Child Protective Services
for personally neglecting their children, 118 were known to
BCDSS for having one or more physically abused children, and
281 were not known to BCDSS for having any neglected, phys-
ically abused, or sexually abused children. The 237 maltreating
respondents were selected from a specially constructed sampling
frame prepared from the cohort of 1,744 families who were re-
ceiving child protective services during the sampling month.
The 281 control group respondents were selected from a specially
constructed sampling frame prepared from the cohort of 37,158
families who were receiving AFDC but not child protective ser-
vices during the sampling month.

Measures

Information pertinent to objective a—specific custody ar-
rangements for children of the eight women—was obtained dur-
ing the personal interview. Each respondent was asked to identify
by name, age, and relationship to her each member of her
household. During a comprehensive history of each of the
mother’ livebirths, the interviewer checked the household roster
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to see if the child in question was currently living with the
respondent. If the child was not among the household members,
the interviewer asked, “Where is she/he living now?” Where
possible, information from the interview was corroborated and
supplemented by information from the child protective service
case record.

Information pertinent to objective b—mental health prob-
lems and childbearing plans—was obtained during the personal
interview and where possible corroborated with information
from the case record. Given the prevalence of depression and
substance abuse problems among the population of urban, low-
income, young women (Robins, Helzer, Croughan, & Ratcliffe,
1981) information was obtained about current and past problems
with depression, alcohol abuse, and drug abuse. The Beck
Depression Inventory (Beck, 1970) was used to assess severity
of depressive symptoms on the day of the interview and a va-
riety of questions from the Diagnostic Interview Schedule (Ro-
bins, Helzer, et al., 1981) were used to obtain information about
life-time incidence of depression as well as alcohol and drug
problems.

Relevant to the women’s future plans with respect to par-
enting, two types of information were gathered: (a) expectations
for future pregnancies and family planning strategies around the
time of the interview, and (b) plans for assuming daily care and
custody of their children. To obtain information about future
pregnancies and family planning strategies, respondents were
asked a series of relevant questions taken from the National
Survey of Family Growth, Cycle 3 (National Center for Health
Statistics, 1982). Information about plans for return of children’s
daily care and custody to the mothers was obtained, where pos-
sible, from the child protective service case record narratives.

Data analysis

Because of the small size of the group of women who became
noncustodial during the period from sampling to interview, for-
mal statistical comparisons of this group with relevant groups
of women who did not lose custody are not warranted. Findings
from such analyses would be seriously compromised by statis-
tical conclusion validity problems (Cook & Campbell, 1979).
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However, to give the reader a feel for how these women may
differ from the other groups of women included in the study,
we present comparable data on all measures for the abusive (n =
116), neglectful (n = 113), and control (n = 281) mothers who
had custody of at least one child on the day they were inter-
viewed for the study.

Findings

Objective 1: To determine the composition of the noncustodial mother
group by maltreatment status

The eight women who are the subjects of this paper became
noncustodial sometime during the period 2/1/84 and the day
they were interviewed, 7 to 17 months later. All eight are from
the two maltreatment samples. As predicted, the majority, six
of the eight (75%), are from the neglect sample.

Objective 2: To identify the range of situations in which the children
of study mothers live

Inspection of data on the custodians of the 29 children of the
noncustodial mothers (see Table 1) shows that the majority were
not in formal foster care on the day their mother was inter-
viewed. The largest proportion, 20 of 29, were with a relative.
The remaining nine were in formal foster care, seven in family
care and two in group care. Of the 20 children who were with
a relative, seven were with their father and 13 were with either
a maternal or paternal relative. Examining the identity of chil-
dren’s custodians by mother’s former marital status suggests, as
might be expected, that once-married mothers are more likely
to have children who live with their fathers than mothers who
were never married. The two mothers who were married have
children living with their father (the man to whom the mother
was married) whereas only one of the six never married mothers
has children living with their father.

Although highly detailed information on the transfer of daily
care and custody for all 29 children is not available from the
child protection case records, what is available leads to three
conclusions. (a) Child protective service intervention led to the
transfers of custody. It is not likely that any of these mothers
would have voluntarily on her own sought to make suitable daily
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Table 1

Proportion of Children Living With Each of Three Types of Custodians
and Proportion of Mothers Who Have Children With Each of the

Three Types

Children Mothers

Custodian (n=29) (n=8)*
Formal foster home or group home care 31% (9 50% (4)
With childs father 24 (7) 37 (3)
With paternal or maternal relatives 44 (13) 37 (3)

*The number of mothers sums to more than eight because some of the
mothers have children in more than one type of placement.

care and custody arrangements for any of their children. In many
instances, it was necessary to involve juvenile court in the cus-
tody transfer. (b) Caseworkers tended to be extremely conser-
vative about transfers of custody. A concerted effort was made
to keep the children with their mother. Most families received
an extensive array of supportive services (i.e., day care, parent
aide service, mental health services, parenting programs etc.),
none of which they were able to effectively use, prior to removal
of all the children. (c) Every effort was made to keep the children
out of formal foster home or group home care by making it a
priority to place them with relatives.

Objective 3: To characterize the mental health problems as well as
the future childbearing of low-income mothers without custody of
their children

Demographic description. Information about six demo-
graphic characteristics (displayed in Table 2) suggests that the
eight noncustodial mothers may differ not only from the average
control mother but also the average neglectful and abusive
mother. The mean age of the noncustodial mothers during the
sampling month (1/84) was 26.1 years, younger than either the
average neglectful or average abusive mother. Four respondents
were black and four were white, suggesting that white mothers
may be over-represented among noncustodial mothers com-
pared to the groups of abusive, neglectful, and control mothers.
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Table 2

Demographic Characteristics of Eight Noncustodial Mothers and
Neglectful, Abusive and Nonmaltreating Mothers with Custody of One
or More Children

Noncustodial Neglect Abuse Control

Characteristics (n=8) (n=113) (n=116) (n=281)
Age as of 1/84 26.1 28.3 27.7 25.9
Grade completed 9.1 9.8 10.4 11.1
Number of livebirths 3.6 3.9 3.0 1.9
Race (percent white) 50.0 31.0 23.3 13.5
@) @5 @) (38)
Employment
(percent never employed) 75.0 50.4 52.6 37.4
(6) (57) (61) (105
Marital history
(percent never married) 75.0 55.8 69.0 73.0
(6) (63) 80)  (205)

Two (25%) of the mothers had been employed and two had been
married, quite a few less than the other three groups. They
lagged behind the other three groups of mothers relative to ed-
ucational achievement. The average number of years of educa-
tion per mother is 9.1; not one of the eight had graduated from
high school. And finally, the eight mothers had given birth to
29 children, all of whom were still alive at the time of the study.
The number of children per mother ranged from one to seven
with the average being 3.6.

Naturally, these mothers also differ from the middle-class,
white mothers studied by others in that they had less education,
were less likely to have ever been employed, were less likely to
have ever been married, and had more children. Also of interest
is that the eight mothers all lost custody involuntarily as com-
pared with many of the middle class mothers who, in part, as
a response to the women’s movement, relinquished custody vol-
untarily (Greif & Pabst, 1988).

Mental health problems. Inspection of the data in Table 3
suggests, as predicted, that noncustodial mothers may have more
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Table 3

Depression, Drinking, and Drug Problems Characteristic of Eight
Noncustodial Mothers and Neglectful, Abusive and Nonmaltreating
Mothers with Custody of One or More Children

Noncustodial Neglect Abuse  Control

Characteristics (n=8) (n=113) (n=116) (n=281)
Mental health problems 100.0% 85.0% 81.9% 66.9%
(8) (%) (95 (188)
Two weeks depression 75.0 69.0 60.3 47.3
(6) (78) (700  (133)
Prenatal depression 62.5 58.4 46.6 35.6
) (66) (54)  (100)
BDI > 13 62.5 47.8 47 .4 23.8
©) 4 (55  (67)
Drinking problem 62.5 21.2 14.7 6.1
©®) 9 17 (1)
Hard drugs 25.0 10.6 5.2 21

) (12) (6) (6)

difficulties with mental health types of problems than noncus-
todial, neglectful, abusive, or nonmaltreating mothers. Differ-
ences are most apparent with respect to alcohol and drug
problems and least apparent with respect to depression. Overall,
the noncustodial mothers differ most from the custodial non-
maltreating mothers and least from custodial neglectful mothers
suggesting that perhaps some of the custodial neglectful mothers
may be at high risk for losing custody of their children.

All eight of the custodial mothers (100%) reported problems
with at least one of three mental health problems—depression,
alcohol, and/or drug usage. High percentages (87% and 82%)
of the neglectful and abusive mothers also reported one or more
of these three problems.

Of the three mental health problems, depression was by far
the most prevalent. All eight of the noncustodial mothers gave
a positive response to at least one of the three indicators of
depressive symptoms: (a) five (63%) were moderately or se-
verely depressed on the day of the interview according to their
Beck Depression score (scored 14 or greater) (Beck, 1970); (b) six
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(75%) reported a life-time incidence of two or more weeks of
depression; and (c) five (63%) were depressed after the birth of
at least one child even though the child was “wanted and
planned.” Of the eight mothers, five (62.5%) had serious enough
depressive symptoms to obtain formal help: three (37.5%) had
been hospitalized at least overnight and two had received help
on an outpatient basis from a mental health professional. Com-
parison of the noncustodial mothers with the three groups of
custodial mothers on the three depression measures reveals that
they differ most from the nonmaltreating mothers.

Drinking and drug problems. It is with respect to these two
problems that the noncustodial mothers differ the most from the
remaining abusive and neglectful mothers. “Having periods of
drinking for a couple of days and not being able to sober up”
was characteristic of 63% of the noncustodial mothers, as op-
posed to 24% of the neglectful and 15% of the abusive mothers.
Using hard drugs (cocaine, PCP, heroin, or LSD) for two or more
weeks was characteristic of 25% of the noncustodial mothers
compared to 11% of the neglectful and 6% of the abusive moth-
ers. Three of the five (60%) women with drinking problems and
both of the women with drug problems had received some sort
of formal help from a mental health professional. Unfortunately,
this help seemed to have little impact on their serious substance
abuse problems.

Future childbearing plans. Just as the noncustodial mothers
differed from the custodial mothers with respect to alcohol and
drug problems, they also differed with respect to their future
childbearing plans. Despite the many serious child care prob-
lems experienced by these women and the very high incidence
of behavioral, physical, and emotional problems characteristic
of their children, all six of the women who were not sterile
(either because of tubal ligation or hysterectomy) wanted to have
at least one more child. All six answered “yes” to the question,
“Looking to the future, do you intend to have another baby at
some time” (National Center for Health Statistics, 1982). Five
wanted one more child and one wanted two more children. So,
while 100% of the noncustodial mothers who could have another
child wanted another child, only 43% of the neglectful (n = 67),
54% of the abusive (n = 59), and 57% of the control mothers
(n = 202) wanted another child.
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And, not only did the six women want more children, all six
had a steady boyfriend and all except one were trying to get
pregnant by that boyfriend during the two week period prior
to the interview. In response to the question, “Did you use any
method of birth control the last time you had intercourse?”
(National Center for Health Statistics, 1982) all five answered
“no.”

The descriptive statistics provide some information about
these eight low-income, noncustodial mothers; however, due to
the size of the study group, the picture is an abbreviated one.
To fill in this picture, we close with a detailed description of
Roberta, a mother who is typical of the eight women who form
the basis of this study.

The story of Roberta. Roberta is a 32-year-old, never-mar-
ried, mother of three children. All three are living with relatives:
John, age 14, and Mary, age 12, live with one family while
Brenda, age 3, lives with another. Roberta was first reported to
child protective services during 1975 for severe neglect of John
and Mary. Since the time of this report, daily care and custody
of these two children has been provided by their maternal aunt.
During 1982, Roberta was reported to child protective services
for failure to make appropriate child care arrangements for Brenda,
a complaint very similar to the one that had lost her custody of
John and Mary. Several days prior to the complaint, she had
been found guilty of shoplifting and required to serve 9 days
in city jail. Rather than make appropriate arrangements for the
care of Brenda (two years old at the time), she left Brenda with
her current boyfriend, Bobby, a known heroin addict. Bobby
contacted a friend of Roberta’s who not only came and got Brenda
but reported the problem to child protective services.

Problems with depression, drinking, and drugs have re-
peatedly punctuated Roberta’ life. She was positive for all three
depression measures: (a) depressed after the birth of each of her
three children even though the first two were planned concep-
tions, (b) felt sad, blue, and depressed for at least two consec-
utive weeks during the six months preceding the interview, and
(c) moderately depressed on the day of the interview, according
to her Beck Depression Inventory score. And, as if the problems
with depression were not enough, Roberta also had long-stand-
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ing problems with substance abuse. As recent as six months
prior to the interview she had periods of drinking for a couple
of days or more without sobering up and of “shooting herself
with heroin.” The case record narratives describe heroin and
alcohol addiction problems dating back as far as 1975—the year
when she was first reported for child neglect.

Despite the long-standing mental health problems, the re-
peated encounters with child protective services for child ne-
glect, and the loss of custody of all her children, Roberta not
only planned to have two more children before she reached 35,
she was working on getting pregnant. At last intercourse (the
night before the interview), neither she nor Bobby had used any
method of birth control. During the year preceding the inter-
view, they used birth control about half the time.

Discussion

The data describe these mothers as having more problems
than their counterparts either in the low-income population
(maltreators and controls) or in the noncustodial mother litera-
ture. The questions we sought answers to and their findings
point in many directions.

1. Overrepresentation of neglect as opposed to abuse among
the eight noncustodial mother situations directs attention to the
adequacy of services for intact neglectful families. Even though
neglectful mothers may suffer more frequently from mental health
problems (Freidrich, Tyler, et al., 1985; Zuravin, 1988), it is im-
portant to pose the question—are we providing sufficient ser-
vices, soon enough to these families? Conceivably, neglectful
situations do not receive services until the mothers mental health
problems have deteriorated to the point where they are virtually
intractable. According to Wolock and Horowitz (1984), “in spite
of data showing that neglect is no less severe than physical
abuse, there is some evidence that preoccupation with abuse
may have led the protective service worker to view neglect as
being of lesser severity, and, in the face of unmanageably high
caseloads, to be more likely to screen out neglect cases” (p. 537)
(also, see Selinske, 1984).

2. The fact that many of their children are not in formal
foster care raises the question of who is caring for these children.
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Are they in adequate placements with relatives or are they as
much at risk for maltreatment as they were when living with
their mothers? This takes us back to one of the possible adverse
consequences, mentioned earlier in the paper, of an increase in
the population of low-income, noncustodial mothers. We may
be seeing a growing number of unmonitored, unattached chil-
dren, ones that are shuffled from place to place after having been
maltreated by their mothers. Who know what happens to chil-
dren, who, for example, go with one relative, do not fit in there,
and then move on to another and another informal placement.
More than two-thirds of this group of 29 children could be in
this situation. Are these children at high risk for maltreatment?
Do these children constitute a large proportion of a rather newly
recognized American social problem, “runaway children and
teenagers?”

3. Most troubling of the facts learned about these eight
mothers is that the six who have not been sterilized want and
are trying to have more children. While middle class mothers
have also started families again after becoming noncustodial
(Greif & Pabst, 1988), it appears to occur in a small proportion
of cases. We could thus hypothesize that having a low income
and becoming noncustodial as a result of child protective service
intervention are linked to a desire to have more children in a
way that may not apply to middle-income noncustodial mothers.
Will history repeat itself for these mothers and their new chil-
dren? If so, short of mandatory sterilization, what is the solution?

There are at least three directions for future research on non-
custodial mothers. The first direction centers on differences be-
tween low- and middle-income noncustodial mothers. For
instance, “Are noncustodial low-income mothers compared to
noncustodial middle-income mothers (a) a less prevalent phe-
nomenon? (b) less likely to voluntarily relinquish custody of
their children than middle-income mothers? (c) more likely to
become noncustodial involuntarily because of intractable mental
health problems including depression and substance abuse?
(d) more likely to want more children and to try to have more
children once they become noncustodial? The second direction
centers on differences between low-income mothers who are
noncustodial and comparable mothers who have custody of some
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but not all of their children. Do these two groups of mothers
differ, and if so, how?

Does a mother lose some children on the way to losing all
of her children? And, if so, what could be done preventively to
reverse this cycle? And, finally, the third direction centers on
low-income fathers. When and under what circumstances do
they become custodians of their children (Greif & Zuravin, in
press)? How do those fathers who assume daily care and custody
of their children differ from those who do not?

Traditionally, foster care literature has focused on and doc-
umented the consequences for children of being in formal foster
family and group care placements. It has not, however, to the
best of our knowledge, addressed the issue of children who are
living in “informal foster care arrangements”, i.e., the child who
lives with relatives. Given the current crisis in the formal foster
care system—not enough placements to meet demand—place-
ment of children with relatives is likely to increase. The conse-
quences of these placements need documentation. Is the
population of children in “informal foster care” growing? Are
children in “informal foster care” at increased risk for child mal-
treatment of all types? Do they constitute a large proportion of
the “runaway minor” problem?

We have attempted to show that more research on the low-
income, noncustodial mother is needed. The study of this pop-
ulation, which has been virtually ignored, can provide a key to
unlocking many fields of study relevant to social service policy
and social work practice.
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The Benefits of Competition
Competition has long been recognized as a necessary ingre-

dient of our economic system. Competition, it is argued, is
needed to combat the negative effects of monopoly. Downs de-
scribes the negative effects of monopoly and the benefits of com-
petition in these terms:

The classic antidote to monopoly is competition. By introducing
alternative sources of supply, competition expands the choice avail-
able to consumers. Moreover, these alternative sources are likely
to use different methods and approaches, or even to develop wholly
new products, thus greater variety makes expanded choice really
meaningful. Since consumers can shift their trade from suppliers
who do not please them, suppliers have a strong incentive to pro-
vide what the consumers want. This attitude also means compet-
itors regard innovations positively, as potential means of winning
more business . . . In contrast, monopolists usually view inno-
vations negatively (Downs, 1970, p. 264).

A number of authors have criticized government’s historic

monopoly of human services delivery in this country. These
critics maintain that government monopoly has led to a human
services delivery system that is inefficient, ineffective, unres-
ponsive, and in some cases irrelevant, to the real needs of clients
and communities (Drucker, 1969; Reid, 1972; Pruger and Miller,
1973; Savas, 1977, 1982). What is needed, in the view of these
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authors, is for government to promote competition in human
services delivery. The anticipated benefits of promoting com-
petition in human services delivery are said to be numerous:
promotion of innovative and creative approaches to service de-
livery (Newman and Turem, 1974), improved service quality
(Fitch, 1974), and the creation of a pricing mechanism (Fisk,
Kiesling, and Muller, 1978), that can lead to lower service deliv-
ery costs (Kettner and Martin, 1985).

Competition & Purchase of Service Contracting (POSC)

The two principal methods of promoting competition in hu-
man services delivery are the use of vouchers and purchase of
service contracting (Bendick, 1984). Vouchers have been used
for some time in such service areas as education, day care and
transporation services (Hatry and Valente, 1983; Agranoff and
Pattakos, 1985; Hatry and Durman, 1985). Purchase of service
contracting (POSC) has also been used as a means of promoting
competition in the human services (Kettner and Martin, 1985;
Hatry and Durman, 1985). By making public funds available
through POSC, the expectation is that private sector service pro-
viders will compete with one another to win human services
contracts.

Of the two principal methods available, POSC clearly holds
the greatest potential for generating competition in human ser-
vices delivery. The federal Department of Health and Human
Services, all fifty state human services agencies, and a sizable
proportion of municipal and county human services agencies all
use POSC (Mueller, 1980, Martin, 1986, Agranoff and Pattakos,
1985). POSC has been the major mode of state human services
delivery since the late 1970s (Benton, Field, and Millar, 1978;
Mueller, 1980; Martin, 1986; Kettner and Martin, 1987). Based
on studies of state human services agencies, it is estimated that
POSC expenditures under the federal Social Service Block Grant
program alone exceed $1 billion dollars annually (Mueller, 1980,
Martin 1986, Kettner and Martin, 1987).

Despite its potential importance as a means of promoting
competition in the human services, little is actually known about
the real extent of competition in POSC. From a theoretical per-
spective general agreement exists that most types of human ser-
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vices are at least candidates for competitive contracting (Hatry
and Durman, 1985). From an empirical perspective, however,
most of what is known about competition in POSC for human
services is derived from a limited knowledge base that is per-
haps best characterized as being of a case study or anecdotal
nature (e.g., Massachusetts Taxpayers Foundation, Inc., 1980;
Terrell and Kramer, 1984; Hatry and Durman, 1985; DeHoog,
1985, 1986; Kramer and Grossman, 1987). The evidence that does
exist, however, suggests that competition in POSC for human
services may be more myth than reality. If competition is gen-
erally absent in human services contracting, a disturbing ques-
tion is raised in some minds: has the widespread use of POSC
created situations where private sector monopolies have simply
replaced public sector monopolies? (Florestano, 1982).

In an attempt to determine the extent of competition in POSC
for human services and the factors that may promote, or impede
it, the authors conducted a secondary data analysis of a recent
national survey of the POSC activities of state Social Services
Block Grant (SSBG) agencies (Martin, 1986).

Study Design

The original study conducted in 1986, involved a mail survey
sent to the top administrators of the fifty state SSBG agencies.
Forty-three state SSBG administrators responded to the survey
as the result of the original and one follow-up mailing consti-
tuting a response rate of 86%. Specific questions were asked
concerning: (a) the extent of competition present in the POSC
activities of state SSBG agencies; (b) the criteria, or factors, used
in making decisions about POSC; and (c) the types of POSC
administrative mechanisms most frequently used by state SSBG
agencies. The variables used to operationalize these concepts are
discussed in the following sections.

Competition

Competition was defined as two or more contractors sub-
mitting bids or proposals to provide a service. This is a fairly
standard test for the presence of competition in contracting and
is based on government procurement theory (Office of Federal
Procurement Policy, 1979; DeHoog, 1985; Kettner and Martin,
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1985, 1987). In an attempt to determine the extent of competition
experienced in each state, SSBG administrators were asked to
indicate the percentage of time two or more bids or proposals
were received in response to the issuance of invitations for bids
(IFBs) and requests for proposals (RFPs). Because the effort nec-
essary for precise calculations would have made responses im-
practical, state SSBG administrators were asked to make their
best, and most informed, percentage estimates.

POSC Decision Factors

Beginning in the late 1960s a series of studies was conducted
in an attempt to identify the criteria, or factors, used by state
human services agencies in making decisions about the use of
POSC. The question posed in these studies, in short, was: what
factors were most important in your state’s overall decisions to
use POSC? (Booz-Allen and Hamilton, 1969; Wedel, 1974; Ben-
ton, Field and Millar, 1978; Pacific Consultants, 1979; American
Public Welfare Association, 1981). The findings of these studies
were distilled into eleven POSC decision factors: (1) cost con-
siderations—the use of POSC to control, contain, or reduce the
cost of service delivery; (2) service system considerations—the
use of POSC to maintain or expand the human services system
through increased involvement of the private sector; (3) funding
considerations—the use of POSC to integrate federal and state
funding with local government and private sector funding;
(4) productivity considerations—the use of POSC to increase the
amount of services delivered; (5) availability and capability of
contractors—the effect that the presence or absence of multiple
capable potential contractors has on the ability to use POSC;
(6) service considerations—the nature of the services to be pro-
vided that might make POSC a more, or less, useful option;
(7) client considerations—the use of POSC to enhance client ac-
cess or increase service impact; (8) government organizational
and policy considerations—the extent to which POSC is favored
by agency policy or necessitated by the lack of government ex-
pertise or equipment; (9) history and tradition—the influence
of established public-private sector relationships on the use of
POSC; (10) legal requirements—the influence of state laws and
regulations governing the use of POSC; (11) politics and com-
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munity pressures—the effects of power on decisions to use
POSC.

State SSBG administrators were asked to rate, using a six
point scale, the relative influence of each of these eleven factors
on their agencies’ overall decisions to use POSC. A score of six
was used to indicate that the POSC decision factor was consid-
ered “very important” in the contracting decisions of the state
SSBG agency and a score of one was used to indicate that the
POSC decision factor was considered “not at all important.” By
determining the relative priority state SSBG agencies place on
these various POSC decision factors, it is possible to explore
potential relationships between these factors and competition
levels.

Based on the findings of the five studies cited earlier and
other relevant literature dealing with POSC and contracting, it
was hypothesized that four of the identified POSC decision fac-
tors would be positively associated with competition levels and
seven negatively associated. The POSC decision factors hypoth-
esized to be positively associated with competition levels are:
cost considerations, productivity considerations, availability and
capability of contractors, and legal requirements. Cost and pro-
ductivity considerations are hypothesized to be positively as-
sociated with competition levels because increased competition
in human services delivery is generally viewed as a method to
drive down service delivery costs, increase productivity, or both
(Office of Federal Procurement Policy, 1979; The Council on State
Governments, 1983; Hatry and Durman 1985). The availability
and capability of contractors (i.e., potential contractors) is gen-
erally considered to be the sine qua non of competition (Hatry
and Durman, 1985; Kettner and Martin, 1987). Legal require-
ments generally fall within the context of state procurement laws
and regulations, which tend to promote competitive contracting
(The Council of State Governments, 1983).

The seven POSC decision factors hypothesized to be nega-
tively associated with competition levels are: service system con-
siderations, funding considerations, service considerations, client
considerations, government organizational and policy consider-
ations, history and tradition, and politics and community pres-
sures. Service system considerations and funding considerations



186 Journal of Sociology & Social Welfare

are hypothesized to be negatively associated with competition
levels because evidence suggests that when these factors are
important in POSC decisions, maintenance of the status quo
rather than any attempt to increase competition tends to be the
result (Massachusetts Taxpayers Foundation, Inc.; DeHoog, 1985,
1986). Likewise, when service considerations or client consid-
erations are considered more important in POSC decisions,
competition tends to be less important (Hatry and Durman,
1984; Kettner and Martin, 1987).

Government organizational and policy considerations are
hypothesized to be negatively associated with competition levels
because where state human services agencies have a formal pol-
icy position on POSC, the policy tends to be collaborative, rather
than competitive (e.g., State of Connecticut, 1984). When gov-
ermnment lacks the necessary expertise to provide a service di-
rectly, it also is frequently less well equipped administratively
to contract competitively for that service (Kettner and Martin,
1987).

History and tradition tend to promote collaboration rather
than competition in POSC because established public-private
sector relations were based on partnership arrangements rather
than competitive arrangements (Kettner and Martin, 1986). Fi-
nally, where politics and community pressures are brought to
bear on POSC decisions, these pressures are related to the fund-
ing of particular services or agencies, rather than to the pro-
motion of competition (Massachusetts Taxpayers Foundation,
Inc., 1980: DeHoog, 1985).

If the hypotheses formulated above about the relationships
between POSC decision factors and competition hold true for
state SSBG agencies, an analysis of the study data should reveal
positive and negative correlations as follows:

Prediction of Positive Prediction of Negative

Correlation with Correlation With

Competition Levels Competition Levels

* Cost Considerations * Service System

* Productivity Considerations Considerations

¢ Availability & Capability * Funding Considerations
of Contractors * Service Considerations

¢ Legal Requirements * Client Considerations
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* Government Organizational
& Policy Considerations

* History & Tradition

¢ Politics & Community
Pressures

POSC Administrative Mechanisms

Based on a review of the POSC and government procurement
literature, eight administrative mechanisms used by government
contracting agencies were also identified. These POSC admin-
istrative mechanisms include: the procurement processes of
(a) invitation for bids (IFBs) and (b) the request for proposals
(RFPs); the contract payment mechanisms of (c) cost reimburse-
ment contracts and (d) unit cost, fixed-fee, and incentive con-
tracts; the length of contract term either (e) single year contracts
or (f) multi-year contracts; and the type of contractors used
(g) government and non-profit contractors and (h) for-profit
contractors.

State SSBG administrators were again asked to rate, using
a six point scale, how characteristic each of the eight POSC ad-
ministrative mechanisms was of their agency’s overall approach
to POSC. A score of six was to indicate that the POSC admin-
istrative mechanism was considered “very characteristic” of the
state SSBG agency’s contracting approach and a score of one was
to indicate that the POSC administrative mechanism was “not
at all characteristic.”

In examining these eight POSC administrative mechanisms,
one can again hypothesize that some would be positively as-
sociated with competition levels and some negatively. The use
of the invitation for bids (IFBs) is generally associated with a
more competitive environment because price or cost is the pri-
mary decision criterion, with the resulting contract usually being
awarded to the lowest bidder (Office of Federal Procurement
Policy, 1979). The use of the request for proposals (RFPs), on the
other hand, is frequently associated with a less competitive en-
vironment because program design and service issues tend to
take precedence over issues of cost or price (The Council of State
Governments, 1983; Hatry and Durman, 1985).

Unit cost, fixed-fee, and incentive contracts are generally
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held to promote competition because contractors know they will
be paid a predetermined price for their services and, conse-
quently, they are ultimately responsible for cost control and pro-
ductivity. Conversely, the use of cost reimbursement contracts
is generally associated with a less competitive environment be-
cause contractors know that this type of payment mechanism
holds them harmless from financial risk since the government
contracting agency agrees to defray all the contractors costs of
service delivery (Kettner and Martin, 1987).

The use of single year contracts is generally considered to
have a positive effect on competition because contractors can
change annually (Fisk, Kiesling and Muller, 1978; Hatry and
Durman, 1985). Thus, single year contracts tend to promote com-
petition more than do multi-year contracts. The use of for-profit
contractors is also generally considered to promote competition
because in a competitive environment, it is likely that every
available type of contractor would be given an equal opportu-
nity to compete. Excluding for-profits from being POSC con-
tractors, as some state human services agencies apparently do
(State of Connecticut, 1984), and restricting POSC contracts to
only government and non-profit agencies is, therefore, consid-
ered as more characteristic of a less competitive environment.

If these generally held notions about the relationships be-
tween POSC decision factors and competition are consistent with
the actual practices of state SSBG agencies, an analysis of the
study data should reveal positive and negative correlations as
follows:

Prediction of Positive Prediction of Negative
Correlation with Correlation with
Competition Levels Competition Levels
* Invitation for Bids * Request for Proposals
* Unit Cost, Fixed-Fee & * Cost Reimbursement
Incentive Contracts Contracts
* Single Year Contracts * Multi-Year Contracts
* For-Profit ¢ Government & Non-Profit
Contractors
Study Findings

Extent of Competition

As Table 1 illustrates, nationally competition is present less
than 25% of the time in the POSC activities of the responding
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Table 1
Mean Percentage Competition Levels Nationally and By
Geographical Region
North North
East Central South West
Nationally Region Region Region Region F-Test
(40) ) @) (14) (12)
23.9% 27.7% 11.6% 11.6% 43.3% 3.165*

( ) = Number of Cases

*p=.05

state SSBG agencies. This finding certainly calls into question
the notion that competition in POSC is a widespread national
phenomenon. There are, however, significant regional differ-
ences in the amount of competition present in the POSC activ-
ities of state SSBG agencies. Again referring to Table 1,
competition occurs 43% of the time in the West region, while
competition levels approximate the national average in the North
East region (27.7%) and are considerably below the national av-
erage in the North Central (11.6%) and South (11.66%) regions.
These four regional groupings were developed by the Interna-
tional City Management Association and have been used in pre-
vious studies involving POSC (Agranoff and Pattakos, 1985;
Kettner and Martin, 1987).

Competition and POSC Decision Factors

As Table 2 illustrates, none of the POSC decision factors are
significantly correlated, either positively or negatively, with
competition levels. At this point we might well conclude that
either: (a) the priorities of state SSBG agencies have no impact
on competition levels—that stated priorities to reduce costs or
increase productivity simply do not get translated in action, or
(b) that the degree of competition may be influenced more by
other factors and less by the conscious policy choices of state
SSBG agencies. When the focus of the analysis of Table 2 shifts
from the size of the correlations to their signs, however, seven
of eleven signs are in the predicted direction. Five of the seven
POSC decision factors predicted to correlate negatively with
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Table 2

Predicted and Actual Correlations Between POSC Decision Factors and
Competition Levels

Predicted Actual

POSC Decision Factors Correlation Correlation
Cost Considerations Positive —.06
Productivity Considerations Positive .07
Availability & Capability

of Contractors Positive -.19
Legal Requirements Positive .23
Service System Considerations Negative —-.03
Funding Considerations Negative -.21
Service Considerations Negative -.07
Client Considerations Negative 17
Government Organizational

& Policy Considerations Negative -.22
History & Tradition Negative -.01
Politics & Community Pressures Negative .08

competition levels have negative signs: service system consid-
erations, service considerations, funding considerations, govern-
ment organizational and policy considerations, and history and
tradition. Two of the four POSC decision factors predicted to
correlate positively with competition levels have positive signs:
productivity considerations and legal requirements. These find-
ings provide at least some support for the notion that POSC
decision factors may be related to competition, but obviously
more precise measurements are needed to further probe the na-
ture of these relationships.

If POSC decision factors do not explain the variation in com-
petition between state SSBG agencies, the next most probable
source would be POSC administrative mechanisms.

Competition and POSC Administrative Mechanisms

Table 3 reveals a number of statistically significant correla-
tions between POSC administrative mechanisms and competi-
tion levels, but few are in the direction predicted. In terms of
procurement mechanisms, both the invitation for bids (.35) and
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Table 3

Predicted and Actual Correlation Between POSC Administrative
Mechanism and Competition Levels

Predicted Actual
POSC Administrative Mechanism  Correlation Correlation
Invitation for Bids (IFBs) Positive .35*
Request for Proposals (RFPs) Negative 27*
Unit Cost, Fixed-Fee &

Incentive Contracts Positive .01
Cost Reimbursement Contracts Negative .01
Single Year Contracts Positive -.30*
Multi-Year Contracts Negative 58***
Government & Non-Profit

Contractors Negative —.34*
For-Profit Contractors Positive .26*

*p=.05 **p=.01 ***p=.001

the request for proposals (.27) are positively correlated with
competition levels indicating that these two POSC administra-
tive mechanisms are characteristic of state SSBG agencies with
high competition levels. The contract payment mechanisms show
no correlations whatsoever, with both unit cost, fixed-fee, and
incentive contracts (.01) as well as cost reimbursement contracts
(.01) having zero order correlations.

Type of contractor variables do reveal signs in the predicted
directions, but the correlations are moderate. Government and
non-profit contractors show a moderate negative correlations
(—.34) with competition levels, while for-profit contractors dem-
onstrate a moderate positive correlation (.26).

The length of contract term variables show moderate to strong
correlations, but their signs are in the opposite directions from
those predicted. Single-year contracts reveal a moderate negative
correlation (—.30) with competition levels, while multi-year con-
tracts evidence a strong positive correlation (.58). These two
findings are surprising in that they run counter to generally
accepted notions that multi-year contracts retard competition
and single year contracts promote competition (Fisk, Kiesling,
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and Muller, 1974; Hatry and Durman, 1985; Kettner and Martin,
1985, 1987). A plausible explanation for this finding is that pros-
pective contractors may be more willing to compete for POSC
contracts when they know that success will mean a long term
multi-year contractual relationship as opposed to a short term
single year contractual relationship.

Summary & Conclusions

What, then, can be said of competition and purchase of ser-
vice contracting (POSC) based on these findings? First, that
competition does exist in the POSC activities of state SSBG
agencies, but less than 25% of the time. Second, that competi-
tion levels vary significantly between regions of the country
with the most competition taking place in the West region. Third,
that the policy priorities of state SSBG agencies, as operation-
alized in the selected POSC decision factors used in this study,
apparently have little effect on competition levels. Fourth, that
the different POSC administrative mechanisms used by state
SSBG agencies appear to have the greatest effect on competition
levels. Of the eight POSC administrative mechanisms included
in this study the most important in terms of promoting com-
petition levels are: multi-year contracts, invitation for bids, re-
quest for proposals, and for-profit contractors.

While this study opens up for discussion the question of
competion in POSC and, by extension, competition in human
services delivery, a large number of important questions remain
for subsequent research. Most notable among these are: (a) do
state SSBG agencies see competiton as desirable or undesirable?
(b) are state SSBG agencies attempting to promote or reduce
competition? (c) what benefits do state SSBG agencies perceive
as resulting from increased or decreased competition? and
(d) what has been the impact of competition on the cost and
quality of service delivery so far? At this point, in the absence
of answers to these questions, it is too early to speculate on the
success or failure of competition in POSC or competition in
human services delivery.
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The clients of emergency hunger centers in an urban area were studied
to assess the problem of hunger from the clients’ vantage point. The
findings indicate that hunger remains a problem even among those who
have availed themselves of emergency food services. A great deal of
time and effort is spent in activities to cope with hunger. The adequacy
of the present system for meeting the needs of the hungry and impli-
cations for policy are discussed.

Hunger is a major social problem in America. National, state
and local data have documented both the existence of the prob-
lem and its increasing magnitude (Physician Task Force on Hun-
ger in America, 1985). In 1982, the U.S. Conference of Mayors
was the first group to officially recognize the hunger crisis (United
States Conference of Mayors, 1982). Again in 1983 and 1985, the
Mayors’ Conference reported on the status of hunger and con-
cluded that the problem had grown, is expected to continue to
grow, and recommended an increase in federal program assis-
tance. (United States Conference of Mayors, 1983; 1985).
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In response to the hunger problem, emergency food services
have been established in record numbers. Wenocur and asso-
ciates found that 15% of the citizens of Baltimore turned to
nongovernment emergency assistance programs for food ser-
vices because of low levels of public assistance, the lack of public
emergency resources, and problems of ineligibility (Wenocur
et al., 1980). These authors concluded that needy people were
falling through the cracks of social insurance programs and the
public assistance safety net. In looking into the reasons Ameri-
cans have developed a need for food assistance, the General
Accounting Office concluded that some Americans have devel-
oped a need for food assistance because they do not receive
government nutrition assistance (United States General Account-
ing Office, 1983).

Several national studies of emergency food service providers
have found that these programs have been unable to keep up
with increased need and demand for food (Salvation Army of
America, 1983; Bread for the World, 1983; Food Research and
Action Center, 1984; Social and Scientific Systems, Inc., 1983;
Center on Budget and Policy Priorities, 1983). The main reason
appears to be inadequate food supplies. The evidence shows
that private charity cannot meet the need for food assistance in
local communities. In almost all cases, the centers are serving
more people today than in the past with major increases noted
in the numbers of families and children requesting emergency
food (Food Research and Action Center, 1984).

The Physician’s Task Force on Hunger in America (1985) ex-
amined the consequences of hunger and concluded that serious
harm is being done. They found that low-income adults are at
greater risk of certain nutrition-related diseases and face signif-
icantly greater likelihood of dying at relatively earlier ages than
other Americans. The task force also concluded that as a group,
poor children are less likely to be adequately nourished and are
more likely to suffer growth failure and are at greater risk of
death from malnutrition than their nonpoor peers. Moreover,
infants of poor mothers are at greater risk of death and of low-
birth weight and later health impairment than those of the
NONpoor.

This report provides descriptive data on the hunger problem
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from the perspective of emergency food recipients in an urban
area. The study examined the characteristics of hunger center
clients, their food consumption patterns, strategies for feeding
themselves and their families, and perceptions of their service
needs. Particular attention was paid to the clients’ own views as
to whether their own resources and existing services were ad-
equate for meeting their food needs. Resources included income
from work, public assistance, the voluntary sector and the social
network. This study assesses the extent to which emergency
food centers are able to respond to this national problem and
reach those in need, and how well current policies and programs
are addressing the hunger problem. Implications for policy are
offered.

Methods

For the purpose of this study, emergency food centers were
defined as units run by voluntary organizations that provided
emergency food or meals on some regular basis. Thirty-four
emergency food centers participated in the survey and constitute
most of the major units in the greater Cleveland area. Survey
sites included hunger centers that supply food bags in 21 inner-
city and 7 suburban locations and 6 congregate meal centers in
the city. The hunger centers provide three-day food supplies
(adjusted for family size) once every two months in city locations
and once a month in suburban locations and use an income
criterion for eligiblity. The congregate meal sites serve meals
during the last week of every month to anyone who walks in.
There is no eligibility requirement and recipients generally live
in the immediate vicinity (i.e., within walking distance).

Hunger center clients at the 34 sites were surveyed by 40
interviewers over a period of ten consecutive days at the end of
May, 1987. Interviews were guided by a structured question-
naire which took approximately 15 minutes to administer. In-
terviews were facilitated by the center managers and/or meal
coordinators who approached clients and requested their partic-
ipation in the study. Clients were told that the study was in-
tended to gain understanding of the needs and problems of
people who use hunger centers and that participation was strictly
voluntary.



198 Journal of Sociology & Social Welfare

An attempt was made to interview as many of the clients
who were present at each site suring the hours of operation on
each day of data collection. An opportunistic, nonprobability
sample was selected and only a small number of clients refused
to be interviewed. The findings from this study cannot be gen-
eralized to all service recipients nor to the broader group of
people who experience hunger.

Findings
Client Characteristics

Six hundred and sixty-four emergency food recipients par-
ticipated in the survey and 72.6% were interviewed in the city
hunger centers, 12.7% in the suburban hunger centers and 14.8%
in city congregate meal sites (see Table 1). Females outhumber
males by almost two to one. Ages of respondents range from 17
to 89, with a median age of 38. About 7 out of 10 respondents
are black, while a quarter are white, and 4.2% are from other
racial/ethnic groups. Only 2 out of 10 respondents reported being
married and half had completed high school or had a higher
education. Forty percent reported living alone while almost half
indicate the presence of children 18 years or less within the
household.

The median monthly income for a family of two in the sam-
ple is $386 per month inclusive of food stamps which is sub-
stantially below the 1987 poverty level of $617 per month (United
States Government Printing Office, 1987). Only 7.3% of the sam-
ple hold either full- or part-time jobs and 70% of these center
clients indicate they presently receive food stamps with a value
of $0.74 per person per meal for a family of two in the previous
month. When asked about other sources of public assistance,
35% said they received ADC, 30% General Relief, 13% SSI, and
14.5% Social Security. .

A third of the dlients report a hypertension condition, 11.7%
say they suffer from heart disease, 9.6% from diabetes and 3%
have cancer. Approximately 22% report being overweight and
9% report being underweight.

Food Availability and Consumption

Seventy-eight percent of survey participants report that they
generally eat two to three times a day while those who are par-
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Table 1
Client Characteristics
Characteristic n %
Sex
Male 238 35.8
Female 426 64.2
Race
White 175 26.4
Black 461 69.4
Other 28 4.2
Age
Under 20 19 2.9
21-30 179 27.0
31-40 179 27.0
41-50 111 16.7
51-60 84 12.7
61-70 53 8.0
Over 70 38 5.7
Sources of Income*
ADC 233 35.1
GR 200 30.1
SSI 86 13.0
SS 96 14.5
Unemployment Insurance 7 1.1
Job 48 7.2
Food Stamp Recipient 466 70.2
Marital Status
Married 129 19.4
Not Married 535 80.6
Education
Some College 97 14.6
High School Graduates 238 35.8
Some High School 209 31.5
Less than High School 120 18.1

Total n = 664 (Due to missing data, the n on each variable may differ slightly.)

*Note, multiple responses are possible
P P P

ents note that for the most part the children eat three to four
times daily. Eight of ten respondents indicate that during a usual
month they eat fewer meals or serve less food at meals because
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of inadequate food supplies. Of those respondents with children
in their households, almost three-quarters report eating less or
different food at meals than their children in order to save food
for them. Finally, almost half the clients surveyed revealed that
even with the use of food services, during a typical month there
are times that they have to go without eating due to insufficient
food supplies. These 311 respondents who ran out of food fall
into two subgroups: 81% who receive food stamps that are in-
adequate to meet their food needs, and 19% who are not food
stamp recipients, a majority of whom are not receiving any form
of public assistance. It was beyond the scope of the survey to
determine whether this latter group was ineligible for public
services or failed to receive them for other reasons. This subgroup
of food stamp recipients had a median family size of two and
a median monthly income of $253 while the nonrecipient
subgroup had a median family size of two and a median monthly
income of $300. Fifty-seven percent of these food stamp recip-
ients have children whereas 40% of the nonrecipient subgroup
have children. The nonrecipients are more often male and more
likely to be married.

Coping Strategies

In order to gain an understanding of the ways in which
emergency food center clients cope, survey respondents were
asked what kinds of strategies they employed during a typical
month in order to feed themselves and/or their families beyond
the use of emergency food services. A majority of respondents
(73%) indicated that they borrowed money from friends or rel-
atives, about half borrowed food from friends or relatives, more
than half said they found odd jobs or day work, over a third
said they bought food on credit or sold items to raise money,
and almost a sixth reported selling blood. Other coping strate-
gies were also reported: (a) budget management such as buying
on credit, borrowing, stretching food dollars, and eating fewer
meals; (b) income generation strategies such as working odd
jobs, selling one’s possessions, recycled items, or drugs, pros-
tituion, begging, gambling or stealing; and (c) food procure-
ment strategies including eating at friends’/relatives’ homes or
community events, borrowing or pooling food, requesting or
stealing food from grocery stores or restaurants, or gardening.
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Respondents were also asked if there were other things they
had seen people do in order to feed their families. This question
was included to see if respondents would mention socially taboo
or illegal means. It was reported that children go begging or
take part in pornographic films, that people eat dog food, kill
for food and money, get sent to jail, and avoid problems through
use of alcohol.

Service Needs: Met and Unmet

The data suggest that the emergency food centers play a cru-
cial stabilizing role in clients’ lives. The interviews contained
comments like “people would starve to death without them,”
“thank God they are here,” and “they have been wonderful to
me.” Most clients commended the service and the staff of the
centers for the job they are doing with what is available. How-
ever, the inadequacy of the centers’ food offerings was noted
repeatedly in terms of quality, quantity, and frequency. Re-
spondents indicated that emergency centers run out of food,
have limited hours of operation, and are inadequately staffed,
which results in long waits and the possibility of being turned
away. In addition, some centers did not have refrigerators, thus
special dietary or medical needs, or the needs of the elderly or
children, could not be considered. Other concerns included the
lack of baby food and the need for household staples, particu-
larly at the end of the month.

Almost uniformly, respondents expressed the need for more
food, more often, since the allotted amount and frequency of
food provisions is insufficient. In addition, clients recommended
longer hours of operation and increased staffing to allay long
waits. Several access issues were also raised which included the
proximity of food centers to residents. Elderly clients, in partic-
ular, reported problems in reaching the center since walking is
difficult and transportation is not always available. Moreover,
food offerings are sometimes counterindicated for those on
health-related diets. Clients noted that many people need help
but are unaware of the food service or have too much pride to
avail themselves of it. For some respondents, service accepta-
bility was hampered by negative or condescending staff atti-
tudes in some centers, crowding, summer heat, and waiting in
line outdoors in inclement weather.
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Improving the selection of food offerings was requested by
numerous center clients. Specific suggestions include offering
more varied foods, fresh vegetables and meats, canned goods,
paper products, and household staples. Finally, some clients
mentioned the need for other concrete services such as job ser-
vices, clothing and social activities.

Summary and Conclusions

What becomes clear from this study is the vulnerability of
people who need food. The use of emergency food centers has
become a necessity, an integral part of their daily routine, not
a temporary means of crisis management as originally intended.
Managing to feed themselves and their families consumed a
good deal of time and effort, as the wide variety of coping strat-
egies illustrates. The feeling of strain due to inadequate re-
sources and income assistance was evident. Respondents spoke
of hard choices poor people are forced to make, such as selling
food stamps to pay rent or utilities, foregoing medicine for food,
or skipping meals to feed the children. The portrait of unmet
need was augmented by personal statements about how difficult
it is to beg for food, embarrassment over use of emergency food
centers, and the giving-up of pride.

This study has provided a portrait of people who have drawn
upon all three tiers of the social protection system, the family,
the public sector, and the voluntary sector, and who are still
facing a hunger problem. Evidence emerged that both food stamp
recipients and nonrecipients are falling through the safety-net
and at times go without food.

Several implications for policy can be drawn. The food stamp
budget needs to be adjusted to keep up with inflation and made
adequate to purchase an appropriate diet. The combination of
income support and food stamps needs to be restructured so
that recipients can purchase needed food. Moreover, this study
identified a group of people who need food but who are without
food stamps, which suggests that eligibility criteria need to be
broadened and barriers need to be removed to provide public
food assistance to this subgroup.

Emergency food centers which emerged as a short-term so-
lution to serve a tertiary level, safety-net function, have become
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major service providers. While emergency food services have
been thrust into a front-and-center role in meeting the needs of
the hungry poor, inadequate resources which limit availability
of food supplies prevent them from meeting the demand. The
proper mixture of public and private support needs to be reas-
sessed to assure food availability. In addition, policies and pro-
cedures which limit the amount and frequency of food provision,
times of operation, and eligibility requirements must be re-
vamped. Thus, while the centers have become a widespread
outlet for addressing the nation’s growing hunger problem, cur-
rent policies and funding patterns have not provided sufficient
supportive resources to meet the need for emergency food de-
spite the increased public awareness of the problem and dra-
matic documentation early in this decade.
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The quality of life for many single mothers and their children is shrouded
in economic hardship. Women outside the traditional nuclear family,
attempting to raise children, are doing so in poverty and without much
public support. Marital disruption, teenage mothers, and out of wed-
lock births have resulted in an alarming number of improverished chil-
dren living in America. This paper examines census data in the state
of Hawaii and the impact of family structure on the quality of lives of
women with children. Women living in multigenerational family ar-
rangements, rather than in “traditional” families have higher income,
holding family size constant. Social policies that do not focus on the
issues of insufficient wages, job security, education, racial, sex and
wage discrimination and child care needs will only fail.

Family structures in America have been changing rapidly.
Social policies aimed at supporting the family, particularly single
mothers with dependent children are inefficient, unhelpful and
often inappropriate. Aid to Families with Dependent Children
(AFDC) and other means-tested welfare programs undermine
the labor force attachment of poor single mothers by promoting
female headship and reducing the likelihood of marriage. With
low wages, little available and affordable child care and expen-
sive health insurance, poor women have few options but to re-
main taking welfare. Data that attend to the real life circumstances
of single mothers, the types of family structures in which they
live and the needs of these new families are needed and would
perhaps reshape and improve the social welfare policy making

*The authors acknowledge the data manipulation assistance of Ron Williams,
University of Hawaii. We appreciate both his skills and his sense of humor.
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process and interventions. This paper examines the variety and
complexities of living arrangements of women and their chil-
dren in the state of Hawaii. To date, little has been reported
about the changing living arrangements of new family structures
and how they may influence and support its members. Of par-
ticular interest here are the new forms of nontraditional families
that are female headed with dependent children.

Changes in Family Structure and Living Arrangements

In America, a significant proportion of adults (and their chil-
dren) are currently experiencing a dramatic reorganization of the
family. The U.S. Bureau of Census reported that the number of
white families headed by single mothers increased by 105%
from 1970-1984. For black families the increase was 150%. Bum-
pass (1984) reported that a full 86% of black children and 45%
of white children will spend a part of their youth in a female
headed family. The Census reported in 1984 that almost 60% of
all black families and 20% of white families were headed by
single females (Nichols-Casebolt, 1988). The “traditional” family
is changing and the changes are profoundly affecting women.
Two decades ago, the modal American family consisted of a
working father, a stay-at-home, nonemployed mother and at
least one child. This constituted almost 70% of all households.
Today, this “norm” accounts for less than 11% of all families in
America. In less than 20 years, family structure in the United
States has changed from the nuclear family arrangement into
many, more varied patterns, and no one category comprises a
majority.

Changes in family structuring that result in a female headed
household may occur in two distinct ways: marital disruption
and out of wedlock births. The high divorce rate in the United
States has had a significant social impact on all family members
but it has particular impact on the quality of life of the adult
women (DeFrain, 1981; Hopkins, 1987; Pearce, 1979; Bhar, 1983;
Espenshade, 1979). Most mothers are unable to earn suficient
income to support themselves and their children so that after a
divorce, many mothers find themselves in poverty. Cultural ster-
eotypes continue to influence the patterns of child care respon-
sibilities so that mothers retain the physical custody (and the
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costs) of children after a divorce. Even with the recent popular-
ity of Court decreed joint custody, the vast majority of mothers
must seek child support from their ex-husband to supplement
their inadequate wages. (Little, 1982; Espenshade, 1979).

The second factor causing changes in family formations and
the role of women is the large number of young mothers having
babies and not marrying (Hoffert, 1987). Each year in the United
States, over 1.3 million 13-19 year olds become pregnant. Ado-
lescents are now responsible for one out of every five deliveries
and many of these pregnancies were unintended and are un-
wanted; yet less than 7% of these teenagers give up their babies
for adoption (Tietze, 1978). Teenagers who marry and have chil-
dren tend to experience social, legal, psychological, educational
and economic difficulties as they attempt to bring up their chil-
dren. And since 500,000 babies are born to unwed mothers each
year, these mothers face additional difficulties when bringing
up their children alone. Teenagers have more marital problems
and a higher divorce rate than couples marrying in later years.

Teenage pregnancy is the most common reason for dropping
out of school and young mothers seldom recapture their lost
years of education. This seriously reduces their future choices
and has long term ramifications for future employment possi-
bilities. Young parents’ educational setbacks are frequently ir-
reparable. Early motherhood is wusually followed by
unemployment, reduced income and dependency on public wel-
fare. Moore and Burt (1982) found that young mothers were
twice as likely to fall below the poverty line as women having
their first babies after their teenage years.

Thus, while less than 50% of all American children will
spend their childhood living in families composed of both nat-
ural parents, little social policy has been specifically formulated
or adopted to assist such families. Traditional welfare programs
such as Aid to families with Dependent Children do not ade-
quately meet the needs of this new, but common type of family.
New mothers often must set up separate domiciles apart from
other family members, in order to receive welfare benefits. Sup-
port systems and relatives living in the mothers household
threaten the mother eligibility for public support. Thus, while
there is political rhetoric about strengthening family life, the
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cuts in federal welfare programs have merely decreased poor
mothers’ well being.

Poverty Among American Mothers

Female headed households, while perhaps varied in their
living arrangements, have one strong characteristic in com-
mon—they are poor. Half of all of the female headed families
are poor and dependent on welfare (Bell, 1987). These families
have a substantially higher rate of poverty than any other cate-
gory of the poor including the disabled and the elderly. And
while affirmative action legislation may have brought about the
entry of more women into traditionally male-dominated, higher-
paying occupations and professions, there is a clear and dis-
turbing trend of increasingly large numbers of women (and
women who work) entering the ranks of the poor. Studies con-
sistently find the majority of female headed families at the bot-
tom of the scale on every measure of economic well being
(McLanahan and Garfinkel, 1989). The Census Bureau in 1985,
estimated that even when in-kind benefits were calculated for
mother-only families, between 29-41% remain poor. Even this
lowest estimate far exceeds the post transfer rate of the aged
(2.5%-11%) and two-parent families (9.1%-10.9%). (The large
range is due to the method of calculating the value of post trans-
fer benefits).

Contrasted with the 1970s, female headed families are now
remaining in poverty for longer “episodes”. In 1984, mother only
white families were living in poverty for about five years and
black families for about seven years (Garfinkel and McLanahan,
1986). This represents a substantial length of time for a child to
live in poverty. Ellwood (1987) concludes, after an extensive
summary of the welfare dependency literature, that single moth-
ers rarely leave welfare because they have found employment.
Rather it is because the single mothers marry or the divorced
women remarry. The small percentage of women who find an
adequate job that permits them to leave public assistance, usu-
ally were better educated and trained prior to getting onto wel-
fare. And most of the short term successes are among women
who have recently been divorced or deserted, not among never
married mothers.
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A major reason for the increase in impoverished female-
headed families is the failure (or inability) of fathers to provide
sufficient economic support to their children. Duncan and Hoff-
man (1985) found that the income of recently divorced women
one year after a divorce is only 67% of their pre-divorce income.
Weitzman’s study (1985) of the economic consequences of di-
vorce reported that divorced women experienced a 73% decline
in income one year after the divorce, compared to a 42% in-
crease among divorced men. Studies of child support payments
from the noncustodial father find that only a minority of women
consistently receive the Court decreed support their children
were awarded.

Another reason for these womens’ low standard of living is
the low wages they earn. Wages for women remain significantly
lower than for men and the lack of available and affordable child
care severely limits single womens’ work opportunities. Public
income transfer payments designed to assist children in need of
support were never designed to bring them out of poverty.

Public Support for American Mothers

Policy analysts are now debating the influence of welfare
supports on family formation. Some argue that an increase in
welfare benefits (sufficient to move families above the poverty
line) would result in the fostering of long-term dependency. This
argument concludes that if the government increases or broadens
its responsibility to care for needy women and their children,
individuals will be less likely to feel responsible themselves and
parents (usually fathers) will participate even less than they do
now to support their children. Murray (1985) suggests that the
increases in AFDC benefits have contributed to the large in-
crease in mother-only families and is the reason why absent
fathers do not feel an obligation to support their children or
marry. Others critique this position as simplistic and contend
that this analysis ignores the real difficulties families have in
obtaining and securing employment with sufficient wages to
bring a family out of poverty. It also makes no mention of the
lack of affordable child care that a single mother needs if she is
to secure employment, nor the reality of racial and sex discrim-
ination in finding employment.
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Ellwood and Bane (1985)’s careful analysis of welfare benefits
and economic incentives conclude that AFDC does not appear
to be the underlying cause for the dramatic change in family
structure. Garfinkel and McLanahan (1966) study concludes that
while welfare support may provide the funds for single mothers
to set up separate living arrangements they find no data to sup-
port the contention that welfare dollars have influenced the rise
in number of female headed households. Rather they suggest
that, particularly for black families, the large increase in female
headed families may reflect the decreasing employment oppor-
tunities for black men and thus the small pool of eligible mar-
riage partners who could contribute to their support and their
children (see also Wilson, 1987). The lower rates among white
women may reflect some increased economic and employment
opportunities for them that provide some economic indepen-
dence and the ability to choose not to marry.

It is now being frequently suggested by politicians that fam-
ilies must be forced to become more financially responsible for
the support of their children. Changes in AFDC policies now
require relatives (even step-relatives) to assume financial re-
sponsibility for children in an attempt to shift the financial bur-
den from AFDC to the parents of single mothers.

Private Support for American Mothers

In the face of failing social policies, many poor women re-
ceive assistance from their own families of origin. Mary Ann
Scheirer (1983) contends that poor families who live in multi-
generational households, experience some easing of the eco-
nomic burdens by pooling their resources and achieving some
economies of scale. There is also some evidence that the pres-
ence of multiple adults may improve the psychological function-
ing of family members (Kellam, Enominger, & Turner, 1977;
Furstenburg, 1978). Stack’s (1974) ethnographic work depicts the
exchange of goods and services within family networks that
helps to mute economic uncertainties.

Of particular interest in this research is the quality of life
among women not in traditional family structures. Our concern
is with mothers who are living alone or in nontraditional fam-
ilies. Mothers living outside of the “traditional” family structure
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are likely to have fewer support systems, fewer social contacts
and less access to support and resources than mothers living
with partners or with other family members.

Definitions of Family Status

Since little quantitative data have been reported in the lit-
erature on the nature, incidence and circumstances of the many
new forms of families, and since the Census Reports present
data on families in very narrow, traditionally defined ways, the
researchers turned to the U.S. Census Public Use Microdata
Sample (PUMS). Use of the microdata allowed us to create new
varibles from the original census information so that a variety
of family structures could be defined for our research purposes.
It also enabled us to devise surrogate “quality of life” variables
for manipulation. The data set was from the full U.S. Census
questionnaire, including the detailed household and labor force
experience data asked of 16% of the census population. The data
for this paper were from a 1% sample from the state of Hawaii
(n=9638), but the methodology is applicable to other states and
for the U.S. as a whole.

Several difference definitions of “family status” have been
used in the research literature to describe the life circumstances
of men, women and children. Two variables have been shown
to have a significant relationship to women’s economic status.
These are: (a) household headship status (whether a woman is
the head of a household, be it family or nonfamily), and
(b) parental status (whether the woman has her own or partner’s
children living in the household and the age of the children).

Bradbury, Danzinger, Smolensky and Smolensky (1980) found
a relationship between family status and poverty. Bell (1986) and
Pearce (1979) also document the relationship between female
household headship (particularly with children present) low in-
come and welfare receipt.

We attempted to develop a family categorization scheme that
more nearly reflects the variety and diversity of family types that
now exist. From the census tapes, it was possible to identify
women living in multigenerational households, or living with
other adults present, as well as those who were living truly alone
as single parents. We could thus consider a woman with a male
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“partner or roommate” to be more like a married couple than a
“nonfamily” household, as the Census would have classified
them. For all women over age 15, we found 18 different living
arrangements that could be described due to differences in the
presence and age of children, number of generations in the
household, and the relationships among the members of the
household. The age distribution within these 18 classes reflects
a life-cycle pattern of women living at home with family of or-
igin, then becoming more independent and beginning to raise
their own families, then at a later age moving again into a fam-
ily-dependent situation (often an extended family) or into soli-
tary life or an institution.

Ten of the 18 family arrangements related to women with
dependent children. As these women are the focus of this paper,
data are presented here only for “mothers”, and for brevity have
been restricted to 4 types which reflect the extremes of the range.
These are: nuclear family (mother, husband/partner and child/
ren); multigenerational family (mother, husband/partner, child/
ren and adults parent/s); single mother family (mother with
child/ren only); and single mother in a multigenerational family.
“Mothers” are defined as women who are responsible for their
own or their partners dependent children.

For the entire sample, (n=352,500) 26% were married women
without children; 31% were married women with children; 6%
were single mothers; 13% were women living alone or in a
nonfamily situation; and 22% were women in a family house-
hold, but were not mothers or wives. The ethnic distribution
within family arrangements appears to reflect the emphasis on
individualism among caucasians, contrasting with the emphasis
on group and family units among other cultural groups such as
the Japanese and Filipinos in Hawaii.

Family Structure and Characteristics of Mothers

Hawaii’s unique ethnic mix, where no one ethnic group is
in the majority, is reflected in the ethnic distribution of family
structures (see Table 1). Whereas caucasians are the largest sin-
gle group, many other ethnic groups are strongly present. This
suggests that these statewide data are a good source for the va-
riety of family types which may be found across the United
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Table 1
Ethnicity of Family Status Classes
FAMILY STATUS
Multi- single 1 Mom All
RACE Nuclear  generational parent Multigenl Women
(Percentage)

White 34.8 15.3 33.6 34.4 32.1
Japanese 244 33.1 14.3 21.9 29.0
Other Asian 231 37.1 229 15.6 22.6
Hawaiian/

Pacific Islander 13.6 12.1 25.0 18.8 12.8
Other 4.0 24 4.3 9.4 3.5

TOTAL 100.0 100.0 100.0  100.0 100.0

TOTAL

NUMBER 105,600 6,000 14,000 3,300 352,500

States as a whole. Blacks are less than 1% of the population of
Hawaii, however their role in the socioeconomic structure is
closely paralleled by that of the native Hawaiians—some 10%
of the total population. As with the total U.S. population, the
economically depressed minority groups in this study (Hawaii-
ans and Pacific Islanders) are heavily overrepresented among
single mothers. Caucasian women are slightly overrepresented
in the single mother category. Multigenerational arrangements
are much more frequent among the Japanese and other Asian
groups.

The data indicate that almost 70% of mothers in Hawaii live
in a functionally nuclear family with another 13% being single
heads of households. These figures suggest that Hawaii may
have a somewhat slower rate of change away from the traditional
family form than the rest of the U.S. and that other “family”
structures are emerging.

Using the broad indicator of mean total household income
per person in the household as a quality of life measure, female
headed families are clearly vulnerable to poverty. Thirty three
percent of all single mothers are below the poverty line in Ha-
waii contrasted to only 5% of all married mothers. Women living



214 Journal of Sociology & Social Welfare

Table 2

Income, Poverty, and Labor Characteristics of Family Types

Average  Average Average Percentage Average Percent in

Family Total Household Income/ in Wage  Full-Time
Status Income Income Person Poverty  Income Work
Nuclear 6289 25672 6412 7 8611 41
Multi-
generational 6069 35888 5911 2 8139 48
Single parent 8165 10193 3494 40 8098 49
1 Mom
multigen’l 7210 26861 5110 0 5775 56

alone or in a non-family situation are also extremely vulnerable
to poverty with 29% of them falling beneath the poverty line.
However, these aggreggate statistics hide an important effect of
living in a multigenerational family, which appears to provide
substantial protection from poverty for the women who are able
(or choose) to live in such an arrangement. (See Table 2) This
finding supports Garfinkel and McLanahan’s (1988) study dem-
onstrating that welfare provides no incentive to live
independently.

Comparison of the labor force status, income level, and pov-
erty experience of mothers across the four family types confirms
the points made in the earlier discussion.

Mothers living in a nuclear family have the highest average
level of income per person in the household; 41% of them work
full-time; 7% of these families still are in poverty but less than
4% are welfare recipients.

Married mothers in multigenerational families are on aver-
age a little younger and have fewer children than their nuclear
counterparts. The average income per person in these house-
holds is low, but only 2% are below the poverty line and none
are welfare recipients; 48% of these mothers work full-time.
These data indicate that the extended family may indeed offer
some financial protection (and child care benefits) to these
mothers and their children as suggested by Scheirer (1983), and
certainly relieves the state of welfare responsibility. In Hawaii,
70% of these mothers are of Japanese or other Asian ethnicity.
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Single mothers have a smilar age profile to their married
counterparts, but are more likely to have only one or two de-
pendent children. Importantly, they have the highest level of
labor force participation (49% work full-time) and the highest
average level of total income (reflecting some effect of child sup-
port payments), yet they are the most impoverished group with
40% in poverty and they live in families with the lowest average
level of income per person in the household. Consequently, over
half of those with young children and almost a third of those
with older children are receiving welfare. Twenty-seven percent
of the employed mothers are still living in poverty, thus while
these mothers earn money to try to support themselves, many
are unable to earn enough to raise their families out of poverty.
Hawaiian and other Polynesian women are overrepresented in
this group.

Single mothers living in multigenerational families are young
(many had teen pregnancies) and often with only one dependent
child, but with a high rate of labor force participation (56%
work full-time). They earn significantly lower wages than other
mothers, yet none of these families are living beneath the pov-
erty line. Apparently, their relative inability to earn income
(partly related to lack of education) is considerably offset by their
access to income earned by other members of the household.
Thus, it appears that for those single mothers for whom this
option is available, multigenerational living arrangements raise
the level of family income, holding family size constant, and
contribute to an improved quality of life for these mothers and
their children. Welfare receipt also reflects this, with only a
quarter of these mothers of young children, and none of the
mothers of older children having welfare income.

Children as the “Cause” of Poverty

Examination of the number of children mothers are respon-
sible for elicited two important findings which have implications
for policy development. First, there is a strong, inverse associ-
ation between a woman’s years of education and the number of
children she had borne, regardless of her family structure. While
this relationship may not be directly causal, it suggests that the
fewer children a woman has, the greater her chances of educa-
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Figure 1. Number of dependent children compared to the mother’s
total personal income
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tional achievement. Similarly, the number of children was also
strongly associated with the amount of personal income a mother
earns (see Fig. 1).

Second, there is an unsurprising but patently clear associa-
tion in the data between the woman’s age at the birth of her first
child and the average household income per family member, a
broad indicator of quality of life. Thus teenage mothers live long-
term in households with substantially lower total income than
do women who begin their childbearing in later years (see
Fig. 2).

As a final analysis, the researchers attempted to define the
relative contribution of a variety of characteristics to the quality
of life among these mothers using the poverty threshold as an
indicator. This was done via a stepwise regression analysis of
independent variables: the mother’s age at the birth of her first
child, the number of dependent children in her household, her
educational level, race, family structure and labor force partici-
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Figure 2. The relationship of the mothers age at birth of her first
child and her household income
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pation level, and the age of her child/ren. Table 3 displays the
cumulative contribution of six of these variables that explain
35% of the variance in the poverty level of mothers.

The number of weeks a mother can work obviously contributes
substantially to her ability to rise above the poverty level and
this explains over 16% of the variance. However, her family
structure, as defined by authors, contributes to the explanation
of another 11% of the variance and thus may be considered an
important factor in understanding the life circumstances of fe-
male headed households. Years of education, presence of school-
age children, age at birth of the first child and membership in
a minority ethnic group also help explain the likelihood that a
mother will live in poverty.

Summary and Conclusions

These data confirm for Hawaii what has been suggested
widely in the research literature for the rest of the United States.
Women outside of the traditional nuclear family, attempting to
raise children, are doing so in poverty and often without much
public support. While many of these women are working full-
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Table 3
Regression Analysis Summary Table For Poverty

CUMULATIVE
CONTRIBUTION TO
VARIABLE VARIANCE
Number of Weeks Worked 16.6%
Family Structure 27.6%
Years of Education 30.8%
Presence of School-Age Children 33.8%
Age at Birth of First Child 33.8%
Member of Minority Race 34.1%

time, they are not able to bring themselves and their families
above the poverty threshold. The quality of life for these mothers
and their children is shrouded in economic hardship. The fem-
inization of poverty may be mitigated somewhat by different
living arrangements such as multigenerational families, however
the young mothers currently being supported by their parents
have few prospects for further educational attainment and their
employment potential seems limited. Many unmarried mothers
cannot live with their mothers because their mothers can not
afford to house them. And many do not choose to remain in
their family of origin. Attention to family structure has impor-
tant implications for welfare policy formulation as family struc-
ture appears to be a significant factor in determining the quality
of life among women, in particular their poverty status and that
of their children.

The Hawaii data show that single mothers fall into at least
two broad categories with differing welfare service needs. One
is the category of women who have been married but are now
divorced and are single heads of household. They have a high
level of labor force participation, are relatively well educated yet
are unable to bring their families out of poverty. Women in this
group may be “displaced homemakers”, in need of supported
job training, preemployment training and/or possibly, addi-
tional education. Their greatest need appears to be sufficient
income from their paid employment and other sources to keep
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them and their families out of poverty. Guaranteed income pro-
posals and universal family allowances seem to be relevant pol-
icy directions for this category of women. Access to affordable
child care, particularly after school care, is also an issue for these
women.

The second broad category is single women who are mothers
who are imbedded in multigenerational families. These women
usually have never married and became mothers in their teen
years before finishing high school. This group also participates
in the labor force, earns low wages commensurate with their
lack of education, but they and their children seem to be pro-
tected somewhat from economic hardship by their multigener-
ational living arrangement. However, evidence from this analysis
shows clearly that most teen mothers never finish their inter-
rupted education. They are permanently at risk for falling into
poverty should the protection of the older generation no longer
be available. This group has been particularly neglected by pol-
icy makers, presumably because they are not now in poverty.
It is clear that these women have special needs for access to
continued education, job training and child care. This invest-
ment should pay for itself in enabling these women to reach
their potential and contribute fully to society.

Policy Implications

The Hawaii research has two further implications for con-
sideration by policy makers. First, the results highlight the need
for research at the national level into the impact of family struc-
ture on poverty and welfare receipt so that effective and com-
prehensive welfare policies may be designed and implemented.
In particular, it would be most useful if family structure, as
these researchers have defined it, could be included as a variable
in the Census questionnaire so that information of this type is
more accessible to policy analysts. The research reported here
is the first of its kind in the welfare literature and opens the way
for exploration of a wide range of variables relevant to policy
formulation.

Second, the study of the obvious logical relationship be-
tween early motherhood and lack of formal education should be
replicated and updated to see if the association holds for the
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nation. A teenage mother who has left school will need intensive
assistance that may include several years of support until she
becomes “job ready”. And she may need help believing that
more education is an opportunity that she should grasp. Many
theorists now suggest that young, minority women have low
self-esteem, and have lost faith in themselves and the system;
many do not have the motivation to try anymore since they have
seen and experienced so much failure.

A Role for Social Workers

Social workers have begun to call (again) for the introduction
of family allowances in place of piecemeal attempts at welfare
reform (see Kamerman and Kahn, 1987; Miller, 1987). Family
policies must be designed to assist single working mothers and
their children, whatever their living arrangements. Despite the
dramatic increase in labor force participation of women, they
remain at significant risk for poverty. They still earn the lowest
wages, are most frequently employed only on a part-time basis
and experience the most sporadic unemployment episodes. Pol-
icies that protect the working poor are needed with special at-
tention to the mothers and children of our society. Examining
and understanding the family structures of poor mothers and
designing policies that truly help them get out of poverty should
be the focus of social work intervention. This group is too large
and their problems too severe to ignore. If the United States
indeed is to become a “kinder and gentler” nation, we must
address the problem of poor women raising the next generation
of children.
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Book Review

SOCIAL SECURITY AFTER FIFTY: SUCCESSES AND FAILURES
Edward D. Berkowitz (Ed.). Westport, CT: Greenwood Press,
1987. pp. 168.

In many ways, this compact little book is a celebration. It is
a celebration of the cornerstone of the American social welfare
system, the Social Security Act of 1935. It is a celebration of the
flexibility of an American political economic system that adjusts,
somewhat reluctantly, to the vagaries of a capitalist system.
Mainly, it is a celebration of the personality and work of three
people instrumental in the development, implementation, and
maintenance of an American institution; Wilbur Cohen, Robert
Myers, and Robert Ball.

Berkowitz’s introduction provides intimate insights into these
three dynamic characters in American humanitarianism. More
interestingly, he illustrates how diverse they were in philosophy
and demeanor. Yet, he notes that it was precisely those differ-
ences that were vital to the structuring of an income mainte-
nance system that has endured for fifty years. It has endured
despite constant political attempts to alter its intent. It has en-
dured despite frequent administrative efforts to undermine its
scope.

Virtually every other article in this collection alludes to these
points from a specialized scholarly perspective. Neff offers an
historical overview of the first fifty years, focusing on the early
years of social security. Aaron and Thompson orient the reader
to an economist’s thoughts on this American effort into collective
responsibility. Their opening statement is clever in this regard.
“Changes in the attitudes of American economists toward the
U.S. social security program resemble the reported attitudes of
English upper-class parents toward their maturing offspring.
When the social security system was in its infancy, economists
regarded it with great interest and affection. They ignored the
institution during its childhood. As social security reached ma-
turity, economists reacted with a mixture of embarrassment and
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shock.” This reviewer found the chapter by Derthick helpful in
understanding the political-economic decisions to federalize
all the categorical aid programs, but AFDC, under SSI.
Achenbaum’ contribution is a comprehensive and provocative
piece on strategies for expanding the current social security sys-
tem and creatively integrating it with other existing social wel-
fare programs. In brief, if a person is interested in the social
security system, this book contains something for everybody.
That is both its strength and its weakness. The reader should
be selective. Read only those chapters relevant to one’s specific
concerns, or some of the detail will become tedious.

Regardless of the admonition just presented, everyone should
join in the celebration by reading Cohen’s article and Myers’
reply. It is a rare treat. Here are two “high priests” of social
security comparing notes. Wilbur Cohen’s optimism is infec-
tious. Myers’ actuarial pragmatism provides balance. Together,
they give all of us potential cynics renewed hope.

Reviewed by James L. Wolk, Associate Professor Southwest Mis-
souri State University, Springfield, Missouri
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