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A b strac t

DECISION-MAKING IN PUBLIC WELFARE BUREAUCRACIES

by

J a n e t Quint 

A dviser: P ro fe sso r G erald Handel

This d is s e r ta t io n  examines decision-m aking in  *s t r e e t - l e v e l  

b u reau crac ies* — o rg a n iz a tio n s  th a t  deal w ith  poor and d ise n fra n ch ised  

c l i e n te le s  and whose fu n c tio n s  in c lu d e  both th e  p ro v is io n  of s e rv ic e  and 

th e  e x e rc ise  of s o c ia l  c o n tro l .  The d i s s e r ta t io n  i s  based on case 

s tu d ie s  of two programs aimed a t  in c re a s in g  em p lo y ab ility , jo b -seek in g , 

and work e f f o r t  among AFDC w e lfa re  r e c ip ie n ts  in  B altim ore and Chicago. 

These programs served  s im ila r  c l i e n te l e s  and engaged e n ro lle e s  in  

s im ila r  a c t i v i t i e s ,  bu t they  d if f e r e d  markedly in  o th e r key re sp e c ts .  

While the  th e s is  d iscu sse s  th e  p o licy  o r ig in s  and g u id e lin e s  of th e  two 

programs, i t s  m ajor focus i s  on fo rc e s  molding and c o n s tra in in g  th e  

behavior o f l in e  s t a f f  members who in te ra c te d  d i r e c t ly  w ith  c l i e n t s .

The d i s s e r ta t io n  t e s t s  th e  p ro p o s itio n , advanced by Michael L ipsky, 

th a t  s t r e e t - l e v e l  b u reau c rac ie s  a re  In e v ita b ly  c h a ra c te r iz e d  by a h igh  

degree of d is c re tio n a ry  decision-m aking on th e  p a r t  of lcw e r-le v e l 

s t a f f .  Evidence from th e  case  s tu d ie s  both confirm s and c o n tra d ic ts  

t h i s  h y p o th esis , su g g estin g  th a t  d is c r e t io n  i s  an in e v ita b le  f e a tu re  of
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such o rg a n iz a tio n s  bu t th a t  i t  i s  not n e c e s sa r ily  an im portant one. 

R ather, d e c is io n s  taken  by u p p e r-lev e l s t a f f  can e f f e c t iv e ly  preempt th e  

la rg e - s c a le  ex e rc ise  of d is c r e t io n  a t  th e  lower echelons. In 

p a r t ic u la r ,  th e  reward s t r u c tu r e  can serve  as an Im portant techn ique fo r  

secu rin g  s t a f f  compliance w ith  and r e a l iz in g  o rg a n iz a tio n a l o b je c tiv e s .

More c r i t i c a l  in  d e fin in g  th e  o p era tio n s  of o rg an iz a tio n s  d ea lin g  

w ith  the  poor a re  two f a c to r s :  th e  p r in c ip a l  g o a ls  they pursue and the  

re so u rces  they command. Goals and reso u rces  a re  both e s ta b lish e d  

through the  p o l i t i c a l  p ro cess  and a re  su b jec t to  m o d ifica tio n  through 

i t ;  in  a d d itio n , goals r e f l e c t  th e  personal and p o l i t i c a l  id eo lo g ie s  of 

program p lan n ers  and h ig h - le v e l a d m in is tra to rs .  These two f a c to r s  a re  

th e  prim ary determ inan ts  of o th e r a sp ec ts  of o rg a n iz a tio n a l l i f e ,  such 

as  w hether se rv ic e  or s o c ia l  c o n tro l elem ents a re  more pronounced and 

what means a re  pursued to  ach ieve d e s ire d  ends.
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CHAPTER I

BUREAUCRACY AGAINST POVERTY

This study b rin g s  to g e th e r  two themes, each of which has a long 

t r a d i t io n  and im portan t p lace  in  so c io lo g ic a l in q u iry : th e  is su e  of 

poverty , i t s  causes and cu re s , and th e  n a tu re  of o rg a n iz a tio n a l 

behav io r. I t s  focus i s  on th e  f a c to r s  th a t  shape a d m in is tra tiv e  

decision-m aking  in  programs fo r  poor people. P revious so c io lo g ic a l 

in v e s t ig a t io n s  have p o s tu la te d  th a t ,  cwing p rim a rily  to  reso u rce  

l im i ta t io n s ,  c e r ta in  s t r u c tu r a l  co n d itio n s  c h a ra c te r iz e  th ese  programs, 

and th a t  th ese  co n d itio n s  make fo r  a high degree of d is c re tio n a ry  

a u th o r ity  w ielded by lc w e r-le v e l b u re au c ra ts . This d is s e r ta t io n  argues, 

in  c o n tra s t ,  th a t  th e re  i s  noth ing  in e v i ta b le  about the s t r u c tu r a l  

f e a tu re s  of programs th a t  serve  th e  poor, and th a t  w hile  th e  e x e rc ise  of 

d is c r e t io n  by program personnel cannot be e lim in a ted  a l to g e th e r , n e ith e r  

can i t s  im portance be assumed. I t  contends, in s te a d , th a t  p o l i t i c a l  

cho ices about g o a ls  and means a re  of equal w eight w ith  reso u rce  

c o n s id e ra tio n s  in  a f fe c t in g  both th e  o v e ra ll  co n fig u ra tio n  of such 

programs and th e  ways in  which lo w e r-lev e l personnel a s so c ia te d  w ith  

them reach d e c is io n s . In  so doing, i t  a ff irm s  th e  im portance of human 

agency and choice a g a in s t overly  narrow and d e te rm in is tic  models of the  

fo rc e s  molding o rg a n iz a tio n a l behav io r.
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These co nclusions stem from an in te n s iv e  exam ination of two 

programs fo r  c e r ta in  r e c ip ie n ts  of Aid to  F am ilies w ith  Dependent 

C hild ren  w e lfa re  a s s is ta n c e . These programs, both lo c a te d  in  major 

urban c e n te r s , ta rg e te d  a s im ila r  p o p u la tio n , req u ired  e n ro lle e s  to  

p a r t ic ip a te  in  a c t i v i t i e s  r e la te d  to  employment, and had th e  same 

u ltim a te  o b je c tiv e — reducing  th e  s iz e  of th e  w e lfa re  case lo ad . However, 

they  sought to  accom plish t h i s  o b je c tiv e  in  q u i te  d i f f e r e n t  ways. An 

in v e s t ig a t io n  of th e  o r ig in s  of th e se  two programs, th e i r  c r i t i c a l  

f e a tu re s ,  and th e  r e la t io n s h ip  between o f f i c i a l l y  p re sc r ib e d  goals  and 

th e  way th e se  were t r a n s la te d  in to  p ra c t ic e  by program s ta f f  in  th e i r  

ro u tin e  in te ra c t io n s  w ith  p a r t ic ip a n ts  i l lu m in a te s  th e  f a c to r s  th a t  

u n d e r lie  and c o n s tra in  e f f o r t s  to  modify and re g u la te  th e  conduct of the 

poor.

The ecology of poverty  and the  behavior of poor people have played 

an e sp e c ia lly  im portan t p a r t  in  th e  h is to ry  of socio logy  as a d is c ip l in e  

in  th e  U nited S ta te s .  The la rg e  immigrant communities of Chicago (and 

th e  c i ty  i t s e l f )  c o n s t i tu te d  a ready la b o ra to ry  fo r  th e  so c io lo g ic a l 

in v e s t ig a t io n s  of a number of th e  d i s c ip l in e 's  "founding fa th e rs "  and 

th e i r  immediate fo llo w e rs  (P ark , 1967, Park e t  a l . ,  1967; Thomas and 

Z nan ieck i, 1958; W irth , 1928). In  a s e r ie s  of community surveys 

sponsored by th e  R u sse ll Sage Foundation, s o c io lo g is ts  a t  th e  U n iv e rs ity  

of Chicago, w ith  th e  o b je c tiv e  of guid ing  s o c ia l  p o lic y , developed a 

body of s t a t i s t i c s  on th e  s p a t ia l  d i s t r ib u t io n  of th e  poor and on th e  

re la t io n s h ip s  between poverty  and o th e r  a sp e c ts  of s o c ia l  l i f e ,  such as 

fam ily  fu n c tio n in g , crim e, and delinquency. The work of th ese  Chicago 

School s o c io lo g is ts  thus p a r a l le le d ,  in  a system atic  and s c h o la r ly  way,
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the  in q u ir ie s  in to  the c o n d itio n  of th e  poor th a t  had c h a ra c te r iz e d  th e  

e f f o r t s  of s o c ia l reform ers and s o c ia lly  conscious j o u r n a l i s t s  in  the  

l a t e  1800s and e a r ly  1900s and th a t  paved th e  way fo r  th e  so c ia l 

l e g i s la t io n  of th e  P ro g ress iv e  Era (Bremner, 1956; Janow itz , 1976).

Since then , American s o c io lo g is ts ,  along w ith  o th e r so c ia l sc ie n ­

t i s t s ,  have ex h ib ite d  a con tin u in g  concern w ith  p o v erty . Their 

in v e s t ig a t io n s  have la rg e ly  proceeded along th re e  tra c k s . F i r s t ,  some 

have looked a t  poverty  in  th e  co n tex t of broader s tu d ie s  of income 

r e c e ip t  and th e  p a t te rn s  and determ inan ts  of o ccupational and inccme 

m o b ility  over tim e (L ip se t and Bendix, 1967; Duncan e t  a l . ,  1984;

W right, 1979). Such s tu d ie s  have been q u a n t i ta t iv e  in  n a tu re  and have 

depended on th e  c o l le c t io n  of la rg e  masses of d a ta  from p o p u la tio n  or 

sample su rveys. Second, some have examined th e  behavior of th e  poor, 

la rg e ly  through q u a l i t a t iv e  tech n iq u es . In  t h i s  reg ard , much of th e  

l i t e r a t u r e  in  th e  p a s t  two decades has cen te red  on th e  q u es tio n  of 

whether or not th e re  e x is t s  a 'c u l tu r e  of p o verty"— a s e t  of v a lu es  and 

a t t i tu d e s  d i f f e r e n t ia t in g  th e  poor from more a f f lu e n t  members of so c ie ty  

and tra n sm itte d  from one g en e ra tio n  to  th e  next (Lewis, 1959, 1966; 

H arring ton , 1962; V a le n tin e , 1968). F in a lly , some have focused on th e  

■welfare s ta te "  and i t s  im p lic a tio n s  fo r  th e  d is t r ib u t io n  of economic, 

p o l i t i c a l ,  and s o c ia l  re so u rces  (Jan o w itz , 1976; Piven and Cloward,

1971; W ilensky and Lebeaux, 1965).

The study of o rg a n iz a tio n a l behavior has a lso  occupied an Im portant 

p lace  in  American soc io lo g y , one th a t  an te d a te s  th e  "discovery" o f Max 

W eber's sem inal works on bureaucracy in  th e  1940s ( Perrow, 1979). Much 

of th e  e a r ly  work in  t h i s  a rea  responded to  th e  perce ived  need fo r
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g re a te r  harmony in  th e  p rod u ctio n  process and th e  accommodation of 

w orkers to  the  demands and d is c ip l in e  of in d u s t r ia l  so c ie ty . The "human 

re la t io n s "  school of o rg a n iz a tio n a l behavior was a t  once d e s c r ip t iv e  and 

p re s c r ip t iv e  in  sp e c ify in g  the  co n d itio n s  th a t  made employees w il l in g  to  

su b je c t them selves to  re g u la tio n  (B arnard, 1968).

This d i s s e r ta t io n  d e a ls  w ith  th e  i n s t i tu t io n a l  a sp ec ts  of p u b lic
*

w elfa re . I t  re p re se n ts  an e f f o r t  to  understand  how w elfa re  p o lic y  i s  

p u t in to  p ra c t ic e — to  g rasp  those  f a c to r s  in flu e n c in g  s p e c i f ic  i n i t i a ­

t iv e s  toward th e  poor and to  comprehend how re g u la tio n s  a re  in te rp re te d  

and communicated by in d iv id u a ls  who a re  charged w ith  ca rry in g  ou t th ese  

i n i t i a t i v e s .  In  so doing, i t  a lso  examines th e  ways in  which o rgan iza­

t io n s  and in s t i t u t i o n s  th a t  dea l w ith  poor people attem pt to  re g u la te  

t h e i r  behav io r.

One e s p e c ia lly  u se fu l study fo r  th e  p re sen t in v e s t ig a t io n  i s  

Michael L lp sk y 's  S tre e t-L e v e l Bureaucracy: Dilemmas of th e  In d iv id u a l in  

P ub lic  S erv ices  (1980), which examines such o rg an iza tio n s  as sch o o ls , 

law enforcement ag en c ies , and w e lfa re  departm ents, whose members 

in te r a c t  d i r e c t ly  w ith  th e  p u b lic  and e x e rc ise  d is c r e t io n  over th e  

a l lo c a t io n  of b e n e f i ts  o r  sa n c tio n s . In  L ip sk y 's  view, a number of 

c o n d itio n s  c h a ra c te r iz e  th e se  ag en c ies . F i r s t ,  they a re  expected to  

se rv e  m u ltip le , ambiguous, and o f te n  c o n f l ic t in g  g o a ls . Second, because 

th e  c l i e n t s  they serve  a re  in v o lu n ta ry  ones, they fu n c tio n  in  p a r t  as 

mechanisms of s o c ia l  c o n tro l .  F in a lly ,  th ese  o rg a n iza tio n s  a re  

c o n s ta n tly  su b je c t to  reso u rce  c o n s tr a in ts .  A ll th e se  f a c to r s  

in e v ita b ly  lead  those  employees who have f a c e - to - fa c e  co n ta c t w ith  th e  

o rg a n iz a tio n s ' c l i e n te le s  to  adopt c e r ta in  work p a t te rn s  th a t  maximize
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both e f f ic ie n c y  and autonomy.

L lp sk y 's  ch a llen g in g  and o r ig in a l  book i s  d iscu ssed  a t  g re a te r  

le n g th  l a t e r  in  th i s  study . The d i s s e r ta t io n  i t s e l f  i s  in  la rg e  p a r t  an 

e f f o r t  to  t e s t  and re f in e  L lp sk y 's  p ro p o s itio n s , as w e ll as those  of 

o th e r o rg a n iz a tio n a l th e o r i s t s ,  by focusing  on two programs th a t  sought 

to  r e d ir e c t  and re g u la te  th e  poor.

The two programs are  o f in t e r e s t  because they e x h ib it  both p a ra l­

l e l s  and d is c o n t in u i t ie s .  They a re  marked by s im i l a r i t i e s  in  th e i r  

c l i e n te le s  and in  th e i r  ends and means, when th e  l a t t e r  a re  broadly  

conceived, bu t a lso  by d if fe re n c e s  in  th e i r  immediate o b je c tiv e s  and in  

th e  ro u te s  chosen fo r  reach ing  th ese  o b je c t iv e s .  The two programs a re  

of recen t o r ig in ;  both  began o p e ra tio n  in  1982 and rep re sen ted  d i f f e r e n t  

responses to  th e  f e d e ra l  Omnibus Budget R ec o n c ilia tio n  Act ( GBRA) of 

1981. GBRA o ffe re d  s ta te s  th e  o p p o rtu n ity  to  a l t e r  th e i r  employment 

programs fo r  a p p lic a n ts  to  and r e c ip ie n ts  of Aid to  F am ilies  w ith  

Dependent C h ild ren  (AFDC), th e  n a t io n 's  p r in c ip a l  p u b lic  a s s is ta n c e  

program, which i s  p r im a rily  fo r  fem ale-headed s in g le -p a re n t households. 

In  th e  WIN D em onstration Program t i t l e  of CBRA, th e  l e g i s l a t io n  

a u th o riz ed  s ta te s  to  c o n so lid a te  th e  a d m in is tra tio n  and improve th e  

o p e ra tio n s  of th e  Work In c e n tiv e  (WIN) Program, th e  c h ie f  f e d e r a l / s t a t e  

employment program f o r  AFDC r e c ip ie n ts .  WIN'S goal i s  to  in c re a se  the  

unsubsid ized  employment of th e  AFDC p o p u la tio n  and thereby  reduce p u b lic  

a s s is ta n c e  case lo ad s  and c o s ts .  To achieve th i s  end, WIN re q u ire s  

c e r ta in  AFDC re c ip ie n ts  (p r im a r ily  those  w ith  c h ild re n  s ix  y e a rs  o ld  o r 

o ld e r)  to  p a r t ic ip a te  in  such a c t i v i t i e s  as su p erv ised  job  search ,
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v o ca tio n a l t r a in in g ,  or unpaid work experience as a co n d itio n  of 

re ce iv in g  a id .

The two programs s tu d ie d  in  t h i s  d i s s e r ta t io n  were both WIN Demon­

s t r a t io n  Programs. Both were lo c a te d  in  m ajor c i t i e s ,  B altim ore and 

Chicago, which w ere, r e s p e c tiv e ly , th e  tw e lf th  and th i rd  la r g e s t  

American c i t i e s  in  1984 (U nited  S ta te s  Department of Commerce, 1987J . 1 

Both served AFDC p o p u la tio n s  th a t  were over 70 p ercen t non-w hite and 

whose lack  of ed u ca tio n a l c r e d e n t ia ls  and p r io r  employment experience 

posed s im ila r  and se rio u s  o b s ta c le s  to  employment.

But th e  two programs d if f e re d  in  th e i r  s c a le  and management, in  th e  

ways they d efin ed  th e i r  g o a ls , and in  th e  k inds of a c t i v i t i e s  in  which 

in d iv id u a ls  were expected to  p a r t ic ip a te .  These d if fe re n c e s  are  e labo­

ra te d  in  Chapter V; h e re , a quick  overview of th e  program models i s  

s u f f ic ie n t .  The program in  B altim ore gave co n s id e rab le  w eight to  th e  

development of lo n g er-te rm  economic s e l f - s u f f ic ie n c y —th a t  i s ,  in c re a s ­

ing th e  earn ings cap ac ity  and jo b  r e te n t io n  of w e lfa re  r e c ip ie n ts  over 

the  lo n g er range— sometimes a t  th e  expense of reducing  th e  w e lfa re  r o l l s  

more q u ick ly  by p lac in g  in d iv id u a ls  in  th e  f i r s t  a v a i la b le  jo b . To 

achieve t h i s ,  th e  program emphasized unpaid work ex p erience , b a s ic  

l i t e r a c y  and h igh  school equivalency  p re p a ra tio n , and v o ca tio n a l s k i l l s

^■For ease of nom enclature and id e n t i f i c a t io n ,  re fe ren ce  i s  
made throughout t h i s  d i s s e r ta t io n  to  th e  'Chicago* program. T echnical­
ly ,  i t  would be more ac cu ra te  to  la b e l  i t  th e  'Cook County* program, 
s in c e  i t  o p era ted  throughout th e  county. Cook C ounty 's seven m illio n  
in h a b ita n ts  in c lu d e  2,992,000 w ith in  th e  c i ty  of Chicago i t s e l f .
Biowever, by f a r  th e  m a jo rity  of th e  coun ty ’ s AFDC r e c ip ie n ts  re s id e  
w ith in  th e  Chicago c i ty  l im i t s .
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t r a in in g ,  as w e ll as jo b  search  a c t i v i t i e s .  In d iv id u a ls  were req u ired  

to  p a r t ic ip a te  in  one of th ese  components a f te r  an assessm ent p rocess  in  

which s t a f f  attem pted to  determ ine t h e i r  in d iv id u a l in t e r e s t s  and capa­

b i l i t i e s .  The program was opera ted  by th e  lo c a l  manpower agency r a th e r  

than  by th e  w e lfa re  agency and was designed to  e n ro ll  only one thousand 

a c t iv e  p a r t ic ip a n ts  over th e  course of a y e a r .

The program in  Chicago, in  c o n tra s t ,  aimed to  ach ieve maximum wel­

f a r e  red u c tio n s— 'c o s t  avoidance,* in  th e  le x ico n  of the  s t a t e  w e lfa re  

agency which ran th e  program— as q u ic k ly  as p o s s ib le . A ccordingly, a l l  

e l ig ib le  w e lfa re  r e c ip ie n ts — some 50,000 a t  any given tim e—were 

req u ired  to  undertake a two-month jo b  sea rc h , in  which they were 

expected to  meet an e s ta b lis h e d  quota  o f c o n ta c ts  w ith  p ro sp ec tiv e  

em ployers. I f  they were unsuccessfu l in  f in d in g  jo b s  during  t h i s  

p e rio d , they could then be assigned  to  o th e r a c t i v i t i e s  aimed a t  

improving em p lo y ab ility .

This d is s e r ta t io n  has two prim ary aim s. The f i r s t  i s  to  understand  

hew th e  programs in  B altim ore  and Chicago f i t  in to  th e  long h is to ry  of 

e f f o r t s  to  modify and o rd e r the  behavior and v a lu es  of th e  poor. This 

invo lves an exam ination of th e  program s’ o r ig in s  and of th e  p o l i t i c a l ,  

economic, a d m in is tra tiv e , and id e o lo g ic a l c o n s id e ra tio n s  th a t  shaped th e  

program models. I t  a lso  e n t a i l s  an a n a ly s is  of the  form al ru le s  govern­

ing  th e  a c tio n s  of program s t a f f  and c l i e n t s  and th e  ways in  which s t a f f  

were prepared  fo r  and su p erv ised  in  t h e i r  ro le s .  These ru le s  and proce­

dures s e t  the  co n tex t f o r  s t a f f  decision-m aking .

Second, th e  d i s s e r ta t io n  seeks to  a s c e r ta in  hew s t a f f  them selves 

d efin ed  th e  programs and in te rp r e te d  them in  in te ra c t io n s  w ith  c l i e n t s .
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For w hile  program re g u la tio n s  prov ide general g u id e lin e s  about how s ta f f  

and c l i e n t s  a re  expected t o  behave, they cannot a n t ic ip a te  a l l  th e  a reas  

of u n c e r ta in ty  th a t  s ta f f  c o n fro n t, nor th e  q u e s tio n s  of purpose and 

procedure th a t  a r is e  from th e  h ig h ly  v a rie d , in d iv id u a l, and 

u n p red ic tab le  c ircum stances of w e lfa re  r e c ip ie n ts .  Program s ta f f  o fte n  

need to  " re c o n s tru c t"  th e  re g u la tio n s  to  apply them to  th e  unforeseen  

c o n d itio n s  they  fa c e . This th e s is  argues th a t  th e  o p e ra tio n  of any 

program or p o licy  must be understood no t only in  term s of i t s  form al 

ru le s  bu t a lso  in  term s of the  amount of d is c re tio n a ry  decision-m aking 

form ally  or in fo rm ally  v e s te d  in  l i n e  s t a f f  and th e  a rea s  in  which th a t  

decision-m aking ta k e s  p la c e . In  th e  B altim ore and Chicago program s, 

t h i s  p ro p o s itio n  w i l l  be exp lored  w ith  re sp ec t p r im a rily  to  th re e  spe­

c i f i c  p o in ts  of s t a f f  decision-m aking: determ ining  which c l i e n t s  should 

be exempted from th e  mandatory p a r t ic ip a t io n  requ irem ent; s e le c t in g  

which c l i e n t s  a re  a p p ro p ria te  fo r  p a r t ic u la r  program a c t i v i t i e s ;  and 

dec id ing  which c l i e n t s  should  be sanctioned  fo r  non-com pliance w ith  

program re g u la tio n s . Exam ination of d is c re tio n a ry  a c t iv i ty  on th e  p a r t  

of program s t a f f  should be e s p e c ia lly  u se fu l in  t e s t in g  th e  v a l id i ty  of 

L lpsky’s argument th a t  o rg a n iza tio n s  th a t  dea l w ith  th e  d isadvantaged 

a re  co n s tra in ed  by l im ite d  reso u rces  and o th e r environm ental f a c to r s  to  

behave in  p re d ic ta b le  ways.

Two s tra n d s  of so c io lo g ic a l  thought inform th e  genera l a n a ly s is .

To understand  th e  broader f e a tu re s  of the  o rg a n iz a tio n a l s e t t in g s  of th e  

two programs, s t r u c tu r a l  a n a ly s is  i s  most h e lp fu l.  Each of th e  programs 

can be seen as a " so c ia l system" (a s  th e  term i s  used by T a lc o tt  Parsons 

(1951), which has c e r ta in  r e q u is i te s  fo r  i t s  c o n tin u ity  and s t a b i l i t y .
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I t  must secu re  resou rces from th e  environment and d i s t r ib u te  them; e s ta b ­

l i s h  p r i o r i t i e s  among goals and determ ine how th ese  can be achieved; 

co o rd in a te  system u n i ts ;  and ensure th a t  a c to rs  in  th e  system p lay  th e i r  

p a r ts  ■ c o rre c tly ."  While s tru c tu ra lis m  has o fte n  been c r i t i c i z e d  fo r  

i t s  tendency to  assume th e  harmonious in te g ra tio n  of a l l  p a r ts  of th e  

system , i t s  c a te g o r ie s  prov ide a u se fu l framework fo r  d e sc rib in g  some of 

what goes on in  th e  system.

At th e  ■micro* le v e l— th a t  of th e  in d iv id u a l s t a f f  members involved 

in  decision-m aking—an in te r a c t io n i s t  p e rsp ec tiv e  i s  p a r t ic u la r ly  

u s e fu l.  This p e rsp e c tiv e  in q u ire s  in to  th e  ways in  which a c to rs  d e fin e  

th e  s i tu a t io n s  in  which they  f in d  them selves; s o c ia l  a c tio n  i s  seen as 

co n s ta n tly  evolv ing  in  response to  changing e x te rn a l cues. In  th e  case 

of th e  programs s tu d ied  h e re , th e  e x te rn a l cues were provided in  la rg e  

p a r t  by th e  c l i e n t s  w ith  whom program s t a f f  members in te ra c te d . In  t h i s  

c lo se -u p  view of program o p e ra tio n s , an e f f o r t  w i l l  be made to  under­

s tand  how s t a f f  members re ce iv ed , p rocessed , and responded to  the  

communications of c l i e n t s  to  a r r iv e  a t  both s tandard  and re v ise d , form al 

and in fo rm al, v e rs io n s  of agency p o lic y .

The rem ainder of t h i s  d i s s e r ta t io n  i s  d iv ided  in to  s ix  c h a p te rs .

The next ch ap te r p rov ides an h i s to r i c a l  overview of American s o c ia l  

p o licy  towards th e  poor, in  o rd er to  e s ta b l is h  th e  framework in to  which 

th e  programs in  B altim ore and Chicago can be p laced . Chapter I I I ,  which 

review s re le v a n t so c io lo g ic a l l i t e r a t u r e  on o rg a n iz a tio n a l fu n c tio n in g , 

su p p lie s  some of the  key c a te g o r ie s  fo r  d e sc rib in g  and understand ing  

what goes on in  th e  two programs under s tudy . Chapter IV d isc u sse s  th e  

methodology of th e  s tudy . Chapter V looks a t  th e  two programs from a
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"macro* p e rsp e c tiv e , in q u ir in g  in to  t h e i r  o r ig in s ,  aims, s tr u c tu r e s ,  and 

re g u la tio n s . Chapter VI s h i f t s  to  a "micro* approach, examining hew 

s t a f f  and c l i e n t s  in te ra c te d  to  d e fin e  th e  programs as they functioned  

on a day-to -day  b a s is .  The study concludes w ith  some r e f le c t io n s  on 

what th e  study of th e se  two programs suggests  about th e  fo rc e s  th a t  

g e n e ra lly  shape and c o n s tra in  th e  ways in  which b u reau c rac ie s  t r e a t  

th e i r  p u b lic s , e s p e c ia l ly  th o se  p u b lic s  th a t  a re  poor.

-



CHAPTER I I

UNITED STATES WELFARE POLICY IN HISTORICAL PERSPECTIVE

The two programs under study f i t  in to  a h is to ry  of e f f o r t s  to  

impose work requ irem ents on th e  ab le -b o d ied  poor th a t  d a tes  back to  th e  

e a r ly  se ttle m e n t of th e  American c o lo n ie s , although m others of schoo l- 

age c h ild re n  have no t always been considered  •em ployab le .' This ch ap te r 

review s th a t  h is to ry  to  e s ta b l is h  th e  e v o lu tio n  of th e  la rg e r  so c io ­

economic co n tex t in  which mandatory programs fo r  AFDC r e c ip ie n ts  have 

taken  shape. Thus, w hile  i t  i s  a t te n t iv e  to  th e  broader sweep of 

poverty  p o lic y , i t s  prim ary focus i s  on how p o l ic ie s  toward m others of 

young c h ild re n  have changed over tim e. The p erio d  between th e  

I n s t i t u t i o n  of th e  AFDC program as p a r t  of th e  S ocia l S ecu rity  Act of 

1935 and th e  passage of amendments e s ta b lis h in g  th e  Work In c e n tiv e  (WIN) 

Program in  1967 i s  e sp e c a lly  im portan t f o r  understand ing  th e se  changes. 

Seme of th e  underly ing  m o tifs  and concerns e lu c id a te d  h ere  recu r in  

Chapter V, which d e a ls  w ith  th e  o r ig in s  of th e  s p e c if ic  programs th a t  

a re  th e  su b jec t of t h i s  in v e s t ig a t io n .

Two themes a re  of overarch ing  s ig n if ic a n c e :  in  th e  p u b lic  Ideology, 

work ( r a th e r  than  in h e r ite d  w ealth  or income from o th e r sources) has 

always been considered  to  be th e  w e llsp rin g  of th e  fa m ily 's  economic 

independence and moral w e ll-b e in g  (Rodgers, 197 8 ) .  Furtherm ore, America
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has been, In  th e  popular im ag ination , th e  lan d  of o p p o rtu n ity , whose 

economic system could prov ide  abundance fo r  a l l  who were w il l in g  to  work 

to  earn  a decent l iv in g .

Those who are  poor a re  th e re fo re  thought of as  having a p rob lem atic  

r e la t io n s h ip  to  th e  world of work. Some ( th e  aged, th e  d isa b le d , and, 

fo r  a co n sid e rab le  p e rio d , some m others of young c h ild re n )  have been 

considered  le g i t im a te ly  exempt from lab o r fo rc e  p a r t ic ip a t io n .  Other 

poor people have been considered  p h y s ic a lly  capable of working bu t 

unable to  do so ( o r ,  i f  they d id  work, unable to  command a decent wage) 

because of th e i r  e d u c a tio n a l, p sy ch o lo g ica l, or moral d e f i c i t s .  Through 

most of th e  f i r s t  two c e n tu r ie s  of American h is to r y ,  poverty  was 

a t t r ib u te d  e x c lu s iv e ly  to  th ese  k inds of in d iv id u a l f a c to r s ,  w ith  a 

consequent emphasis on reform ing o r r e h a b i l i t a t in g  th e  poor, as w e ll as 

on apply ing  compulsory work measures upon th e  ab le -b o d ied . Only w ith  

th e  economic c r i s e s  of th e  19th  cen tu ry  d id  sane in d iv id u a ls  begin to  

q u e s tio n  w hether the  causes of poverty  la y  eq u a lly , o r perhaps even 

p r im a r ily , w ith in  th e  economic o rd er (Bremner, 1956). These a l te r n a t iv e  

ex p lan a tio n s  of poverty  c o e x is t in  a con tin u in g  ten s io n  today; both p lay  

a ro le  in  shaping contemporary so c ia l p o lic y .

Given th e  im portance of th e  work e th ic ,  i t  i s  not s u rp r is in g  th a t  

th e  h is to ry  of American s o c ia l  p o licy  towards th e  poor has f re q u e n tly  

been d escrib ed  as th e  reco rd  of s h i f t in g  a ttem pts  to  s t r ik e  the  p roper 

balance between two alms: p ro v is io n  of some degree of economic r e l i e f  

f o r  th e  needy, and p re se rv a tio n  of work in c e n tiv e s  (Axinn and Levin, 

1975; Lubove, 1972). And th e  dilemma of modern e f f o r t s  a t  "w elfare 

re fo rm ," a noted ex p ert w r i te s ,  i s  to  achieve both th e se  goals a t  a c o s t
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deemed accep tab le  to  policym akers and p o l i t i c ia n s  (S te in e r ,  1971). As 

d iscu ssed  below, a p r in c ip a l  means of a t ta in in g  th e se  ends has been to  

d iv id e  the  p o p u la tio n  in  need in to  som etim es-overlapping c a te g o r ie s— 

those deemed "deserving" o r "undeserv ing ," "employable" o r "unemploy­

a b le"— and to  dev ise  d i f f e r e n t  s t r a te g ie s  fo r  d i f f e r e n t  groups.

The New Deal and th e  O rig ins of F ederal P ub lic  A ssis tance

P o licy  toward th e  poor in  th e  American co lo n ie s , and through much 

of th e  e a r ly  p erio d  of independence as w e ll, p r im a rily  follow ed th e  

d ire c t io n  e s ta b lis h e d  by th e  E lizab e th an  Poor Laws. These laws gave 

lo c a l  governments r e s p o n s ib i l i ty  fo r  tak in g  ca re  of poor people who were 

le g a l  re s id e n ts  of th e i r  ju r i s d ic t io n s .  By th e  e a r ly  19th cen tu ry , th e  

laws s tre s s e d  provision- of a id  in  almshouses where th e  poor were 

seg regated  from th e  la rg e r  community—a form of a s s is ta n c e  known as  

■indoor r e l i e f . "  The almshouse was o f te n  a ttach ed  to  th e  workhouse, 

where th e  ab le -b o d ied  poor were expected to  work in  r e tu rn  fo r  th e i r  

upkeep and thus to  reduce th e i r  f in a n c ia l  burden on th e  community. 

C onditions in  workhouses were o fte n  such as  to  d e te r  those  who might 

seek a s s is ta n c e  from doing so u n t i l  they had exhausted every o ther 

remedy, as  w ell as to  spur inm ates to  le a v e . As l a t e  as 1929, th e  

almshouse remained th e  b a s ic  s ta tu to ry  measure of p rov id ing  fo r  th e  poor 

of a l l  ages and both sexes.

The laws a lso  provided fo r  "outdoor r e l i e f "  in  th e  form of money 

payments to  enable those  considered  "deserv ing"— needy through no f a u l t  

of th e i r  cwn—-to  remain in  th e i r  own homes. Widows and th e  d isab led  

were assumed to  f a l l  in to  th e  category  of deserv ing  poor. In  th e  19th
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cen tu ry , the g ran tin g  of outdoor r e l i e f  by p u b lic  agencies lagged , and 

t h i s  fu n c tio n  was o f te n  performed by p r iv a te  c h a r i t ie s .  As Jancw itz 

(1976) p o in ts  o u t, th e  id ea  of c h a r i ty  in  modern tim es (and, i t  might be 

added, in  th e  E ng lish -speak ing  c o u n tr ie s )  c a r r ie s  w ith  i t  th e  no tio n  of 

th e  l e s s e r  moral worth of th e  r e c ip ie n t .  The 'f r ie n d ly  v i s i t o r s , '  as 

th e  m id d le -c la ss  men and women who served as v o lu n te e r  re p re s e n ta tiv e s  

of p r iv a te  g iv in g  were known, t r i e d ,  through in v e s t ig a t io n s  in to  th e  

moral c h a ra c te r  of p o te n tia l  r e c ip ie n ts ,  to  l im i t  th e  d ispensing  of a id  

to  those  who were ' t r u l y  n e ed y .' They a lso  engaged in  moral e x h o rta tio n  

and e f f o r t s  a t  ' u p l i f t . '  Seth Lew of th e  Brooklyn Bureau of C h a r itie s  

argued a g a in s t governmental in te r fe re n c e  in  th e  m a tte r . Such a c tio n , he 

to ld  th e  N ational Conference of C h a r itie s  and C o rrec tio n  in  1881, 'te n d s  

in e v ita b ly  and su re ly  to  in c re a se  pauperism . . . .  Wherever s o c ie ty  

has agen ts enough to  o rgan ize  r e l i e f ,  i t  can g iv e , through p r iv a te  

so u rces , a l l  the  outdoor r e l i e f  needed' ( c i te d  in  Brown, 1940, p . 9 ).

Ten y e a rs  l a t e r ,  another c r i t i c  warned th e  same group th a t  outdoor 

r e l i e f  fomented s o c ia l  d isco rd  by le a d in g  a la rg e  c la s s  to  look to  

government fo r  h e lp , thereby  e x c itin g  hopes th a t  could not be f u l f i l l e d ;  

personal and v o lu n ta ry  c h a r i ty ,  on the  o th e r hand, was g ran ted  as  a 

favo r ra th e r  than  a le g a l  o b lig a tio n  and could be suspended i f  th e  poor 

became to o  vocal in  cla im ing  a s s is ta n c e  as a r ig h t  ( I b id . ,  p . 43 ). One 

prominent h i s to r ia n  of s o c ia l  w e lfa re  contends, however, th a t  the  

's c i e n t i f i c '  s p i r i t  th a t  pervaded c h a r i ta b le  g iv in g — i t s  emphasis on 

a s c e r ta in in g  th e  exact circum stances of each case as a means both of 

v e r ify in g  the  need fo r  a id  and of a s s i s t in g  th e  r e c ip ie n t  to  achieve 

independence— helped produce a r a d ic a l  new view of poverty  as th e  r e s u l t
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as w e ll as th e  cause of s o c ia l  i l l s  (Bremner, 1956).

When agencies or communities d id  prov ide outdoor r e l i e f ,  b e n e f it  

le v e ls  were kept low. Scaled to  provide an income le s s  than  th e  low est 

amount th a t  might be earned through lab o r ( the  d o c tr in e  of ’l e s s  

e l i g i b i l i t y " ) ,  such g ra n ts ,  l ik e  th e  i n s t i t u t i o n  of th e  workhouse, were 

in tended  to  d e te r  p o te n t ia l  r e l ie f - s e e k e r s  and to  m o tivate  th o se  a lread y  

rece iv in g  a id  to  accep t a v a ila b le  employment. R e lie f  was o f te n  gran ted  

in  k ind , as g ro c e r ie s  o r f u e l ,  to  p reven t the  poor from spending th e i r  

money unw isely .

By th e  e a r ly  y e a rs  of t h i s  cen tu ry , many s t a t e  governments d id  come 

to  acknowledge a r e s p o n s ib i l i ty  fo r  a s s i s t in g  th e  in d ig e n t. As w ith  

p r iv a te  c h a r i t i e s ,  th a t  a id  was r e s t r i c t e d  to  c a te g o r ie s  of "deserving" 

poor— th e  b lin d , th e  aged, and widows w ith  young c h ild re n . In  1909, 

Theodore R oosevelt convoked th e  White House Conference on th e  Care of 

Dependent C hild ren  in  response to  th e  growing awareness th a t  poor 

c h ild re n  were f re q u e n tly  m is tre a te d  in  re fo rm a to rie s  and o th e r i n s t i t u ­

t io n s .  The conference went on reco rd  as fav o rin g  a s s is ta n c e  to  m others 

so th a t  they could support th e i r  c h ild re n  in  th e i r  cwn hemes, although 

i t  recommended th a t  a id  be provided by p r iv a te  c h a r i ty  ra th e r  than 

p u b lic  r e l i e f .  N ev erth e less , th e  f i r s t  s ta te -fu n d e d  program to  a s s i s t  

needy m others was enacted  in  I l l i n o i s  in  1911, and by 1935, 45 s ta t e s  

provided such a id . Grace A bbott, a s o c ia l  w e lfa re  a c t i v i s t  and 

o b se rv er, exp lained  th e  success of th e  movement on th e  grounds th a t  

s ta te s  recognized  th a t  " th e  c o n tr ib u tio n  of th e  u n sk ille d  or semi­

s k i l le d  m others in  t h e i r  own homes exceeded th e i r  earn ings o u ts id e  of 

the  home and th a t  i t  was in  th e  p u b lic  in t e r e s t  to  conserve th e i r  c h i ld -
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ca rin g  functions*  ( c i te d  in  B e ll ,  1965). A Bureau of S o c ia l S t a t i s t i c s  

re p o r t  rev ea led  th a t  in  1928, 72 p e rcen t of a l l  r e l i e f  in  15 la rg e  

c i t i e s  had come from p u b lic  funds, la rg e ly  in  th e  form of widcws’ 

pensions (Brown, 1940). While skep ticism  about w hether government had a 

proper ro le  in  poverty  p o licy  continued  through th e  1920s, th e  debate  

was la rg e ly  r h e to r ic a l :  t h a t  ro le  had become a m atte r of f a c t ,  although 

only  the  s t a t e  and lo c a l  le v e ls  of government were involved .

N onetheless, m o th e r's  a id  programs were l im ite d  in  s c a le  and scope. 

Local im plem entation of th e se  programs by th e  co u n tie s  was r a re ly  manda­

to ry , and programs were more common in  th e  North than  in  th e  South, in  

la rg e  c i t i e s  than  in  sm all towns. L im ited a p p ro p ria tio n s  combined w ith  

high demand made i t  necessary  to  r e s t r i c t  pensions to  those  fa m ilie s  

considered  "w orthy .■ Two c r i t e r i a  fo r  re c e iv in g  a id  were g e n e ra lly  

w r i t te n  in to  s ta te  s ta tu te s .  F i r s t ,  th e  f a th e r s  had to  be ab sen t, s in ce  

i t  was reasoned th a t  g iv in g  a s s is ta n c e  to  tw o-paren t f a m ilie s  would 

c o n s t i tu te  an in c e n tiv e  fo r  abandonment. ( I r o n ic a l ly ,  th e  charge th a t  

p ro v is io n  of b e n e f i ts  spu rs  p a te rn a l abandonment has f re q u e n tly  been 

le v e le d  a t  th e  AFDC program, which fo r  th e  most p a r t  excludes poor 

in ta c t  f a m ilie s .^ )  Second, m others were req u ired  to  be p h y s ic a lly , 

m en ta lly , and m orally  f i t  to  c a re  fo r  th e i r  c h ild re n . Moral f i tn e s s  was

^ L e g is la tio n  passed  in  1961 au th o rized  th e  ex ten sio n  of Aid to  
F am ilies  w ith  Dependent C hild ren  to  tw o-paren t households in  which one 
of th e  p a re n ts  could dem onstrate re c en t attachm ent to  th e  la b o r  fo rce  
b u t was c u r re n tly  unemployed or underemployed (working fewer than  100 
hours a m onth). S ta te s  could  e le c t  w hether or not to  o f fe r  such 
b e n e f i ts  (known as AFDC-U) to  i n t a c t  f a m il ie s ;  as  o f 1987, 26 s ta te s  had 
e s ta b lis h e d  AFDC-U programs.
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o fte n  judged in  term s of th e  woman's sexual conduct, bu t cases of 

d ivorce  or se p a ra tio n  were a lso  su sp ec t. The only fa m ilie s  e l ig ib le  fo r  

m o th e r 's  a id  in  a l l  s ta te s  were ones in  which the  f a th e r  was dead, 

in c a rc e ra te d , o r in san e . A 1931 survey in d ic a te d  th a t  82 p e rcen t of th e  

m others re c e iv in g  a s s is ta n c e  were widows, and another in d ic a te d  th a t  96 

p e rcen t were w h ite . Moreover, although th e  in te n t  of th e  programs was 

to  support m others so th a t  they would not have to  work, g ra n ts  were low; 

r e c ip ie n ts  of a s s is ta n c e  o f te n  worked as dom estics or took in  home 

laundry  to  supplement th e  meager allow ances (B e ll ,  1965).

The G reat D epression rev ea led  th e  inadequacy of lo c a l  r e l i e f ,  both 

p u b lic  and p r iv a te .  By th e  sp rin g  of 1930, many p r iv a te  c h a r i t ie s  had 

spen t t h e i r  f u l l  y e a r 's  budgets, w h ile  o th e rs  had drawn on re se rv e s  or 

in cu rred  d e f i c i t s .  M unicipal agencies were s im ila r ly  h a rd -p re ssed , and 

s p ir a l in g  r e l i e f  ex p en d itu res  p ara lyzed  many c i t i e s .  When lo c a l  govern­

ments appealed to  th e  s ta t e s  f o r  h e lp , th e  l a t t e r  were hard ly  b e t te r  

prepared  to  meet such unprecedented demands.

The c r i s i s  genera ted  by th e  D epression re s u lte d  in  a s u b s ta n tia l  

t r a n s f e r  o f j u r i s d ic t io n  over p u b lic  a s s is ta n c e  from the  s ta te  and lo c a l  

to  th e  fe d e ra l  le v e l .  The fe d e ra l  government seemed th e  only i n s t i t u ­

t io n  capable  of ex tend ing  r e l i e f  on th e  m assive s c a le  re q u ire d . More­

over, th e  t r a d i t io n a l  arguments a g a in s t la rg e - s c a le  p u b lic  r e l i e f  

appeared to  have been v i t i a t e d  by th e  D epression. With m illio n s  of 

Americans out of work, th e  b e l ie f  th a t  poverty  was p r in c ip a lly  th e  

consequence of personal f a i l i n g s  was no lo n g er te n a b le .

I f  th e  en try  of th e  fe d e ra l  government in to  p u b lic  w e lfa re  p o licy ­

making during  th e  New Deal marked a d ep a rtu re  from th e  t r a d i t io n  of
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e x c lu s iv e  lo c a l  c o n tro l,  th e  p o l ic ie s  them selves g e n e ra lly  in co rp o ra ted  

p re -e x is t in g  p r in c ip le s .  Among th ese  was th e  te n e t  th a t  work r e l i e f  

should supersede cash a s s is ta n c e  wherever p o s s ib le . R oosevelt a s s e r te d  

th e  va lue  of th e  work e th ic  in  a January  1935 message to  Congress:

The le s so n s  of h is to r y ,  confirmed by th e  evidence immediate­
ly  befo re  me, show co n c lu s iv e ly  th a t  continued  dependence upon 
r e l i e f  induces a s p i r i t u a l  and moral d is in te g ra t io n  fundam ental­
ly  d e s tru c t iv e  to  th e  n a tio n a l f ib r e .  To do le  out r e l i e f  in  
t h i s  way i s  to  ad m in is te r a n a rc o tic , a su b tle  d e s tro y e r of th e  
human s p i r i t .  I t  i s  in im ica l to  th e  d ic ta te s  of sound p o lic y .
I t  i s  in  v io la t io n  of th e  t r a d i t io n s  of America ( c i te d  in  Brcwn, 
1940, p. 165).

To th i s  moral argument, R oosevelt a ide  Harry Hopkins added a pragm atic 

one: ."We can s t i l l  ta lk  a l l  we want to  about some coining c i v i l i z a t i o n  in  

which work w il l  be outmoded . . . bu t contemporary sen tim ent i s  s t i l l  

a g a in s t ’a man who g e ts  something fo r  n o th in g ’ * (Hopkins, 1936). Work 

r e l i e f  p r in c ip le s  guided th e  C iv il Works A d m in istra tion  and i t s  

su ccesso r, th e  Works P rog ress  A dm in istra tion .

For New D ealers, the  c e n tra l  problem fa c in g  th e  economy was not 

poverty  but unemployment. A p ro p erly  fu n c tio n in g  economy, they 

reasoned, would e lim in a te  most h a rd sh ip . L ike New Deal r e l i e f  programs, 

th e  S o c ia l S ecu rity  Act of 1935 com batted economic in s e c u r i ty  la rg e ly  

through em ploym ent-related s t r a te g ie s .  I t s  s o c ia l  insu rance  p ro v is io n s  

—unemployment and o ld  age in su ran ce , l a t e r  to  be jo in e d  by d i s a b i l i ty  

and su rv iv o r ’ s in su ran ce—were t i e d  to  la b o r  fo rc e  p a r t ic ip a t io n .  

Lawmakers expected th a t  as th e se  s o c ia l insurance programs expanded, th e  

need fo r  d i r e c t  r e l i e f  would d e c lin e .

When ab le-bod ied  w orkers re tu rn ed  to  work, w e lfa re  would be 

rese rv ed  fo r  th e  re s id u a l c a te g o r ie s  of th e  unemployable. The p u b lic



- 1 9 -

a s s is ta n c e  p ro v is io n s  of th e  S ocia l S ec u rity  Act streng thened  and 

extended th e  pension programs th a t  had been developed on th e  s ta te  le v e l  

during  th e  p rev ious two decades. Federal f in a n c ia l  a s s is ta n c e  was given 

th e  s ta te s  to  fund programs fo r  th e  same th re e  c a te g o r ie s  of people in  

need fo r  whom s ta te  pensions had provided— th e  aged, th e  b lin d , and 

dependent c h ild re n . Aid to  th e  aged, in  th e  form of 50-50 m atching 

g ra n ts  to  s ta t e  o ld  age pension programs, was w idely regarded as  the  

most popular t i t l e  of th e  e n t i r e  Act and, according to  th e  l e g i s l a t i o n 's  

ch ie f  draftsm an, was th e  h inge upon which approval of th e  Act tu rn ed  

(W itte , 1962).

A change of wording b e fo re  th e  b i l l  was passed r e s t r i c t e d  th e  

d e f in i t io n  of 'dependent ch ild ren*  to  those 'd e p riv ed  of p a re n ta l 

support or ca re  by reason  of the  dea th , con tinued  absence from th e  heme, 

or p h y s ica l or m ental in c a p ac ity  of a p a re n t.*  Aid to  Dependent 

C hild ren  th u s  served to  expand s ta te  M other's Aid programs r a th e r  than 

to  extend a s s is ta n c e  to  c h ild re n  whose f a th e r s  were unemployed or 

p a r t i a l l y  enployed w ith  in s u f f ic ie n t  e a rn in g s . The o p p o sitio n  to  w ider 

coverage and h ig h er g ran t le v e ls  was le d  by Southern congressmen, who 

fe a re d  th a t  such p ro v is io n s  would undermine th e  low wage s c a le  and c a s te  

economy of th e  reg io n  (Leuchtenberg, 1963; Piven and Clcward, 1971).

The n e t e f f e c t  o f New Deal p o l ic ie s  and programs was, th en , to  

In co rp o ra te  in to  fe d e ra l  law th e  t r a d i t io n a l  d is t in c t io n s  between 

■employables* and "unem ployables,* "deserving* and ’undeserving* poor, 

although perhaps w ith  l e s s  s e v e r i ty .  S in g le  m others w ith  c h ild re n , th e  

aged, th e  b lin d — th ese  c a te g o r ie s  of th e  poor were considered  to  be 

unemployable and hence were taken under th e  fe d e ra l a e g is , although
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s ta te  and lo c a l  o f f i c i a l s  re ta in e d  c o n tro l over e l i g i b i l i t y  d e c is io n s . 

A ll o th e rs  were considered  employable and th e re fo re  expected to  work o r 

to  re ly  on th e  "home r e l i e f "  or "general a s s is ta n c e "  programs operated  

by th e  in d iv id u a l s t a t e s ,  which o fte n  imposed work requirem ents as a 

co n d itio n  of re ce iv in g  b e n e f i ts .

Moreover, th e  fe d e ra l  government la rg e ly  l e f t  a d m in is tra tio n  of ADC 

to  th e  s ta t e s .  The l a t t e r  e s ta b lish e d  th e  amount of th e  g ra n ts ,  th e  

s iz e  of th e  program, and th e  q u a l i f ic a t io n s  of program p erso n n e l, 

although s t a t e  p lan s  had to  be approved a t  th e  fe d e ra l le v e l .  From i t s  

in c e p tio n , th e re fo re , th e  program has been c h a ra c te r iz e d  by wide 

v a r ia t io n ,  a fe a tu re  th a t  has continued to  th e  p re se n t.

The 1956 and 1962 Amendments; C harting  a New Course

O rig in a lly  conceived a s  an income m aintenance system, w elfa re  came 

to  be seen as  a means of r e h a b i l i t a t in g  th e  poor. The enactm ent of 

amendments to  th e  S o c ia l S ecu rity  Act in  1956 and 196 2 p rov id ing  fe d e ra l  

reimbursement to  s ta te s  f o r  the  d e liv e ry  of s o c ia l  s e rv ic e s  to  w e lfa re  

r e c ip ie n ts  c o d if ie d  t h i s  approach.

While l e g i s l a t o r s  and o ther p u b lic  o f f i c i a l s  gave l i t t l e  a t te n t io n  

to  poverty  and w e lfa re  as  such from th e  onset of th e  Second World War 

u n t i l  th e  m id-1950 's, th e  e x p e c ta tio n  th a t  th e  need fo r  p u b lic  a s s i s t ­

ance would u lt im a te ly  d isappear w ith  th e  expansion of s o c ia l  Insurance 

was no t f u l f i l l e d .  The number o f f a m ilie s  re c e iv in g  Aid to  Dependent 

C hild ren  in c reased  by 165 p e rcen t between 1940 and 1956. ADC had no 

p re c ise  analogue in  the  s o c ia l  in su rance  system ; s u rv iv o rs ' in su rance  

covered only those needy fa m ilie s  in  which th e  breadwinner was deceased.
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The p ro p o rtio n  of fa m ilie s  re c e iv in g  ADC because of th e  estrangem ent of 

th e  f a th e r  grew from 35 p e rcen t in  1942 to  54 p e rcen t in  1953.

The p e rs is te n c e  of dependency in  a g e n e ra lly  f lo u r is h in g  economy 

le d  to  a re -e v a lu a tio n  of th e  n a tu re  and purpose of p u b lic  a s s is ta n c e . 

Income m aintenance had been accepted as th e  so le  and s u f f ic ie n t  aim of 

w e lfa re  during  th e  D epression. With th e  r e tu rn  of w ider p ro s p e r i ty , 

th a t  r a t io n a le  was no lo n g er adequate.

One im petus behind th e  reassessm ent was th e  in c rea s in g  c o s t burden 

th a t  p u b lic  a s s is ta n c e  p laced  on th e  fe d e ra l budget. In  h is  Budget 

Message of January  1956, P re s id e n t Eisenhower a s se r te d , 'The F ederal 

Government should a lso  do more to  a s s i s t  th e  S ta te s  to  adopt p rev en tiv e  

m easures which w i l l  reduce need and in c re a se  s e lf -h e lp  among th o se  who 

depend upon p u b lic  w elfa re"  (U .S. Congress, House, Message from 

P re s id e n t Eisenhower on th e  Government Budget fo r  th e  F is c a l  Year 1957, 

84th Cong., 2nd s e s s . , 16 January 1956, C ongressional Record 102: 574). 

Also e s s e n t ia l ,  Eisenhower m ain ta ined  in  h i s  S ta te  of th e  Union add ress  

th e  same month, was th e  t r a in in g  of more s k i l le d  s o c ia l  w orkers as w e ll 

as re sea rch  in  s o c ia l  w e lfa re .

Other f a c to r s  a lso  underlay  th e  re c o n s id e ra tio n  of th e  o b je c tiv e s  

of w e lfa re  p o lic y . P u b lic  o f f i c i a l s  were becoming aware of r i s in g  r a te s  

of ju v e n ile  delinquency, and c h ild  w e lfa re  s e rv ic e s  were seen as a means 

of a tta c k in g  th e  problem. In creased  concern was f e l t  a t  th e  inc idence  

of out-of-w edlock b i r th s  in  ADC households, as unm arried m others and 

those  d e se rte d  by t h e i r  husbands began to  re p lac e  widows as  th e  m ajor 

r e c ip ie n ts  of ADC. While th e  moral c h a ra c te r  of widows— and th u s , th e i r
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■deserv ingness" to  re c e iv e  p u b lic  a s s is ta n c e —was unim peachable, th a t  of 

unm arried m others was n o t.

I t  seems probab le  th a t  th e  In creased  number of unwed m others 

e n ro lle d  on ADC was due in  p a r t  to  more le n ie n t  a d m in is tra tio n  than had 

been th e  case in  th e  m o th e r 's  pension programs (e s p e c ia l ly  in  th e  North 

and in  urban a re a s ) ,  although t h i s  a sp ec t of ADC growth has been l i t t l e  

s tu d ie d . "S u ita b le  home" p ro v is io n s  were not w r i t te n  in to  fe d e ra l law, 

bu t s ta te s  could in c lu d e  them a t  th e i r  o p tio n . Some s ta t e s  o f f i c i a l l y  

rep ea led  such s ta tu te s  bu t continued t h e i r  use in form ally? o th e rs  

d isco n tin u ed  use although th e  laws remained on th e  books. D ecisions 

about th e  moral worth of p ro sp e c tiv e  and a c tu a l r e c ip ie n ts  la rg e ly  

remained a t  th e  d is c r e t io n  of in d iv id u a l casew orkers.

Perhaps most s ig n i f ic a n t  was th e  re-em ergence during  th e  1950s of 

th e  p ro fe s s io n a l ideology of s o c ia l  work, which provided th e  b a s is  f o r  

look ing  a t  p u b lic  a s s is ta n c e  in  a new l i g h t .  Since th e  1920s, so c ia l 

work p r in c ip le s  had c e n te re d  on th e  ro le  of sym pathetic but d isp a ss io n ­

a te  th e ra p e u tic  in te rv e n tio n , in c lu d in g  a p p ro p ria te  s o c ia l s e rv ic e s ,  in  

h e lp in g  th e  d is tu rb e d  c l i e n t  achieve a h e a lth y  adjustm ent to  th e  env iron­

ment. During th e  D epression , when c l ie n t s  could be regarded  as th e  

h a p le ss  v ic tim s  of economic circum stance, th e  end of w e lfa re  p o licy  

involved l i t t l e  more th an  th e  d isp en sin g  of money. In  a p e rio d  of 

genera l p ro s p e r i ty , th e  o ld e r  ideology reg ain ed  much of i t s  fo rc e ;  

w e lfa re  r e c ip ie n ts  could again  be seen as th e  v ic tim s  of p erso n a l inade­

q u a c ie s , to  be cured by s k i l l e d  s o c ia l  w orkers. During C ongressional 

h earin g s on th e  S o c ia l S ec u rity  Amendments of 1955, th e  w e lfa re  p o licy  

committee of th e  American P ub lic  W elfare A sso c ia tio n  issu ed  a s ta tem en t
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of p r in c ip le s  g iv in g  primacy to  th e  s o c ia l s e rv ic e  a sp e c ts  of p u b lic  

a s s is ta n c e  and p lay in g  down i t s  economic c h a ra c te r :

P u b lic  w e lfa re  i s  e s s e n t ia l ly  a s e rv ic e  program. As such, 
i t  invo lves th e  ren d erin g  of personal s e rv ic e  by workers w ith  
sp e c ia l s k i l l s  and knowledge. To th e  e x te n t th a t  [ c l i e n t s ']  
problems invo lve  f in a n c ia l  need, w e lfa re  s e rv ic e  i s  accompanied 
by economic a id  (U .S . Congress, Senate, Committee on Finance,
S o c ia l S e c u r ity  Amendments o f 1955. H earings b efo re  th e  Senate 
Committee on Finance on H.R. 7225, P a r t  3 , 84th Cong., 2nd 
s e s s . ,  1956, p. 850).

Through such h ig h ly  p laced  in d iv id u a ls  as Jay  L. Roney, D irec to r o f 

th e  Bureau of P u b lic  A ssis tan ce  in  th e  Department of H ealth , Education, 

and W elfare, and C harles S ch o ttlan d , S o c ia l S ecu rity  Commissioner, both 

of whom had jo in e d  th e  Eisenhower a d m in is tra tio n  a f te r  c a re e rs  in  both 

p u b lic  and p r iv a te  w e lfa re  ag en c ies , the  s o c ia l  work e th ic  was incorpo­

ra te d  in to  th e  A d m in is tra tio n 's  p ro p o sa ls  fo r  changes in  p u b lic  a s s i s ­

tance and c h ild  w e lfa re  s e rv ic e s .  These were in troduced  in to  Congress 

in  e a r ly  1956 and passed  w ith o u t con troversy  as amendments to  th e  S o c ia l 

S ec u rity  Act. The p u b lic  a s s is ta n c e  p ro v is io n s  c re a te d  a number of 

changes in  th e  a d m in is tra tio n  and f in a n c in g  of w e lfa re  programs; bu t 

most n o ta b le  fo r  th i s  d isc u ss io n  i s  th e  f a c t  th a t  the  s ta tem en t of 

purpose of th e  programs was amended. B esides fu rn ish in g  f in a n c ia l  

a s s is ta n c e , th e  programs were to  "promote th e  w e ll-b e in g  of th e  N ation 

by encouraging th e  S ta te s  to  p lace  g re a te r  emphasis on h e lp in g  to  

s tre n g th e n  fam ily  l i f e  and h e lp in g  needy fa m il ie s  and in d iv id u a ls  a t t a in  

th e  maximum economic and p erso n a l independence of which they a re  

cap ab le ."  For p a re n ts  or o th e r  c a re ta k e r  r e l a t iv e s  in  ADC households, 

th e  aim was to  " a t t a in  th e  maximum s e lf - s u p p o r t  and p erso n a l indepen­

dence c o n s is te n t  w ith  th e  m aintenance of con tin u in g  p a re n ta l c a re  and
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p ro te c tio n . ’ The assum ption th a t  th e  mother (o r  o th e r c a re ta k e r)  would 

s tay  a t  home ra th e r  than  go to  work was no t fundam entally  cha llenged .

S erv ices  were to  be aimed a t  th e  • r e h a b i l i t a t io n ' of th e  in d i­

v id u a l.  The concept of r e h a b i l i t a t io n  had gained currency in  e a r l i e r  

l e g i s l a t io n  p rov id ing  fo r  v o c a tio n a l r e t r a in in g  of th e  d isa b le d , among 

whom wounded v e te ra n s  numbered prom inently . The American P ublic  W elfare 

A sso c ia tio n  s tr e s s e d  th a t  r e h a b i l i t a t io n  should be broadly  co nstrued .

The APWA sta tem ent of p r in c ip le s  noted th a t  th e  term re fe r re d  not merely 

to  v o ca tio n a l o b je c tiv e s  and a re tu rn  to  s e lf - s u p p o r t ,  bu t to  a s s is ta n c e  

geared toward h e lp in g  in d iv id u a ls  achieve the  'maximum fe a s ib le  le v e l  of 

personal and s o c ia l  w e ll-b e in g  and u s e fu ln e s s ' ( I b id . ,  p. 856). Nonethe­

l e s s ,  r e h a b i l i t a t iv e  s e rv ic e s  were la rg e ly  's o l d ' to  Congress on th e  

b a s is  of th e i r  a b i l i t y  to  reduce w e lfa re  c o s ts .  Thus, Mary S w itzer, 

D irec to r of th e  O ffice  of V ocational R e h a b ili ta t io n  in  HEW, t e s t i f i e d  in  

C ongressional h e a rin g s  th a t  of some 58,000 people re s to re d  to  employment 

under her o f f i c e 's  au sp ic es , between 11,000 and 12,000 had rece iv ed  

p u b lic  a s s is ta n c e  a t  some tim e during  trea tm en t (U .S. Congress, Senate , 

Committee on F inance, S o c ia l S ecu rity  Amendments o f 1955, H earings 

befo re  th e  Senate Committee on Finance on H.R. 7225, P a r t 2 , 84th Cong., 

2nd s e s s . ,  1956, p. 564). A ll p a r t ie s ,  s o c ia l w orkers and l e g i s l a to r s  

a l ik e ,  could support th e  concept of r e h a b i l i t a t io n  in  th eo ry ; only as i t  

worked ou t— or f a i le d  to  work ou t— in  p ra c t ic e  would t h i s  unanim ity 

d is so lv e .

I t  would be wrong to  view w elfa re  reform as a major concern of most 

lawmakers in  1956. Income adequacy rece iv ed  no l e s s  a t te n t io n  than  

caseload  red u c tio n s  on th e  Senate f lo o r .  Most l e g i s l a to r s  expressed  a
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sym pathetic a t t i tu d e  toward th e  poor and accepted  th e  views of so c ia l 

w e lfa re  e x p e rts  as th e se  were embodied in  th e  amendments.

N onetheless, th e  1956 Amendments mark a w atershed  in  th in k in g  about 

th e  fu n c tio n s  of p u b lic  a s s is ta n c e . "S elf-support*  and " se lf -c a re "  

jo in ed  income m aintenance as  th e  espoused goals  of w e lfa re  p o lic y , and 

as tim e passed , th e  form er were to  gain  in c re a s in g  im portance.

fiy 1961, i t  was apparen t th a t  th e  1956 Amendments were not stemming 

th e  t id e  o f w e lfa re  growth. S ta te  and lo c a l  ex p en d itu res  fo r  p u b lic  

a s s is ta n c e  rose from $3.1 b i l l i o n  in  1956 to  $4.8 b i l l i o n  in  1961, to  

th e  d i s t r e s s  of s t a t e  l e g i s l a t o r s  and o th e r o f f i c i a l s .  Confronted by 

r is in g  w e lfa re  case lo ad s , some communities attem pted  to  so lve  the  

problem by imposing r e s t r i c t io n s  th a t  would remove r e c ip ie n ts  from the 

w e lfa re  r o l l s .  Two such in c id e n ts  made n a tio n a l h ead lin es , and th e  

p u b l ic i ty  they aroused helped  to  re d e fin e  th e  p u b lic  image of many 

w e lfa re  r e c ip ie n ts  as weak in  moral c h a ra c te r  and th e re fo re  undeserving 

of a s s is ta n c e .

In Ju ly , 1960, th e  governor of L ouisiana signed a law re q u ir in g  

th a t  w e lfa re  w orkers en fo rce  a new " s u ita b le  home" p ro v is io n . S u i ta b i l ­

i ty  was defined  p r im a rily  in  term s of sexual behav io r: i f  an ADC mother 

were l iv in g  w ith  a member o f th e  o p p o site  sex w ith o u t a v a l id  m arriage, 

or i f  she became pregnant o r had an out-of-w edlock  c h ild  a f te r  re c e iv in g  

w e lfa re , a s s is ta n c e  was to  be cu t o ff  u n le ss  and u n t i l  she could produce 

s a t is f a c to ry  proof th a t  she had ceased sexual r e la t io n s .  Three months 

l a t e r ,  6235 cases c o n ta in in g  some 23,300 c h ild re n  had been c lo sed  

w ithout n o t i f ic a t io n  of th e  r ig h t  to  a h e a rin g .
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The L ouisiana law was a ttack ed  by w e lfa re  and c i v i l  r ig h ts  

o rg an iz a tio n s  as denying equal p ro te c tio n  and due p ro cess . In  a fe d e ra l 

h ea rin g , th e  Commissioner of S ocia l S ecu rity  ru led  th a t  a s ta t e  could 

not use th e  s u i ta b le  home requirem ent as grounds fo r  denying r e l i e f  i f  

i t  subsequently  p erm itted  th e  c h ild  to  remain in  th e  home. Louisiana 

qu ick ly  amended i t s  s t a tu te ,  but the  episode drew a t te n t io n  to  th e  

incidence of out-of-w edlock c h ild -b e a rin g  among w e lfa re  m others.

The nex t y ea r , Newburgh, New York imposed an even more s tr in g e n t  

s e t  of re g u la tio n s  on i t s  w e lfa re  a p p lic a n ts  and r e c ip ie n ts .  A ll 

a p p lic a n ts  f o r  r e l i e f  who were new to  th e  c i ty  were req u ired  to  show 

evidence th a t  th e i r  p lan s  in  coming to  Newburgh involved a concre te  

o f fe r  of employment; they were to  be l im ite d  to  two weeks of a s s is ta n c e . 

A ll r e c ip ie n ts  p h y s ic a lly  capab le  of and a v a ila b le  fo r  p r iv a te  employ­

ment who were o ffe red  a jo b  bu t re fu sed  i t ,  'r e g a rd le s s  of the  type of 

employment,' were to  be denied r e l i e f ,  as  were women who bore c h ild re n  

ou t o f wedlock a f te r  re c e iv in g  a id . A ll a d u lt  ab le -b o d ied  m ales on 

r e l i e f  were to  be assigned  to  f u l l - t im e  m aintenance work in  p u b lic  

b u ild in g s . Aid to  persons o th e r than  th e  aged, b lin d , and d isab led  was 

to  be l im ite d  to  th re e  months in  any one y ea r .

Several of th ese  p o in ts  were in  c le a r  co n trav en tio n  of e x is t in g  

fe d e ra l law? f e d e ra l ly - a s s is te d  programs ex p ress ly  forbade a work 

requ irem ent, f o r  in s ta n c e . A New York S ta te  Supreme Court ju s t i c e  

issu ed  a temporary in ju n c tio n  a g a in s t th e  Newburgh p lan , and 12 of i t s  

13 p o in ts  w ere l a t e r  d ec la red  u n c o n s ti tu t io n a l .  However, th e  p lan  

rece ived  wide media coverage and drew n a tio n a l a t te n t io n .

Soon a f t e r  h is  co n firm atio n  as  S ec re ta ry  of HEW in  th e  Kennedy
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A d m in istra tio n , Abraham R ib ico ff  appoin ted  a number of study groups, 

c o n s is t in g  p r im a rily  of re p re s e n ta tiv e s  of p u b lic  and p r iv a te  so c ia l 

w e lfa re  ag en cies  and schoo ls  of s o c ia l  work, to  make recommendations fo r  

changes in  th e  w e lfa re  system . The recommendations of th e  d i f f e r e n t  

groups were n o tab le  fo r  th e i r  u n ifo rm ity , and th e i r  p ro p o sa ls  r e f le c te d  

th e  main c u rre n ts  of op in ion  in  th e  so c ia l work f i e l d .  They emphasized 

th e  im portance of r e h a b i l i t a t iv e  se rv ic e s  to  combat s i tu a t io n s  invo lv ing  

d e se r tio n , out-of-w edlock  c h ild -b e a r in g , em otional d is tu rb a n c e , and 

fam ily  breakdown, w h ile  downplaying income m aintenance as  a so le  and 

s u f f ic ie n t  g o a l. Reports of two of th e  adv isory  committees framed th e  

is su e  as fo llo w s:

Money payments to  th e  m others . . . not only does no t meet 
th e  c h i ld r e n 's  needs bu t c o n tr ib u te s  to  th e  popular im pression  
th a t  a s s is ta n c e  i s  fo s te r in g  or c re a tin g  th e  very  f a i lu r e s  of 
s o c ia l  r e s p o n s ib i l i ty  th a t  c re a te  th ese  needs. (Wickenden and 
B e ll , 1961, p. 117)

F in an c ia l a s s is ta n c e  . . .  i s  e s s e n t ia l ,  bu t alone i s  not 
enough. E xpenditures fo r  a s s is ta n c e  not accompanied by 
r e h a b i l i t a t iv e  s e rv ic e s  may a c tu a l ly  in c re a se  dependency and 
even tual c o s ts  to  th e  community (U .S. Congress, House, Committee 
on Ways and Means, P ub lic  W elfare Amendments o f 1962, H earings 
b efo re  th e  House Committee on Ways and Means on H.R. 10032, 87th  

■ Cong., 2nd s e s s . , 1962, p. 7 8 ).

W elfare p ro fe s s io n a ls  g en e ra lly  endorsed work r e l i e f  as a r e h a b i l i ­

t a t i v e  measure fo r  men. One committee suggested  th a t  fe d e ra l  funds be 

a p p ro p ria ted  to  e s ta b lis h  "community work and tra in in g "  programs fo r  

unemployed f a th e r s  re c e iv in g  AFDC in  th e  newly e s ta b lis h e d  Aid to  

F am ilies w ith  Dependent Children-Unemployed P aren t ca teg o ry . A re p o r t  

prepared  by George Wyman, D irec to r-D esig n a te  of th e  New York S ta te  

Department of S ocia l S e rv ic es , m aintained th a t  " 'work fo r  r e l i e f '  w i l l  

h e lp  to  m ain ta in  work h a b i ts  and s k i l l s ,  i t  w i l l  have th e ra p e u tic  v a lu e ,
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and i t  w i l l  c o n tr ib u te  to  c iv ic  Improvements* ( I b id . ,  p . 138). However, 

w e lfa re  ex p e rts  a lso  he ld  th a t  economic independence was an u n r e a l i s t i c  

goa ls  fo r  most w e lfa re  r e c ip ie n ts ,  who were to o  young or too  o ld  to  

work, d isa b led , or c a rin g  fo r  young c h ild re n . Thus, th e  m o th e r 's  p lace  

a t  home was unquestioned .

The Kennedy A d m in istra tio n , l ik e  th e  Eisenhower one, embraced both 

the  con cre te  p ro p o sa ls  and th e  underly ing  ideology of s o c ia l  work 

p ro fe s s io n a ls .  In  h is  S ta te  of th e  Union message in  January 1962, 

Kennedy d escrib ed  th e  A dm in istra tion  w e lfa re  reform b i l l  which would 

s h o r tly  be p resen ted  to  Congress as s tr e s s in g  " se rv ic e s  in s te a d  of 

support,*  " r e h a b i l i ta to n  in s te a d  of r e l i e f ,*  and ’ t r a in in g  fo r  u se fu l 

work in s te a d  of prolonged dependency" (U .S. Congress, House, Message 

from P re s id e n t Kennedy on W elfare , 87th Cong., 2nd s e s s . ,  2 February 

1962, C ongressional Record 108: pp. 1487-1489). As had been th e  case 

w ith  th e  1956 Amendments, th e  s p e c if ic  p ro v is io n s  of th e  1962 P ub lic  

W elfare Amendments appealed to  so c ia l w orkers and p o l i t i c ia n s  a l ik e .

The f e d e ra l  government r a is e d  i t s  share of th e  c o s ts  of r e h a b i l i t a t iv e  

and p rev e n tiv e  se rv ic e s  from 50 to  75 p e rc e n t, and re ta in e d  th e  1956 

p ro v is io n  whereby f e d e ra l  g ra n ts  were made to  the  s ta t e s  fo r  t r a in in g  

w e lfa re  perso n n e l. The fe d e ra l  government agreed to  p a r t ic ip a te  in  

ex p en d itu res  fo r  Community Work and T ra in in g  (CWT) programs which 

re q u ire d  ab le-bod ied  m ales to  work o f f  t h e i r  r e l i e f  checks, bu t sa fe ­

guards fo r  CWT employment were w r i t te n  in to  th e  b i l l :  p ro je c ts  had to  

perform work u se fu l to  th e  community, they could no t d isp la c e  re g u la r  

employees, they had to  adhere to  b a s ic  h e a l th  and s a fe ty  s tan d a rd s , and 

they could not undermine p re v a il in g  wages and la b o r  c o n d itio n s . Another
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proposal au th o rized  $5 m illio n  in  1963 and $10 m illio n  a y ea r th e r e a f te r  

f o r  day care  fo r  c h ild re n  under 12 whose m others worked.

The promise of reduced w e lfa re  r o l l s  was a prime s e l l in g  p o in t of 

th e  P u b lic  W elfare Amendments. Although s o c ia l  w e lfa re  p ro fe s s io n a ls  

may have q u estio n ed  th e  e x te n t to  which the  se rv ic e s  approach could 

produce s iz a b le  red u c tio n s  in  th e  ranks of a s s is ta n c e  r e c ip ie n ts ,  they 

expressed  no such re se rv a tio n s  when t e s t i f y in g  b e fo re  the  House Ways and 

Means Committee. In  in tro d u c in g  th e  Amendments from th e  Committee onto 

th e  House f lo o r ,  Committee Chairman W ilbur M ills  to ld  h is  fe llow  

R ep resen ta tiv es  th a t  the p ro p o sa ls  were in tended  to  * improve, r e d i r e c t ,  

and t ig h te n  up* th e  w e lfa re  programs. The Committee, he s a id , was w e ll 

aware of th e  in c re a s in g  number of comments c r i t i c a l  of th e  programs and 

recognized  th a t  th e  s ta t e s  needed in c reased  l a t i tu d e  to  deal w ith  th e  

problem, ’ e s p e c ia lly  as  to  abuses in  th e  a id  to  dependent c h ild re n  

program* (U.S. Congress, House, R ep resen ta tiv e  W ilbur M ills  speaking fo r  

th e  P ub lic  W elfare Amendments o f 1962, H.R. 10606, 87th Cong., 2nd 

s e s s . ,  15 March 1962, C ongressional Record 108: 4267-68).

The b i l l  aroused much p ra is e  and few o b je c tio n s : l i b e r a l s  and 

co n se rv a tiv es  a l ik e  applauded ex ten sio n  of community work and t r a in in g .  

On s ig n in g  th e  Amendments in to  law , John Kennedy c a l le d  them *the most 

fa r- re a c h in g  re v is io n  of our p u b lic  w e lfa re  program s in ce  i t  was enacted 

in  1935* ( 'P r e s id e n t  S igns W elfare Reform,* New York Times, 27 Ju ly  

1962, Late C ity  E d it io n ) . Yet in  term s of ends, th e  1962 Amendments 

merely r e s ta te d  more em phatica lly  th e  g o a ls  of th e  1956 l e g i s l a t io n ;  in  

terms of means, t h e i r  m ajor e f fe c t  was to  r a is e  fe d e ra l matching 

payments fo r  s e rv ic e s  from 50 to  75 p e rc e n t. As G ilb e r t  S te in e r ,  a
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le a d in g  h is to r ia n  o f w e lfa re  p o licy , w rote (1966, pp. 46-47), "The 

s ig n if ic a n c e  of th e  P ub lic  W elfare Amendments of 1962 i s  not in  th e i r  

new approach to  th e  problem of p u b lic  a s s is ta n c e —fo r  th e  approach i s  

r e a l ly  not new—but in  th e  need of proponents of th e  l e g i s l a t io n  to  

a s s e r t  th a t  a new approach was being o f f e r e d .* P o l i t ic ia n s ,  w e lfa re  

p ro fe s s io n a ls ,  and th e  g enera l p u b lic  were a l l  d i s s a t i s f i e d  w ith  the  

s ta t e  o f w e lfa re ; th e  success  o r f a i lu r e  of th e  1962 Amendments and th e  

r e h a b i l i t a t iv e  approach they embodied would be judged by t h e i r  a b i l i t y  

to  d e liv e r  on th e i r  promise of reducing  the  number of a s s is ta n c e  

r e c ip ie n ts .

The Enactment o f th e  Work In cen tiv e  Program and th e  Talmadge Amendment 

The New F r o n t ie r 's  s o c ia l  s e rv ic e  and employment t r a in in g  programs 

d id  not seem to  achieve t h e i r  in tended  g o a ls . Of some 133,000 w e lfa re  

r e c ip ie n t  e n ro lle d  in  t r a in in g  s in c e  1964, only 22,000 had found jo b s  by 

mid-1967. Meanwhile, the  p u b lic  a s s is ta n c e  caseload  soared , w ith  growth 

co n cen tra ted  in  Aid to  F am ilies  w ith  Dependent C hild ren . Between 

January  1962 and June 1967, 1 .5  m ill io n  AFDC re c ip ie n ts  were added to  

th e  r o l l s ,  fo r  a to t a l  of 5 m illio n . Over tw o -th ird s  of th e  n a t io n 's  

AFDC r e c ip ie n ts  came on w e lfa re  because of th e  f a t h e r 's  absence; in  

about h a l f  of th ese  ca ses , th e  fa th e r  was not m arried  to  th e  m other. By 

1968, only f iv e  p e rcen t of th e  program 's c l i e n te le  c o n s is te d  of th e  

widows fo r  whom th e  o r ig in a l  program had been in s t i tu t e d  (S te in e r ,

1971). Moreover, w hile  b lack s c o n s ti tu te d  l e s s  than  50 p e rcen t of those  

on w e lfa re  in  1967, t h e i r  c o n ce n tra tio n  in  la rg e  urban c e n te rs  made them 

f a r  more v i s ib le  than  w hite  AFDC households s c a t te re d  la rg e ly  in  ru ra l
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a re a s . When Senate F inance Committee Chairman R u sse ll Long p u b lic ly  

re fe r re d  to  th e  N ational W elfare R igh ts O rgan ization , an advocacy group 

composed p rim a rily  of b lack  m others, as a *bunch of brood m a re s ,■ he was 

exp ressing  a commonly he ld  view th a t  b lack  women on w e lfa re  kept having 

c h ild re n  ou t of wedlock in  o rder to  in c re a se  th e i r  a s s is ta n c e  g ran ts  

(Sampson, 1971).

AFDC growth appeared u n re la te d  to  n a tio n a l economic tre n d s .

Between 1962 and 1967, th e  o v e ra ll  r a te  of unemployment dropped from 5.5 

p ercen t to  3 .8  p e rc en t, w h ile  among non-w hites, i t  f e l l  from 10.9 

percen t to  7.4 p e rce n t. W elfare thus seemed to  be becoming a way of 

l i f e ,  unresponsive to  w ider p ro sp e r i ty , u n su scep tib le  to  th e  e f f o r t s  of 

s o c ia l w orkers, and a v io la t io n  of th e  work e th ic .

The exemption of w e lfa re  m others from a work requirem ent was 

e s p e c ia lly  questioned  a t  a tim e when women were en te rin g  th e  la b o r fo rce  

a t  in c re a s in g  r a te s  and when working m others were ga in ing  in c reased  

p u b lic  accep tance. By 197 0, th e  number of working m others su rpassed  th e  

1940 f ig u re  by 600 p e rcen t (S te in e r ,  1971). At a tim e when many low er- 

c la s s  and m id d le -c la ss  women, in c lu d in g  heads of households, were 

already  employed, AFDC m others could be viewed as d ev ian t not only  in  

terms of t h e i r  m a r ita l  and c h ild -b e a rin g  s ta tu s  but a lso  on th e  b a s is  of 

th e i r  f a i lu r e  to  support t h e i r  fa m il ie s .  Under such c o n d itio n s , 

l e g i s l a to r s  could  reb u t th e  co n ten tio n  th a t  imposing a work requirem ent 

on AFDC m others would be d isc r im in a to ry . In  a d d itio n , th e  a v a i l a b i l i ty  

of fe d e ra l funding fo r  daycare provided a le g a l  so lu tio n  to  th e  problem 

of what to  do w ith  th e  c h ild re n  of working m others.

In  1967, as in  1956 and 1962, so c ia l work p ro fe s s io n a ls  employed as
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HEW p lan n ers  played a key ro le  in  d ra f t in g  th e  A d m in is tra tio n 's  pro­

p o sa ls  fo r  p u b lic  a s s is ta n c e . The b i l l ' s  w e lfa re  l e g i s l a t io n  re f le c te d  

a r i s in g  concern w ith  income adequacy on th e  p a r t  of le a d e rs  in  the  

s o c ia l  w e lfa re  f i e ld .  While s o c ia l  w e lfa re  p ro fe s s io n a ls  had never he ld  

th a t  so c ia l s e rv ic e s  rep re sen ted  a com plete s o lu tio n  to  problems of mass 

po v erty , they new began to  q u e s tio n  th e  r e h a b i l i t a t iv e  impact of 

dem onstration  p ro je c ts  aimed a t  he lp ing  in d iv id u a ls  achieve economic 

independence. Although they  d id  not go so f a r  as to  deny a lto g e th e r  the  

va lue  of s o c ia l s e rv ic e s  in  reducing p o v erty , they began to  look to  more 

generous w e lfa re  g ra n ts ,  r a th e r  than s e rv ic e s , as the prim ary means of 

ach iev ing  th a t  end. In  1964, th e  N ational A ssocia tion  of S ocia l Workers 

endorsed th e  p r in c ip le  of a guaranteed income fo r  a l l  Americans, and th e  

re p o rt  of an Advisory Council on P ub lic  W elfare urged th a t  nationw ide 

a s s is ta n c e  s tan d ard s  be e s ta b lis h e d  and e l i g i b i l i t y  c r i t e r i a  o th e r than  

need be e lim in a te d . These p o s it io n s , in  im plying th a t  th e  t r a d i t io n a l  

d is t in c t io n s  between d eserv in g  and undeserving poor should be e ra d i­

ca ted , marked a d i s t i n c t  d ep a rtu re  from th e  c a te g o r ic a l n a tu re  of 

fe d e ra lly -su b s id iz e d  p u b lic  a s s is ta n c e  e s ta b lish e d  in  th e  S o c ia l 

S ecu rity  Act. While th e  Advisory Council recommended permanent fe d e ra l 

f in a n c ia l  p a r t ic ip a t io n  in  community work and t ra in in g ,  in  g en e ra l, i t  

was not sanguine about th e  em ployab ility  of th e  m a jo rity  of w elfa re  

r e c ip ie n ts ,  and i t  assumed th a t  m others of school-age c h ild re n  could not 

be expected to  work.

The A d m in is tra tio n 's  1967 l e g i s l a t i v e  p roposa ls  d id  no t advocate 

n a tio n a l w e lfa re  s tan d a rd s— perhaps th e  A dm in istra tion  b e liev ed  th a t  th e  

guaranteed  income was an id ea  whose tim e had no t y e t come—but o therw ise
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in co rp o ra ted  many of th e  Advisory C o u n c il 's  recommendations. I t  

provided fo r  90 p e rcen t fe d e ra l  coverage of th e  c o s ts  of community work 

and t r a in in g ,  and, as an in c e n tiv e  fo r  going to  work, allowed s ta t e s  to  

d is re g a rd  up to  $50 per month of earn ings in  c a lc u la t in g  th e  p u b lic  

a s s is ta n c e  b e n e f i t .  (S tandard  p o licy  had been to  s u b tra c t  earn ings 

d o l la r - f o r - d o l la r  from th e  a s s is ta n c e  g ra n t .)  However, th e  b i l l  

proposed to  d i r e c t  i t s  m ajor r e h a b i l i t a t iv e  e f f o r t s  no t a t  a d u lts  bu t a t  

youth , making sweeping recommendations fo r  new and improved h e a lth  and 

w e lfa re  se rv ic e s  to  c h ild re n  in  o rder to  in te r r u p t  ‘ th e  cy c le  of 

poverty* a t  th e  fo rm ative  s ta g e .

The b i l l  d ied  in  th e  Hays and Means Committee, where i t  aroused 

in te n se  o p p o s itio n . Given th e  f a i lu r e  of th e  1962 Amendments to  ach ieve 

th e  Com m ittee's goal of reducing  w e lfa re  ca se lo ad s , i t  i s  not s u rp r is ­

in g , a t  l e a s t  in  r e t ro s p e c t ,  th a t  th e  Committee would r e j e c t  A dm inistra­

t io n  p ro p o sa ls  w hich, r a th e r  than  tig h te n in g  up on w e lfa re  r e c ip ie n ts ,  

seemed overly  generous to  th o se  whose c h a r a c te r is t i c s  seemed to  make 

them the  undeserving poor.

In s te a d , th e  Hays and Means Committee met s ix ty - fo u r  tim es in  

E xecutive S ession  and emerged fo u r months a f te r  th e  h ea rin g s  w ith  i t s  

own, r a d ic a l ly  d i f f e r e n t  p roposal fo r  reform ing p u b lic  a s s is ta n c e , 

con ta in ed  in  T i t l e  I I  of th e  Hays and Means Committee b i l l .  At th e  

o u ts e t ,  th e  t i t l e  provided th a t  in  each s ta te  a Hork In c e n tiv e  (HIN) 

Program was to  be e s ta b lis h e d  f o r  each 'a p p ro p r ia te  r e l a t iv e  and 

dependent c h ild  [over age 16] w ith  th e  o b je c tiv e  of—

( i )  a s su rin g , to  th e  maximum e x te n t p o s s ib le , th a t  such 
r e l a t iv e ,  c h ild , and in d iv id u a l w i l l  en te r  the  lab o r fo rc e  and 
accep t employment so th a t  they w il l  become s e l f - s u f f i c i e n t ,  and
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( i i )  p rev en tin g  or reducing  th e  in c id en ce  of i l le g i t im a te  
b i r th s ,  and o therw ise s tren g th en in g  fam ily  l i f e .

This language i s  notew orthy, f o r  w h ile  th e  1956 and 1962 Amendments had 

s tre s s e d  s e lf - s u p p o r t  to  th e  maximum e x te n t commensurate w ith  m ain ta in ­

ing fam ily  l i f e ,  th e  1967 Amendments announced th a t  they would give top  

p r io r i ty  to  la b o r  fo rc e  p a r t ic ip a t io n ,  w ith  th e  goal of s tren g th en in g  

fam ily  l i f e  defined  c h ie f ly  in  term s of reducing  out-of-w edlock  b i r th s  

and re le g a te d  to  a d i s t i n c t ly  secondary p o s it io n .

For the  purpose of t h i s  d isc u ss io n , th e  most s ig n if ic a n t  f e a tu re  o f 

th e  Committee Amendments i s  th a t  they were th e  f i r s t  to  e s ta b lis h  a work 

requirem ent fo r  AFDC m others. S ta te s  were req u ired  to  s e t  up community 

work and t r a in in g  programs w hich, in  con ju n c tio n  w ith  o th er such 

programs and w ith  the  s t a t e  employment s e rv ic e , were to  p rov ide employ­

ment or t r a in in g  in  th e  p u b lic  and p r iv a te  s e c to rs  fo r  a l l  w e lfa re  

r e c ip ie n ts  deemed a p p ro p ria te . Mothers who re fu sed  to  r e g i s te r  or 

p a r t ic ip a te  in  work and t r a in in g  or to  accep t employment from the  s ta te  

employment s e rv ic e  or a p r iv a te  employer were to  be denied w e lfa re  

b e n e f i ts  (a lthough  th e i r  c h ild re n  would con tinue to  rec e iv e  a id ) .

S p ec ia l works p ro je c ts ,  in v o lv in g  lo w -sk il le d , fe d e ra lly -su b s id iz e d  jo b s  

in  th e  p u b lic  and p r iv a te  n o n p ro fit s e c to rs , were mandated fo r  e n ro lle e s  

whose a b i l i t i e s  were judged so l im ite d  th a t  they could not b e n e f i t  from 

work experience or t r a in in g  programs geared toward th e  re g u la r  economy. 

Thus, th e  Ways and Means Committee re je c te d  th e  co n ten tio n  of th e  

w e lfa re  p ro fe s s io n a ls  th a t  many w e lfa re  r e c ip ie n ts  were too  u n sk ille d  to  

work.

The Ways and Means Committee b i l l ,  l i k e  th a t  advanced by the
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A d m in istra tion , con ta ined  in c e n tiv e s  fo r  w e lfa re  r e c ip ie n ts  to  go to  

work. In  r e c a lc u la t in g  th e  a s s is ta n c e  g ran t of an employed WIN 

e n ro lle e , th e  s ta t e  was ob liged  to  d is re g a rd  th e  f i r s t  $30 per month, 

p lu s  1/3 of a d d itio n a l earned income. The le g i s l a t io n  a lso  exempted 

employment- and t r a in in g - r e la te d  expenses and mandated a range of 

su p p o rtiv e  s e rv ic e s , in c lu d in g  m edical exam inations and c h ild  c a re .

The b i l l ,  l ik e  most Ways and Means Committee l e g i s l a t io n ,  was 

re p o rted  to  th e  House under a c lo sed  ru le  p e rm ittin g  no amendments. I t  

was t i e d  to  a in c rea se  in  S o c ia l S ecu rity  b e n e f i ts ,  a t a c t i c  th a t  helped 

ensure th a t  few l e g i s l a to r s  would v o te  a g a in s t i t .  In  f a c t ,  th e  

p r in c ip le  of compulsory work generated  r e la t iv e ly  l i t t l e  co n troversy  in  

th e  House, although some members d id  express concern about the  way in  

which mandatory work programs would be implemented. S upporters of work 

requ irem ents c i te d  a number of arguments on th e i r  b e h a lf . F i r s t ,  they 

were seen as having a r e h a b i l i t a t iv e  impact on w e lfa re  r e c ip ie n ts .  A1 

Ullman (D ., O re .) , f o r  In s ta n c e , h e ld  th a t  w e lfa re  r e c ip ie n ts  needed th e  

s e lf - r e s p e c t  and d ig n ity  th a t  jo b s  could p ro v id e , as w e ll as " th e  p a t­

te rn s  of th e  working w orld— g e tt in g  up in  th e  morning, ca tch in g  th e  bus, 

a r r iv in g  on tim e, p u ttin g  in  e ig h t hours on th e  job" (U .S. Congress, 

House, R ep resen ta tiv e  A1 Ullman speaking fo r  th e  S o c ia l S e c u rity  

Amendments of 1967, H.R. 12080, 90th Cong., 1 s t  s e s s . , 17 August 1967, 

C ongressional Record 113: 23070). A r e la te d  argument was th a t ,  in  th e  

absence of new in te rv e n tio n s , w e lfa re  would become a way of l i f e .

M ills  and o th e rs  m ain tained  th a t  th e  1962 Amendments had proved 

th a t  o p tio n a l work and t r a in in g  programs were in e f f e c t iv e  in  curb ing  

case load  growth and in  c u r ta i l in g  th e  in c re a se  in  out-of-w edlock
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c h ild b e a rin g . John Byrnes of W isconsin, th e  ranking  Republican on th e  

Committee, s a id  th a t  w h ile  he could not guaran tee  th a t  WIN would produce 

dram atic r e s u l t s ,  "a c o n tin u a tio n  of p re se n t p o l ic ie s  w i l l  p e rp e tu a te  

th e  abysmal co n d itio n s  a f fe c t in g  fa m ilie s  who l iv e  on w e lfa re , and 

in c re a se  the  growing burden on taxpayers" (U .S. Congress, House, Repre­

s e n ta tiv e  John Byrnes speaking fo r  the  S ocia l S ecu rity  Amendments of 

1967, H.R. 12080, 90th Cong., 1 s t s e s s . , 17 August 1967, C ongressional 

Record 113: 23062). Some R ep resen ta tiv es  contended th a t  u n less  th e  

a d m in is tra tio n  of w e lfa re  programs were changed, a taxpayer r e v o lt  would 

r e s u l t  in  th e  complete e lim in a tio n  of p u b lic  a s s is ta n c e  programs.

F u rth e r , in  proposing th e  WIN Program, th e  Committee a s se r te d  i t s  

id e o lo g ic a l independence from HEW. Martha G r i f f i th s  (D ., Mich.) accused 

HEW p lan n ers  o f l iv in g  in  a "g ingerbread  w orld ,"  and a s se r te d  th a t  the  

w e lfa re  problem would never be solved under HEW r u le s .  She e sp e c ia lly  

c r i t i c i z e d  HEW's apparen t unw illin g n ess  to  acknowledge th e  ro le  of women 

in  th e  la b o r  fo rc e  (U.S. Congress, House, R ep resen ta tiv e  Martha 

G r i f f i th s  speaking fo r  th e  S o c ia l S ec u rity  Amendments of 1967, H.R. 

12080, 90th Cong., 1 s t  s e s s . ,  17 August 1967, C ongressional Record 113: 

23081).

HEW responded w ith  amendments of i t s  own when th e  Senate Finance 

Committee began h ea rin g s  on th e  House-approved m easure. These 

amendments were in tended  to  de-claw th e  Ways and Means Committee measure 

by making p a r t ic ip a t io n  in  WIN v o lu n ta ry  r a th e r  than  m andatory. HEW 

S ec re ta ry  Gardner used th re e  arguments to  support h is  o p p o sitio n  to  a 

work requirem ent fo r  AFDC m others. F i r s t ,  he m ain ta ined , i t  was 

u n d es irab le , s in ce  th e  a p p lic a tio n  of " r ig id  form ulas" in  determ ining
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e l i g i b i l i t y  fo r  work r e l i e f  might tAwart AFDC's goal of s tren g th en in g  

fam ily  l i f e .  Second, he f e l t  i t  could not be adm inistered? he p red ic ted  

numerous d i f f i c u l t i e s  would a r i s e  in  decid ing  what c o n s ti tu te d  good 

cause fo r  re fu s a l  to  p a r t ic ip a te .  F in a lly , he a s se r te d , the  compulsory 

work requirem ent was unnecessary . A v o lu n ta ry  program would be 

s u f f ic ie n t  to  employ a l l  th o se  f o r  whom jo b s  could be found in  the  

fo re se e a b le  fu tu re  (U .S. Congress, Senate, Committee on F inance, S o c ia l 

S e c u rity  Amendments of 1967, H earings befo re  th e  Senate Committee on 

Finance on H.R. 12080, P a r t  1 , 90th Cong., 1 s t  s e s s . ,  1967, pp. 215- 

388) .

While th e  members of th e  Senate Finance Committee l i s te n e d  to  

G ardner, and to  a parade of o f f i c i a l s  of v a rio u s  s o c ia l  w e lfa re , 

m ino rity  r ig h ts ,  and o th e r in t e r e s t  groups who t e s t i f i e d  in  support of 

h is  p o s it io n , they were no t convinced. As M ills  had ex e rc ised  c o n tro l 

over th e  Ways and Means committee, so th e  Finance Committee was 

dominated by i t s  chairm an, ano ther Southern Democrat, R u sse ll Long of 

L o u is ian a . Like M ills , Long was determ ined to  re q u ire  w e lfa re  

r e c ip ie n ts  to  work, on the  grounds th a t  m enial ta sk s  th a t  no one e lse  

wanted to  do would thereby  g e t done and th a t  those  on a s s is ta n c e  would 

in  t h i s  way pay o f f  th e i r  debt to  so c ie ty . Long rep ea ted ly  c i te d  h is  

acquain tance w ith  widows who had found ca re  fo r  th e i r  young c h ild re n  and 

gone o ff  to  work. In  t h i s  way, he attem pted to  d e f le c t  c r i t ic is m  th a t  

WIN wuld impose a c la s s -b a se d  double s tan d ard  on American women: w h ile  

m id d le -c la ss  m others could e n te r  th e  la b o r  fo rc e  o r no t as they saw f i t ,  

w e lfa re  m others would not be allow ed to  ex e rc ise  such ch o ice . Martha 

G r i f f i th s  won Long 's approval when, in  t e s t i f y in g  in  favo r of th e  House
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b i l l ,  she noted: "ADC was s e t  up by a com passionate n a tio n  to  provide 

fo r  people who had no work. This id ea  th a t  you could  make a 

choice—work or th e  r e s t  of us w i l l  p rov ide  f o r  you— i s ,  to  me, 

in c re d ib le .' (U .S. Congress, Senate, Committee on F inance, S o c ia l 

S e c u r ity  Amendments o f 1967, H earings b efo re  th e  Senate Committee on 

Finance on H.R. 12080. P a r t 3 , 90th Cong., 1 s t  s e s s . ,  1967, p . 1812). 

This m isread ing  of the  o r ig in a l  in te n t  behind th e  Aid to  Dependent 

C hild ren  program, shews th a t  l e g i s l a to r s  could 'f i c t i o n a l i z e '  th e  p a s t 

to  s u i t  t h e i r  p re se n t i n t e r e s t s .

Amendments to  th e  l e g i s l a t i o n  passed in  th e  Senate  and re ta in e d  in  

th e  House-Senate Conference Committee responded to  some of th e  

c r i t ic is m s  about how th e  program would be implemented. The s p e c if ic  

co n d itio n s  under which AFDC re c ip ie n ts  would be exempt from WIN 

p a r t ic ip a t io n  were sp e lle d  o u t: m others c a rin g  fo r  p reschoo l-age 

c h ild re n  were excused, as  were th o se  who were i l l ,  in c a p a c ita te d , ca rin g  

fo r  d isa b le d  r e l a t iv e s ,  or too  f a r  from a p ro je c t  to  make p a r t ic ip a t io n  

f e a s ib le .  Thus, th e  o r ig in a l  p r in c ip le  underly ing  th e  Aid to  Dependent 

C hild ren  program— th a t  m others should no t be sep ara ted  from th e i r  

c h ild re n —was re ta in e d  in  l im ite d  fa sh io n : i t  ap p lied  only to  c h ild re n  

below age s ix .  The lo c a l  w e lfa re  departm ent was req u ired  to  provide 

daycare fo r  c h ild re n  when n ecessa ry . While th e se  amendments s p e c if ie d  

th e  term s and c o n d itio n s  under which mandatory work could be en fo rced , 

they d id  no t undercu t th e  b a s ic  v a l id i ty  of th e  work requ irem ent, and 

may have made i t  more ac ce p tab le . In  f a c t ,  th e  d icu ss io n  surrounding  

th e  WIN Program makes i t  c le a r  th a t  only a m in o rity  o f l e g i s l a to r s  

o b jec ted  to  th e  concept of mandatory work. Not only d id  support of WIN
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allcw  members of Congress to  a ffirm  th e  work e th ic ,  i t  a lso  p erm itted  

them to  a s s e r t  th a t  they  were f in a l ly  doing something to  un tangle the  

w e lfa re  mess.

D esp ite  th e  h igh hopes Congressmen and government o f f i c i a l s  had fo r  

WIN, they concluded w ith in  th re e  y e a rs  th a t  i t  was a f a i lu r e .  During 

WIN's f i r s t  two and a h a l f  y e a rs , 511,000 w e lfa re  r e c ip ie n ts  were deemed 

ap p ro p ria te  f o r  r e f e r r a l .  Nearly a q u a r te r  of th ese  were never 

r e fe r re d ,  and of th o se  who were re fe r re d , only 229,000 were a c tu a lly  

e n ro lle d . Most s ig n i f ic a n t ly ,  only 20,000 WIN p a r t ic ip a n ts  found 

employment a t  wages s u f f i c i e n t  to  perm it c lo s in g  t h e i r  w e lfa re  cases 

(U .S. Congress, Senate , Committee on F inance, S o c ia l S ec u rity  Amendments 

o f 1971, H earings b e fo re  th e  Senate Committee on F inance on H.R. 1 , P a r t 

1 , 92nd Cong., 1 s t  s e s s . ,  1971, pp. 344-47).

Other o p e ra tio n a l in d ic a to rs  were s c a rc e ly  more prem ising . Dropout 

r a te s  were h ig h , although of those  who te rm in a ted , only a q u a r te r  lacked  

good cause . Moreover, w a its  fo r  t r a in in g  or placem ent were o fte n  

len g th y , and p a r t ic ip a n ts  were f re q u e n tly  p laced  in  an ’Unassigned 

R ecip ient*  category  in  which they remained fo rm ally  e n ro lle d  w hile 

rece iv in g  no program s e rv ic e s .

In  th e  C ongressional h e a rin g s  th a t  ensued, v a r io u s  ex p lan a tio n s  of 

WIN's f a i lu r e  were advanced. Seme ob serv ers  c i te d  problems of 

o rg a n iz a tio n , a d m in is tra tio n , in te rag en cy  co o p era tio n , and in s u f f ic ie n t  

funding , as w e ll as th e  la c k  of such su p p o rtiv e  s e rv ic e s  as  m edical 

c a re , c h ild  c a re , and t ra n s p o r ta t io n .  O thers contended th a t  admin­

i s t r a t i v e  d is c r e t io n  had hampered en ro llm en t. They argued th a t  because 

WIN had re q u ire d  only  the  en ro llm en t of 'a p p ro p ria te *  in d iv id u a ls ,
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program s ta f f  had weakened th e  work requirem ent th a t  was c le a r ly  th e  

l e g i s l a t o r s ' in te n t .  F in a l ly ,  some doubted th a t  th e  la b o r  market could 

su c c e ss fu lly  absorb in d iv id u a ls  w ith  l im ite d  s k i l l s  and work experience.

E arly  in  1971, Senator Herman Talmadge (D ., Georgia) in troduced  

in to  th e  Senate a b i l l  p roposing a number of changes designed to  make 

WIN's a d m in is tra tio n  more r ig o ro u s . In  th e  Finance Committee, the  

b i l l ' s  p ro v is io n s  were hooked onto  a S ocia l S ecu rity  b i l l  which had 

a lread y  c a r r ie d  th e  House by unanimous consen t. The House con ferees 

accepted  th e  Senate amendments alm ost verba tim , and on th e  whole, the  

Talmadge Amendment, as P u b lic  Law 92-223 came to  be known, aroused 

v i r t u a l ly  no co n tro v ersy .

The Talmadge Amendment a l te r e d  WIN in  sev e ra l ways. F i r s t ,  i t  

s p e c if ie d  th a t  "every in d iv id u a l,  as  a c o n d itio n  of e l i g i b i l i t y  fo r  

p u b lic  a s s is ta n c e  . . . s h a l l  r e g is te r  fo r  manpower s e rv ic e s , t r a in in g ,  

and employment." The same c a te g o r ie s  of in d iv id u a ls  remained exempt 

(m others of p reschool c h ild re n , those  i l l  or in c a p a c ita te d , e t c . ) ,  but 

a l l  o th e rs  were considered  presum ptively  ap p ro p ria te  as mandatory 

e n ro lle e s .

Second, th e  Talmadge Anendment emphasized d i r e c t  placem ent in  

employment ra th e r  than  classroom  s k i l l s  t r a in in g .  Any new tra in in g  

program had to  be c e r t i f i e d  as re le v a n t to  la b o r  market demands. T h ird , 

work experience was s tr e s s e d .  The o n -th e -jo b  t r a in in g  and p u b lic  

s e rv ic e  employment s p e c if ie d  in  WIN had s c a rc e ly  been u t i l i z e d ;  under 

Talmadge, one th i r d  of s t a t e  WIN ex p en d itu res  were to  be rese rv ed  fo r  

th ese  two programs.

F in a lly , th e  Talmadge Amendment in c reased  th e  fe d e ra l  c o n tr ib u tio n
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fo r  su p p o rtiv e  s e rv ic e s  from 75 percen t to  90 p e rc e n t, and w ith in  each 

s t a t e  w e lfa re  agency, a s e p a ra te  a d m in is tra tiv e  u n i t  was req u ired  to  

prov ide s e rv ie s  fo r  a l l  WIN e n ro lle e s  befo re  c e r t i fy in g  them as ready 

fo r  employment. While a mother could choose among d i f f e r e n t  types of 

c h ild c a re  i f  more than  one were a v a ila b le , she could no lo n g er i n s i s t  on 

"acceptable* c h ild c a re  s e rv ic e s .

The m o d ifica tio n s  in tro d u ced  by th e  Talmadge Amendment were 

in tended  both  to  in c re a se  th e  number of AFDC r e c ip ie n ts  e n ro lle d  in  WIN 

and to  ensure th a t  w e lfa re  r e c ip ie n ts  would jo in  th e  la b o r  fo rc e  as 

q u ick ly  as p o s s ib le . The s tren g th en in g  of work requ irem ents has 

con tinued  to  be a major th ru s t  of w e lfa re  reform from 1971 to  th e  

p re se n t.

*Work/Welfare* Programs During th e  1970s and 1980s

In  r e t ro s p e c t ,  i t  i s  c le a r  th a t  the  enactment of th e  WIN Program 

and th e  Talmadge Amendment s ig n a led  a d e c is iv e  s h i f t  in  p u b lic  

e x p ec ta tio n s  about the  n a tu re  of th e  AFDC program and th e  behavior of 

i t s  b e n e f ic ia r ie s .  Congress took an emphatic s tan d  th a t  women rece iv in g  

AFDC whose c h ild re n  were of school age were capable o f work of some 

k ind ; th e  im p l ic i t  assum ption th a t  had guided AFDC p o licy  during  th e  

program 's f i r s t  th re e  decades— th a t  m others were *unemployable* and 

hence deserv ing  of a s s is ta n c e  w ithou t th e  quid  pro  quo of work e f f o r t  

—was o v ertu rn ed . Most of th e  f e d e ra l  p ro p o sa ls  fo r  r e s t ru c tu r in g  AFDC 

th a t  have emanated from both th e  ex ecu tiv e  and th e  l e g i s l a t i v e  branches 

during  the  twenty y e a rs  s in c e  th e  passage of th e  1967 Amendments have
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sought to  co n d itio n  th e  r e c e ip t  of b e n e f i ts  on p a r t ic ip a t io n  in  programs 

aimed a t  moving e n ro lle e s  in to  jo b s .

One of th e  most in n o v a tiv e  of th ese  p ro p o sa ls  was th e  Family 

A ssistance Plan (FAP) in troduced  by th e  Nixon A dm in istra tion  in  1969.

FAP attem pted to  jo in  a fe d e ra lly -g u a ra n te e d  minimum income fo r  fa m ilie s  

w ith  c h ild re n , in c lu d in g  th o se  w ith  two p a re n ts  and th e  working poor, 

w ith  work requ irem ents and in c e n tiv e s  s im ila r  to  th o se  under th e  WIN 

Program. In  households e l i g ib l e  fo r  FAP, each member was to  be req u ired  

to  r e g i s t e r  w ith  th e  S ta te  Employment S erv ice  u n less  he o r she met 

c e r ta in  exempting c o n d itio n s . S in g le  m others w ith  c h ild re n  s ix  o r over 

were o b lig a te d  to  r e g i s t e r ;  in  tw o-parent households th e  mother was no t 

req u ired  to  r e g i s te r  i f  th e  f a th e r  had a lread y  done so. Each r e g is t r a n t  

was then  to  p a r t ic ip a te  in  a c t i v i t i e s  aimed a t  in c re a s in g  em p lo y ab ility , 

Inc lud ing  rem edial educa tio n , s k i l l s  t r a in in g ,  and p u b lic  s e rv ic e  

employment.

Congress r e je c te d  th e  Family A ssis tance  P lan. FAP encountered 

o p p o s itio n  from l i b e r a l s ,  who thought i t s  income guaran tee  ($1600 fo r  a 

fam ily  of fo u r) too  lew and i t s  coverage too  narrow ( i t  excluded 

ab le-bod ied  bu t c h i ld le s s  a d u l t s ) .  I t  a lso  met s t i f f  r e s is ta n c e  from 

c o n se rv a tiv e s , who b e liev ed  th a t  any p lan  to  a id  tw o-paren t households 

or supplement th e  incomes of th e  working poor would d e te r  work e f f o r t  

(Aaron, 1973). The p r in c ip le  of a guaran teed  income was d e a l t  a f u r th e r  

blow by th e  r e s u l t s  of experim ents w ith  income guaran tees conducted in  

se v e ra l lo c a t io n s .  These in d ic a te d  th a t  w h ile  r e c e ip t  of such 

guaran tees had a modest e f f e c t  on work e f f o r t  a t  th e  in d iv id u a l le v e l ,  

th e  c o s ts  were s u b s ta n t ia l  in  th e  aggregate  (K eeley, Spiegelman, and
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West, 1980; M o ff itt ,  1979). This evidence con tinues to  be c i te d  as th e  

major argument a g a in s t a comprehensive minimum income approach.

The w e lfa re  reform p ro p o sa ls  of the  C arte r and Reagan 

A dm in istra tions have involved • tw o -tie r*  s t r a te g ie s — e f f o r t s  to  

d is t in g u is h  ’ em ployable” in d iv id u a ls  from whom work e f f o r t  i s  expected 

from those  who a re  judged "unemployable” (u su a lly  because th e i r  c h ild re n  

are  very young). Under th e se  p la n s , the  former a re  req u ired  to  

p a r t ic ip a te  in  em ploym ent-related a c t i v i t i e s ,  in c lu d in g  jo b  search  and 

v o ca tio n a l t r a in in g ,  o r to  accep t jo b s  s p e c i f ic a l ly  c re a te d  fo r  them in  

the  p u b lic  and p r iv a te  n o n p ro fit s e c to rs .  The p ro p o sa ls  d i f f e r ,  

however, in  w hether th e  jo b s  a re  ’ r e g u la r ” ( th a t  i s ,  whether they a re  

f u l l - t im e  and pay wages, although th e  l a t t e r  a re  u su a lly  low) or 

•w orkfare” p o s it io n s ,  in  which r e c ip ie n ts  a re  req u ired  to  work p a r t- t im e  

in  r e tu rn  fo r  th e i r  w e lfa re  checks ra th e r  than  a s a la ry .

The C arte r w e lfa re  reform  p lan  was no t enacted  in to  law . In s te a d , 

a la r g e - s c a le  m u l t i - s i t e  dem onstration  p ro je c t ,  known as th e  Employment 

O pportunity  P i lo t  P ro je c t (EOPP), was developed to  t e s t  th e  p la n 's  

f e a s i b i l i t y  and e f fe c t iv e n e s s .  EOPP sought to  l in k  th e  income 

m aintenance system w ith  employment by re q u ir in g  employable AFDC 

re c ip ie n ts  to  p a r t ic ip a te  in  a s e r ie s  of a c t i v i t i e s  r e la te d  to  

employment. F i r s t ,  e n ro lle e s  took p a r t  in  an in te n s iv e  jo b  search  

e f f o r t  l a s t i n g  f iv e  to  e ig h t weeks; i f  they were u n su ccessfu l, they  were 

to  en te r  a work and t r a in in g  component fo r  up to  a y e a r . Those who 

s t i l l  d id  no t f in d  unsubsid ized  employment were then  to  r e -e n te r  jo b  

sea rch . Although a f u l l  e v a lu a tio n  of th e  i n i t i a t i v e  was planned, i t  

was co n sid e rab ly  sca led  down when th e  Reagan A d m in istra tion  took o f f ic e .
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A part from fe d e ra l  programs and p ro p o sa ls , sev e ra l s ta t e s ,  under 

s p e c ia l fe d e ra l w aivers of th e  AFDC re g u la tio n s , had experim ented w ith  

w orkfare fo r  AFDC r e c ip ie n ts .  C a lifo rn ia  was one such s ta t e ;  during  

Ronald R eagan 's term as governor, i t  had sought to  re q u ire  employable 

WIN e n ro lle e s  who could n o t f in d  re g u la r  employment or t r a in in g  

o p p o r tu n itie s  to  ’work o ff"  t h e i r  w e lfa re  g ra n ts  (w ith  th e  d u ra tio n  of 

work determ ined by th  amount of t h e i r  monthly g ran t d iv ided  by th e  

minimum wage) in  a Community Work Experience Program ( CWEP) assignm ent. 

Upon h is  e le c t io n  as  P re s id e n t, Reagan sought to  enab le  s ta t e s  to  

mandate w orkfare w ithou t going through th e  w aiver p ro cess .

The Budget R e c o n c ilia tio n  Act o f 1981, passed by Congress w ith  

A dm in istra tion  su p p o rt, made sweeping changes in  many a sp ec ts  of the  

AFDC program, in c lu d in g  th e  method of determ ining  e l i g i b i l i t y  and th e  

c a te g o r ie s  of e l ig ib le  p erso n s. For purposes of t h i s  d isc u ss io n , th e  

most im portan t p ro v is io n s  were th o se  r e la t in g  to  WIN and to  CWEP.

F i r s t ,  s ta t e s  could p a r t ic ip a te  in  a th re e -y e a r  WIN D em onstration 

Program which would give th e  s t a t e  w e lfa re  agency so le  a u th o r ity  fo r  the 

o p e ra tio n  of WIN. (P re v io u s ly , r e s p o n s ib i l i ty  fo r  WIN had been d iv ided  

between the  s t a t e  w e lfa re  agency and th e  employment s e rv ic e .)  Second, 

s ta t e s  had th e  op tio n  of implementing mandatory Community Work 

Experience Programs fo r  e l i g ib l e  WIN e n ro lle e s ,  as co n d itio n  of 

re c e iv in g  b e n e f i t s .

In  1983 and 1984, th e  Reagan A dm in istra tion  proposed l e g i s l a t i o n  

which would have re q u ire d  a l l  s ta t e s  to  o p e ra te  CWEP. The r e je c t io n  of 

th ese  p ro p o sa ls  by Congress was a r e f le c t io n  of s t a t e s '  concern th a t  

mandatory CWEP would be a d m in is tra t iv e ly  in fe a s ib le ,  and of t h e i r  wish



to  p rese rv e  d iv e r s i ty  and f l e x i b i l i t y  in  t h e i r  approaches to  work 

requ irem en ts . But th e  p o l i t i c a l  and s o c ia l  v a lu e  of such requ irem ents— 

as w e ll as t h e i r  presumed b e n e f i ts  f o r  r e c ip ie n ts —has sc a rc e ly  been 

q u es tio n ed . I t  appears th a t  w e lfa re  m others of school-age c h ild re n  have 

been perm anently re c a te g o riz e d  among th e  ranks of th e  "em ployable,* and 

the programs s tu d ie d  in  t h i s  d i s s e r ta t io n  r e f l e c t  th e  assum ption th a t  

such women not only can b u t should be expected to  work.



CHAPTER I I I

STUDYING ORGANIZATIONS: A REVIEW OF RELEVANT SOCIOLOGICAL LITERATURE

Because th e  two programs examined in  t h i s  d i s s e r ta t io n  e n ta i l  th e  

involvem ent of s iz a b le  b u reau c ra c ie s  in  e f f o r t s  to  d e l iv e r  employment 

s e rv ic e s  to  w e lfa re  r e c ip ie n ts ,  i t  i s  u se fu l to  consider th e i r  opera­

t io n s  in  th e  co n tex t of how s o c io lo g is ts  have d escrib ed  and analyzed 

complex o rg a n iz a tio n s . The m ajor th ru s t  of t h i s  e f f o r t  i s  to  develop a 

s e t  of concepts and a vocabulary  fo r  d isc u ss in g  th e  B altim ore and 

Chicago programs and s e t t in g  them in  th e  la rg e r  framework of o rgan iza­

t io n a l  th eo ry .

In  th e i r  u se fu l review of th e  l i t e r a t u r e  on p u b lic  bureaucracy , 

Peabody and Rourke (1965) p o in t to  th re e  broad approaches to  the  study 

of such o rg an iz a tio n s  (and, in  th e  view of t h i s  au th o r, to  o rg a n iza tio n s  

more g e n e ra lly ) .  The f i r s t  fo cu ses  on th e  o rg a n iz a tio n 's  purpose, 

examining hew cho ices a re  made among a l te r n a t iv e s  and how d e c is io n s  a re  

implemented, as w ell as ev a lu a tin g  th e  p ro g ress  made in  reach ing  th ese  

a l te r n a t iv e s .  A second avenue of study c e n te rs  on o rg a n iz a tio n a l 

p e rso n n e l, co n s id e rin g  rec ru itm e n t, m orale , p ro d u c tiv ity , and th e  impact 

of bureaucracy on p e r s o n a li ty .  The th i r d  p e rsp e c tiv e  i s  c lo se ly  r e la te d  

to  th e  f i r s t  two and e n t a i l s  th e  a n a ly s is  of o rg a n iz a tio n a l c o n tro l 

s t r u c tu r e s .
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This c h ap te r, l i k e  th e  d i s s e r ta t io n  as  a whole, i s  concerned 

p rim a rily  w ith th e  f i r s t  and th i r d  of th ese  approaches, although th e  

second w i l l  be touched on as  w e ll .  S ince th e  l i t e r a t u r e  on o rgan iza­

t io n s  i s  voluminous, the  ch ap te r w i l l  focus on those  a reas  th a t  a re  

p a r t ic u la r ly  germane to  th e  programs under study and to  th e  amalgam of 

s t r u c t u r a l i s t  and in te r a c t io n i s t  p e rsp e c tiv e s  adopted h e re .

I n i t i a l l y ,  the ch ap te r w i l l  examine l i t e r a t u r e  on th e  r e la t io n s h ip  

between o rg a n iz a tio n a l o b je c tiv e s  and s t a f f  p r a c t ic e s .  Much of t h i s  

work c e n te rs  on how o rg a n iz a tio n s  attem pt to  secu re  th e  coo p era tio n  of 

lo w e r-le v e l personnel and to  channel decision-m aking. Under th i s  

ru b r ic ,  to o , f a l l  s tu d ie s  of how lo w er-le v e l s ta f f  behave in  response to  

both o rg a n iz a tio n a l g u id e lin e s  and s i tu a t io n a l  and o th e r cues and of th e  

f a c to r s  th a t  promote or c o n s tra in  d is c re tio n a ry  decision-m aking .

The ch ap te r w i l l  a lso  review sev e ra l s tu d ie s  of s o c ia l  w e lfa re  

i n s t i t u t i o n s  concerned w ith  p rov id ing  se rv ic e s  to  and /or re g u la tin g  th e  

behavior of th e  poor to  ga in  in s ig h ts  in to  what has happened in  o th e r 

agencies and programs. F in a l ly ,  i t  w i l l  con sid e r some e f f o r t s  to  

approach th e  study of o rg a n iz a tio n s  from an in te r a c t io n i s t  p e rsp e c tiv e .

C le a rly , th ese  c a te g o r ie s  a re  no t m utually  ex c lu s iv e . P e te r  B la u 's  

The Dynamics o f Bureaucracy (1963), fo r  in s ta n c e , draws much of i t s  

i l l u s t r a t i v e  m a te r ia l from B la u 's  fie ldw ork  in  a s t a t e  employment agency 

se rv in g  many p u b lic  a s s is ta n c e  r e c ip ie n ts  and re p re se n ts  an e f f o r t  to  

merge s t r u c t u r a l i s t  and i n t e r a c t io n i s t  frameworks. N onetheless, th e  

book re c e iv e s  c o n s id e ra tio n  in  th e  f i r s t  s e c tio n  of th e  ch a p te r . 

Conversely, Thomas' (1959) a r t i c l e ,  "Role Conceptions and O rg an iza tio n a l 

S iz e ,"  a study of w e lfa re  w orkers in  d i f f e r e n t - s iz e d  u n i ts  of a s ta t e
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p u b lic  a s s is ta n c e  agency, i s  considered  in  th e  second s e c tio n  of the  

ch ap te r, although i t  tak es  in to  account th e  ways in  which c e r ta in  

fe a tu re s  of th e  o rg a n iz a tio n a l s e t t in g  in flu en ce  s t a f f  b ehav io r. In  

summary, a co n sid e rab le  degree of overlap  among c a te g o r ie s  can be 

expected, and th e  d ec is io n  about hew an in d iv id u a l book o r a r t i c l e  

should be c l a s s i f ie d  i s  to  seme degree an a r b i t r a r y  one.

O rg an iza tio n a l Goals and S ta f f  P ra c tic e s  

Securing Compliance w ith  O rgan iza tional Goals

I f  " the  problem of order* i s  th e  c e n tra l  is su e  of socio logy  as a 

d is c ip l in e ,  perhaps nowhere i s  t h i s  more apparen t than  in  th e  study of 

complex o rg a n iz a tio n s . In  h is  review of th e  l i t e r a t u r e ,  Perrow (1979) 

suggests  th a t  few s o c io lo g is ts  ad d ressin g  th i s  to p ic  have seen co­

o p era tio n  as a n a tu ra l o r i n t r i n s i c  c h a r a c te r is t ic  of o rg a n iz a tio n s . 

In s te a d , most have viewed th e  c o o rd in a tio n  and com pliance of o rgan i­

z a tio n a l members as u n c e r ta in  and as is su e s  deserv ing  c a re fu l s tudy .

The th e o r is t s  whose works a re  reviewed in  th i s  ch ap ter d i f f e r  on two 

p r in c ip a l  coun ts: (1) th e  c o o rd in a tiv e  and c o n tro l mechanisms they view 

as most im portant fo r  ach iev ing  co o p era tio n ; and (2) w hether th e  

in te r e s t s  of a l l  o rg a n iz a tio n a l members a re , a t  base , re c o n c ila b le  o r in  

c o n f l ic t .

Max Weber viewed bureaucracy as th e  c h a r a c te r is t ic  form of s o c ia l  

o rg a n iz a tio n  in  modern l i f e .  In  h is  c la s s ic  essay , ‘Bureaucracy*

(1967), he h e ld  th a t  in  b u reau c ra tized  in s t i t u t i o n s ,  com pliance could  be 

achieved through an e la b o ra te  system of re g u la tio n s  and procedures 

governing th e  behavior of su b o rd in a te s . Weber d e lin e a te d  sev e ra l
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a t t r ib u te s  of th e  " id e a l type" of bureaucracy . B ureaucrats  ex e rc ise  

a u th o r ity  accord ing  to  r u le s  th a t  apply in  f ix e d  ju r i s d ic t io n s .  

B u reau cra tic  o rg an iz a tio n s  e n ta i l  a h ie ra rch y  of p erso n n e l, w ith 

a u th o r ity  to  e x e rc ise  command lim ite d  by re g u la tio n s  concerning th e  

co e rc iv e  measures th a t  may be employed. W ritten  documents guide the  

management of the  o rg a n iz a tio n . Knowing th e se  ru le s  re q u ire s  te c h n ic a l 

t r a in in g  and e x p e r t is e .  Together, th ese  c h a r a c te r is t ic s  h e lp  to  ensure 

th a t  b u reau c ra ts  c a rry  on th e i r  b u sin ess  o b je c tiv e ly , and th e  more f u l ly  

th a t  bureaucracy i s  developed, th e  more i t  e lim in a te s  d is c re tio n a ry  

decision-m aking grounded in  personal or em otional c o n s id e ra tio n s . Thus, 

m a tte rs  a re  conducted a b s t r a c t ly ,  by fo rm ula ting  and fo llow ing  ru le s  fo r  

c a te g o r ie s  of c a se s , r a th e r  than by t r e a t in g  each case  in d iv id u a lly .

Weber a lso  m aintained  th a t  w h ile  form al "eq u a lity  befo re  th e  law" 

might serve  th e  in t e r e s t s  of th e  m iddle c la s s ,  i t  d id  no t b e n e f i t  th e  

."p ro p erty le ss  masses* in  th e  same way. He a s se r te d  th a t  a d i f f e r e n t  

approach, one th a t  was resp o n siv e  to  in d iv id u a l s i tu a t io n s  and based on 

e th ic a l  c o n s id e ra tio n s  ra th e r  than s t r i c t l y  on reason , was n ecessary  to  

compensate fo r  th e  la c k  of l i f e  o p p o r tu n it ie s  of th e  poor.

W eber's c h a ra c te r iz a tio n  of bureaucracy i s  s t i l l  th e  p o in t of 

d ep a rtu re  f o r  much so c io lo g ic a l in q u iry  in to  th e  n a tu re  of i n s t i t u t i o n a l  

b ehav io r. Some of t h i s  work has attem pted to  apply W eber's h e u r i s t i c  

model to  r e a l - l i f e  s e t t in g s  and th u s  to  il lu m in a te  i t s  s tre n g th s  and 

d e f ic ie n c ie s .  Thus, fo r  example, se v e ra l in v e s t ig a to r s  have co n te s te d  

the  n o tio n  th a t  in  f u l ly  developed b u reau cra c ies  em otional, non­

c a lc u la te d  elem ents a re , o r even can be, e lim in a ted .
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T a lc o tt  Parsons, who helped In troduce  W eber's work to  th e  U nited 

S ta te s ,  was one of th e  f i r s t  American s o c io lo g is ts  to  co in  a vocabulary  

fo r  d e sc rib in g  how o rg a n iz a tio n s  fu n c tio n  and to  gen era te  a b s tr a c t  

p ro p o s itio n s  about how they a re  m ain ta ined . Parsons th eo riz ed  (1951) 

th a t  two k inds of "mechanisms* in te g ra te  th e  in d iv id u a l in to  th e  so c ia l 

system . Through " s o c ia l iz a t io n  mechanisms," v a lu es  and b e l ie f s  of th e  

w ider c u ltu re  become in te rn a l iz e d  in  th e  in d iv id u a l. "S ocial co n tro l"  

mechanisms invo lve  ways of making s ta tu s  ro le s  c le a r ,  of rew arding 

conform ity to  those  r o le s ,  and of punish ing  deviance or channeling  i t  

in to  "safe" o u t le t s .

In  o th e r works (P arsons, 1967? Parsons and S h ils ,  1951), Parsons 

he ld  th a t  th e re  a re  fo u r " fu n c tio n a l r e q u is i te s "  of a l l  s o c ia l  system s— 

problems they  must re so lv e  in  o rder to  su rv iv e . These four problems a re  

termed "ad ap ta tio n ,"  "goal a tta in m en t,"  " in te g ra t io n ,"  and " la te n c y ,"  

n e a tly  summarized by th e  acronym AGIL. "A daptation" r e f e r s  to  th e  need 

to  secure  re so u rces  from th e  environment and d i s t r ib u te  them through th e  

p a r ts  of th e  system . "Goal a tta inm en t"  in v o lv es  th e  d e f in i t io n  of aims 

and th e  m o b iliz a tio n  of fo rc e s  to  achieve those  aims. " In te g ra tio n "  

e n ta i l s  th e  estab lish m en t of coo rd in a ted  re la t io n s h ip s  among system 

u n i t s .  F in a l ly ,  " la tency" concerns th e  m aintenance of d e s ire d  behavior 

among system a c to rs  and th e  problems of d ea lin g  w ith  th e i r  in te rn a l  

ten s io n s  and s t r a in s .

Amitai E tz io n l shared  P arsons ' concern w ith  examining how v ario u s  

p a r ts  of a s o c ia l  system a r t i c u la t e  w ith  each o th e r . In  A Comparative 

A nalysis o f Complex O rgan iza tions (1961), he attem pted  f i r s t  to  develop 

a typology of o rg a n iz a tio n s  based on form of c o n tro l,  and then  to  show
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hcw th i s  elem ent r e l a t e s  to  o th e r a sp ec ts  of o rg a n iz a tio n a l fu n c tio n in g .

E tz io n i p o s ite d  th a t  compliance could be ob ta ined  by m anipu lating  

rew ards and san c tio n s  of th re e  k inds: p h y s ic a l (what E tz io n i c a l l s  ’coer­

c iv e ’ pow er), m a te r ia l (•re m u n e ra tiv e ’ pow er), and symbolic (■normative* 

power). According to  E tz io n i,  o rg an iza tio n s  could be ca teg o rized  in  

term s of th e  most c h a r a c te r i s t i c  way in  which they exact com pliance from 

low er p a r t ic ip a n ts .

E tz io n i then  r e la te d  th e se  sources of compliance to  o th e r o rgan iza­

t io n a l  c h a r a c te r i s t i c s ,  among them, the  k inds of involvem ent d isp lay ed  

by lcw er p a r t ic ip a n ts ,  th e  o rg a n iz a t io n 's  g o a ls , i t s  sources of 

re c ru itm e n t, and the  n a tu re  and degree of consensus. For example, th o se  

o rg a n iz a tio n s  whose prim ary goal i s  to  c o n tro l deviance by seg reg a tin g  

c e r ta in  in d iv id u a ls  from so c ie ty  r e ly  most h eav ily  on co erc iv e  power; 

o rg a n iz a tio n s  th a t  a re  concerned w ith  th e  p roduction  of goods and 

se rv ic e s  use rem unerative power; and o rg a n iz a tio n s  th a t  seek to  ’c re a te  

and p re se rv e  symbolic o b je c ts ’ depend p r im a rily  on norm ative power. 

O rgan iza tions th a t  employ co erc iv e  power do no t ’ r e c r u i t ’ t h e i r  low er- 

le v e l members a t  a l l ;  p a r t ic ip a n ts  a re  se le c te d  f o r  them by o u ts id e  

ag en c ies , such as th e  c o u r ts .  On the  o th e r hand, u t i l i t a r i a n  

o rg a n iza tio n s  re ly  on th e  p r ic e  system as a way of r e c ru i t in g  s u i ta b le  

members (em ployees).

I t  i s  easy to  th in k  of o rg a n iza tio n s  th a t  have mixed g o a ls . I s  a 

u n iv e rs ity  or a symphony o rc h e s tra , f o r  in s ta n c e , p r im a r ily  in te re s te d  

in  producing s e rv ic e s  o r in  p re se rv in g  symbolic o b je c ts?  E tz io n i 

conceded th a t  o rg a n iz a tio n s  may have mixed g o a ls , bu t argued th a t  th e re  

i s  a s t r a in  to  make goals  congruent w ith  the  compliance s tr u c tu r e  to
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maxim iz e  e f fe c tiv e n e s s . An a l te r n a t iv e  s tra te g y  i s  to  invo lve d i f f e r e n t  

u n its  of the  o rg a n iza tio n , w ith  d i f f e r e n t  compliance s tru c tu re s ,  in  the 

p u r s u it  of d i f f e r e n t  g o a ls .

L ike E tz io n i 's  work, H erbert Sim on's A dm in istra tive  Behavior (1957 

ed .) exp lored  th e  measures th a t  o rg an iza tio n s  adopt to  re g u la te  in d iv id ­

ual behavior—mechanisms th a t  b ring  to  bear both s o c ia l iz a t io n  and 

c o n tro l,  to  use P arsons ' term s. Sim on's focus was on decision-m aking in  

o rg a n iza tio n s— s p e c i f ic a l ly ,  on how an o rg an iz a tio n  ensures th a t  i t s  

members make th e  ■r ig h t"  d e c is io n s  when they must choose among a v a ila b le  

a l t e r n a t iv e s .  Sim on's model of the  d ec is io n  process p o s ite d  th a t  

in d iv id u a ls  make d ec is io n s  on th e  b a s is  of both e x te rn a lly  supp lied  

prem ises and in te rn a l  f a c to r s  such as th e  in d iv id u a ls 's  own in fo rm ation  

and lo y a l ty  to  th e  o rg a n iz a tio n . These e x te rn a l and In te rn a l  cues 

involve both  f a c t s  and v a lu e s . Simon contended th a t  the  o rg an iza tio n  

does no t n e c e s sa r ily  t ry  to  p re sc r ib e  what th e  in d iv id u a l d ec is io n  

should be, b u t r a th e r ,  to  narrcw the o p tio n s  by c o n tro ll in g  th e  f a c t  and 

va lue  prem ises which u nderg ird  th a t  d e c is io n .

To accom plish t h i s  o b je c tiv e , the  o rg an iza tio n  makes use of two 

major techn iques (q u ite  analogous to  P arsons ' s o c ia l iz a t io n  and s o c ia l  

co n tro l mechanisms): t r a in in g  and s o c ia l iz a t io n  to  th e  o rg a n iz a t io n 's  

goals  and p rocedures, and th e  im position  of ex te rn a l a u th o r ity . He 

n o tes  th a t  th e se  modes of in flu en c e  can s u b s t i tu te  fo r  each o th e r ; fo r  

example, i f  an o rg a n iz a tio n  can r e c r u i t  tra in e d  members o r t r a in  them 

i t s e l f ,  l e s s  a u th o r ity  w i l l  be needed.

Simon d escribed  a number of s p e c if ic  methods of e x e rc is in g  in f lu ­

ence: the  d iv is io n  o f la b o r ,  th e  e s tab lish m en t of s tandard  p r a c t ic e s ,
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the  tran sm iss io n  of d e c is io n s  through form al and inform al systems of 

a u th o r ity ,  channels of communication, and t r a in in g .  He a lso  d e lin e a te d  

se v e ra l f a c to r s  th a t  in flu e n c e  the  degree to  which p a r t ic ip a n ts  accep t 

th e  a u th o r ity  of th e  o rg a n iz a tio n , in c lu d in g  th e  f in a n c ia l  and p h y sica l 

sa n c tio n s  a v a ila b le  to  dea l w ith  noncom pliant behavior and an o rgan iza­

t io n a l  purpose w ith  which th e  p a r t ic ip a n t  i s  in  agreem ent.

March and Simon system atized  and p resen ted  many of th e se  id eas  in  

th e  form of t e s ta b le  hypotheses in  t h e i r  subsequent book, O rgan izations

(1958). The book was w r i t te n  as a c r i t iq u e  of a d m in is tra tiv e  management 

th eo ry , which tended to  see the  employee as an Instrum ent responding to  

s tim u li p resen ted  by th e  o rg a n iz a tio n  in  f ix e d , autom atic ways. The 

a u th o rs , in  c o n tr a s t ,  s tr e s s e d  th e  m o tiv a tio n a l and e s p e c ia lly  the  

c o g n itiv e  f a c to r s  th a t  e n te r  in to  in d iv id u a l decision-m aking. Their 

emphasis on decision-m aking as th e  c r i t i c a l  a c t iv i ty  of o rg a n iza tio n s  i s  

suggested  by th e i r  s ta tem en t th a t  "the b a s ic  fe a tu re s  of o rg a n iz a tio n  

s tr u c tu r e  and fu n c tio n  d e r iv e  from th e  c h a r a c te r is t ic s  of human 

prob lem -so lv ing  p ro cesses  and r a t io n a l  human ch o ice’ (p . 169).

In  t h e i r  view , in d iv id u a ls  respond to  th re e  kinds of c o n s id e ra tio n s  

(two of them co g n itiv e ) in  th e  course of dec id ing  what a c tio n  to  tak e : 

th e  a l te r n a t iv e s  they p e rce iv e  as p o s s ib le , th e  consequences they 

p e rce iv e  as  r e s u l t in g  frcm each a l te r n a t iv e ,  and th e i r  v a lu es  and g o a ls . 

These a re  based on p a s t experiences and p e rcep tio n s  of c u rre n t s tim u li ,  

both o f which a re  p a r t ly  w ith in  th e  c o n tro l of th e  o rg a n iz a tio n . For 

in s ta n c e , an o rg a n iz a t io n 's  rec ru itm en t p o l ic ie s  can h e lp  to  achieve 

commonality of g o a ls , as  can th e  in te r a c t io n  p a t te rn s  i t  e s ta b lis h e s .

The l a t t e r  a re  e s p e c ia lly  Im portant because they g iv e  r i s e  to  re fe ren c e
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groups which h e lp  s o l id i f y  id e n t i f ic a t io n  w ith  o rg a n iz a tio n a l v a lu es  and 

supply access  to  o rg a n iz a tio n a l in fo rm atio n .

March and Simon d escrib ed  th e  d e c is io n  p rocess as in v o lv in g  a 

s im p lif ie d  model o f th e  problem in  which th e re  i s  a r e s t r i c t e d  range of 

a l te r n a t iv e s  and consequences which a re  rep ea ted ly  pursued in  re c u rre n t 

s i tu a t io n s .  A ction a l te r n a t iv e s  a re  d iscovered  through a search  process 

in  which th e  in d iv id u a l adopts th e  f i r s t  s o lu tio n  th a t  meets s a t i s f a c ­

to ry  s tan d ard s  ( • s a t i s f i c in g ,*  in  th e  a u th o rs ' term ), r a th e r  than  

ho ld ing  out fo r  th e  optimum s o lu tio n .

In  h is  e a r l i e r  work, Simon b r ie f ly  addressed  th e  q u e s tio n  of 

d is c re tio n a ry  a u th o r ity  ex e rc ised  by lcw e r-lev e l dec is ion -m akers. He 

suggested  th a t  th e  scope o f th a t  d is c r e t io n  i s  determ ined by the  number 

and Im portance of both s p e c if ie d  and u n sp ec ified  prem ises. This idea 

appears to  be the  p o in t of d ep a rtu re  fo r  C harles Perrow, who, in  an 

im portant a r t i c l e  in  th e  American S o c io lo g ica l Review (1967) and a 

subsequent book (1970), h e ld  th a t  o rg a n iz a tio n s  a re , above a l l ,  v e h ic le s  

fo r  g e t t in g  work done. The o rg a n iz a t io n 's  s tr u c tu re  i s  th e  form of 

in te r a c t io n  th a t  r e s u l t s  in  th e  course of perform ing work. This s tru c ­

tu re  ( in c lu d in g  i t s  d iv is io n  of lab o r and s p e c if ic a t io n  of ru le s  and 

procedures) i s  p r im a rily  th e  fu n c tio n  of the  perce ived  n a tu re  of th e  

work i t s e l f ,  or what Perrow c a lle d  th e  o rg a n iz a t io n 's  •technology.*

By ■technology,* Perrow meant th e  work th a t  th e  o rg a n iz a tio n  does 

on *raw m a te r ia ls ' to  change them. These raw m a te r ia ls  may be anim ate 

( in c lu d in g  people) o r inan im ate, con cre te  or sym bolic, iteo a sp ec ts  of 

th e  raw m a te r ia l a re  paramount fo r  understand ing  o rg a n iz a tio n a l 

s tr u c tu r e :  (1) th e  degree to  which i t  i s  seen as uniform , and (2) th e
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e x te n t to  which the  n a tu re  of th e  raw m a te r ia ls  and of the  p rocess 

necessary  to  transform  them are  understood. Perrow used th i s  dichotomy 

to  d e riv e  a fo u rfo ld  typology of o rg a n iz a tio n a l s t ru c tu r e  which, he 

contended, allow s fo r  more f r u i t f u l  com parative an a ly ses  than  ty p o lo g ie s  

based on such o th e r o rg a n iz a tio n a l f e a tu re s  as com pliance s tru c tu re  or 

fu n c tio n . Where th e  raw m a te r ia l i s  seen as r e la t iv e ly  uniform and th e  

means of tra n sfo rm a tio n  i s  c le a r ,  a ro u tin e , or b u re a u c ra tic , s t r u c tu re  

invo lv ing  s t a f f  s p e c ia l iz a t io n  and a thoroughly e la b o ra te d  system of 

ru le s  and re g u la tio n s  i s  l i k e ly  to  o b ta in . In  th e  o p p o site  case , where 

th e  raw m a te r ia l i s  seen as  h ig h ly  v a ried  and th e re  i s  u n c e r ta in ty  about 

what tra n sfo rm a tio n  p rocedures w i l l  work, in d iv id u a l a c to r s  must r e ly  on 

th e i r  experience, judgm ent, and in tu i t io n ,  and a non rou tine  s tru c tu r e  

w i l l  r e s u l t .  There a re  a lso  two in te rm ed ia te  c a se s . C ra ft o rgan iza­

t io n s  dea l w ith  raw m a te r ia l  th a t  i s  r e la t iv e ly  uniform , bu t where th e  

tra n sfo rm a tio n  p ro cess  i s  no t w ell understood ; eng ineering  o rg a n iza tio n s  

a c t  on v a r ia b le  raw m a te r ia l,  bu t w ith  c le a r  and e s ta b lis h e d  

tra n sfo rm a tio n  p rocedures.

Perrow went on to  d e sc rib e  each of th ese  fo u r types of o rgan iza­

t io n s  in  term s of a number of s t r u c tu r a l  v a r ia b le s  r e la te d  to  th e  

fu n c tio n in g  of te c h n ic a l and su p erv iso ry  s t a f f ;  th e  amount of d is c r e t io n  

they e x e rc ise , th e i r  pcwer, th e  means of in te rn a l  co o rd in a tio n , and th e  

Interdependence of th e  groups. In  b u re a u c ra tic  o rg a n iz a tio n s , fo r  ex­

ample, both te c h n ic a l and su p erv iso ry  s t a f f s  e x e rc ise  l i t t l e  d is c r e t io n ,  

and co o rd in a tio n  i s  achieved  through advance p lann ing . In  nonroutine 

o rg a n iz a tio n s , in  c o n tr a s t ,  both s t a f f  le v e ls  have co n sid e rab le  

d is c r e t io n ,  and c o o rd in a tio n  i s  th e  r e s u l t  of feedback.
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Perrow was more circum spect in  a ttem p tin g  to  r e la te  technology and 

s tru c tu r e  to  o rg a n iz a tio n a l g o a ls . He suggested , f o r  in s ta n c e , th a t  

ro u tin e  o rg a n iz a tio n s  emphasize s t a b i l i t y  and economic e f f ic ie n c y  as 

system g o a ls , w hile  s tr e s s in g  q u a n tity  over q u a l i ty  and s u p e r f ic ia l  

change over b a s ic  tra n sfo rm a tio n  as product g o a ls . E ngineering organ­

iz a t io n s ,  on the  o th e r  hand, a re  w il l in g  to  tak e  more economic r is k s  and 

to  reap  more modest p r o f i t s  w h ile  producing a r e l ia b le ,  m oderately 

in n o v a tiv e  p roduct. However, he acknowledged th a t  the  p e rso n a li ty  o f 

top  ex ecu tiv es , th e  o rg a n iz a t io n 's  h is to r y ,  i t s  environm ent, and th e  

o rg a n iz a tio n s  w ith  which i t  d ea ls  may p lay  no l e s s  Im portant a ro le  than  

technology and s tr u c tu r e  in  goal d e f in i t io n .

Perrow advanced th e  h y p o th esis  th a t  congruence between technology 

and s tru c tu re  i s  e s s e n t ia l  to  maximize o rg a n iz a tio n a l e f f ic ie n c y . Most 

o rg a n iz a tio n s  adopt a b u re a u c ra tic  s tru c tu re  because i t  perm its  g re a te r  

c o n tro l and p r e d ic ta b i l i ty  of r e s u l t s  a t  a lcw er c o s t than  do o th e r 

s tr u c tu r e s .  O rgan iza tions th a t  t r e a t  cases  as unique and undertake a 

thorough in v e s t ig a t io n  of th e  b e s t means of transfo rm ing  each one 

re q u ire  f a r  more re so u rces  than do those  th a t  s o r t  cases  in to  c a te g o r ie s  

fo r  a c tio n  and th u s  avoid th e  need fo r  ongoing decision-m aking .

Hage and Aiken (1969) te s te d  Perrow*s hypotheses through an examina­

t io n  of te n  p r iv a te  and s ix  p u b lic  s o c ia l  w e lfa re  and h e a lth  o rgan iza­

t io n s  th a t  provided r e h a b i l i t a t iv e  s e rv ic e s , p s y c h ia tr ic  s e rv ic e s , and 

s e rv ic e s  fo r  th e  m en tally  re ta rd e d  in  a m idwestern c i t y .  Degree of 

ro u tin e n e ss  was a sc e r ta in e d  through in te rv ie w s  w ith  a s t r a t i f i e d  random 

sample of agency s t a f f .  They found th a t  th e  s o c ia l  s tru c tu re s  of orga­

n iz a tio n s  w ith  more ro u tin e  work p ro cesses  were in  f a c t  c h a ra c te r iz e d  by
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more c e n tr a l iz a t io n  in  term s of decision-m aking, fewer p ro fe s s io n a lly -  

tra in e d  s t a f f ,  g re a te r  emphasis on re g u la tio n s , and goals emphasizing 

e f f ic ie n c y  and q u a n ti ty  of c l i e n t s  served ra th e r  than in n o v a tio n . There 

was only a weak n eg a tiv e  r e la t io n s h ip  between ro u tin en e ss  and q u a l i ty  of 

s e rv ic e , however, and none between degree of ro u tin e  and s t r a t i f i c a t i o n .  

The au th o rs  concluded th a t  o th er v a r ia b le s  b esid es  technology , inc lu d in g  

o rg a n iz a tio n a l s iz e ,  autonomy, and le v e l  of f in a n c in g , a re  probably 

eq u a lly  im portan t de term in an ts  of o rg a n iz a tio n a l s tru c tu r e .

Mohr (1971) supported  t h i s  assessm ent even more s tro n g ly . In  h is  

survey of 144 work groups from th i r te e n  randomly s e le c te d  h e a lth  d ep art­

m ents, he found no r e la t io n s h ip  between so c ia l s tru c tu re  (o p e ra tio n a l­

ized  as  th e  degree of p a r t ic ip a t io n  of su b o rd in a tes  in  o rg a n iz a tio n a l 

decision-m aking) and th e  n a tu re  of th e  work perform ed. Nor d id  he f in d  

any co n firm atio n  of th e  h y p o th esis  th a t  o rg a n iza tio n a l e f fe c tiv e n e s s  

r e s u l t s  from th e  consonance of technology and s tru c tu re .  R ather, he 

argued th a t  both technology and s o c ia l  s tru c tu re  a re  both m ulti-d im en­

s io n a l concep ts and cannot be r e la te d  in  sim ple ways. In  p a r t ,  however, 

M ohr's a n a ly s is  would appear to  be undercut by th e  f a c t  th a t  he explored 

only one dim ension of s o c ia l  s tru c tu re .

I would suggest th a t  th e  major weakness of Perrow*s argument (one 

th a t  he h im self conceded) i s  i t s  f a i lu r e  to  recognize th a t  th e  way th e  

raw m a te ria l and tra n sfo rm a tio n  mechanisms a re  perce ived  a re  them selves 

p roducts of environm ental f a c to r s ,  re so u rc e s , p e rso n a lity  and v a lu e s , 

and so on. This should become c le a r  in  th e  l a s t  ch ap te r, where th e  way 

in  which two o rg a n iza tio n s  chose to  dea l w ith  o b je c tiv e ly  q u ite  s im ila r  

"raw m a te ria l"  i s  d isc u ssed . N onetheless, P errow 's a n a ly s is  p rov ides a
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u se fu l framework and vocabulary  fo r  th in k in g  about how o rg a n iza tio n s  

co n cep tu a lize  th e  work they perform .

The Behavior of Lcwer O rgan ization  Members

Along w ith  th e  l i t e r a t u r e  d e sc rib in g  th e  ways in  which o rgan iza­

t io n s  seek to  mold and c o n s tra in  th e  behavior of th e i r  members, th e re  

a re  many e f f o r t s  to  understand  how members respond to  th ese  a ttem p ts .

While th e  work of Robert K. Merton f i t s  square ly  in to  th e  

s t r u c t u r a l i s t  framework, much of i t  has t r i e d  to  in j e c t  a more dynamic 

elem ent in to  t h i s  kind of a n a ly s is  by exp lo rin g  hew s o c ia l s tr u c tu r e s  

g ive  r i s e  to  d y sfu n c tio n a l behavior as  w ell as to  behavior th a t  conforms 

to  s o c ia lly  d e s ire d  goals  and means. With re sp e c t to  bureaucracy ,

Merton was p a r t ic u la r ly  concerned w ith  th e  im portance of i n s t i t u t i o n a l  

d is c ip l in e ;  he noted th a t  " th e  e ff ic a c y  of s o c ia l  s tr u c tu r e  depends 

u ltim a te ly  upon in fu s in g  group p a r t ic ip a n ts  w ith  a p p ro p ria te  a t t i tu d e s  

and sentim ents* (1968 e d . , p. 253). But c e r ta in  s t r u c tu r a l  f e a tu re s  

th a t  promote d is c ip l in e  may a lso  lead  to  goal d isp lacem ent, marked by 

b u re a u c ra tic  adherence to  th e  ru le s  as an end in  i t s e l f  ra th e r  than as a 

means of a t ta in in g  some la r g e r  o rg a n iz a tio n a l end. Examples of such 

f e a tu re s  inc lude  s e n io r i ty  ru le s ,  which reduce com petition  among s t a f f  

and may le a d  to  defense of v e s te d  i n t e r e s t s ,  and what Merton termed 

■pride of c r a f t ,*  which may engender re s is ta n c e  to  change in  e s ta b lis h e d  

ro u tin e s .  The r e s u l t in g  r i g i d i t i e s  and form alism  may reach  th e  p o in t 

where conform ity to  th e  r u le s  may in te r f e r e  w ith  th e  la rg e r  purposes of 

th e  o rg a n iz a tio n .
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Merton a lso  argued th a t  a s t r e s s  on d e p e rso n a liz a tio n  In 

bureaucracy tends to  produce c o n f l ic t  In  r e la t io n s  w ith  th e  p u b lic . 

C lie n ts  b e lie v e  th a t  th e i r  cases a re  unique and deserv ing  of in d iv id u ­

a l iz e d  c o n s id e ra tio n ; b u rea u c ra ts , in  c o n tra s t ,  a re  tra in e d  to  t r e a t  

c l i e n t s  im personally  and to  see th e i r  problems as f a l l i n g  in to  ap p ro p ri­

a te  c a te g o r ie s  fo r  a c tio n . Merton no tes  th a t  t h i s  i s  e sp e c ia lly  a 

problem in  government ag en c ies , whose personnel a re , in  th eo ry , the  

se rv a n ts  o f th e  people bu t in  f a c t  behave as th e i r  su p e rio rs .

One of the  best-known works by M erton 's s tu d en t P e te r  Blau, The 

Dynamics o f Bureaucracy (1963), a lso  t r i e d  to  u n ite  s tru c tu ra lis m  w ith  a 

more dynamic approach to  o rg a n iz a tio n a l behav io r, in  t h i s  case by 

merging th e  s t r u c t u r a l i s t  and in te r a c t io n i s t  p e rsp e c tiv e s . Blau noted 

th a t  understand ing  s o c ia l  s tru c tu re s  re q u ire s  understand ing  th e  p a tte rn s  

of so c ia l in te ra c t io n  w ith in  them: 'B u re au crac ies  a re  complex system s of 

co o rd in a ted  human a c t i v i t i e s '  (p . v ) . At g re a te r  len g th  and in  more 

d e ta i l  than  Merton, Blau moved beyond th e  Weberian view of bureaucracy , 

w ith  i t s  emphasis on o f f i c i a l  r e g u la tio n s  and requ irem ents, to  examine 

the  u n o f f ic ia l  norms and in form al r e la t io n s  th a t  g ive o rg a n iza tio n s  a 

dynamic c h a ra c te r .

B la u 's  work i s  based on case s tu d ie s  he conducted of two government 

ag en c ies , one a s t a t e  employment s e rv ic e , the  o th e r  a law enforcem ent 

agency. In  both s e t t in g s ,  he focused on th e  kinds of a d a p ta tio n s  of 

procedures in  which b u rea u c ra ts  engaged to  meet the  demands of th e  

s i tu a t io n  and to  make t h e i r  work experience more s a t i s fy in g .  Several 

types of a d a p ta tio n s  a re  d esc rib ed . F i r s t ,  w orkers may d e v ia te  from 

e s ta b lis h e d  procedure in  th e  i n t e r e s t  of f u l f i l l i n g  la rg e r  o b je c tiv e s



- 6 0 -

e f f i c i e n t ly  when they judge th a t  s t r i c t  adherence to  th e  re g u la tio n s  

would be i n e f f i c i e n t .  Second, they may j e t t i s o n  th e  o r ig in a l  o b je c tiv e  

in  o rd er to  ach ieve ano ther one. Third , they may add to  e s ta b lish e d  

procedures to  h e lp  ensure th e  a tta in m en t of in tended  g o a ls .

Like Merton, Blau was concerned to  re fu te  th e  Weberian no tio n  th a t  

emotions do no t e n te r  in to  b u re a u c ra tic  decision-m aking. Blau observed 

th a t  in  th e  s ta t e  employment s e rv ic e , in te ra c t io n  w ith  c l i e n t s  and 

a p p re c ia tio n  expressed by them were m ajor sources of job  g r a t i f i c a t io n ,  

and he argued th a t  th e  a b i l i t y  of lo w e r-lev e l s t a f f  to  ex e rc ise  d is c re ­

t io n  in  doing more fo r  c l i e n t s  i s  a c o n d itio n  fo r  jo b  s a t i s f a c t io n  of 

th i s  k ind . However, because of genera l concern w ith  p ro d u c tiv ity , only 

c e r ta in  c l i e n t s  could re c e iv e  sp e c ia l tre a tm e n t, and th ese  tended to  be 

c l i e n t s  whom w orkers l ik e d  and p re fe r re d  to  deal w ith .

In the s ta t e  employment s e rv ic e , th e  requirem ent th a t  w orkers a c t  

as enforcem ent agen ts (by checking th a t  c l i e n t s  accepted  s u i ta b le  jo b  

o f fe r s )  c o n f lic te d  w ith  t h e i r  o r ie n ta t io n  toward p rov id ing  s e rv ic e s . 

Workers adopted mechanisms fo r  d ea lin g  w ith  t h i s  ro le  c o n f l ic t .

Inform al d isc u ss io n s  w ith  fe llo w  members of employee workgroups re l ie v e d  

ten s io n s  and provided reassu ran ce  about th e  f a i rn e s s  of the  trea tm en t 

meted out to  c l i e n t s ,  and jo k es  about c l i e n t s  c re a te d  s t a f f  cohesion , 

o c ca s io n a lly  a t  th e  co s t of le g it im iz in g  brusque trea tm en t of c l i e n t s .

Blau considered  a number of o th e r  fe a tu re s  of i n s t i t u t i o n a l  l i f e ,  

among them how s t a t i s t i c a l  reco rd s , by th e i r  very e x is te n c e , fu n c tio n  as 

a mechanism to  c o n tro l b ehav io r, and why in n o v a tio n , c o n tra ry  to  expecta­

t io n ,  i s  o f te n  welcomed by b u re a u c ra ts . He acknowledged th a t  th e  

e x te rn a l co n d itio n s  and p re ssu re s  of th e  surrounding community must be
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taken  In to  account to  understand  the k inds of ad justm ents th a t  bureau­

c r a t s  make. But h is  m ic ro -lev e l focus on th e  o rg a n iz a tio n , and 

p a r t ic u la r ly  on th e  workgroup, does no t perm it a d e ta i le d  a n a ly s is  of 

hew f a c to r s  e x te rn a l to  th e  o rg a n iz a tio n  in flu en c e  th e  d ec is io n s  made by 

i t s  members.

In  a l a t e r ,  more g en era l work, Blau and S c o tt (1962) were again  

a t t e n t iv e  to  th e  inform al s o c ia l  s tru c tu r e s  and u n o f f ic ia l  norms th a t ,  

in  t h e i r  view, c h a ra c te r iz e  a l l  o rg a n iz a tio n s . They argued th a t  th ese  

s tr u c tu r e s  and norms a re  as  im portan t f o r  understand ing  th e  behavior of 

o rg a n iz a tio n a l members as a re  o f f i c i a l  r u le s ,  p rocedures, h ie ra rc h ie s ,  

and l in e s  of communication.

Blau and S c o tt a lso  proposed a b a s is  f o r  c a te g o r iz in g  o rg a n iz a tio n s  

th a t  d i f f e r s  markedly from those  of E tz io n i and Perrow. In s te a d  of type 

of com pliance s t r u c tu r e  o r technology, t h e i r  c l a s s i f i c a t io n  r e s t s  on th e  

type of group th a t  i s  th e  prime b e n e f ic ia ry  of the  o rg a n iz a t io n 's  

a c t i v i t y .  They suggested  fo u r p o te n t ia l  groups of b e n e f ic ia r ie s :  th e  

o rg a n iz a t io n 's  r a n k -a n d - f i le  membership; i t s  owners or m anagers; th e  

c l i e n t s  w ith  whom the  o rg a n iz a tio n  i s  in  re g u la r ,  d i r e c t  co n tac t 

( c l ie n t- c e n te r e d  o rg a n iz a tio n s  a re  c a l le d  "serv ice*  o rg a n iz a tio n s  by 

Blau and S c o t t ) ;  and th e  p u b lic  a t  la rg e  ( 'commonweal* o rg a n iz a tio n s ) .

The c e n tra l  problem in  se rv ic e  o rg a n iz a tio n s  i s  th e  c o n f l ic t  

between competing goals  o f s e rv ic e  to  c l i e n t s  and adherence to  bureau­

c r a t i c  p rocedures. This dilemma i s  e s p e c ia lly  Im portant because a 

g en era l assum ption of such o rg a n iz a tio n s  i s  th a t  th e  c l i e n t  does not 

know what i s  in  h is  b e s t i n t e r e s t  and i s  th e re fo re  dependent on th e  

judgment of s e rv ic e  agency s t a f f .  S ta f f  must th e re fo re  avoid two
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p i t f a l l s :  lo s in g  s ig h t  of c l i e n t s '  w e lfa re  because of concern w ith  th e i r  

cwn s ta tu s  or p reoccupation  w ith  p rocedures, and allow ing c l i e n t s  to  

d ic ta te  th e  n a tu re  of s e rv ic e s  rendered .

Like B lau, David Mechanic (1962) was concerned w ith  th e  power 

ex erc ised  by lower p a r t ic ip a n ts  in  complex o rg a n iz a tio n s . Mechanic 

suggested th a t  such personnel as s e c r e ta r ie s ,  h o s p ita l  o r d e r l ie s ,  and 

p riso n  inm ates hold  power not because of th e i r  p o s it io n s  in  th e  organ­

iz a t io n a l  h ie ra rch y  bu t because of th e i r  sp e c ia l access  to  c o n tro l over 

people, in fo rm ation  about procedures and norms, and re so u rc e s . The 

power co n ferred  by th i s  access  i s  re in fo rc e d  both by personal a t t r ib u te s  

( e .g . ,  commitment, i n t e r e s t ,  e x p e r tis e , w illin g n e ss  to  use power, and 

a t t r a c t iv e n e s s )  and by such c h a r a c te r is t i c s  of th e i r  p o s it io n  as ten u re , 

r e p la c e a b i l i ty ,  and so on. Very much in  th e  v e in  of H erbert Simon, 

Mechanic a s se r te d  th a t  lower p a r t ic ip a n ts  can e x e rc ise  power w ith o u t 

c o n f l ic t  w ith  la rg e r  o rg a n iz a tio n a l g o a ls  "when power i s  in te g ra te d  w ith  

a le g it im a te  o rd e r, when sen tim en ts  a re  h e ld  in  common, and when th e re  

are  adequate mechanisms fo r  in tro d u c in g  persons in to  th e  system and 

t r a in in g  them to  reco g n ize , accep t, and v a lu e  th e  le g itim a cy  of c o n tro l 

w ith in  th e  o rg a n iz a tio n ’’ (p . 355).

In  c o n tr a s t ,  J e f f re y  F ro tta s  (197 9) and M ichael Lipsky (1980) 

p o s ite d  th e  l ik e lih o o d  of fundam ental c o n f l ic t  between th e  upper and 

low er le v e ls  in  what Lipsky c a l l s  " s t r e e t - le v e l  b u re a u c ra c ie s ."  The 

l a t t e r  a re  o rg a n iza tio n s  such as p u b lic  schoo ls , p o lic e  departm ents, 

p u b lic  w e lfa re  ag en c ies , and le g a l  s e rv ic e s  o f f ic e s  whose w orkers 

in te r a c t  d i r e c t ly  w ith  th e  p u b lic  and e x e rc ise  c o n s id e rab le  d is c re ­

tio n a ry  c o n tro l over th e  a l lo c a t io n  of b e n e f i ts  o r sa n c tio n s . These
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in te ra c t io n s  u su a lly  invo lve  o n -th e -sp o t decision-m aking , and workers 

must deal w ith  c l i e n t s ’ em otional responses to  th e i r  d e c is io n s— a marked 

d ep a rtu re  from th e  la c k  of personal involvem ent th a t  Weber thought 

c h a r a c te r is t ic  of h ig h ly  developed b u reau c ra c ie s . Because Lipsky*s book 

S tre e t-L e v e l Bureaucracy i s  so im portan t to  th e  argument of th i s  

d is s e r ta t io n ,  i t  i s  d iscu ssed  a t  seme len g th  h e re .

Lipsky noted th a t  most o rg a n iz a tio n a l th e o r is t s  ( l i k e  Mechanic) 

a t t r ib u te d  noncompliance w ith  agency d i r e c t iv e s  on th e  p a r t  of low er- 

le v e l  s ta f f  e i th e r  to  poor communication or to  w orkers ' d isagreem ent 

w ith  th e  la rg e r  g o a ls . While he d id  no t deny th a t  th ese  f a c to r s  a re  

im portan t, he gave prim ary emphasis to  th re e  b a s ic  s t r u c tu r a l  f a c to r s  

imposed on s t r e e t - l e v e l  b u reau crac ies  by th e  la rg e r  p o l i t i c a l  and s o c ia l  

o rder th a t  make th e  i n t e r e s t s  o f lo w e r-lev e l workers d i f f e r e n t  from 

those  of u p p e r-lev e l s t a f f .  F i r s t ,  re so u rces  g ran teed  to  such o rgan iza­

t io n s  a re  c h ro n ic a lly  inadequate : w orkers lack  s u f f ic ie n t  tim e and must 

deal w ith  la rg e  case lo ad s . Moreover, t h i s  s i tu a t io n  i s  never eased, 

because the  demand fo r  s e rv ic e s  i s  always g re a te r  than  th e  supp ly . 

Second, s t r e e t - l e v e l  b u reau c rac ie s  a re  expected sim ultaneously  to  meet 

numerous goals th a t  a re  ambiguous and c o n f l ic t in g  and whose achievem ent 

i s  d i f f i c u l t  to  m easure. F in a l ly ,  th e  c l i e n t s  of th ese  agencies a re  

in v o lu n ta ry .

In th e  face  of th ese  i n t r i n s i c  f e a tu re s ,  s t r e e t - l e v e l  b u reau c ra ts  

adopt work ro u tin e s  th a t  se rv e  th e i r  cwn i n t e r e s t s .  As Lipsky p u ts  i t ,  

" S tre e t- le v e l  b u reau c ra ts  a re  in te re s te d  in  p ro cessin g  work c o n s is te n t 

w ith  th e i r  own p re fe re n c es  and only those  agency p o l ic ie s  so s a l i e n t  as 

to  be backed up by s ig n if ic a n t  san c tio n s"  (p . 1 9 ) . Two in te r e s t s  a re
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par amount : p ro cess in g  case lo ad s  e x p e d itio u s ly , in  a way th a t  f re q u e n tly  

le a d s  to  s h o rtc u ts  and s im p lif ic a t io n s ,  and m ain ta in in g  a high degree of 

autonomy.

Lipsky w r i te s :  ’The fundam ental s e rv ic e  dilemma of s t r e e t - l e v e l  

b u reau c ra ts  i s  how to  p rov ide in d iv id u a l responses o r trea tm en t on a 

mass basis*  (p . 44). He thus appeared to  assume th a t  new employees in  

s t r e e t - l e v e l  b u rea u c ra c ie s , in c lud ing  th o se  in  lc w e r- le v e l p o s it io n s ,  

su b sc rib e  to  an id e a l of in d iv id u a liz e d  s e rv ic e  to  c l i e n t s .  Confronted 

by s t r u c tu r a l  c o n s tr a in ts  on th e  r e a l iz a t io n  of t h i s  id e a l ,  they a d ju s t 

th e i r  work h a b i ts  to  r e f l e c t  t h e i r  lowered e x p e c ta tio n s  fo r  them selves 

and th e i r  c l i e n t s  and develop r a t io n a l iz a t io n s  th a t  enab le  them to  

s u s ta in  th e  b e l ie f  th a t  they  a re  doing th e  b e s t  they can under th e  

c ircum stances. Like Merton, Lipsky m aintained th a t  s t r e e t - l e v e l  

b u re au c ra ts  tend to  see c l i e n t s '  in d iv id u a l problems a s  f a l l i n g  in to  

c a te g o r ie s  of a c tio n , and they frame th e i r  ideas about trea tm en t on th e  

b a s is  of what c o n tr ib u te s  to  th e  optim al p ro cessin g  of a l l  cases  ra th e r  

than  th e  b e s t s o lu tio n  fo r  any s p e c if ic  case .

Lipsky d escrib ed  th re e  broad " p a tte rn s  of p ra c tic e*  adopted by 

s t r e e t - l e v e l  b u rea u c ra ts . F i r s t ,  they a l lo c a te  se rv ic e s  d i f f e r e n t i a l l y ,  

both by seeking to  l im i t  th e  demand ( fo r  example, by w ithho ld ing  in fo r ­

m ation) and by ra tio n in g  th e  supply through such techn iques as 

."creaming" ( i . e . ,  s e le c t in g  c l i e n t s  deemed l ik e ly  to  succeed). Second, 

they modify t h e i r  concep tions of th e  jo b  to  reduce th e  gap between aims 

and reso u rces  a v a ila b le  to  meet th o se  aim s. F in a l ly ,  they may modify 

t h e i r  conceptions of the  c l i e n t s ,  fo r  in s ta n c e , by su b sc rib in g  to  the  

co n v ic tio n  p re v a le n t in  th e  la rg e r  c u l tu re  th a t  th e  poor a re  re sp o n s ib le
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fo r  th e i r  cwn co n d itio n  and thereby reducing th e i r  cwn r e s p o n s ib i l i ty  

fo r  p rov id ing  a s s is ta n c e .

F in a lly , Lipsky argued th a t  the  c o n d itio n s  fo r  m an ipu lating  orga­

n iz a t io n a l  in c e n tiv e s  and san c tio n s  to  achieve b u re a u c ra tic  account­

a b i l i t y  do no t apply to  s t r e e t - l e v e l  b u reau c ra c ie s . Because th e  

o b je c tiv e s  o f such o rg an iz a tio n s  a re  n e c e ssa r ily  m u ltip le  and c o n f l ic t ­

in g , i t  i s  d i f f i c u l t  to  s e t  p r i o r i t i e s  among them, to  develop 

perform ance m easures, and to  e s ta b l is h  m eaningful in c e n tiv e s  and 

sa n c tio n s . In  Lipsky*s view , th e  s t r e e t - l e v e l  b u reau cra t "must 

ir re d u c ib ly  be accoun tab le  to  th e  c l ie n t"  (p . 161), and th e  sp e c ia l 

c ircum stances of in d iv id u a ls  cannot be tr a n s la te d  in to  r ig id  g u id e lin e s .

J e f f re y  P ro tta s ,  L ip sk y 's  s tu d e n t, adopted a somewhat d i f f e r e n t  

p e rsp e c tiv e  in  h is  book on s t r e e t - l e v e l  b u re au c ra ts . L ike L ipsky, 

P ro tta s  was concerned w ith  th e  way in  which the  o rg a n iz a tio n a l s tr u c tu re  

shapes the s t r e e t - l e v e l  b u re a u c ra t 's  behav io r. P ro tta s  focused  on th e  

b u re a u c ra t 's  ro le  as a "boundary ac to r"  who occupies th e  f ro n t  l in e  

between o rg a n iz a tio n  and c l i e n te le  and c o n tro ls  th e  in fo rm ation  th a t  

each po ssesses  about th e  o th e r .

C a teg o riza tio n  i s  a p r in c ip a l  a c t iv i ty  of s t r e e t - l e v e l  b u rea u c ra ts , 

according  to  P ro tta s .  The l a t t e r  apply s tandard  procedures to  new 

problem s, doing so by d isco v erin g  th e  a p p ro p ria te  c a te g o r ie s  in to  which 

in d iv id u a ls  who p re sen t them selves fo r  s e rv ic e  can be c l a s s i f ie d  and 

th u s  what th e  ap p ro p ria te  tre a tm e n ts  a re . The m ajor source of th e  

s t r e e t - l e v e l  b u re a u c ra t 's  d is c re tio n a ry  power i s  th a t  only he has access 

both to  th e  o rg a n iz a tio n a l ru le s  d e fin in g  c a te g o r ie s  and tre a tm en ts  and 

to  th e  in d iv id u a l c l i e n t  whose c h a r a c te r is t ic s  f i t  th ese  c a te g o r ie s  more
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or l e s s  c lo s e ly . As a consequence, he can both m anipulate  th e  ru le s  to  

a l t e r  th e  way th e  c l i e n t  I s  c l a s s i f ie d  and c o n tro l th e  in fo rm ation  

provided by th e  c l i e n t  to  a f f e c t  th e  way th e  c l i e n t  i s  c a teg o riz ed . In  

g en e ra l, P ro tta s  contended, s t r e e t - l e v e l  b u rea u c ra ts  t r y  to  c a te g o riz e  

c l i e n t s  in  ways th a t  minimize p o te n t ia l  ten sio n s  and th a t  a lso  minimize 

th e  re so u rces  th a t  must be expended.

B u reau cra ts  a lso  g a in  in  d is c r e t io n  because of th e  sheer number and 

com plexity of th e  ru le s  th a t  govern o rg a n iz a tio n a l a c t i v i t i e s .  Both 

s t r e e t - l e v e l  b u rea u c ra ts  and th e i r  su p e rv iso rs  know th a t  enforcem ent of 

a l l  th e  re g u la tio n s  i s  in f e a s ib le ;  hence, su p e rv iso rs  w i l l  f re q u e n tly  

waive th e i r  ex p ec ta tio n s  of enforcem ent in  a reas  of l i t t l e  im portance in  

r e tu rn  fo r  g re a te r  co o p era tio n  in  those  a reas  deemed c r i t i c a l  to  

o rg a n iz a tio n a l fu n c tio n in g .

P ro tta s ,  l i k e  L ipsky, d iscu ssed  th e  l im ite d  a b i l i t y  of th e  orga­

n iz a tio n  to  c o n tro l the  e x e rc ise  of d is c r e t io n  by s t r e e t - l e v e l  

p e rso n n e l. O rg an iza tio n a l in c e n tiv e s  and san c tio n s  tend to  be 

inadequate  because they a re  la c k in g  in  range and power, u n lik e ly  to  be 

a p p lie d , and of l im ite d  re lev an ce  to  lo w er-o rd er members. Of much 

g re a te r  im portance a re  th e  s t r e e t - l e v e l  b u re a u c ra t 's  own g o a ls : th e  

d r iv e  fo r  autonomy on th e  jo b , perso n a l i n t e r e s t  in  reducing  c l i e n t  

demands, and conform ity to  th e  v a lu e s  of a p ro fe s s io n a l o r semi- 

p ro fe s s io n a l e x te rn a l re fe re n c e  group. P ro tta s  concluded, however, 

t h a t ,  because d is c r e t io n  in c re a se s  w ith  th e  number and com plexity of 

c l i e n t  c a te g o r ie s , " in so fa r  as  s t r e e t - l e v e l  d is c r e t io n  re p re se n ts  a 

problem in  p u b lic  s e rv ic e  bureaucracy , a  red u c tio n  of th e  number and
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com plexity of c l i e n t  c a te g o r ie s  i s  th e  most c e r ta in  and general to o l fo r

b rin g in g  th a t  d is c r e t io n  under con tro l*  (p . 167).

The O peration  of P u b lic  A ssis tan ce  Agencies and Programs 

A n o tab le  c o n tr ib u tio n  to  th e  l i t e r a t u r e  d ea lin g  w ith  th e  adm inis­

t r a t i o n  of p u b lic  a s s is ta n c e  programs and p o l ic ie s  i s  th a t  of W inifred  

B e ll .  Her (1965) monograph on th e  h is to ry  and use of th e  ’ s u i ta b le  

home* requirem ent in  th e  Aid to  Dependent C hildren  program was informed 

by the  so c io lo g ic a l concep ts of Robert Merton. For example, she d is ­

tin g u ish ed  between th e  m an ife st fu n c tio n  of t h i s  requirem ent— p ro te c tio n  

of c h ild  w e lfa re — and i t s  l a t e n t  fu n c tio n s—lim i ta t io n  of o v e ra ll  

case loads and ex c lu s io n  of non-w hite c h ild re n  and c h ild re n  born o u t of

wedlock. She a lso  noted th e  d iffe re n c e  between form al p o l ic ie s  and

a c tu a l p r a c t ic e s  of p u b lic  a s s is ta n c e  s t a f f .

J o e l Handler and E lle n  Jane H ollingsw orth  (1971) s tu d ie d  th e  

a d m in is tra tio n  of AFDC in  s ix  W isconsin co u n tie s , in c lu d in g  Milwaukee 

and a number of r u ra l  c o u n tie s . T heir re se a rc h  was based no t only  on 

program documents and re p o r ts  and on in te rv iew s w ith  program s t a f f  bu t 

a lso  on a survey of 766 r e c ip ie n ts  in  th e  s ix  c o u n tie s . The au th o rs  

concluded th a t  th e  a d m in is tra tio n  of w e lfa re  was ‘benign* in  th a t  the  

s t a t e  was r e la t iv e ly  generous in  i t s  payments, th e  system was f r e e  of 

c o rru p tio n , and w orkers d id  not h a ra ss  c l i e n t s .  On th e  o th e r hand, they 

a lso  found th a t  i t  was ’law less*  in  th a t  l i n e  w orkers ex e rc ise d  wide d is ­

c re t io n .  S everal f a c to r s  accounted f o r  t h i s  h igh degree of f ie ld - l e v e l  

'd e c e n tra l iz a t io n *  and d is c r e t io n  w hich, fo r  th e  a u th o rs , c o n s t i tu te s  

th e  c h ie f  f e a tu re  of th e  a d m in is tra tio n  of p u b lic  a s s is ta n c e . These
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in c lu d e: th e  ju r i s d ic t io n a l  d iv is io n  of a u th o r ity  (w ith  each county 

re sp o n s ib le  fo r  se p a ra te  a d m in is tra tio n  of th e  program ); th e  h igh ly  

a b s tr a c t  and vague n a tu re  of th e  ru le s  governing p u b lic  a id  (w hat, fo r  

in s ta n c e , c o n s t i tu te s  'ad eq u a te  d ay care ' or a bona f id e  o f fe r  of employ­

m ent?); th e  n a tu re  of th e  work i t s e l f ,  which c a l l s  fo r  in d iv id u a liz e d  

responses to  c l i e n t s ’ s i tu a t io n s ;  and lack  of sy stem atic  c o n tro l over 

w orkers' a c t i v i t i e s .

Handler and H ollingsw orth  a lso  rep o rted  th a t  w o rk e r-c lie n t co n ta c ts  

were in fre q u e n t and b r ie f ,  o f fe r in g  l i t t l e  o p p o rtu n ity  fo r  workers 

e i th e r  to  re g u la te  c l i e n t s  or to  provide s e rv ic e s . To m ain ta in  good 

r e la t io n s  w ith  c l i e n t s ,  w orkers tended to  avoid s e n s i t iv e  is su e s  (men, 

home care) and to  s t ic k  to  genera l and innocuous to p ic s  in  th e i r  conver­

s a tio n s  w ith  c l i e n t s .  Workers a lso  t r i e d  to  s te e r  c le a r  of su b je c ts  

th a t  might gen era te  re q u e s ts  c o s tin g  the  agency money. Workers adopted 

th i s  's t r a te g y  of w ithdraw al* f o r  a number of reaso n s: th e  p re ssu re s  of 

th e  w orkplace; th e i r  la c k  of commitment to  t h e i r  jo b s  ( th e i r  p o s itio n s  

were c h a ra c te r iz e d  by high ten u re , and few were tra in e d  s o c ia l  w orkers); 

the  low e x p ec ta tio n s  and unquestion ing  a t t i t u d e s  of c l i e n t s ;  and the 

p au c ity  of reso u rces  they could  b rin g  to  bear on b eh a lf  of r e c ip ie n ts .

This 's t r a te g y  of w ithdraw al* m ight have played  a p a r t  in  g en era t­

ing p o s i t iv e  sen tim en ts on th e  p a r t  of c l i e n t s  toward s t a f f :  80 p e rcen t 

of the  r e c ip ie n ts  surveyed s ta te d  th a t  th e i r  worker was someone they 

could t r u s t ,  t a lk  to ,  and d isc u ss  problems w ith . On th e  o th er hand, 

on ly  22.5 p ercen t b e liev ed  th a t  th e i r  workers could do more to  a s s i s t  

them i f  they had more tim e or freedom— evidence, in  th e  a u th o rs ' view, 

of c l i e n t s '  low e x p ec ta tio n s  of a d d it io n a l a s s is ta n c e  from the  system .
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While Handler and H ollingsw orth  perceived  s im ila r  fo rc e s  a t  p lay  in  

a l l  s ix  W isconsin co u n tie s  they s tu d ie d , whether urban or r u r a l ,  Thomas

(1959) examined th e  ro le  of o rg a n iz a tio n a l s iz e  in  h is  study based on a 

survey of 109 ADC w orkers in  sm all, medium, and la rg e  u n its  of the

Michigan w e lfa re  departm ent. He found th a t  th e  sm aller the  o rgan iza­

t io n a l  u n i t ,  th e  g re a te r  th e  degree of consensus between worker and 

su p erv iso r about ro le  r e s p o n s ib i l i t i e s ,  the  broader th e  w o rk er's  

conception  of h is  o r her r o le ,  th e  h igher the commitment to  th e  so c ia l 

work e th ic ,  and the g re a te r  the  e f fe c tiv e n e s s  in  p rov id ing  se rv ic e s  to  

c l i e n t s .  Thomas concluded, however, th a t  th e  s iz e  of th e  u n it  per se 

was l e s s  im portan t than  th e  community s e t t in g s  in  which u n i ts  of v a rio u s  

s iz e s  were lodged. Thus, u n its  w ith  fewer workers were g en e ra lly  

lo c a te d  in  sm aller communities o f fe r in g  fewer so c ia l s e rv ic e s . Because 

workers in  th ese  o f f ic e s  had few reso u rces  to  which they could  r e fe r  

w e lfa re  r e c ip ie n ts ,  they n e c e s sa r ily  adopted a broader conception  of 

th e i r  r o le s .  Moreover, w orkers in  sm aller a reas  experienced c lo se r  

r e la t io n s  w ith  and l e s s  s o c ia l  d is ta n c e  from c l i e n t s ,  making fo r  

s tro n g er commitment to  a s e rv ic e  o r ie n ta t io n .

There have been a number of s tu d ie s  of th e  Work In cen tiv e  Program

and of o th e r programs aimed a t  moving AFDC re c ip ie n ts  in to  employment. 

The most im portan t e v a lu a tio n  of WIN'S o v e ra ll  e f fe c tiv e n e s s  was 

undertaken by P a c if ic  C o n su ltan ts  to g e th e r  w ith  Camil A ssocia tes and 

Ketron, Inco rp o ra ted  under a c o n tra c t  w ith  th e  O ffice of P o licy , 

E va lua tion  and Research of th e  U.S. Department of Labor (1976). The 

study was based on WIN and w e lfa re  re co rd s , o n - s i te  assessm ents of 

program s tru c tu re  and perform ance, and lo n g itu d in a l  in te rv iew s conducted



- 7 0 -

cver an 18-month p erio d  w ith  6,555 WIN p a r t ic ip a n ts  and com parison-group 

members a t  78 s i t e s .  The re se a rch e rs  d iscovered  extrem e h e te ro g en e ity  

in  s t r u c tu r e ,  s ta f f in g ,  and s e rv ic e  p ro v is io n  among th e  s i t e s .  The 

le v e ls  of se rv ic e  rece iv ed  by r e g i s t r a n t s  a lso  v a r ie d  w idely . D espite 

t h i s  d iv e r s i ty ,  th e re  was a g en era l emphasis on immediate jo b  placement 

and concom itantly  on p ro v id in g  a s s is ta n c e  to  p a r t ic ip a n ts  whom s ta f f  

judged to  be most re a d ily  employable. Average annual earn ings of fem ale 

program p a r t ic ip a n ts  ranged from $327 to  $471 over those  of com parison- 

group members, bu t red u c tio n s  in  th e  average w e lfa re  g ra n ts  of p a r t i c i ­

p an ts  were much sm aller ($106 per y e a r ) ,  and th e re  was no decrease  in  

th e  average amount of tim e on w e lfa re . The ev a lu a to rs  a lso  concluded 

th a t  WIN's perform ance was se rio u s ly  c o n s tra in ed  by th e  economic 

re c e ss io n  of 1973-75.

A second e v a lu a tio n  sponsored by the  Department of Labor was 

c a r r ie d  out by th e  Urban I n s t i t u t e  (M itc h e ll, Chadwin, and N ig h tin g a le , 

197 9 ). The aim of t h i s  study  was to  id e n t i fy  th e  f a c to r s ,  e s p e c ia lly  

those r e la te d  to  o rg a n iz a tio n , management, and s e rv ic e  d e liv e ry , th a t  

le d  seme s i t e s  to  perform  e s p e c ia lly  w e ll ,  and in  t h i s  way to  suggest 

ways of improving perform ance throughout th e  system . This o b je c tiv e  

d ic ta te d  c lo se  a t te n t io n  to  s t a f f  behav io r, and f i e ld  re sea rch  was 

conducted in  f o r ty - th r e e  lo c a l  s i t e s .

The re se a rc h e rs  found th a t  in  high-perform ance s i t e s ,  s ta te - le v e l  

managers im parted to  lo c a l  s t a f f  a c le a re r  understand ing  of th e  o v e ra ll  

g o a ls . High perform ance was a lso  a s so c ia te d  w ith  more ex ten siv e  s ta f f  

t r a in in g ,  an ac c u ra te  re p o rtin g  system , more in te n s iv e  m onitoring  of and 

te c h n ic a l a s s is ta n c e  to  lo c a l  o p e ra to rs  by s ta f f  of the c e n tra l  o f f ic e ,
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more l a t e r a l  communication among lo c a l  o f f ic e s ,  and a g re a te r  degree of 

upward communication from lo c a l  o f f ic e s  to  th e  c e n tra l  one. Seme of the  

f a c to r s  a t  the  s t a t e  le v e l  th a t  p re d ic te d  high perform ance were a lso  

in f lu e n t ia l  a t  th e  lo c a l  one: e f f e c t iv e  re p o rtin g  system s, more freq u en t 

m on ito ring , and more system atic  d i s t r ib u t io n  of in fo rm ation  and more 

f req u en t in te rn a l  d isc u s s io n s . In  h igh-perform ing l o c a l i t i e s ,  managers 

d e leg a ted  more r e s p o n s ib i l i ty  to  su b o rd in a tes  and p erm itted  more 

f l e x i b i l i t y  w ith regard  to  work ru le s  and p rocedures.

H igh-perform ing o f f ic e s  a lso  d e liv e re d  se rv ic e s  d i f f e r e n t ly  than  

th e  poorer perfo rm ers. They were more l ik e ly  to  counsel uncooperative 

c l i e n t s  r a th e r  than  r e s o r t  im m ediately to  sa n c tio n s , they p laced  g re a te r  

emphasis on teach in g  jo b  search  s k i l l s ,  and they o ffe re d  ex ten s iv e  

su p p o rtiv e  s e rv ic e s .

The Urban I n s t i t u t e  study a lso  in v e s tig a te d  th e  e f f e c ts  o f lab o r  

m arket c o n d itio n s  and the  demographic environm ent and found th a t  th e se  

were co n s id e ra b le . Such f a c to r s  as th e  presence of lew-wage in d u s t r ie s ,  

average employer s iz e ,  the  s iz e  of th e  poverty  p o p u la tio n , and th e  

e x te n t of lo c a l  employment growth accounted fo r  one th i r d  to  one h a l f  of 

th e  v a r ia t io n  in  perform ance among s i t e s .

One non -ev alu a tio n  study th a t  has looked in  depth a t  th e  behavior 

of program s t a f f  and th e  f a c to r s  in flu e n c in g  s t a f f  decision-m aking i s  

L evy 's  The Workings o f WIN (1981), an e f f o r t  to  prov ide a q u a l i ta t iv e ly  

r ic h  d e s c r ip tio n  and a n a ly s is  of how WIN co u n se lo rs  make d e c is io n s  about 

the  a b i l i t y  of c l i e n t s  to  work and about which s e rv ic e s  they should 

re c e iv e . The study employed th re e  e thnographers, who, over a nine-month 

p e rio d , conducted o b se rv a tio n s  in  th re e  lo c a l  WIN o f f ic e s  th a t  v a r ie d  in
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lo c a tio n , number of c l i e n t s  served , lo c a l  unemployment r a te ,  and o th er 

c r i t i c a l  f a c to r s .

A s ig n i f ic a n t  f in d in g  was th a t ,  w h ile  s ta f f  c o lle c te d  s im ila r  data  

on c l i e n t s  a t  a l l  th re e  s i t e s ,  they ’processed" th ese  da ta  d i f f e r e n t ly  

to  make d i f f e r e n t  d e c is io n s . S ta f f  a t t i tu d e s  and e x p e c ta tio n s  about 

c l i e n t s  were in flu en ced  by a lo c a l  "WIN c u l tu re ,  a shared  system of 

knowledge which s t a f f  members use to  adapt in fo rm ation  gathered  about 

c l i e n t s  and th e  WIN program requirem ents to  the  r e a l i t i e s  of th e  lo c a l  

s o c ia l ,  economic, and p o l i t i c a l  co n d itio n s"  (p . x i i i ) .  Two major s e ts  

of f a c to r s  shaped th i s  c u l tu re .  F i r s t ,  the  genera l socioeconomic 

environment of th e  lo c a l  o f f ic e — i t s  caseload  and th e  jo b  m arket 

c o n d itio n s  and p o l i t i c a l  c lim a te  in  which i t  was lodged— e s ta b lis h e d  a 

co n tex t fo r  a s se ss in g  th e  jo b -re a d in e s s  of in d iv id u a l c l i e n t s .  Second, 

the  p r i o r i t i e s  and g u id e lin e s  of the  n a tio n a l program, which e s ta b lis h e d  

immediate jo b  placem ent as th e  major c r i t e r io n  of success  and s e t  

form ulas fo r  re so u rce  d i s t r ib u t io n ,  a lso  played a c ru c ia l  p a r t  in  

determ ining  how c l i e n t s  would be d e a l t  w ith . Thus, where WIN reso u rces  

( s t a f f  and a v a ila b le  s lo t s  in  a c t i v i t i e s )  and jo b s  were few and c l i e n t s  

were many, they were l ik e ly  to  be judged u n su ita b le  fo r  a c t iv e  job  

search  and p laced  in  a ho ld ing  s ta tu s  in s te a d . As re so u rces  an d /o r jo b s  

became more p l e n t i f u l ,  c l i e n t s  were more l ik e ly  to  be assigned  to  a c tiv e  

jo b  search .

The Levy study i s  an e f f o r t  to  shew how s t r u c tu r a l  f a c to r s  in f lu ­

ence decision-m aking . I t  should be p o in ted  o u t, however, th a t  s in ce  th e  

tim e th e  study was conducted (1979-1980), the  WIN Program has been 

a l te r e d  in  a number o f ways, a s  the  two WIN D em onstration Programs
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d iscu ssed  in  th i s  d i s s e r ta t io n  su g g est. Thus, w h ile  th e  p re sen t 

in v e s t ig a t io n  draws on th e  le sso n s  of the  e a r l i e r  study , i t s  focus and 

f in d in g s  d i f f e r  from those  of th e  e a r l i e r  work.

Other s tu d ie s  of WIN illu m in a te  c e r ta in  a sp ec ts  of program design  

and s t a f f  behavior in  the  programs under c o n s id e ra tio n . For example, 

ev a lu a tio n s  by Goldman (1981) and o th e rs  of th e  e f f e c ts  of p rov id ing  

immediate jo b  search  a s s is ta n c e  to  new WIN r e g i s t r a n t s  h e lp  to  ex p la in  

th e  p o p u la r ity  of t h i s  approach to  in c rea s in g  th e  movement of women from 

w e lfa re  to  re g u la r  employment. In  a sp e c ia l dem onstration  o p era ted  in  

L o u is v i l le ,  Kentucky, new WIN e n ro lle e s  who v o lu n tee red  fo r  th e  p ro je c t  

were provided  w ith  up to  s ix  weeks of co u n se lo r-supported  in d iv id u a l jo b  

sea rch , along w ith  support s e rv ic e s  and w e lfa re  payments, b efo re  being 

allowed to  p a r t ic ip a te  in  th e  re g u la r  WIN program. Using an ex p e ri­

m ental design  to  t e s t  th e  im pacts of an immediate in te rv e n tio n  of th i s  

ty p e , Goldman found th a t ,  compared to  th e  c o n tro l group (who rece iv ed  

re g u la r  WIN s e rv ic e s  a f t e r  the  usual d e la y ) , those  o ffe re d  th e  trea tm en t 

w ere more l ik e ly  to  be employed (5 percen t) and earned more ($275) over 

th e  f ifteen -m o n th  fo llcw -u p . The women d id  n o t, however, f in d  b e t te r -  

paying or lo n g e r - la s t in g  jo b s . Although they rece iv ed  l e s s  w e lfa re  

a s s is ta n c e  than  th e  c o n tro ls , they were no more l ik e ly  to  e x i t  th e  

w e lfa re  r o l l s  e n t i r e ly ,  probably because th e i r  ea rn in g s  were so l<w th a t  

they could  re c e iv e  w e lfa re  supplem entation . However, immediate jo b  

search  a s s is ta n c e  was inexpensive to  o p era te  and th e re fo re  h ig h ly  

c o s t- e f f e c t iv e .

Goldman's work f u r th e r  su g g ests  th a t  i t  i s  d i f f i c u l t  to  c o n s tru c t a 

p re d ic t iv e  model of who w i l l  p a r t ic ip a te  in  a v o lu n ta ry  program because
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so many n o n -q u a n tif ia b le  f a c to r s  en te r  in to  p lay . Such co n d itio n s  as 

having a s ick  c h ild ,  look ing  fo r  new housing , and experiencing  m a r ita l  

d i f f i c u l t i e s  a f fe c te d  w illin g n e ss  to  p a r t ic ip a te  in  th e  experim ent.

The im portance of th e se  s i tu a t io n a l  f a c to r s  as de term inan ts of par­

t i c ip a t io n  and of success in  f in d in g  jo b s  was confirm ed by G ould-S tuart 

(1982) in  an ev a lu a tio n  of a v o lu n ta ry  group jo b  search  program fo r  WIN 

r e g i s t r a n t s ,  a lso  opera ted  in  L o u is v il le .  The e v a lu a tio n  rep o rted  th a t  

about a th i r d  of th e  wcmen assigned  to  the  program never a tten d ed  a t  

a l l ,  alm ost a q u a r te r  dropped ou t p r io r  to  com pletion, ju s t  under a 

f i f t h  com pleted th e  program but d id  not f in d  jo b s , and about a q u a r te r  

found jo b s  w h ile  in  th e  program. Both th e  socioeconomic c h a r a c te r is t ic s  

of th e  women and r a t in g s  by program s ta f f  of t h e i r  jo b  read in ess  were 

inadequate  p re d ic to rs  of t h e i r  experiences and outcomes in  th e  program. 

In te rv iew s w ith  program p a r t ic ip a n ts  and d rop -ou ts  suggested th a t  

immediate problems in  th e  women's l i v e s —problems th a t  were r e la t iv e ly  

u n p re d ic ta b le , su b je c t to  change over tim e, and o f te n  no t apparen t a t  

th e  o u tse t of p a r t ic ip a t io n — led  women to  g ive  up t h e i r  job  search  

e f f o r t s .  Poverty made th e  problems more in t r a c ta b le  fo r  program p a r t i c i ­

p an ts  than  they  m ight o therw ise  be fo r  wcmen w ith  more re so u rces . In  

a d d it io n , th e  women's g o a ls  and a s p ir a t io n s  and th e i r  a c tu a l  experience 

in  th e  program in flu en ced  t h e i r  b ehav io r. The ev a lu a tio n  concluded th a t  

because i t  i s  so d i f f i c u l t  to  f o re c a s t  a c c u ra te ly  women's a b i l i t y  to  

tak e  p a r t  in  jo b  search  and f in d  a jo b , th e  jo b  search  experience i t s e l f  

may be th e  most p r a c t ic a l  way to  d is t in g u is h  those  w e lfa re  r e c ip ie n ts  

who can f in d  jo b s  by them selves from those  who need g re a te r  a s s is ta n c e .



-7  5 -

Goodwin's (1971) study  i s  more psychosocial in  o r ie n ta t io n .  He 

compared th e  l i f e  a s p ir a t io n s  o f WIN e n ro lle e s  w ith  those  of WIN s ta f f  

and a sample of m id d le -c la ss  responden ts, as w e ll as w ith  s ta f f  members' 

p e rc e p tio n s  of c l i e n t s '  a s p ir a t io n s .  S ta f f  were found to  underestim ate  

p a r t ic ip a n ts ' l i f e  a s p ir a t io n s ,  w illin g n e ss  to  work fo r  reasons o ther 

than f in a n c ia l  need, and b e l ie f  in  the  work e th ic  and to  o v e rra te  th e i r  

acceptance of i l l e g a l  a c t i v i t i e s .  S ta f f  members' p e rcep tio n s  were 

f a i r l y  a cc u ra te  reg ard in g  c l i e n t s '  lower se lf-co n fid e n c e  and th e i r  

w illin g n e ss  to  accep t w e lfa re . What t h i s  suggests  i s  th a t  i f  s t a f f  

m isperce ive  r e c ip ie n t s ' a t t i t u d e s ,  they may them selves adopt negative  

views of th e  r e c ip ie n ts  and may t r e a t  them w ith  unw arranted su sp ic io n  

and d is r e s p e c t .  Rainwater (1982) hypothesized  th a t  as a consequence of 

such trea tm en t by th e  s ta f f  of incom e-tested  programs and by so c ie ty  a t  

la r g e ,  r e c ip ie n ts  may in c o rp o ra te  a negative  s e lf -c o n c e p t and may engage 

in  behavior resp o n siv e  to  t h e i r  s tig m atized  s ta tu s ,  although A llen 

(1982) argued th a t  th e  em p irica l da ta  do no t support th i s  conclusion .

W ithin th e  l a s t  sev e ra l y e a rs , th e re  have a lso  been s tu d ie s  of 

e f f o r t s  to  impose work requ irem ents on AFDC r e c ip ie n ts .  F e ild  e t  a l . 

(1981) examined th e  im plem entation of work requ irem ents in  th e  

Employment O p p o rtu n itie s  P i lo t  P ro je c t (EOPP), a m u l t i - s i t e  demonstra­

t io n  i n i t i a t e d  by th e  U.S. Department of Labor during  th e  C arter 

a d m in is tra tio n . The la rg e  m a jo rity  of c l i e n t s  e n ro lle d  in  EOPP were 

WIN-mandatory AFDC r e c ip ie n ts ;  EOPP r e g i s t r a n t s  were re q u ire d , as a 

co n d itio n  of con tinued  b e n e f i t  r e c e ip t ,  to  a tte n d  c la s s e s  in  jo b -seek in g  

s k i l l s  and, i f  they d id  not f in d  jo b s , to  p a r t ic ip a te  in  sub sid ized  

employment or t r a in in g .  The dem onstration  was funded a t  a le v e l  to
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ensure th a t  more people could  take  p a r t  in  program a c t i v i t i e s ,  u n lik e  

prev ious programs ( in c lu d in g  WIN) in  which s t a f f  tended to  re se rv e  

sca rce  s lo t s  fo r  c l i e n t s  who appeared most eager to  make use of program 

s e rv ic e s . I t  was expected, th e re fo re , th a t  th e  incidence of san c tio n in g  

fo r  noncompliance would in c re a se  in  EOPP from p rev ious le v e ls .

In te rv iew s w ith  program s t a f f  ( th e  p r in c ip a l  da ta  source fo r  th e  

study) suggested th a t  in  g e n e ra l, t h i s  d id  no t occur, fo r  se v e ra l 

reaso n s. F i r s t ,  th e  san c tio n in g  procedures them selves were tim e- 

consuming, and s t a f f  o f te n  p re fe r re d  to  use th a t  tim e to  work w ith  

in d iv id u a ls  who wanted h e lp . Second, in teragency  co o rd in a tio n  problems 

hampered th e  san c tio n in g  e f f o r t .  F in a lly , s ta r t - u p  problems in  

p rov id ing  support s e rv ic e s  to  c l i e n t s  im paired th e  program 's a b i l i t y  to  

re q u ire  them to  work.

Rodgers (1981) re p o rte d  s im ila r  f in d in g s  in  h is  study of the  

a d m in is tra tio n  of th e  work and tr a in in g  requirem ent in  th e  Work Equity  

P ro je c t,  a dem onstration  employment and t r a in in g  program o p e ra tin g  in  

the c i ty  of S t .  Paul and in  seven Minnesota co u n tie s  from J u ly  1978 

through March 1981. The p ro je c t  rep laced  th e  WIN Program in  those 

ju r i s d ic t io n s  in  which i t  was implemented and, l i k e  EOPP, req u ired  

WIN-mandatory AFDC re c ip ie n ts  to  accep t a su b sid ized  jo b  or t r a in in g  

p o s it io n  i f  they were unable to  secu re  employment on th e i r  cwn. As w ith  

EOPP, the  guaran tee of a jo b  a f t e r  the conclusion  of job  search  was 

in tended  to  s tren g th en  th e  work requ irem ent.

Program s t a f f ,  however, r e s i s te d  san c tio n in g  noncanp lian t c l i e n t s ,  

and few c l i e n t s  were ever p en a liz e d . Rodgers found somewhat d i f f e r e n t  

reasons than  F e ild  e t a l .  fo r  s t a f f  members' u nw illingness to  impose
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sa n c tio n s . The number of jo b  placem ents was an Im portant In d ic a to r  of 

program su ccess , and s t a f f  were r e lu c ta n t  to  r e fe r  r e c a lc i t r a n t  c l i e n t s  

to  p ro sp e c tiv e  em ployers, who m ight respond by re fu s in g  to  l i s t  th e i r  

jo b s  w ith  th e  agency. Furtherm ore, seme s t a f f  members may have been 

unw illing  to  p en a lize  dependent c h ild re n  fo r  th e i r  p a re n ts ' f a i lu r e  to  

comply w ith  program re g u la t io n s .

I n te r a c t io n i s t  Approaches to  th e  Study of O rgan izations 

Numerous s tu d ie s  have examined p a r t ic u la r  o rg a n iza tio n s  from an 

in te r a c t io n i s t  p e rsp e c tiv e . This d isc u ss io n  i s  more l im ite d  in  scope: 

i t  fo cu ses  on e f f o r t s  to  in c o rp o ra te  i n t e r a c t io n i s t  approaches in to  th e  

genera l l i t e r a t u r e  on o rg a n iz a tio n s .

In h is  review of s t r u c tu r a l  th e o r ie s  of in te rp e rs o n a l behav io r, 

Z alezn ik  m ain ta ined  th a t  a g rasp  of hew in d iv id u a ls  d e fin e  th e  s i tu a ­

t io n s  in  which they f in d  them selves i s  c r i t i c a l  to  understand ing  th e  

p rocess  of in te ra c t io n  (1965, p . 588 ). Z aleznik  borrowed from Thomas 

and Znaniecki t h e i r  fo rm u la tio n  of the  " d e f in i t io n  of th e  s i tu a t io n " :

Every co n cre te  a c t iv i ty  i s  th e  s o lu tio n  of a s i tu a t io n .  The 
s i tu a t io n  invo lves th re e  k inds of d a ta : (1) The o b je c tiv e  condi­
tio n s  under which th e  in d iv id u a l o r so c ie ty  has to  a c t ,  th a t  i s ,  
the  t o t a l i t y  o f v a lu e s— economic, s o c ia l ,  r e l ig io u s ,  i n t e l l e c t ­
u a l, e t c .—which a t  any g iven  moment a f f e c t  d i r e c t ly  or 
in d i r e c t ly  th e  conscious s ta t e  of th e  in d iv id u a l or group. (2)
The p re -e x is t in g  a t t i t u d e s  of th e  in d iv id u a l o r th e  group, which 
a t  th e  given moment have an a c tu a l  in flu en c e  upon h is  bvehavior.
(3) The d e f in i t io n  of th e  s i tu a t io n ,  th a t  i s ,  th e  more or l e s s  
c le a r  conception  of th e  c o n d itio n s  and consciousness of the  
a t t i t u d e s .  (1958, Vol. I ,  p . 68)

Z alezn ik  went on to  d e sc rib e  what Thomas and Znaniecki c a l le d  th e

"conception  of co n d itio n s"  as  th e  norms and ex p ec ta tio n s  governing ro le

perform ance and noted th a t  ro u tin iz e d  behavior r e s u l t s  when th ese  norms
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a re  c le a r  and when a c to rs  share  a common o r ie n ta t io n .  Role c o n f l ic ts  

and am b ig u itie s , as w ell as th e  f a c t  th a t  in d iv id u a ls  occupy m u ltip le  

ro le s  both  in s id e  and o u ts id e  the  o rg a n iz a tio n , In troduce  com plex ities  

in to  th a t  ro le  perform ance, however, as do th e  responses of o th er 

p a r t ie s  in  th e  in te r a c t io n .

S tra u ss  (197 8) shared  th e  in te r a c t io n i s t  assum ption th a t  in d iv id ­

u a ls  a re  a c tiv e  shapers of the  environment and of th e i r  own d e s t in ie s  

and emphasized th e  im portance of n e g o tia tio n  fo r  understand ing  s o c ia l  

o rd e r. According to  S tra u s s , a l l  so c ia l o rd e rs  a re  n e g o tia ted  to  some 

degree, in  th a t  a l l  must le a v e  room fo r  f l e x i b i l i t y  and change. S trau ss  

contended th a t  t h i s  a sp ec t of s o c ia l  l i f e  has la rg e ly  been ignored by 

s o c ia l  s c i e n t i s t s ,  who have in s te a d  focused  on o th e r mechanisms fo r  

g e tt in g  ta sk s  accom plished ( e .g . ,  p e rsu as io n , m an ip u la tio n , appeals  to  

a u th o r ity ,  and th e  th re a t  or a c tu a l use of c o e rc io n ) . In  h is  book, he 

p resen ted  a paradigm fo r  conducting  m ic ro -an a ly s is  of in d iv id u a l 

n e g o tia t io n s , bu t a lso  noted  th a t  th ese  need to  be lin k ed  w ith  la rg e r  

s t r u c tu r a l  c o n d itio n s  which may a f f e c t  th e  aims, t a c t i c s ,  and outcomes 

of b a rg a in in g .

In  an essay e n t i t l e d  "Talking and Becoming" (1977a), P e te r  Manning 

advocated a l i n g u i s t i c  approach to  studying  o rg a n iz a tio n s . Through 

ethnographic s tu d ie s ,  Manning h e ld , in v e s t ig a to r s  can le a rn  the  " n a tu ra l 

language" spoken by o rg a n iz a tio n a l s t a f f  members, th e  fe a tu re s  of which 

p rov ide  in s ig h ts  in to  the  o rg a n iz a t io n 's  in n e r w orkings. Prominent 

f e a tu re s  of t h i s  language in c lu d e : th e  term s members use to  d es ig n a te  

r o le s ,  how they d esc rib e  to  each o th e r th e  scenes in  which they f in d  

them selves, and how they r e f e r  to  t h e i r  own a c tio n s  and those of o th e rs .
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Manning urged p a r t ic u la r  a t te n t io n  to  th e  'naming fu n c tio n s"  o f those 

who have d i f f e r e n t  pcwer s ta tu s e s  w ith in  th e  o rg a n iz a tio n .

Elsewhere (1977b), Manning d iscu ssed  th e  n a tu re  of o rg a n iz a tio n a l 

r u le s .  He p o s ite d  th a t  d i f f e r e n t  types of ru le s  le a d  to  d i f f e r e n t  k inds 

of r e la t io n s h ip s  of dependency and exchange among c o lle ag u e s . At tim es, 

ru le s  serve  to  c la r i f y  p a r t ic u la r  p rocedures, b u t they can a lso  s e t  th e  

co n tex t fo r  d isc u ss io n , n e g o tia tio n , and u n c e r ta in ty .

In a re c e n t essay , Van Maanen and B arley  (1985) o u tlin e d  fo u r 

"domains of a n a ly s is"  f o r  accounting  fo r  th e  o r ig in s ,  m aintenance, and 

tran sm iss io n  of c u l tu re .  F i r s t ,  each c u ltu re  e x is t s  in  an e co lo g ic a l 

co n tex t, th e  components of which a re  s p a t i a l ,  te m p o ra l /h is to r ic a l ,  and 

s o c ia l .  This surrounding  environm ent i s  th e  prim ary c a ta ly s t  of a new 

c u l tu r e 's  developm ent. Secondly, th e  members of a c u l tu re  in te r a c t  

f re q u e n tly  w ith  each o th e r and d i f f e r e n t ly  than  w ith  o u ts id e r s .  This 

d i f f e r e n t i a l  in te ra c t io n  g iv es  r i s e  to  th e  th i r d  key elem ent of c u l tu re ,  

th e  f a c t  th a t  i t s  members sh a re  a common frame of re fe re n c e  and 

in te r p r e t  s i tu a t io n s  in  th e  same way. F in a l ly ,  i t  i s  a t  th e  le v e l  of 

in d iv id u a l members th a t  c u l tu re  i s  tra n sm itte d .

The au th o rs  then  considered  hew th i s  th e o r e t ic a l  schema could  be 

a p p lied  in  co n s id e rin g  c u l tu re s  and su b c u ltu re s  in  th e  w orkplace. For 

example, a su b cu ltu re  may develop among in d iv id u a ls  who perform a 

c e r ta in  ta sk  when they in te r a c t  f re q u e n tly  around th a t  ta sk  and develop 

c o l le c t iv e  understand ings no t only about ta s k - r e la te d  problems but a lso  

about the n a tu re  of the  o rg a n iz a tio n  and th e i r  cwn p o s it io n  w ith in  i t .

A p r in c ip a l  conclusion  i s  th a t  in  s tudy ing  o rg a n iz a tio n s , i t  i s  

necessary  to  look a t  th e  groups in  which people c re a te  and use c u ltu re ,



- 8 0 -

n o t j u s t  a t  th e  ."high cu ltu re *  of th e  o rg a n iz a tio n  as  a whole.

The essay i s  n o tab le  fo r  i t s  a ttem pt to  in te g ra te  both 

s t r u c t u r a l i s t  and in t e r a c t io n i s t  p e rsp e c tiv e s  and to  show hew th ese  

in te rp e n e tra te  each o th er in  a continuous dynamic. While s t r u c tu r a l  

f a c to r s  can c re a te  d i f f e r e n t i a l  in te ra c t io n  and shared assum ptions, th e  

rev e rse  p ro cess  can a lso  occur: su b cu ltu re s  w ith in  th e  o rg a n iz a tio n  can 

modify th e  work p ro cesses  of the o rg a n iz a tio n  as  a whole.

Thompson and McEwen (1977) focused on th e  p rocess of e s ta b lis h in g  

o rg a n iz a tio n a l g o a ls , as  opposed to  the g o a ls  them selves. G o a l-s e tt in g  

i s ,  in  t h e i r  view, a necessary  and re c u rr in g  problem fo r  a l l  o rg an iza­

t io n s .  The s o lu tio n  of th a t  problem re q u ire s  c o n s id e ra tio n , c o n c i l i ­

a t io n , and compromise both among f a c to r s  w ith in  th e  o rg a n iza tio n  and 

between the  o rg a n iza tio n  and i t s  environm ent. Changes in  e i th e r  th e  

o rg a n iz a tio n  or th e  environment re q u ire  a t  l e a s t  review , and p o ss ib ly  

r e v is io n , of th e  goals them selves. These in s ig h ts  a re  p e r t in e n t  to  th e  

programs under c o n s id e ra tio n  and w i l l  be d iscu ssed  fu r th e r  in  th e  

concluding ch ap ter of th i s  d i s s e r ta t io n .



CHAPTER IV

STUDYING WELFARE BUREAUCRACY: THE METHODOLOGY OF THIS DISSERTATION

The MDRC D em onstration of S ta te  Work/Welfare I n i t i a t i v e s  

This study employs a case study methodology. I t  b rin g s  to g e th e r  

d a ta  from a v a r ie ty  of sources—p r in c ip a lly ,  o b se rv a tio n s , in te rv iew s, 

and documents—to  y ie ld  as com plete a p ic tu re  as p o ss ib le  of th e  p as t 

h is to ry  and c u rre n t o p e ra tio n s  of th e  programs in  B altim ore  and Chicago.

These d a ta  were ob ta in ed  as p a r t  of a la r g e r  in v e s t ig a t io n  under­

taken  by th e  Manpower D em onstration Research C orporation  (MDRC), a 

p r iv a te  n o n p ro fit o rg a n iza tio n  based in  New York C ity  th a t  manages and 

ev a lu a te s  so c ia l programs. That la rg e r  e f f o r t ,  known as th e  Demonstra­

t io n  of S ta te  Work/Welfare I n i t i a t i v e s ,  began in  1982. D espite th e  

In c reas in g  p o p u la r ity  of mandatory work programs fo r  AFDC r e c ip ie n ts ,  as 

evidenced by th e  passage of th e  Qnnibus Budget R e c o n c ilia tio n  Act the  

preceding y e a r , th e re  was l i t t l e  s o lid  in fo rm atio n  about th e  f e a s i b i l i t y  

of o p era tin g  th ese  programs on a la rg e  s c a le  o r about th e i r  

e f fe c tiv e n e s s  in  in c re a s in g  employment and reducing  w e lfa re  r e c e ip t .  

A ccordingly, th e  MDRC dem onstration  examines e ig h t s ta te  programs th a t  

a re  designed to  move AFDC re c ip ie n ts  in to  employment and thereby  reduce 

p u b lic  a s s is ta n c e  c o s ts .  A book sy n th es iz in g  th e  f in d in g s  of th ese  

se p a ra te  s ta t e  analyses i s  s la te d  fo r  p u b lic a tio n  in  1988.

- 8 1 -
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The MDRC resea rch  agenda as a whole Inc ludes th re e  m ajor 

components: p ro cess , Impact, and b e n e f i t - c o s t  an a ly ses. The research  i s  

in tended  to  answer fo u r b a s ic  q u e s tio n s :

Is  i t  f e a s ib le  to  impose o b lig a tio n s — or p a r t ic ip a t io n  
requ irem ents—as a co n d itio n  of w e lfa re  re c e ip t?

What do mandatory employment programs look l ik e  in  p ra c t ic e ,  
and how do w e lfa re  r e c ip ie n ts  them selves judge th e  f a i rn e s s  of 
mandatory requirem ents?

Do the  s ta t e  i n i t i a t i v e s  reduce th e  w e lfa re  r o l l s  and c o s ts  
and /or in c rea se  employment and earn ings?

Hew do program b e n e f i ts  compare to  program co s ts?  (Gueron,
1986, pp. 8-9)

MDRC s e le c te d  th e  e ig h t s ta t e s  according  to  a number of c r i t e r i a ,  

among which funding p o te n t ia l  and responsiveness to  research  re q u ire ­

ments were e s p e c ia lly  im portan t. At the  o u ts e t ,  MDRC’s undertak ing  

rece iv ed  no fe d e ra l fund ing ; th e  e f f o r t  was financed  under a ch allenge  

g ran t from The Ford Foundation, which req u ired  th a t  the  o rg an iz a tio n  

r a is e  h a lf  the  to t a l  funding from o th e r sou rces. As a r e s u l t ,  only 

those s ta te s  whose p u b lic  a s s is ta n c e  agencies  were w ill in g  to  pay p a r t  

of th e  c o s t of th e  ev a lu a tio n  or were w il l in g  to  jo in  w ith  MDRC in  

seeking monies from o th e r sources ( e .g . ,  lo c a l  foundations) were 

in c lu d e d .*

In  a d d itio n , MDRC was firm ly  committed to  the  use of an ex p e ri­

m ental methodology to  measure program im pacts in  th e  a reas  of employment

"̂As th e  dem onstration  p ro g ressed , th e  O ffice  of Family 
A ssis tan ce  in  th e  U nited S ta te s  Department of H ealth  and Human S erv ices  
c o n tr ib u te d  funding  fo r  s p e c ia l s tu d ie s  of th e  r e la t io n s h ip  between 
in-program  perform ance and program im pacts and of th e  d i f f e r e n t i a l  
e f f e c ts  of program p a r t ic ip a t io n  on v a rio u s  subgroups of AFDC 
r e c ip ie n ts .
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and w e lfa re  r e c e ip t .  Some s ta te s  th a t  were o r ig in a l ly  approached 

re fu sed  to  e n te r ta in  th e  p o s s ib i l i ty  of random assignm ent, s in ce  th i s  

would have meant th a t  in d iv id u a ls  assigned  to  th e  co n tro l group would 

have been exempted from program p a r t ic ip a t io n  or would have received  

lim ite d  s e rv ic e s . ALong w ith  the  o p p o sitio n  of program a d m in is tra to rs  

and o p e ra to rs , a second c o n s tra in t  was a sso c ia te d  w ith  th e  use of 

experim ental re se a rc h . Because f a i r l y  la rg e  samples were considered  

necessary  to  d e te c t  im pacts th a t  could reasonably  be expected a t  th e  

r e q u is i te  le v e l  of s t a t i s t i c a l  s ig n if ic a n c e , some programs ( f o r  example, 

ones lo c a te d  in  s ta t e s  or a reas  of s ta te s  w ith  low w elfa re  p o p u la tio n  

d e n s it ie s )  were excluded on grounds of s c a le .  F in a lly , because MDRC 

drew much of th e  d a ta  used to  measure program im pacts from s ta t e  sources 

(p r im a r ily , la r g e ,  autom ated d a ta  f i l e s )  r a th e r  than f ra n  surveys of 

program e n ro lle e s  and co n tro l-g ro u p  members, s ta te s  were ev a lua ted  on 

th e  b a s is  of the  accuracy and coverage of th ese  d a ta .

Along w ith  th ese  s tan d a rd s  fo r  th e  s e le c t io n  of p a r t ic ip a t in g  

s ta t e s ,  MDRC sought to  ensure a reasonab le  degree of geographic 

d iv e r s i ty  as w e ll as v a r ia t io n  in  th e  kinds of programs being mounted.

In  a d d itio n  to  Maryland and I l l i n o i s ,  o th e r s ta te s  p a r t ic ip a t in g  in  th e  

D em onstration of S ta te  Work/Welfare I n i t i a t i v e s  inc lude  Arkansas, 

C a lifo rn ia , Maine, New Je rse y , V irg in ia , and West V irg in a . Table 1 

summarizes th e  program and th e  re search  design  in  each of th e se  s ta t e s .  

Like the  ones in  B altim ore and Chicago, most of th e  o th e r programs have 

Imposed a broad p a r t ic ip a t io n  or work o b lig a tio n  on new a p p lic a n ts  to  

AFDC and /o r a segment of th e  p o p u la tio n  a lready  on th e  AFDC r o l l s .

Those e l ig ib le  a re  re q u ire d  to  take  p a r t  in  group or in d iv id u a l job



T able 1— Key C h a r a c te r is t i c s  o f S ta te  W ork/W elfare I n i t i a t i v e s  S tu d ied  by MDRC

item A rkansas San D iego , C a l i f o r n i a C hicago , I l l i n o i s Maine

Program  M odel(s) 
T e s te d

jo b  s e a rc h  w orkshop  fo llo w e d  
by in d iv id u a l  jo b  s e a r c h  and 
12 w eeks o f  w ork e x p e r ie n c e  
i n  p u b l i c  and p r i v a t e  non­
p r o f i t  a g e n c ie s .

Jo b  s e a rc h  
w orkshop .

J o b  s e a rc h  
w orkshop  f o l ­
low ed by 13 
w eeks o f  CWEP 
in  p u b l ic  and 
p r i v a t e  non­
p ro f  i t  
a g e n c ie s .

In d iv id u a l  
jo b  s e a r c h  and 
o th e r  a c t i v i ­
t i e s  e x c lu d in g  
w ork e x p e r i ­
e n c e .

I n d iv id u a l  
jo b  s e a rc h  
fo llo w e d  by 
13 w eeks o f 
w ork e x p e r i ­
ence  and 
o th e r  a c t i v i ­
t i e s  ( i n c lu d ­
in g  educa­
t i o n ,  t r a i n ­
in g  and jo b  
s e a r c h ) .

P r e - v o c a t lo n a l  t r a i n i n g ,  
w ork e x p e r ie n c e  and o n - th e -  
jo b  t r a i n i n g  fu n d ed  by g r a n t  
d iv e r s io n .

N a tu re  o f  R equ irem en t 
t o  P a r t i c i p a t e  in  
th e  E x p e rim en ta l 
Program

M andatory M andatory M andatory V o lu n ta ry

a
Study  A rea P u la s k i  S ou th  and J e f f e r s o n  

C o u n tie s
County-W ide Cook County S ta te w id e

T a rg e t G roup W IN-m andatory AFDC a p p l i c a n t s  
and r e c i p i e n t s  In c lu d in g  
women w ith  c h i l d r e n  aged  
3 t o  5 .

W IN-m andatory AFDC and  AFDC-U 
a p p l i c a n t s .

W IN-m andatory AFDC a p p l i c a n t s  
and r e c i p i e n t s  ( in c lu d in g  
r e c e n t ly  ap p ro v ed  c a s e s ) .

AFDC r e c i p i e n t s  on w e lf a r e  
f o r  a t  l e a s t  s i x  c o n s e c u t iv e  
m on ths.

R esea rch  Method Random a ss ig n m e n t. C o n tro ls  
g e t  no s e r v i c e s .

Random a s s ig n m e n t t o  e i t h e r  
o f  two e x p e r im e n ta l g ro u p s . 
C o n tro ls  g e t  WIN s e r v i c e s .

Random a ss ig n m e n t t o  e i t h e r  
o f  two e x p e r im e n ta l  g ro u p s . 
C o n tro ls  g e t  l i m i te d  
s e r v i c e s .

Random a ss ig n m e n t. C o n tro ls  
g e t  WIN s e r v i c e s .

Sample E n ro llm e n t 
Program

J u n e  1983 -  March 1984 O cto b e r 1982 -  A ugust 1983 J u l y  1984 - November 1985 O c to b e r 1983 -  December 1984

F in a l  Sample S iz e s 1 ,153 AFDC:
AFDC-U

3 ,591
3 ,406

11 ,912 456

( c o n t in u e d )



T able 1— (co n tin u ed )

Item B a lt im o re , M aryland New J e r s e y V i r g in ia W est V i r g i n ia

Program  M odel(s) 
T e s te d

M u lti-co m p o n en t, in c lu d in g  
jo b  s e a r c h ,  e d u c a t io n , t r a i n ­
in g ,  o n - th e - jo b  t r a i n i n g  and 
13 w eeks o f  w ork e x p e r ie n c e .

O n - th e - jo b  t r a i n i n g  fu n d ed  
by g r a n t  d iv e r s io n .

J o b  s e a r c h  
fo llo w e d  by 
13 w eeks o f 
CWEP.

J o b  s e a rc h  
fo llo w e d  by 
13 w eeks o f  
CWEP, educa­
t i o n  o r  t r a i n ­
in g .

CWEP —  u n l im i te d  d u r a t io n  
—  in  p u b l i c  and  p r i v a t e  
n o n - p r o f i t  a g e n c ie s .

N a tu re  o f  R equ irem en t 
t o  P a r t i c i p a t e  in  
t h e  Experim ented. 
Program

M andatory V o lu n ta ry M andatory M andatory

aS tudy  A rea 10 o u t  o f  th e  18 Income 
M ain tenance  C e n te r s .

9 o f 21 c o u n t ie s 11 o f  124 a g e n c ie s  (4 u rb a n , 
7 r u r a l )

9 o f  27 a d m in i s t r a t iv e  a r e a s

T a rg e t Group W IN-m andatory AFDC and AFDC-U 
a p p l i c a n t s  and r e c i p i e n t s .

W IN-m andatory and v o lu n ta ry  
AFDC r e c i p i e n t s .

W IN-m andatory AFDC a p p l i c a n t s  
and r e c i p i e n t s .

W IN-m andatory AFDC and 
AFDC-U a p p l i c a n t s  and 
r e c i p i e n t s .

R esea rch  Method Random a ss ig n m e n t. C o n tro ls  
g e t  WIN s e r v i c e s .

Random a ss ig n m e n t. C o n tro ls  
g e t  WIN s e r v i c e s  o th e r  th a n  
o n - th e - jo b  t r a i n i n g .

Random a s s ig n m e n t t o  e i t h e r  
o f  two e x p e r im e n ta l  g ro u p s . 
C o n tro ls  g e t  no s e r v ic e s .

For AFDC's, 
random a s s ig n ­
m en t. C o n tro ls  
g e t  WIN 
s e r v i c e s .

F or AFDC-U' S, 
m atch ed - 
co u n ty  com­
p a r i s o n  
d e s ig n .

Sample E n ro llm en t 
P e r io d

November 1982 -  December 1983 O cto b er 1984 -  S ep tem ber 1986 A ugust 1983 - Sep tem ber 1984 J u l y  1983 -  
A p r i l  1984

March 1983 -  
May 1984

F in a l  Sample s i z e s AFDC: 2 ,823  
AFDC-U: 349

2 ,0 0 0  ( e s t im a te d ) 3 ,184 AFDC: 3694 AFDC-U: 5630

S o u rc e : G ueron , 1986 , pp . 6 - 7 .

a in  a d d i t io n  t o  th e  s tu d y  a r e a s ,  V i r g in ia  and W est V i r g i n i a  im plem ented  th e  program  s ta te w id e  and A rk an sa s , M ary land , and I l l i n o i s  in  s e l e c te d  
o th e r  a r e a s .



- 8 6 -

sea rch , education  and v o ca tio n a l t r a in in g  programs, or unpaid ’work 

experience" (commonly re fe r re d  to  as "w orkfare"). The l a s t  may be 

f u l l - t im e  or p a r t- tim e  fo r  up to  th i r te e n  weeks. A lte rn a tiv e ly , under 

th e  Community Work Experience Program (CWEP) p ro v is io n s , fo r  as  long as 

th e  p a r t ic ip a n t  remains on w e lfa re , she^ may be req u ired  to  work th e  

number of hours c a lc u la te d  by d iv id in g  th e  amount o f th e  monthly w e lfa re  

g ran t by th e  minimum wage.

The ju r i s d ic t io n s  included  in  th e  Work/Welfare Dem onstration 

to g e th e r co n ta in  about 10 p e rcen t of a l l  AFDC re c ip ie n ts  in  th e  United 

S ta te s .  There i s  reason to  b e lie v e  th a t  th e  programs under study in  th e  

dem onstration  a re  re p re s e n ta tiv e  in  a programmatic as  w e ll as a numeri­

c a l sense— th a t  i s ,  they r e f l e c t  th e  range of mandatory work re q u ire ­

ments a ttach ed  to  AFDC re c e ip t  th a t  s ta te s  have adopted s in ce  the 

passage of GBRA (N ig h tin g a le  and Burbidge, 1987; U nited S ta te s  General 

Accounting O ffic e , 1987). However, th e  f a c t  th a t  to p - le v e l ad m in istra ­

to r s  in  th e  11 s ta t e s  were w il l in g  to  have th e i r  programs su b jec ted  to  

rig o ro u s ev a lu a tio n  suggests  th a t  th ese  s ta t e s  may be a ty p ic a l w ith

2Most, bu t not a l l ,  ad u lt AFDC r e c ip ie n ts  a re  women, as a re  the  
la rg e  m a jo rity  of p a r t ic ip a n ts  in  w ork /w elfare  programs are  women. For 
t h i s  reason , in d iv id u a l p a r t ic ip a n ts  a re  re fe r re d  to  using  th e  fem ale 
pronouns in  p re fe ren ce  to  th e  more a c c u ra te , bu t more awkward, "he or 
sh e ,"  "h is  o r h e r ,"  e tc .

I t  should be noted th a t  the  programs in  both  B altim ore and Chicago 
a lso  en ro lle d  th e  m ostly male heads of tw o-parent AFDC-U households. 
However, in  Chicago, AFDC-U r e c ip ie n ts  were excluded from th e  MDRC 
e v a lu a tio n . For th e  most p a r t ,  t h i s  d is s e r ta t io n  focuses on the  
experiences of the  p rim a rily  fem ale s in g le  heads of households re c e iv in g  
AFDC.
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re sp e c t to  s t a f f  c a p a c ity . Presumably, th e se  a d m in is tra to rs  must have 

had s u f f ic ie n t  confidence th a t  th e  i n i t i a t i v e s  under study would be pu t 

in to  p lace  smoothly and would produce th e  d e s ired  r e s u l t s  to  have 

en te red  the  dem onstration  in  th e  f i r s t  p la c e . (T his i s  e sp e c ia lly  so 

i f ,  as was sometimes th e  case , a d m in is tra to rs  planned to  use the  f in d ­

in g s  of th e  e v a lu a tio n  to  j u s t i f y  r e te n t io n  o r expansion of th e  program 

to  th e  s ta te  l e g i s l a tu r e s . )  w hile  i t  i s  im possib le  to  a s c e r ta in  w hether 

the  e ig h t programs were more capably adm in istered  than  those elsew here, 

one can assume th a t  agency o f f i c i a l s  were co n fid en t th a t  a t  l e a s t  they 

would not be poo rly  run .

MDRC eag erly  sought th e  p a r t ic ip a t io n  of I l l i n o i s  in  i t s  demonstra­

t io n  because of th e  im portance of s tudying  program o p e ra tio n s  in  one of 

the  c o u n try 's  l a r g e s t  c i t i e s .  The Chicago program model was a lso  of 

p a r t ic u la r  i n t e r e s t  because i t  sought to  en fo rce  a job  search  o b lig a tio n  

on a s iz a b le  p a r t  of th e  w e lfa re  p o p u la tio n , thus h ig h lig h tin g  is s u e s  of 

f e a s i b i l i t y .  I n i t i a l  m eetings w ith  m id d le -lev e l o f f i c i a l s  in  th e  

Department of P u b lic  Aid ( th e  p u b lic  a s s is ta n c e  agency in  I l l i n o i s )  were 

not prom ising: th e  l a t t e r  were r e s i s ta n t  both to  paying any p a r t  of th e  

e v a lu a tio n ’s c o s t and to  implementing random assignm ent. Thereupon, 

MDRC's p re s id e n t made personal c o n tac t w ith  th e  agency d i r e c to r ,  who was 

in te re s te d  in  seeing  I l l i n o i s  become p a r t  of a m u l t i - s ta te  ev a lu a tio n  

and was ab le  to  secure th e  coopera tion  of h is  su b o rd in a te s .

Because MDRC had had p rev ious experience in  design ing  and managing 

employment programs fo r  AFDC r e c ip ie n ts ,  o f f i c i a l s  in  the  Maryland 

Department of Human Resources tu rned  to  th e  o rg a n iz a tio n  fo r  te c h n ic a l 

a s s is ta n c e  in  fo rm u la tin g  g u id e lin e s  f o r  i t s  new i n i t i a t i v e .  This
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proved b e n e f ic ia l  f o r  two rea so n s . F i r s t ,  i t  e s ta b lish e d  MDRC's 

c r e d ib i l i ty  w ith th e  agency and paved th e  way fo r  MDRC to  ev a lu a te  the  

program. Second, i t  ensured th a t  re sea rch  co n s id e ra tio n s  would inform 

program o p e ra tio n s  from th e  very beginning .

Sources o f In form ation  fo r  th e  P rocess A nalysis 

This d i s s e r ta t io n  r e s t s  f o r  th e  most p a r t  on d a ta  gathered  as p a r t  

of the  p rocess  a n a ly s is  conducted in  both s ta t e s .  These d a ta  a re  of 

sev e ra l types:

1 . In fo rm ation  on c l i e n t s '  background c h a r a c te r is t ic s  

In  Maryland, in fo rm ation  on c l i e n t s '  c h a r a c te r is t i c s  upon in tak e  

in to  th e  re sea rch  came from a form, the  C lie n t In fo rm ation  Sheet, 

designed by MDRC. This form was implemented in  a l l  s ta t e s  p a r t ic ip a t in g  

in  the  n a tio n a l dem onstration  to  allow  fo r  th e  c o l le c t io n  of comparable 

d a ta  ac ro ss  s i t e s  and to  perm it more re f in e d  an a ly ses  of both p a r t ic ip a ­

t io n  and outcomes. I t  a s c e rta in e d  s tandard  demographic v a r ia b le s  ( age, 

sex, e th n ic i ty ,  fam ily  com position, and ed u ca tio n a l a tta in m e n t) , and 

su p p lied  in fo rm atio n  on th e  w e lfa re  and employment h i s to r i e s  of the  

in d iv id u a ls  under study , w ith  p a r t ic u la r  emphasis on th e i r  experiences 

du ring  the  two y ea rs  p r io r  to  enro llm ent in  th e  re se a rc h . In  B altim ore, 

th e  form was completed by program s t a f f  during  th e  course of an in tak e  

in te rv iew  conducted in d iv id u a lly  w ith  each new c l i e n t .

Some problems were a s so c ia te d  w ith  th e  B altim ore C lie n t In form ation  

Sheet d a ta . F i r s t ,  because i t  proved d i f f i c u l t  to  e s ta b l is h  an o rd e rly  

and e f f i c i e n t  procedure fo r  c o l le c t in g  th e  forms and sending them to  

MDRC, a r e l a t iv e ly  sm all bu t not n e g lig ib le  number of In d iv id u a ls  in  the
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re sea rch  sample (8 .8  p ercen t) were m issing  th e  necessary  d a ta . Second, 

some data  item s on th e  sh e e ts  MDRC d id  re c e iv e  were incom plete or incon­

s i s t e n t  w ith  o th e r answ ers. Some but not a l l  of th e se  e r ro rs  could be 

c o rre c te d  by checking th e  d a ta  a g a in s t in fo rm ation  from o th er sources.

A th i r d  problem cen te red  on th e  q u a l i ty  of seme of th e  d a ta . C lie n ts  

may have underreported  employment and earn ings fo r  fe a r  th a t  th e i r  

a s s is ta n c e  b e n e f i ts  would be a f fe c te d , and a few q u e s tio n s  were 

d i f f i c u l t  fo r  them to  answer. F in a l ly ,  th e  need fo r  b re v ity  re s u l te d  in  

th e  lo s s  of some In fo rm ation .

In  Chicago, th e  C lie n t In fo rm ation  Sheet was a lso  employed. There, 

i t  was adm in iste red  as a group a c t iv i ty ,  w ith  c l i e n t s  them selves f i l l i n g  

out th e  forms a t  a program o r ie n ta tio n  se ss io n  under th e  su p e rv is io n  and 

guidance of program s t a f f .  Data on th e  demographic c h a r a c te r is t i c s  of 

e a r ly  program e n tra n ts  who a tten d ed  o r ie n ta t io n  was p resen ted  in  an 

in te rim  re p o rt on the  program 's im plem entation (Q uint and Guy, 1985). 

Hcwever, subsequen tly , MDRC s t a f f  determ ined th a t ,  in  o rder to  p rese rv e  

th e  in te g r i ty  of th e  experim ental d esign , i t  would be necessary  to  

in c lu d e  in  th e  impact a n a ly s is  both those  in d iv id u a ls  who had a tten d ed  

the  o r ie n ta t io n  se ss io n  and those  who had n o t. For t h i s  reason , the 

C lie n t In form ation  Sheet d a ta  could not be used in  th e  impact a n a ly s is ,  

which r e l ie d  in s te a d  on l im ite d  in fo rm ation  on r e c ip ie n ts  m ain tained  by 

th e  Department of P ub lic  Aid.

2 . In fo rm ation  on c l i e n t s '  p a r t ic ip a t io n  in  th e  programs

Large s ta t e  automated f i l e s  were th e  p r in c ip a l source of d a ta  on 

c l i e n t s '  p a t te rn s  of p a r t ic ip a t io n  in  both program s. Forms feed in g  in to  

th ese  f i l e s  were completed by program s t a f f  in  B altim ore when a c l i e n t
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in i  t i  a l ly  en tered  th e  program and each tim e th e re a f te r  she p a r t ic ip a te d  

in  a d i f f e r e n t  program a c t iv i ty  o r was assigned  to  a 'ho ld ing*  s ta tu s .  

The form was a lso  completed when th e  c l i e n t  en te red  a jo b  (a s  long as  

th a t  employment was known to  s ta f f )  o r  when she l e f t  th e  program.

Chicago s t a f f  f i l l e d  out s im ila r  forms to  mark changes in  c l i e n t s ' 

s ta tu s .

3 . In fo rm ation  on th e  program s' h i s to r ic a l  co n tex t

In  most s ta t e s ,  in c lu d in g  Maryland and I l l i n o i s ,  a p o l i t i c a l  

s c i e n t i s t  se rv in g  as  a c o n su lta n t to  MDRC conducted a study of the 

p o l i t i c a l  and o rg a n iz a tio n a l co n tex t in  which the  s t a t e 's  new i n i t i a t i v e  

took form. This study was based on in te rv iew s w ith  key f ig u re s  in  th e  

p u b lic  w e lfa re  agency ( in c lu d in g  in d iv id u a ls  re sp o n s ib le  fo r  th e  i n i t i a l  

p lann ing  of th e  programs and to p - le v e l  a d m in is tra to rs ) ,  o th er im portant 

p o l i t i c a l  and a d m in is tra t iv e  a c to rs  ( e .g . ,  s ta te  l e g i s l a to r s ,  guber­

n a to r ia l  s t a f f ) , and o th e r p a r t ie s  as n ecessary . These in te rv iew s were 

supplemented by exam ination of documents r e la te d  to  th e  program 's 

development (memoranda and p ro p o sa ls , fo r  in s ta n c e ) .  In  I l l i n o i s ,  I  

a lso  conducted in te rv iew s w ith  two key f ig u re s  re sp o n s ib le  fo r  develop­

ing th e  program.

4 . In fo rm ation  on program o p e ra tio n s  and s ta f f  behavior

C r i t ic a l  to  th e  a n a ly s is  of program im plem entation and o p e ra tio n s

i s  a s e t  of d a ta  d eriv ed  through q u a l i t a t iv e  re sea rch  methods, the  

c o l le c t io n  of which was la rg e ly  th e  r e s p o n s ib i l i ty  of o n - s i te  re sea rch ­

e rs  employed by MDRC. As P r in c ip a l In v e s t ig a to r  w ith  r e s p o n s ib i l i ty  fo r  

th e  p rocess a n a ly s is  in  B altim ore and Chicago, I  h ire d  and subsequently
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su p erv ise  d th e  a c t i v i t i e s  of the  o n - s i te  re se a rc h e rs  in  th e se  two 

lo c a t io n s .

The q u a l i t a t iv e  d a ta  were in tended to  he lp  ex p la in  how and why 

c e r ta in  p a t te rn s  of p a r t ic ip a t io n  arose  as a consequence of both  form al 

program g u id e lin e s  and d is c re tio n a ry  d ec is io n s  by s t a f f  and c l i e n t s  and 

to  illu m in a te  th e  ways in  which th ese  g u id e lin e s  and d ec is io n s  responded 

to  a d m in is tra tiv e  s tru c tu re s ,  norms and p r i o r i t i e s ,  as w e ll as to  

personal p re fe ren ces  and id e o lo g ie s . F u rth e r , they documented the  

workings of th e  programs them selves, d e sc rib in g  hew program se rv ic e s  

were organized  and d e liv e re d  to  c l i e n t s  and how p a r t ic ip a t io n  in  th ese  

a c t i v i t i e s  was m onitored.

Each f i e l d  re se a rc h e r  prepared  a s e r ie s  of re p o r ts  designed to  

prov ide d e ta i le d  in -d e p th  docum entation of program o p e ra tio n s  a t  the  

lo c a l  o f f ic e  l e v e l .  These re p o r ts  responded to  p ro to c o ls  designed by 

sen io r resea rch  s t a f f  a t  MDRC, in c lu d in g  m yself. The p ro to c o ls  asked 

the o n - s i te  re se a rc h e rs  to  address c e r ta in  to p ic s  deemed Im portant to  

the  p rocess a n a ly s is  in  each s ta t e :  how c l i e n t s  were assessed  and 

determ ined a p p ro p ria te  f o r  s p e c if ic  program a c t i v i t i e s ;  hew c r i t i c a l  

a c t i v i t i e s —jo b  search , unpaid work experience, and education  and 

tr a in in g —were conducted; and how c lie n ts*  p a r t ic ip a t io n  in  th e se  

a c t i v i t i e s  was m onitored. While the  use of a uniform p ro toco l was 

in tended  to  ensure th a t  in fo rm ation  on th ese  to p ic s  would be a v a ila b le  

from a l l  s i t e s ,  f i e ld  re se a rc h e rs  were urged to  supplement th e i r  re p o r ts  

w ith  in fo rm ation  they thought im portan t th a t  was not s o l i c i t e d  by 

c e n t r a l -o f f ic e  s t a f f .
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Each re p o rt  r e l ie d  on da ta  gathered  using  se v e ra l d i f f e r e n t  

re sea rch  tech n iq u es , which were in tended  to  complement and cross-check  

each o th e r . Those included  form al and inform al in te rv iew s w ith  program 

s t a f f  (and when p o ss ib le  w ith  c l i e n t s ) ,  o b se rv a tio n  of program a c t iv ­

i t i e s ,  exam ination of w r i t te n  m a te r ia ls  ( e . g . ,  p rocedures m anuals), and 

searches of case  f i l e s .  The raw d a ta  were appended to  th e  s tru c tu re d  

re p o r ts ,  which d i s t i l l e d  and in te g ra te d  th e  d a ta  from th e  v a rio u s  

sources to  p re se n t a coheren t d isc u ss io n  of the  to p ic .

In a d d itio n  to  th e  s tru c tu re d  re p o r ts ,  sev e ra l o th e r sources of 

q u a l i t a t iv e  d a ta  were used. Other MDRC s ta f f  v i s i t e d  th e  B altim ore and 

Chicago programs. I m yself made a number of v i s i t s  to  B altim ore to  view 

program o p e ra tio n s  and in te rv ie w  s t a f f ;  I  a lso  made th re e  such v i s i t s  to  

Chicago. My f i r s t- h a n d  o b se rv a tio n s  and co n v e rsa tio n s  a s s is te d  me in  

ev a lu a tin g  th e  r e p o r ts  f i l e d  by the  o n - s i te  re se a rc h e rs  under my 

su p e rv is io n ; I  was ab le , p a r t ic u la r ly  in  B altim ore , to  compare my own 

experien ces  w ith  h e rs ,  and where th e se  d if f e re d ,  to  re q u es t f u r th e r  

c l a r i f i c a t i o n .

Because th i s  d i s s e r ta t io n  r e s t s  in  la rg e  p a r t  on th e  p e rcep tio n s  

and op in ions of th e  o n - s i te  re se a rc h e rs , checked a g a in s t my own views 

and those of o th e rs , i t  may be h e lp fu l to  d isc u ss  th e  re se a rc h e rs ' 

experience in  th e  f i e ld  a t  g re a te r  le n g th . The n a tu re  of th a t  ex p eri­

ence d if f e re d  markedly between th e  two s i t e s .

As th e  next chap ter d iscu sse s  in  d e ta i l ,  th e  WIN Dem onstration 

Program in  Cook County was i n i t i a l l y  opera ted  by f i f t e e n  u n i ts ,  each 

c o n s is tin g  of seven or e ig h t s ta f f  members p lus a c le r i c a l  aide and a 

su p e rv iso r, in  ten  d i f f e r e n t  o f f ic e s  a c ro ss  th e  c i ty .  (Two o r th re e
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u n its  were sometimes lo c a te d  in  one o f f ic e ;  an e leven th  o f f ic e  was added 

over th e  course of the  research  p e r io d .)  I t  c le a r ly  would have been 

in fe a s ib le  to  examine program o p e ra tio n s  in  a l l  of th e se  u n i ts ,  bu t i t  

was a lso  considered  im portan t not to  co n cen tra te  on ju s t  one or two 

u n i ts ,  the  ty p ic a l i ty  of which might have been open to  q u e s tio n . The 

d e c is io n  was made to  focus on eleven  u n its  in  s ix  o f f ic e s ,  s e le c te d  w ith  

th e  a s s is ta n c e  of Department of P ub lic  Aid s t a f f .  The u n i ts  were chosen 

w ith  two main f a c to r s  in  mind: th e  n a tu re  of th e  c l i e n t s  and neighbor­

hoods they served , and th e  q u a l i ty  of o f f ic e  su p e rv is io n . Some o f f ic e s  

served h eav ily  H ispanic o r w hite  c l i e n te l e s ;  o th e rs  were lo c a te d  in  th e  

h e a r t  of th e  g h e tto . Some neighborhoods c o n s is te d  of p rim a rily  w orking- 

c la s s  households l iv in g  in  s in g le -fa m ily  re s id e n c es , w hile  o th e rs  

encompassed b locks of b u rn t-o u t tenem ents. Some u n i ts  were known to  

have s tro n g  su p e rv iso rs , w h ile  o ther su p e rv iso rs  were seen as n o to rio u s­

ly  weak. ( In c id e n ta l ly ,  th e  Department of P ub lic  Aid o f f i c i a l  who 

a s s is te d  in  t h i s  choice of u n its  d id  not seem a t  a l l  r e lu c ta n t  to  have 

those  she considered  poorly  ad m in istered  s c ru t in iz e d  along w ith  those  

she thought b e t te r  managed.) In  t h i s  way, th e  p rocess  re search  was 

in tended  to  p re se n t a re p re s e n ta tiv e  p ic tu re  of program o p e ra tio n s .

However, th e  d e c is io n  to  study a number of u n i ts  a f fe c te d  th e  ro le  

of th e  f i e l d  re se a rc h e r . (A c tu a lly , two people f i l l e d  th i s  p o s it io n , 

which was planned to  be of tw elve months' d u ra tio n . The f i r s t ,  a recen t 

Ph.D. in  soc io logy , began work in  March 1984 bu t l e f t  a f t e r  fo u r months 

to  accep t a jo b  a s  a c o lle g e  a d m in is tra to r . A replacem ent, a new Ph.D. 

in  an thropology, was found during  the  summer and began work in  

September, co n tin u in g  through May 1985.) The re sea rc h e r  estim ated  th a t
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she spent about 50 p e rcen t of her tim e in  th e  f i e ld  c o l le c t in g  d a ta  fo r  

th e  re p o r ts  ( th e  rem ainder of the  tim e was spen t in  conducting a s e r ie s  

of s tru c tu re d  in te rv iew s  on th e  unpaid work experience component and in  

w r itin g  up h e r f in d in g s ) ,  b u t th e  f a c t  th a t  she had to  d iv id e  t h i s  time 

among so marry u n i ts  meant th a t  her presence in  any given u n it  d id  not 

become a m a tte r  of ro u tin e . She was no t ab le  to  e s ta b l is h  casual 

r e la t io n s h ip s  or to  engage in  "w ater-co o le r conversa tion" w ith  s t a f f  

members; in s te a d , h e r v i s i t s  were planned w ith  a s p e c if ic  purpose in  

mind and involved  s e t t in g  up appointm ents to  speak to  in fo rm ants. She 

was expected to  schedule v i s i t s  to  a u n i t  in  advance w ith  the  u n it  

su p e rv iso r, although she was only r a re ly  to ld  th a t  such a v i s i t  would be 

in co n v en ien t.

The degree of r e c e p t iv i ty  to  th e  f i e ld  re se a rch e r  v a r ie d  by u n i t ;  

in  one ca se , a su p e rv iso r  who was h o s t i l e  to  th e  resea rch  e f f o r t  as  a 

whole was ab le  to  communicate to  her s ta f f  th a t  she considered  th e  f i e ld  

r e s e a rc h e r 's  presence a w aste of tim e. As we s h a ll  see , th e  q u e s tio n  of 

tim e u t i l i z a t i o n  loomed la rg e  throughout th e  v a rio u s  dim ensions of th e  

Chicago program, and th e  f i e l d  re se a rc h e r  rep o rted  th a t  even where she 

had e s ta b lis h e d  good ra p p o rt, her respondents f re q u e n tly  made her fe e l  

th a t  she was d ep riv in g  them of tim e f o r  work or f o r  o th e r , more valued  

s o c ia l iz in g .  N onetheless, she es tim ated  th a t  she had e s ta b lis h e d  good 

ra p p o rt w ith  about h a lf  th e  s ta f f  members ac ro ss  th e  u n i t s ,  in d iv id u a ls  

who appeared to  enjoy t e l l i n g  her in  d e ta i l  about th e i r  work, to  r e l i s h  

th e i r  r o le  as " te a c h e rs ,"  and to  f in d  h er q u e s tio n s  in te r e s t in g .  With 

th e  rem aining h a l f ,  she was ab le  to  o b ta in  answers to  c lose-ended  

q u e s tio n s , bu t r a re ly  to  e l i c i t  d e ta i l s  on th e  "whys and w herefores" of
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how they d id  t h e i r  jo b s . She suspected  th a t ,  d e sp ite  h er p ro te s ta t io n s  

to  th e  c o n tra ry , th ese  s t a f f  members saw her as a 'spy* from th e  Depart­

ment of P ub lic  Aid, although she b e liev ed  th a t  t h i s  view abated as tim e 

passed , and as respondents recognized th a t  her q u e s tio n s  were not 

th re a te n in g . She d id  not th in k  th a t  th e  resp o n d en ts ' e th n ic i ty  a ffe c te d  

th e  q u a l i ty  of th e i r  r e la t io n s h ip  w ith  h e r . (She was w h ite , w h ile  many 

of them were b lac k .)

D esp ite  th ese  c o n s tr a in ts  on th e  degree of ra p p o rt th a t  was 

developed, she d id  no t f e e l  th a t  her presence had any r e a l  e f f e c t  on the  

way in  which s t a f f  in te ra c te d  w ith  c l i e n t s .  For one th in g , most of 

th e se  in te r a c t io n s  took p lace  in  group s e t t in g s ,  so th a t  she was no t as 

conspicuous as m ight have been th e  case i f  m eetings were one-on-one.

For an o th er, most s t a f f  members had developed ro u tin e s  fo r  in te ra c t in g  

w ith  c l i e n t s  long b efo re  she a r r iv e d  on th e  scene.

In  B altim ore , in  c o n tr a s t ,  a l l  program fu n c tio n s  except in ta k e  of 

e n ro lle e s  in to  th e  program were c a r r ie d  out in  one o f f ic e .  The 

re se a rc h e r , who was employed fo r  a twelve-month period  beginning in  June 

1983, es tim ated  th a t  she spen t 70 to  75 p ercen t of her tim e a t  th a t  

o f f ic e .  She was given a desk and f i l e  c ab in e t f o r  h er cwn use and f e l t  

th a t  program s t a f f  became used to  her p resence . In  t h i s  way, her ro le  

was much more ak in  to  th a t  of the  t r a d i t io n a l  " p a r tic ip a n t  observer* 

than  was th a t  of her Chicago c o u n te rp a rt. Hcwever, th e  re sea rc h e r  

b e liev ed  th a t  she should m ain ta in  seme degree of so c ia l d is ta n c e  from 

program s t a f f .  She ra re ly  s o c ia liz e d  w ith  them, although she was 

fre q u e n tly  in v i te d  to  do so .
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The B altim ore re se a rc h e r  f e l t  th a t  she had been extrem ely w ell 

rece iv ed  by program s t a f f .  She a t t r ib u te d  her fav o rab le  I n i t i a l  

re c e p tio n  to  th e  c o rd ia l r e la t io n s h ip s  th a t  had a lread y  been e s ta b lis h e d  

by th e  P r in c ip a l In v e s tig a to r  and o th e r MDRC s ta f f  w ith  program 

p erso n n e l, as  w ell as to  th e  understand ing  shared by s ta f f  from th e  

o u ts e t  th a t  they were expected to  cooperate  w ith  her da ta  c o l le c t io n  

e f f o r t s .

The re sea rc h e r  f e l t  th a t  s ta f f  members were u n s tin tin g  in  th e i r  

w illin g n e ss  to  sh are  in fo rm atio n . She experienced  no resentm ent th a t  

her in q u ir ie s  were tak in g  up v a lu ab le  tim e (sh e  t r i e d  to  accommodate 

s ta f f  schedu les and allow respondents to  choose th e i r  own tim es to  be 

in terv iew ed) and b e liev ed , on th e  c o n tra ry , th a t  s ta f f  enjoyed th e  

o p p o rtu n ity  to  exp ress  th e i r  views on th e  program, the  p a r t ic ip a n ts ,  and 

th e  agency as a whole. While she d id  not th in k  th a t  many s t a f f  members 

understood th e  f u l l  scope of th e  re sea rc h , she d id  not th in k  th a t  they 

viewed her as a ■spy.* She opined th a t  s t a f f  were co o p era tiv e  and open 

in  la rg e  p a r t  because they f e l t  com fortab le and accom plished in  th e i r  

ro le s  and th e re fo re  had l i t t l e  to  h id e .

The re se a rc h e r  was aware of only one in s tan ce  in  which her presence 

may have in flu en ced  a s ta f f  member's b ehav io r. In  t h i s  case , th e  

re se a rc h e r  noted th a t  when th e  s t a f f  member was i n i t i a l l y  being 

observed, he took p a in s  to  go in to  d e ta i l  and to  cover a l l  th e  a sp e c ts  

of th e  ta sk  a t  hand. Over tim e, perhaps because he was l e s s  s e l f -  

conscious about being w atched, h is  perform ance became much more stream ­

l in e d .  However, th e  re se a rc h e r  c i te d  an equally  p la u s ib le  ex p lan a tio n
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f o r  the  s ta f f  member's behav io r: th a t  a t  the o u ts e t ,  he was new to  h is  

job  bu t g rad u a lly  gained confidence and a u th o r ity .

Advantages and L im ita tio n s  of th e  Methodology

The advantages and l im i ta t io n s  of th e  case study method employed 

h e re  have been w idely d esc rib ed  in  the  so c io lo g ic a l and an th ro p o lo g ica l 

l i t e r a t u r e  (Campbell, 1979; Edgerton and Langness, 1974; Hardyck and 

P e trin o v ic h , 1975; Z ito , 1975). Perhaps th e  m ethod 's c h ie f  s tre n g th  i s  

th a t  i t  perm its  th e  g a th e rin g  of d e ta i le d  d a ta  on n a tu ra l ly  occu rrin g  

phenomena. The B altim ore and Chicago o f f ic e s  in  which th e  fie ldw ork  was 

done can be viewed as " n a tu ra l la b o r a to r ie s ,"  in  which the  re se a rch e rs  

in te r f e r e d  m inim ally w ith  th e  normal range of in te ra c t io n s  among s ta f f  

members and between s ta f f  and c l i e n t s .  The behavior th e  re se a rc h e rs  

recorded  r e f l e c t s  a f u l l  a rra y  of in d iv id u a l s ta f f  members' responses to  

th e  s i tu a t io n s  they co n fro n ted .

Moreover, during  the  course of th e  year th a t  th e  re se a rc h e rs  spen t 

in  th e  f i e ld ,  they observed a la rg e  number of scheduled and unscheduled 

a c t i v i t i e s  and ob ta in ed  in fo rm atio n  in  both s tru c tu re d  in te rv ie w s  and 

inform al co n v ersa tio n s  w ith  a v a r ie ty  of in fo rm an ts. This enabled them 

to  develop a d e ta i le d  knowledge of beh av io ra l norms and to  recognize 

d e v ia tio n s  from th ese  norms. They could not only observe behavior a t  

f i r s t  hand bu t a lso  in q u ire  in to  i t s  meaning to  th e  a c to rs  Involved and 

thereby  c l a r i f y  a reas  of u n c e r ta in ty . In  t h i s  way, hypotheses and 

t e n ta t iv e  conclusions could be checked and rechecked a g a in s t th e  new 

in fo rm ation  acqu ired .
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I f  th e  t r ia n g u la t io n  of d a ta  acqu ired  through v a rio u s  methods was 

im portan t to  th e  f i e ld  re se a rc h e rs , i t  was a lso  v i t a l  to  me in  my super­

v iso ry  ro le ,  removed a s  I  was from th e  sphere of program o p e ra tio n s .

When th e  re se a rc h e rs ' f i e l d  re p o rts  in d ic a te d  th a t  a number of d i f f e r e n t  

techn iques had been employed to  address th e  is s u e s  a t  hand, I  could f e e l  

more co n fid en t about th e  v a l id i ty  of th e  conclusions drawn. From tim e 

to  tim e, I would re tu rn  d r a f t  re p o r ts  w ith  such m arginal n o tes  a s , "Do 

your o b se rv a tio n s  support t h i s  sta tem ent?" or o therw ise  req u e s t add i­

t io n a l  in fo rm ation .

There a re , however, l im i ta t io n s  to  the  case study methodology, 

r e la te d  both to  th e  way i t  i s  c a r r ie d  ou t and th e  conclusions th a t  a re  

reached . The f i r s t  i s  th a t  th e  q u a l i ty  of th e  re sea rch  v a r ie s  g re a tly  

w ith  the  q u a l i ty  of th e  re se a rc h e r . This problem i s ,  of co u rse , shared 

by a l l  re sea rch  m ethodologies bu t may be p a r t ic u la r ly  exaggerated  in  

t h i s  case because th e  d a ta  c o lle c te d  a re  so s u sc e p tib le  to  observer 

b ia se s . Because th e  MDRC fie ld w o rk e rs  were re sp o n s ib le  fo r  in d iv id u a l 

s i t e s  and did  no t have an o p p o rtu n ity  to  v i s i t  o th er programs, th e re  i s  

no way of a s c e r ta in in g  th e  e x te n t to  which they would have viewed and 

d escrib ed  th e  same event d i f f e r e n t ly .

There were th re e  e f f o r t s  to  compensate fo r  th i s  p o te n t ia l  weakness. 

The f i r s t ,  of co u rse , was to  h i r e  in d iv id u a ls  w ith  seme experience and 

tr a in in g  in  f i e ld  tech n iq u es . Experience on a resume i s  n o t, however, 

an a lto g e th e r  c e r ta in  commodity. I t  i s  n o tab le  th a t  th e  a n th ro p o lo g is t , 

who had conducted fie ldw ork  bu t was inexperienced  in  ev a lu a tin g  s o c ia l  

programs, produced re p o r ts  th a t  were c o n s is te n tly  of a h igher 

c a l ib e r —more r ic h ly  d e ta i le d ,  more t ig h t ly  argued—than  those  of her
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c o u n te rp a rt, who had p a r t ic ip a te d  in  se v e ra l program ev a lu a tio n s .

Second, s tan d ard  resea rch  p ro to c o ls  were in troduced  in  o rd er to  focus 

and d is c ip l in e  d a ta  c o l le c t io n  e f f o r t s .  F in a l ly ,  th e  re p o r ts  were 

su b jec t to  c lo se  read ing  and c r i t iq u e  by an informed o u ts id e r  (m y se lf) .

A charge f re q u e n tly  le v e le d  a t  th e  case study method—but more 

p ro p erly  a p p lie s  to  any re se a rch , whatever th e  methodology employed, 

th a t  examines a s in g le  tre a tm e n t in  a s in g le  s e t t in g —i s  th a t  i t  i s  

im possib le  to  determ ine which of a long l i s t  of p o te n tia l  exp lanato ry  

f a c to r s  accounts f o r  the  p a t te rn s  of behavior and outcomes observed . As 

Campbell has argued (197 9 ) , comparison and c o n tra s t  a re  e s s e n t ia l  to  

s c i e n t i f i c  ev idence. Through th ese  p ro c e sse s , i t  i s  p o ss ib le  to  hold 

some f a c to r s  c o n s ta n t, so th a t  th e  r e la t iv e  w eight of o th er f a c to r s  can 

be te s te d  more r ig o ro u s ly .

The com parative approach i s  adopted in  t h i s  d is s e r ta t io n .  The f a c t  

th a t  th e re  are  c e r ta in  s im i l a r i t i e s  between th e  B altim ore and Chicago 

programs throws th e i r  d if fe re n c e s  in to  h igh r e l i e f  and narrows th e  range 

of p o ss ib le  ex p lan a tio n s  fo r  th ese  d if fe re n c e s . Even so , seme of th e  

arguments and conclusions advanced in  t h i s  d i s s e r ta t io n  must be regarded 

as based on evidence th a t  i s  sug g estiv e  bu t f a r  from d e f in i t iv e .

F indings from a d d itio n a l case s tu d ie s  would be needed to  b o ls te r  or 

r e fu te  the  g e n e r a l iz a b i l i ty  of th ese  p ro p o s itio n s .

I f  m u ltip le  t e s t s  a re  needed to  confirm  new p ro p o s itio n s , however, 

a s in g le  case study may be adequate to  r e f u te ,  o r a t  l e a s t  to  p o in t to  

th e  l im i ta t io n s  o f , a h y p o th esis  th a t  has a lread y  been proposed. The 

f a c t  th a t  th e  Chicago program s tu d ie d  in  t h i s  d i s s e r ta t io n  d iv erg es  

co nsiderab ly  from th e  model of s t r e e t - l e v e l  bureaucracy Lipsky has
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advance d su g g ests  th a t  th a t  model i s  no t u n iv e rsa lly  a p p lic a b le . Thus, 

s in g le -c a se  s tu d ie s  can teach  through n eg a tiv e , i f  not through p o s it iv e ,  

example.

Note should be taken  of ano ther l i a b i l i t y  a sso c ia te d  w ith  th e  

methodology adopted in  t h i s  d i s s e r ta t io n  and in  th e  MDRC dem onstration  

as  a w hole. This i s  th a t  i t  f a i l s  to  tak e  th e  p e rsp e c tiv e  of the  c l i e n t  

in to  account in  a sy stem atic  or thorough way. In  i t s  account of 

o rg a n iz a tio n a l decision-m aking , i t  fo cu ses  on d e c is io n s  made by s t a f f .  

Yet in  both programs, th ese  d e c is io n s  a re  in  la rg e  p a r t  a response to  

th e  a c tio n s  and re a c tio n s  of th e  AFDC re c ip ie n ts  a t  whom th e  programs 

a re  aimed. Moreover, w h ile  i t  i s  p o s s ib le  to  understand  hew s t a f f  use 

re g u la tio n s  and g u id e lin e s  to  ■construct* th e  program fo r  c l i e n t s ,  i t  i s  

not a t  a l l  c le a r  th a t  c l i e n t s  understand  th e  program in  th e  same way.

In p a r t ,  t h i s  fo cu s  on the  o rg a n iz a tio n a l p e rsp e c tiv e  r e f l e c t s  what 

might be termed MDRC's " a d m in is tra tiv e  b ias*  as an o rg a n iz a tio n . The 

immediate co n s titu en cy  f o r  i t s  e v a lu a tio n s  and re p o r ts  c o n s is ts  of 

policym akers and program o p e ra to rs , not poor people , and given resou rce  

l im i ta t io n s ,  a study of o rg a n iz a tio n a l fu n c tio n in g  won ou t over a study 

of c l i e n t s '  resp o n ses. However, i t  i s  a ls o  p robab le  th a t ,  g iven  th ese  

reso u rce  c o n s tr a in ts ,  i t  would not have been p o ss ib le  to  examine both 

s t a f f  behavior and c l i e n t  a t t i t u d e s  and a c tio n s  in  s u f f ic ie n t  depth to  

be of much use.



CHAPTER V

PROFILES OF WO WELFARE BUREAUCRACIES: VARIATIONS IN ENDS AND MEANS

As Chapter I I  has argued, e f f o r t s  to  deal w ith  th e  poor have 

t r a d i t io n a l ly  had two purposes: th e  d isp en sin g  of cash and s e rv ic e s  and 

th e  ex e rc ise  of so c ia l c o n tro l .  The two programs considered  in  t h i s  

d i s s e r ta t io n  were ta rg e te d  toward q u i te  s im ila r  in d iv id u a ls , as Table 2 

shew s.1 in  both programs, alm ost 90 p e rcen t of th e  e n ro lle e s  were 

fem ale, and about 70 p e rcen t were b lack . (The Chicago program, u n lik e  

i t s  B altim ore  c o u n te rp a rt, a lso  e n ro lle d  a s u b s ta n t ia l  p ro p o rtio n  of 

H isp a n ic s .)  More than h a l f  lacked  a h igh school diploma o r i t s  

e q u iv a le n t, and under 60 p e rc e n t had ever m arried . On average, they had 

sp en t fo u rte e n  of th e  tw en ty -fou r months p r io r  to  enro llm ent on w e lfa re .

I t  should be noted  th a t  the  d a ta  shewn in  Table 1 were c o l le c t ­
ed a t  d i f f e r e n t  p o in ts  in  th e  flow of c l i e n t s  through th e  two program s. 
In fo rm ation  on In d iv id u a ls  in  th e  B altim ore program was c o lle c te d  a t  th e  
p o in t o f random assignm ent to  Options o r to  th e  c o n tro l group. In  
Chicago, in  c o n tra s t ,  d e ta i le d  d a ta  were ob ta ined  only fo r  those  
randomly assigned  in d iv id u a ls — 63.6 p e rcen t of th e  t o t a l —who a tten d ed  
th e  program o r ie n ta t io n .  (See th e  d isc u ss io n  in  th e  preced ing  c h a p te r .)  
The l im ite d  demographic and socioeconomic in fo rm ation  a v a ila b le  on th e  
36.4 p e rcen t who d id  not a t te n d  su g g ests  t h a t ,  in  comparison to  those  
who d id  come to  o r ie n ta t io n ,  th o se  who d id  no t were more l ik e ly  to  be 
male, w h ite , and under 25 y ea rs  o ld ; they  were a lso  more l ik e ly  to  have 
been employed during  th e  two y e a rs  p r io r  to  random assignm ent and had 
spen t l e s s  tim e on w e lfa re . Thus, i t  appears th a t  i f  more complete 
in fo rm ation  had been a v a ila b le  on a l l  in d iv id u a ls  randomly assig n ed  in  
Chicago, th e  s im i l a r i t i e s  between them and th e i r  B altim ore c o u n te rp a rts  
would have been even s tro n g e r .

-1 0 1
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Table 2—S elec ted  C h a ra c te r is t ic s  a t  Random Assignment or Program 
O rie n ta tio n  of B altim ore and Chicago AFDC R ec ip ien ts

C h a ra c te r is t ic Baltim ore Chicago

W elfare S ta tu s  (%)
A pplicant 49.8 0.0
R ec ip ien t3 50.2 100.0

Percen t Female 89.9 87.0

E th n ic ity  (%)
W hite, Non-Hispanic 29.5 13.0
Black, Non-Hispanic 69.2 71.4
H ispanic 0.3 14.4
Other 1.0 1.2

Degree Received (%)
None 56.4 55.4
General Equivalency Diploma 6.8 8.7
High School Diploma 36.9 35.9

M arita l S ta tu s  (%)
Never M arried 40.5 47.4
M arried, L iving w ith  Spouse 8.8 6.4
M arried, Not L iv ing  w ith  Spouse 33.5 23.7
Divorced or Widowed 17.2 22.5

Average Number of C hildren
Under 19 y ears 1.8 1.9

P rio r  AFDC Dependency (%)
Never on AFDC 13.9 12.1
Two Years of Less 31.5 35.5
More Than Two Years 54.7 52.5

Average Months on AFDC During
P r io r  Two Years (%) 13.7 13.5

Held a Job a t  Any TjLme During 
P r io r  Two Years (%) 44.3 27.6

Average Months Employed
During P r io r  Two Years 5.5 3.1

(continued)
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Table 2— (continued)

Source: Gueron, 1986, p. 12.

For in d iv id u a ls  in  B altim ore , da ta  were c o lle c te d  by w e lfa re  personnel 
a t  th e  p o in t of randctn assignm ent. Chicago da ta  were c o lle c te d  fo r  
in d iv id u a ls  a tten d in g  WDP o r ie n ta t io n ;  th i s  i s  not th e  same group of 
w elfa re  r e c ip ie n ts  s tu d ied  in  th e  a n a ly s is  of program im pacts. 
D is tr ib u tio n s  may no t add to  100.0 p e rcen t because of rounding.

a ln  Chicago, in c lu d es  form er a p p lic a n ts  newly approved fo r  a s s is ta n c e .

In B altim ore , t h i s  covers one year p r io r  to  random assignm ent.
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Fewer than  h a lf  had worked during  th i s  period  ( although th e  p ro p o rtio n  

of p rev io u sly  employed r e g i s t r a n t s  was considerab ly  h igher in  B altim ore 

than in  Chicago).

D esp ite  th e  s im ila r  demographic and socioeconomic c h a r a c te r is t ic s  

of the p o p u la tio n s  they served , the  programs adopted q u ite  d i f f e r e n t  

approaches toward th e i r  c l i e n te l e s .  An exam ination of e a r ly  p lann ing  

documents and o th e r w r i t te n  m a te r ia ls  prepared by program ad m in is tra to rs  

makes t h i s  p o in t c le a r  and a lso  confirm s th a t  the  programs were both 

in tended  to  f u l f i l l  m u ltip le  o b je c tiv e s .

The B altim ore program, known as ■Options," was one of two sp e c ia l 

p i l o t  p ro je c ts ,  r e fe r re d  to  c o l le c t iv e ly  as th e  Employment I n i t i a t i v e s  

( E l) ,  implemented by th e  Maryland Department of Human Resources ( DHR) in  

th e  f a l l  o f 1982 under th e  WIN Dem onstration program p ro v is io n s . (The 

second program was e s ta b lis h e d  in  Wicomico County, on M aryland 's E aste rn  

S hore .) The goal of th e  two p ro je c ts  i s  s ta te d  in  th e  f i r s t  paragraph 

of a summary document p repared  by DHR fo r  p u b lic  d i s t r ib u t io n  (Maryland 

Department o f Human Resources, October 1982): *to h e lp  AFDC a p p lic a n ts  

and r e c ip ie n ts  f in d  unsubsid ized  employment. Such e f f o r t s  w i l l  h e lp  

w e lfa re  c l i e n t s  achieve s e lf - s u f f ic ie n c y ,  and enable taxpayers  to  

r e a l iz e  red u c tio n s  in  p u b lic  a s s is ta n c e  c o s ts ."  A fter a s s e r t in g  th a t  

th re e  agencies  "w ill combine th e i r  re so u rces  and e x p e r tise "  in  managing 

th e  programs, th e  document s ta t e s  th a t  " the  prim ary emphases of th e  

Employment I n i t i a t i v e s  w i l l  be on: t r a in in g  in  both su b s ta n tiv e  jo b  

s k i l l s  and in  th e  p rocess of look ing  fo r  a jo b ; f in a n c ia l  In c en tiv e s  to  

c l i e n t s  to  p a r t ic ip a te  in  th e  program, and to  employers to  h i r e  c l i e n t s ;  

[and] su p p o rtiv e  se rv ic e s  , such as c h ild  c a re , to  enable c l i e n t s  look
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fo r  [ s i c ] and tak e  jobs* [em phasis in  th e  o r ig in a l ] .

The s e c tio n  d ea lin g  w ith  p a r t ic ip a t io n  requirem ents no tes  th a t :

Federal law re q u ire s  th a t  the  p a r t ic ip a t io n  requ irem ents 
a p p lic a b le  to  th e  WIN program under e x is t in g  ru le s  apply to  E l.
Thus, c l i e n t s  who would be exempt from WIN . . . would be exempt 
from th e  Employment I n i t i a t i v e s .  Other c l i e n t s  w i l l  not be 
req u ired  to  p a r t ic ip a te  i f  they can shew good cause fo r  not 
p a r t ic ip a t in g ,  such a s  la c k  of c h ild  c a re . Every e f f o r t  w i l l  be 
made by p ro je c t  s t a f f  to  provide counseling  and support to  
enable c l i e n t s  to  overcome b a r r ie r s  to  p a r t ic ip a t io n  . . . .

Each c l i e n t  w i l l  have the opportu n ity  through a formal 
a d ju d ic a tio n  p ro cess , to  show th a t  good cause fo r  n o n -p a rti­
c ip a tio n  e x is t s .  I f  good cause has been determ ined no t to  e x is t  
. . . the  same san c tio n s  th a t  now apply under th e  WIN program 
w il l  be Imposed.

The d isc u ss io n  of p a r t ic ip a t io n  requ irem ents thus appears to  ’ s o f t -  

pedal* th e  mandatory n a tu re  of th e  programs by s tr e s s in g  th e  s im i la r i ty  

between th e  Employment I n i t i a t i v e s  and th e  t r a d i t io n a l  WIN program 

(w hich, as noted in  Chapter I I ,  req u ired  w e lfa re  r e c ip ie n ts  w ith  schoo l- 

age c h ild re n  to  r e g i s t e r  f o r  and p a r t ic ip a te  in  employment se rv ic e s  upon 

p en a lty  of a san c tio n )^  as w e ll as by h ig h lig h tin g  th e  a v a i l a b i l i ty  of 

■good cause* reasons fo r  not p a r t ic ip a t in g .

In  one re sp e c t, th e  E l p a r t ic ip a t io n  requirem ent was more s tr in g e n t  

than  th a t  under WIN: new a p p lic a n ts  f o r  AFDC who met th e  WIN-mandatory 

requ irem ents could be req u ired  to  p a r t ic ip a te  in  E l b efo re  th e i r  

e l i g i b i l i t y  fo r  a s s is ta n c e  was determ ined (and as  a c o n d itio n  fo r  having 

th e i r  a p p lic a tio n s  approved). The program summary s ta te s  th a t ,  ’The

2The WIN re g u la tio n s  s t ip u la te  th a t  th e  f i r s t  tim e a c l i e n t  i s  
san c tio n ed , th e  w e lfa re  b e n e f i t  w i l l  be reduced fo r  a three-m onth 
p e rio d . Subsequent in s ta n c e s  of san c tio n in g  e n ta i l  a red u c tio n  of th e  
b e n e f i t  f o r  s ix  months.
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purpose of th i s  change i s  to  h e lp  a p p lic a n ts  avoid th e  need f o r  w e lfa re  

befo re  they begin  to  re ce iv e  i t*  and a ssu re s  th a t  a d ec is io n  on the  

g ran t a p p lic a tio n  w i l l  not be delayed w hile  th e  a p p lic a n t p a r t ic ip a te s  

in  th e  program.

O v era ll, then , th e  v e rs io n  of th e  E l programs a v a ila b le  fo r  p u b lic  

consumption i s  one th a t  g iv es  primacy to  th e  p ro v is io n  of s e rv ic e s  to  

w e lfa re  r e c ip ie n ts  and the  safeguard ing  of t h e i r  r ig h t s .  The im p lic i t  

concept of th e  c l i e n t  suggested by th e  document i s  of an in d iv id u a l who 

re q u ire s  both co n cre te  jo b  s k i l l s  and o th e r se rv ic e s  (such as daycare) 

to  p a r t ic ip a te  s u c c e ss fu lly  in  th e  la b o r  m arket; th e  fu n c tio n  of th e  

program i s  to  provide th e se  s e rv ic e s .

The Cook County WIN D em onstration Program (WDP) was p a r t  of a 

s ta tew id e  i n i t i a t i v e  implemented by th e  I l l i n o i s  Department of P ub lic  

Aid in  1982. In  su b m ittin g  th e  s t a t e 's  p roposal to  o p era te  a WIN 

D em onstration Program to  th e  U.S. Department of H ealth  and Human 

S e rv ices , Governor James Thompson d escrib ed  th e  a p p lic a tio n  as one th a t  

was " in n o v a tiv e , a g g re ss iv e , and w i l l  make a m ajor c o n tr ib u tio n  to  our 

c o s t containm ent e f f o r t s  and to  th e  enhancement of employment 

o p p o r tu n it ie s  f o r  AFDC re c ip ie n ts "  ( I l l i n o i s  Department of P u b lic  Aid, 

1981). In  t h i s  c h a ra c te r iz a tio n , th e  goal of reducing w e lfa re  c o s ts  has 

primacy over th a t  of in c re a s in g  employment among p u b lic  a s s is ta n c e  

r e c ip ie n ts .

The proposal emphasized two m o d a litie s  f o r  ach iev ing  th e se  alms— 

c l i e n t  i n i t i a t i v e  in  jo b  seek ing  and c a re fu l s t a f f  m onitoring  of 

c l i e n t s '  e f f o r t s :
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A major change planned fo r  th e  WIN Dem onstration Program 
w il l  be a s h i f t  In  r e s p o n s ib i l i ty  fo r  seeking and accep ting  
employment from program s ta f f  to  th e  program p a r t ic ip a n t  . . . .  
Program p a r t ic ip a n ts  must be viewed as  a d u lts  who have a wide 
range of a b i l i t i e s  and a v e s te d  I n te r e s t  In  th e i r  own s e l f -  
su p p o rt. Any o th er view of th e  re c ip ie n t  i s  in ac cu ra te  and a t  
b e s t p a tro n iz in g , i f  no t demeaning . . . .

A thorough and e f f e c t iv e  fo llow -up  and m onitoring  system of 
c l i e n t  jo b  seeking e f f o r t s  a lso  must be developed and 
m ain tained .

The proposal to  HHS a n tic ip a te d  th a t  WDP would y ie ld  w e lfa re  

savings because th e  program would both in c re a se  employment and in c re a se  

■ e l ig ib i l i ty - r e la te d  case  a c tio n s" — th a t  i s ,  speed up d ep a rtu re s  from 

th e  r o l l s  because of san c tio n in g . The proposal exp la ined :

The second area  of w e lfa re  sav ings w il l  be c l i e n t s  who 
fo rego  th e i r  a s s is ta n c e  or a re  p en a lized  because they choose not 
to  cooperate  w ith  th e  work requirem ent . . . th e  program design  
d escrib ed  above p rov ides fo r  more freq u en t c o n ta c t, w ith  th e  
most in te n s iv e  a p p lic a tio n  of th e  work requirem ent o ccu rrin g  
e a r ly  in  th e  p ro cess . The r e s u l t  w i l l  be improved a b i l i t y  to  
id e n t i fy  and san c tio n  c l i e n t s  who choose not to  a c t iv e ly  
p a r t ic ip a te  in  th e  program as req u ired .

Thus, from the  program 's in c e p tio n , i t s  p lan n ers  env isioned  th e  a p p lic a ­

t io n  of san c tio n s  as an i n t r i n s i c  p a r t  of th e  co s t red u c tio n  s tr a te g y .

While th e  Options program d e s c r ip tio n  emphasizes the  o b lig a tio n  of 

th e  agencies involved to  a s s i s t  p u b lic  a s s is ta n c e  r e c ip ie n ts ,  th e  

I l l i n o i s  p roposal s t r e s s e s  in s te a d  th e  o b lig a tio n  of c l i e n t s  to  h e lp  

them selves. W elfare r e c ip ie n ts  a re  viewed as la rg e ly  capab le  of 

undertak ing  jo b -seek in g  e f f o r t s  on th e i r  own, w ith  minimal a s s is ta n c e  

but concerted  m onito ring  on th e  p a r t  of program s t a f f .  F a ilu re  to  

engage in  such e f f o r t s  i s  t r e a te d  as c le a r  grounds fo r  a sa n c tio n .

D esp ite  th e  d if fe re n c e s  th a t  emerge in  th e se  d e s c r ip tio n s  of th e  

goals  and methods of th e  two programs, th e  documents a lso  give evidence
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of broad s im i la r i t i e s  between th e  program s' goals  and in te n tio n s .  While 

th e  Chicago program gave w eight to  th e  p a r t ic ip a t io n  requirem ent and th e  

B altim ore program downplayed i t ,  th e  f a c t  i s  th a t  in  both programs, 

f a i lu r e  to  p a r t ic ip a te  could  a t  l e a s t  in  theo ry  r e s u l t  in  lo s s  or reduc­

t io n  of th e  w e lfa re  g ra n t.  Thus, in  both programs, s o c ia l  co n tro l was a 

p o te n t ia l ly  im portant elem ent. Moreover, w h ile  th e  immediate aim may 

have been to  channel th e  behavior o f w e lfa re  r e c ip ie n ts  in  s o c ia lly  

d e s ire d  ways, th e  u ltim a te  o b je c tiv e  of both programs was to  reduce th e  

number of people re c e iv in g  w e lfa re  a l to g e th e r .

This m u l t ip l ic i ty  of means and ends, a t  l e a s t  on paper, makes i t  

d i f f i c u l t  to  apply th e  k inds of o rg a n iz a tio n a l taxonomies d escrib ed  in  

Chapter I I I  in  any n ea t way based on an exam ination of program 

documents. For example, i f  the  o rg a n iz a tio n a l boundaries a re  considered  

to  in c lu d e  w e lfa re  r e c ip ie n ts  them selves (and not j u s t  program s ta f f )  

among those  'low er p a r t ic ip a n ts *  whose com pliance must be achieved, then 

i t  w i l l  be seen th a t  th e  programs employed a l l  th re e  types of power 

d esc rib ed  by E tz io n i—co e rc iv e , rem unerative, and norm ative— to  induce 

com pliance. The f i r s t  two ty p es  of power a re  a sso c ia te d  w ith  th e  

mandatory n a tu re  of the  programs and th e  f a c t  th a t  those  who lacked  

■good cause* fo r  th e i r  f a i lu r e  to  tak e  p a r t  in  program a c t i v i t i e s  could 

be p en a lized  by having t h e i r  w e lfa re  g ra n ts  reduced or ( fo r  new 

a p p lic a n ts )  by being den ied  a s s is ta n c e  a l to g e th e r .  While th e  form of 

th e  sa n c tio n  was f in a n c ia l ,  i t  m ight be argued th a t ,  in  th e  absence of 

a l t e r n a t iv e  income sou rces, a m a te r ia l d e p r iv a tio n  of t h i s  s o r t  in  

r e a l i t y  c o n s ti tu te d  a d e p r iv a tio n  of food, s h e l te r ,  and o th e r ph y sica l 

n e c e s s i t ie s .  At th e  same tim e, however, th e  programs sought to
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induce compliance through an appeal to  both c a lc u la t iv e  and moral 

c o n s id e ra tio n s . In  both programs, o b se rv a tio n s  in d ic a te  th a t  s ta f f  to ld  

p a r t ic ip a n ts  th a t  th e  programs were designed to  h e lp  them g e t o ff  p u b lic  

a id , and they  d escrib ed  th e  advantages of t h i s  in  two ways. F i r s t ,  they 

emphasized th a t  in  most cases , even a lew -paying jo b  would provide more 

income than  th e  w e lfa re  g ra n t. Second, they s tre s se d  the p sycho log ica l 

advantages both of working and of freedom from th e  re g u la tio n  of th e  

p u b lic  a s s is ta n c e  system.

The o rg a n iz a tio n a l typology proposed by Blau and S c o tt, based on 

which group may be considered  th e  prime b e n e f ic ia ry  of th e  o rgan iza­

t io n ' s a c t i v i t y ,  i s  a lso  p rob lem atic  when ap p lied  to  th e  w e lfa re  

agencies under s tu d y . To th e  e x te n t th a t  th e  programs provided needed 

s e rv ic e s  to  w e lfa re  r e c ip ie n ts ,  they m ight be d escrib ed  as "se rv ice  

o rg a n iz a t io n s ." However, to  th e  e x te n t th a t  they were concerned w ith  

enforcem ent of th e  p a r t ic ip a t io n  requirem ent and w ith  removing non- 

com pliant r e c ip ie n ts  from th e  r o l l s ,  the  b e n e f ic ia ry  would be the p u b lic  

a t  la rg e ,  and th e  agencies would more a c c u ra te ly  be c l a s s i f ie d  as 

■commonweal o rg a n iz a tio n s ."

This i s  not to  say th a t  th e  taxonomies proposed by E tz lo n i and by 

Blau and S c o tt a re  of no use in  d e sc rib in g  th e  programs in  q u e s tio n .

But i f  they a re  to  have any v a lu e , they must be ap p lied  to  th e  programs 

as they a c tu a l ly  o p era ted  in  th e  f i e l d ,  r a th e r  than  to  th e  ru le s  and 

r e g u la tio n s  th a t  governed them. I t  i s  through th e  day-to -day  a c tio n s  

and d e c is io n s  of program s t a f f  th a t  m u ltip le  o b je c tiv e s  a re  a c tu a liz e d  

and an im p lic i t  p r io r i ty  i s  assigned  among them.
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The l im i ta t io n s  of P errcw 's  c la s s i f ic a to r y  schema a re  d iscussed  in  

the  concluding ch ap te r.

The two programs both rep resen ted  responses to  a p e rcep tio n  shared 

by w e lfa re  a d m in is tra to rs  in  both s ta t e s  th a t  th e  t r a d i t io n a l  WIN 

program was in e f fe c t iv e  in  moving people in to  employment and reducing 

w e lfa re  case lo ad s  and c o s ts .  But th e  two program models th a t  emerged 

d if f e re d  m arkedly, fo r  reasons r e la te d  la rg e ly  to  th e  economic c lim a te s  

in  which they took shape and to  th e  p h ilo so p h ie s  of th o se  in d iv id u a ls  

who played a key ro le  in  program design . Moreover, broad g u id e lin e s  

were t r a n s la te d  in to  very  d i f f e r e n t  r e g u la tio n s  and p ra c t ic e s  th a t  

governed th e  behavior of program s t a f f .  In  th e  rem ainder of t h i s  

c h a p te r , th e  Chicago WIN Dem onstration Program i s  f i r s t  d iscu ssed  a s  an 

example of a h ig h ly  b u rea u c ra tiz e d  program w ith  an emphasis on c l i e n t  

p ro cess in g . The second p a r t  of th e  ch ap te r tu rn s  to  th e  B altim ore 

O ptions Program which, w ith in  th e  l im i t s  of a mandatory program, 

attem pted  to  g ive p r io r i ty  to  se rv ic e  to  c l i e n t s .  Table 3 summarizes 

th e  s a l i e n t  fe a tu re s  of th e  two programs.

The WIN D em onstration Program in  Chicago

The Program Model 

I n i t i a t e d  in  October 1981, when th e  I l l i n o i s  Department of P u b lic  

Aid subm itted  a p lan  to  run a WIN D em onstration Program to  th e  U.S. 

Department of H ealth  and Human S e rv ic es , th e  program was a c tu a l ly  

implemented in  Ju ly  1982. As F igure  1 su g g ests , i t  cen te red  on an 

a c t iv i ty  known as Independent Job Search ( I J S ) .



T a b le  3— S a l i e n t  F e a tu r e s  o£ th e  B a lt im o r e  and C hicago Program s

item B altim ore Chicago

P rin c ip a l O bjective Long-term economic s e lf - s u f f ic ie n c y  
fo r  re c ip ie n ts

Immediate w e lfa re  savings fo r  
fo r  agency

Program Operator Mayor’s O ffice  of Manpower 
Resources (manpower agency)

Department of P ub lic  Aid 
(w elfare  agency)

Model V ariab le , in d iv id u a liz e d  sequence 
of a c t i v i t i e s  in c lu d in g  in d iv id u a l 
and group jo b  search , unpaid work 
experience , education , jo b  t r a in in g

Uniform sequence of independent 
jo b  search  follow ed by work 
experience , o ccasional education  
or t r a in in g

S cale 1000 a c tiv e  p a r t ic ip a n ts  per year 
(o n e - th ir te e n th  of WlN-mandatory 
caseload)

50,000+ in d iv id u a ls  ( e n t i r e  
WIN-mandatory caseload)

Approximate Cost per 
C lie n t (?) 957 90 -  130

S ta f f  Functions Assessment, assignm ent to  a c t iv i ­
t i e s  operated  by o th er MOMR 
personnel and by o u ts id e  agencies , 
performance m onitoring

D irec t o p e ra tio n  of group 
se ss io n s  in  in d iv id u a l job  
search , assessm ent, assignm ent 
to  work experience and o th e r 
a c t i v i t i e s ,  performance 
m onitoring

S ta f f  Caseload 120 -  170 258 -  296

S ta f f  Performance 
C r i te r ia

Performance gauged by nunber of 
c l i e n t s  p laced  in  jo b s  and by 
assignm ent of c l i e n t s  to  
" a p p ro p ria te " a c t i v i t i e s

S trongly  emphasized quota 
system s tr e s s in g  w e lfa re  co st 
red u c tio n s  p a r t ly  achieved by 
placem ents
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Figure 1—Flow of C lien ts  Through the  WIN Dem onstration Program
in  Cook County
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All new mandatory r e c ip ie n ts  were re q u ire d  to  p a r t ic ip a te  In  t h i s  

two-month component, which combined In d iv id u a l jo b -h u n tin g  w ith  biweekly 

s t a f f - l e d  group s e s s io n s . While in  IJS , c l i e n t s  had to  a tte n d  an 

o r ie n ta t io n  and fo u r a d d itio n a l group m eetings, and, in  th e  in te rv a ls  

between th e  s e ss io n s , f u l f i l l  a quota  of twenty jo b  co n ta c ts  w ith  

p ro sp ec tiv e  employers each month. As d iscussed  below, s t a f f  a lso  were 

expected to  meet q uo tas  r e la te d  t o  jo b  placem ent and o th e r forms of 

■cost avoidance.* C lie n ts  could be •recycled*  through IJS p e r io d ic a l ly  

fo r  as  long  as they  remained on w e lfa re  and WIN-mandatory.

Those who completed Independent Job Search w ithou t f in d in g  jo b s  

were then  reass ig n ed  by. s t a f f  to  ano ther component. While e n try  in to  

U S was la rg e ly  au tom atic , assignm ent to  one of th e  o th e r a c t i v i t i e s  

e n ta i le d  seme degree of d is c r e t io n  on th e  p a r t  of program personnel as 

w ell as choice on th e  p a r t  of p a r t ic ip a n ts .  That ch o ice , however, was 

lim ite d . A fte r January  1984, one o p tio n  was a th ree-m onth-long  w orkfare 

component, known as th e  I l l i n o i s  Work Experience Program ( IWEP), in  

which p a r t ic ip a n ts  worked between fo r ty  and e ig h ty  hours a month, w ith  

th e  exact number of hours determ ined by d iv id in g  th e  c l i e n t 's  g ran t by 

th e  fe d e ra l  minimum wage and rounding down to  th e  n e a re s t e ig h t h o u rs. 

This work could be scheduled on e i th e r  a f u l l - t im e  ( fo r  two weeks) o r 

p a r t- tim e  b as is?  in d iv id u a ls  in  t h i s  a c t iv i ty  rece iv ed  a t ra n s p o r ta t io n  

allow ance in  a d d itio n  to  t h e i r  w e lfa re  g ra n t.  I f  c l i e n t s  could Id e n tify  

ed u ca tio n a l o r v o ca tio n a l t r a in in g  programs in  which they  wanted to  

e n ro l l  and which met agency g u id e lin e s , they could a lso  be p laced  in  

th i s  component. A f in a l  p o s s ib i l i ty  was M odified Job Search (MIS), 

which, d e s p ite  i t s  name, fu n c tio n ed  as  a ho ld ing  s ta tu s  in  which
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c l i e n t s '  jo b -seek in g  e f f o r t s ,  i f  any, went la rg e ly  unmonitored by s t a f f .

Although th e  flow c h a r t  d e p ic ts  th e  program as a c lo sed  system, 

p a r t ic ip a n ts  could , in  f a c t ,  e x i t  th a t  system in  sev era l ways. They 

could of course , f in d  employment a t  any p o in t in  th e  sequence of 

a c t i v i t i e s .  They could  f a i l  to  comply w ith  program re g u la tio n s  and be 

san c tio n ed . They could lo s e  AFDC e l i g i b i l i t y  fo r  o th e r reasons ( e .g . ,  

m a rriag e ) . Or they could r e ta in  AFDC e l i g i b i l i t y  but no lo n g er be 

WIN-mandatory ( i f ,  f o r  example, they had ano ther c h i ld ) .

Program O rig ins

WDP's focus on Independent Job Search and IWEP arose  from the  

p o licy  p re fe ren ces  and p r i o r i t i e s  of le a d e rsh ip  of th e  Bureau of S ocial 

S e rv ic e s , th e  o f f ic e  w ith in  DPA th a t  p r io r  to  WDP was re sp o n s ib le  fo r  

th e  p ro v is io n  of s o c ia l  s e rv ic e s  in  th e  WIN Program. The p lan s  fo r  th e  

WIN D em onstration prepared  by th e  Bureau were accepted by th e  DPA 

D ire c to r , o th e r h ig h - le v e l DPA a d m in is tra to rs , and s t a t e  o f f i c i a l s  w ith  

minimal changes.

To le a rn  about th e  o r ig in s  and in c e p tio n  of th e  WIN D em onstration 

Program, the  au th o r in te rv iew ed  th e  in d iv id u a l who was then  Chief of the  

Bureau of S o c ia l S e rv ic es , as w e ll as one of h is  key s t a f f  members, th e  

s ta te  WIN D em onstration Manager.3 According to  th e  Bureau C hief, th e  

new program design  was in tended  to  g en era te  la rg e  and immediate caseload

3
A more d e ta i le d  study of WDP's h is to ry  was a lso  conducted by 

a p o l i t i c a l  s c i e n t i s t  se rv in g  as a c o n su lta n t to  MDRC. (See B a i l i s ,  
1985.)



red u c tio n s  and c o s t sav in g s , a goal g iven  high p r io r i ty  by th e  

Department of P ub lic  Aid a d m in is tra tio n . Achieving th i s  o b je c tiv e  was 

deemed e s p e c ia lly  im portan t in  l i g h t  of th e  very  la rg e  s iz e  of I l l i n o i s ’ 

AFDC case lo ad , th e  th i r d  l a r g e s t  in  the  country  in  F isc a l Year 1986. 

(During th e  same tim e p e rio d , I l l i n o i s  ranked s ix th  among th e  s ta te s  in  

p o p u la tio n .)  As of September 1985, th a t  case load  numbered 243,000 

households, w ith  alm ost e x a c tly  tw o -th ird s  of them (161,000) in  Cook 

County. A th i rd  of th e  Cook County AFDC households con tained  

WIN-mandatory r e c ip ie n ts  req u ired  to  p a r t ic ip a te  in  WDP; over 50,000 

such r e c ip ie n ts  were on th e  r o l l s  a t  any one tim e.

The Bureau Chief a lso  c i te d  a change in  th e  p h ilo so p h ica l c lim ate  

surrounding  th e  a d m in is tra tio n  of w e lfa re  programs. He noted th a t  many 

w e lfa re  a d m in is tra to rs , in c lu d in g  h im se lf , had become in c re a s in g ly  

convinced of both th e  n e c e s s ity  and th e  p ro p r ie ty  of en fo rc in g  a work 

requirem ent in  AFDC. He a ls o  saw th i s  as p a r t  of a broader tre n d  toward 

reco g n iz in g  th a t  w e lfa re  r e c e ip t  involved a c o n tra c t ,  no t m erely a 

r ig h t .  This c o n tra c tu a l view of p u b lic  a s s is ta n c e ,  he contended, was 

not n e c e s sa r ily  c o n se rv a tiv e  or a n ti-w e lfa re  bu t in d ic a t iv e  of a 

re c o g n itio n  th a t  th e  c o u n try 's  re so u rces  a re  l im ite d  and th a t  th e  r ig h t  

of government to  r e d i s t r ib u te  w ealth  has been c a lle d  in to  q u e s tio n . He 

a lso  a s se r te d  th a t  w e lfa re  a d m in is tra to rs  have come to  r e a l iz e  th a t  

"g iv ing  money to  people w ith o u t a conceptual b a s is"  i s  damaging, and 

th a t  programs should g ive  c l i e n t s  th e  p o s s ib i l i ty  of s e lf - s u p p o r t .

T h ird , th e  Bureau Chief sounded a fa m il ia r  argument: th a t  i t  i s  

e s s e n t ia l  to  d is t in g u is h  between th e  deserv ing  and undeserving poor. 

F a ilu re  to  ad m in iste r th e  work t e s t  s t r in g e n t ly ,  he m ain ta ined , would
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damage th e  agen cy 's  a b i l i t y  to  provide s e rv ic e s  and Income to  those  

t r u ly  Incapable of work; i f  those  who could  work d id  so , then  th e  same 

l im ite d  reso u rces  could be d is t r ib u te d  to  th o se  most in  need.

F in a l ly ,  in te rd e p a rtm en ta l p o l i t i c s  were a t  is s u e . A uthority  over 

th e  WIN Program in  I l l i n o i s ,  as  in  o th e r s ta t e s ,  had been d iv ided  

between th e  p u b lic  a s s is ta n c e  agency (DPA) and th e  s ta t e  employment 

s e rv ic e  ( th e  I l l i n o i s  Department of L abor). BSS p lan n ers  wanted to  

secu re  f u l l  DPA o p e ra tin g  r e s p o n s ib i l i ty  fo r  th e  program, arguing  th a t  

Department of Labor WIN s t a f f  had been l e s s  e f fe c t iv e  than  t h e i r  DPA 

c o u n te rp a r ts .

This p o l i t i c a l  o b je c tiv e  was not f u l ly  r e a l iz e d .  The Department of 

Labor r e s i s te d  com plete ex c lu s io n  from a ro le  in  WIN, and th e  q u e s tio n  

had to  be re so lv ed  a t  th e  g u b e rn a to ria l l e v e l .  In  the  compromise th a t  

r e s u l te d , DPA gained o v e ra l l  program a u th o r ity ,  bu t DOL re ta in e d  

o p e ra tin g  r e s p o n s ib i l i ty  in  seme a re a s . The MDRC ev a lu a tio n , and th i s  

d i s s e r ta t io n  as  w e ll ,  focuses only on th e  program operated  by DPA. In 

Cook County, DPA o f f ic e s  covered about th re e -q u a r te r s  of a l l  mandatory 

w e lfa re  r e c ip ie n ts  and were lo c a te d  throughout th e  county.

To a t t a i n  i t s  goal of e f fe c t in g  co s t sav in g s , th e  program model 

c a l le d  fo r  s t a f f  to  assume th a t  alm ost a l l  r e c ip ie n ts  were capable of 

look ing  f o r  work and should be assigned  to  Independent Job Search . This 

model grew out of th e  p e rce p tio n  of Bureau of S ocia l S e rv ic es  s t a f f  th a t  

th e  WIN Program was se rv in g  to o  few in d iv id u a ls  to  r e a l i z e  i t s  goal of 

reducing  th e  w e lfa re  ca se lo ad . C en tra l to  WIN's mode of o p e ra tio n  was 

an i n i t i a l  assessm ent in te rv iew  to  a s c e r ta in  each new r e g i s t r a n t 's  p r io r  

employment and education , as  w e ll as her c u rre n t s i tu a t io n .  WIN s t a f f
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had used th i s  assessm ent p ro cess  to  screen  ou t la rg e  numbers of people 

they judged u n lik e ly  to  be helped  by the  program, w hile  undertak ing  

one-to -one co u n se lin g , job  development, and jo b  r e f e r r a l  e f f o r t s  on 

b eh a lf of those  they deemed employable. BSS o f f i c i a l s  questio n ed  th e  

v a l id i ty  of th e  la rg e ly  s u b je c tiv e  c r i t e r i a  WIN personnel had employed 

in  making th e se  assessm en ts, and th e  model they proposed as  an 

a l te r n a t iv e  assumed th a t  everyone could p a r t ic ip a te  in  th e  new program 

u n le ss  th e re  was some com pelling reason  ( e .g . ,  i l ln e s s )  to  th e  c o n tra ry . 

The d e c is io n  to  e lim in a te  assessm ent in  WDP f a c i l i t a t e d  th e  

im plem entation of a p a r t ic ip a t io n  requ irem ent th a t  ap p lied  to  many more 

in d iv id u a ls  than  under WIN.

I t  i s  no t s u rp r is in g  th a t  WDP p lan n ers  opted  to  d e liv e r  a uniform  

tre a tm e n t, job  sea rch , to  a l l  e n ro lle e s  upon th e i r  en try  in to  the  

program. Since th e  l a t e  1970s, an i n i t i a l  jo b  search  requirem ent fo r  as 

la rg e  a p a r t  of th e  case lo ad  as p o ss ib le  has been viewed as th e  b e s t and 

most economical means of ach iev in g  Immediate caseload  re d u c tio n s .

Program p lan n ers  have o ffe re d  se v e ra l ex p lan a tio n s  fo r  making u p fron t 

jo b  search  mandatory fo r  everyone: they argue th a t  th e  la b o r  market 

i t s e l f  ( r a th e r  than  s t a f f  opin ion) i s  th e  b e s t  t e s t  of em ployab ility  and 

th e  b e s t means of id e n t i fy in g  who w i l l  o r  w i l l  not be su cc e ss fu l in  

secu rin g  employment; th a t  jo b  search  p rov ides a ready way of id e n tify in g  

in d iv id u a ls  to  whom more expensive s e rv ic e s  such as  job  t r a in in g  should 

be provided ( th o se  who com plete th e  program— thereby  proving th e i r  

w illin g n e ss  to  fo llow  through on a commitment—but are  unable to  f in d  

jo b s ) ;  th a t  th e  requirem ent can be a means of d e te c tin g  r e c ip ie n ts  who 

ho ld  jo b s  no t rep o rted  to  program s t a f f ;  and th a t  i t  i s  reasonab le  to
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ask anyone who I s  ab le -b o d ied  to  look  f o r  work as  a co n d itio n  of 

re c e iv in g  a id . The l a t t e r  two reasons c le a r ly  speak to  th e  concept th a t  

w e lfa re  should be re se rv ed  fo r  poor people who can be dem onstrated to  be 

honest ( th a t  i s ,  who do no t t r y  to  secure  b e n e f i ts  to  which they a re  not 

e n t i t l e d )  and deserv ing  ( a s  evidenced by th e i r  w illin g n e ss  to  seek 

employment).

I t  was ev id en t, however, th a t  i f  th e  new program were to  t r y  to  

p lace  more people in  jo b  sea rch , th e  n a tu re  of th a t  component would have 

to  be l e s s  la b o r - in te n s iv e  than under WIN. Federal funding  cutbacks in  

th e  f a l l  of 1981 fu r th e r  n e c e s s ita te d  a r e v is io n  of s t a f f  ro le s .  In 

o rder to  spread  s t a f f  re so u rce s  among th e  g r e a te s t  number of c l i e n t s ,  

th e  WDP model s h if te d  jo b  search  r e s p o n s ib i l i ty  from s t a f f  to  e n ro lle e s , 

who were re q u ire d  to  look  f o r  jo b s  on th e i r  own w ithou t s t a f f  a s s is ta n c e  

except th a t  provided in  th e  superv ised  biweekly group se s s io n s . This 

s tra te g y  enabled DPA to  o p e ra te  th e  program a t  a r e la t iv e ly  low c o s t of 

$90-$13 0 per person assigned  to  th e  program, depending on th e  s p e c if ic  

sequence of a c t i v i t i e s . 4

Bureau of S o c ia l S e rv ices  personnel gave l e s s  emphasis to  one of 

th e  lo n g -s tan d in g  aims of th e  WIN Program and of o th er programs fo r  th e  

poor: the  d i r e c t  p ro v is io n  by program s t a f f  of s o c ia l  s e rv ic e s  ( in  t h i s  

case , h e lp  in  lo c a t in g  jo b s ) .  As seen belcw, t h i s  r e s p o n s ib i l i ty  was 

la r g e ly ,  although no t e x c lu s iv e ly , supp lan ted  by th e  ta sk  of m onitoring  

c l i e n t s '  own jo b  search  a c t i v i t i e s .  In  f a c t ,  th e  s h if t in g  of

4
This c o s t a c tu a l ly  re p re se n ts  th e  n e t c o s t of e n ro llin g  

c l i e n t s  in  th e  f u l l  sequence of WDP a c t i v i t i e s ,  above and beyond the 
c o s t of simply re q u ir in g  them to  appear fo r  th e  i n i t i a l  o r ie n ta t io n  and 
sa n c tio n in g  them i f  they  d id  not do so .
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r e s p o n s ib i l i ty  from s ta f f  to  c l i e n t s  does no t appear to  be an ex post 

f a c to  r a t io n a l iz a t io n  of a d e c is io n  taken  on grounds of economic 

n e c e s s ity . The in te rv iew  w ith  the s t a t e  WIN D em onstration Manager and 

th e  language of th e  p roposal to  th e  Department of H ealth  and Human 

S erv ices su g g est, r a th e r ,  th a t  t h i s  was a m a tte r  of deep personal and 

p h ilo so p h ica l co n v ic tio n .

Several f a c to r s  a t  both  th e  n a tio n a l and s ta t e  le v e ls  prompted th e  

d e c is io n  to  add a w orkfare component to  Independent Job Search once th e  

l a t t e r  was w e ll e s ta b lis h e d . F i r s t ,  passage by Congress of th e  

Emergency Jobs B i l l  in  1983 made a v a ila b le  fe d e ra l  funds fo r  p ro je c ts  

where commitments could be made q u ic k ly . Second, a n t ic ip a t in g  th a t  the 

Reagan A dm in istra tion  m ight w e ll mandate a w orkfare program n a tio n a lly ,  

p lan n ers  reasoned th a t  I l l i n o i s  would do w ell to  p i l o t - t e s t  th e  w orkfare 

approach. L a s tly , DPA s t a f f  responded to  what they p erce ived  as 

w idespread in t e r e s t  in  work experience a t  th e  n a tio n a l l e v e l .

At th e  s ta t e  le v e l ,  DPA's recen t experience w ith  a w orkfare program 

f o r  G eneral A ssis tan ce  r e c ip ie n ts  spu rred  IWEP*s development on two 

co u n ts . F i r s t ,  th e  v i r t u a l ly  unanimous passage of th e  a u th o riz in g  

l e g i s l a t i o n  fo r  th a t  program by th e  I l l i n o i s  s ta t e  l e g i s l a tu r e  was taken 

as evidence of lawmakers' support fo r  th e  concept. Second, DPA's 

experience in  o p e ra tin g  th e  GA Jobs Program suggested th a t  a work 

component could be implemented r e la t iv e ly  smoothly and m ight w e ll 

produce sav ings—as i t  seemed to  have done in  th e  case o f GA Jobs, 

la rg e ly  because of sa n c tio n s .

The Bureau of S o c ia l S e rv ices  Chief p re d ic te d  th a t  seme AFDC 

re c ip ie n ts  would choose no t to  p a r t ic ip a te  in  IWEP and would be cu t from
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the  r o l l s ;  th u s , IWEP would serve  as a v e h ic le  fo r  co s t containm ent. He 

and h is  s ta f f  d id  not e n v is io n  the component as pu re ly  p u n itiv e , 

however. They expected th a t  i t  would prov ide work ex p erience , a lb e i t  

unpaid (ex cep t fo r  th e  w e lfa re  g ra n t) ,  to  in d iv id u a ls  who needed i t ,  and 

emphasized th a t  IWEP work assignm ents should be " re a l jobs" and not 

"make-work." They a lso  noted th a t  i t  would provide a f r e e  la b o r  fo rc e  

to  n o n p ro fit agencies experiencing  severe  s ta f f  cu tbacks.

The d e s ire  to  confer em ployab ility  s k i l l s  was one f a c to r  th a t  le d  

p lan n ers  to  decide on a three-m onth work program ra th e r  than a sh o rte r  

one. At the same tim e, IWEP p lan n ers  had l i t t l e  i n t e r e s t  in  an ongoing 

work requ irem ent, b e lie v in g  e n ro lle e s  m ight then  begin  to  regard  t h e i r  

work assignm ents as re g u la r  jo b s  and s to p  looking  fo r  unsubsid ized  

p o s it io n s .  Furtherm ore, they doubted th a t  s u f f ic ie n t  w o rk s ite s  could be 

developed fo r  c l i e n t s  to  occupy w orkfare p o s it io n s  In d e f in i te ly .  The 

e x p ec ta tio n  was th a t ,  except under excep tio n a l c ircum stances ( th e  

p ro sp ec t of a permanent p o s it io n  a t  th e  agency to  which a c l i e n t  was 

assigned , fo r  in s ta n c e ) , c l i e n t s  would p a r t ic ip a te  in  IWEP only once.

When IWEP began in  1984, c o n s tra in ts  on funding  and hence s t a f f  

s iz e  d ic ta te d  th a t  i t  be implemented on a f a i r l y  sm all s c a le ;  u n lik e  

IJS , which o p e ra te s  throughout the  s ta t e ,  IWEP i s  run in  only s ix te e n  of 

th e  102 I l l i n o i s  c o u n tie s . In  ad d itio n , w hile  o f f ic e s  s ta f f e d  by 

personnel of both th e  DPA and the  Department of Labor o p era ted  IJS , only 

DPA o f f ic e s  ran  IWEP. S ta te  DPA o f f i c i a l s  d id  no t is su e  g u id e lin e s  on 

IWEP e l i g i b i l i t y  except in  Cook County.5 Elsew here, th e  d ec is io n  was

5
The Cook County g u id e lin e s  were a d i r e c t  consequence of th e  

MDRC ev a lu a tio n . See th e  d isc u ss io n  in  Chapter VI, pp. 190-191.
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l e f t  to  lo c a l  s t a f f ,  who decided w hether to  a ss ig n  IJS com pleters to  

work experience or to  ano ther WDP component. Thus, w h ile  WDP was an 

Im portant a d d itio n  to  th e  WDP model, i t  was no t a mandatory a c t iv i ty  fo r  

a l l  e n ro lle e s , and I t  in  no way challenged  th e  primacy of Independent 

Job Search, in  which a l l  people were s t i l l  i n i t i a l l y  req u ired  to  

p a r t ic ip a te  and to  which they could be reass ig n ed  a t  v a rio u s  p o in ts  in  

th e i r  program te n u re .

S ta f f  S tru c tu re  and R e s p o n s ib i l i t ie s

A ll WDP s ta f f  in  the  u n its  under study  were employees of th e  

I l l i n o i s  Department of P u b lic  Aid. (As noted above, o f f ic e s  s ta f f e d  by 

the  I l l i n o i s  Department of Labor were excluded from th e  in v e s t ig a t io n .)  

As such, they were r e la t iv e ly  untouched by th e  p o l i t i c a l  dim ensions of 

p u b lic  employment in  Cook County or the  c i ty  of Chicago.

F igu re  2 d e p ic ts  th e  WDP o rg a n iz a tio n a l s t r u c tu re  du rin g  th e  study 

p e rio d . In  th e  c e n tra l  o f f ic e ,  th e  Cook County WDP manager, who 

rep o rted  to  th e  s ta t e  program manager in  S p r in g f ie ld , was a ided  by two 

s ta f f  members who developed IWEP w o rk s ite s  in  n o n p ro fit o rg a n iz a tio n s . 

W ithin each of th e  fo u r WDP reg io n s  in to  which Cook County i s  d iv id ed , a 

re g io n a l co o rd in a to r, d i r e c t ly  re sp o n s ib le  to  th e  county WDP manager, 

was in  charge of th e  th re e  or fou r u n i ts  com prising th e  reg io n . The 

s t a f f  in  each u n i t ,  in  tu rn ,  numbered e ig h t or n in e : a su p e rv iso r , s ix  

or seven " se lf - su p p o r t  s p e c i a l i s t s , "  and one IWEP w orker. The to t a l  

number of f r o n t - l in e  s ta f f  members—th o se  in te ra c t in g  d i r e c t ly  w ith  

c l i e n t s — averaged n in e ty - f iv e  during  th e  MDRC study p e rio d .
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Figure 2—O rg an iza tio n a l S tru c tu re  of WDP in  Cook County

Cook County Manager

S ta te  Program Manager

Regional C oordinators (4)

6 S e lf-S u p p o rt S p e c ia l is ts  
1 IWEP Worker 
1 Clerk

U nit S uperv isor

U n its  (3-4 per reg ion)
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U nit su p e rv iso rs , in terv iew ed  about t h e i r  jo b  r e s p o n s ib i l i t i e s ,  

rep o rted  th a t  a la rg e  p a r t  of th e i r  tim e was spen t m onito ring  jo b  

perform ance s t a t i s t i c s  of s t a f f  and com piling aggregate  performance 

f ig u re s  fo r  the  u n i t .  Each su p e rv iso r a lso  conducted u n i t  m eetings once 

per ca len d ar q u a r te r ,  h e ld  in d iv id u a l conferences w ith  s t a f f  members, 

produced q u a r te r ly  and y e a r ly  personnel ev a lu a tio n s , and w rote up 

c o r re c t iv e  a c tio n  p lan s  fo r  w orkers f a i l i n g  to  meet perform ance q u o tas . 

Four tim es a y e a r , th e  su p e rv iso r s a t  in  on a group se ss io n  le d  by a 

s t a f f  member, and he or she was a lso  re sp o n s ib le  fo r  m ediating  between 

w orkers and r e c ip ie n ts  in  cases  of co n te s ted  san c tio n s .

The s e lf - s u p p o r t  s p e c ia l i s t s  (o r  SSSs, as they were sometimes 

c a l le d , w ith  apparen t o b liv io u sn ess  to  any o th e r  im p lic a tio n s  of th a t  

acronym) had f u l l  r e s p o n s ib i l i ty  fo r  th re e  of th e  four m ajor WDP 

components: Independent Job Search, Pre-Employment (a s  education  and 

t r a in in g  were known) and M odified Job Search . They a lso  had a ro le  in  

ass ig n in g  c l i e n t s  to  IWEP. Most of th e i r  ta sk s  could be d escrib ed  as 

b u re a u c ra tic , invo lv ing  th e  m onitoring  of c l i e n t s '  compliance w ith  WDP 

re g u la tio n s  as  w ell as com pletion of th e  co n sid e rab le  paperwork 

a sso c ia te d  w ith  th e se  r e s p o n s ib i l i t i e s .  To a l im ite d  e x te n t,  however, 

they d id  provide co n cre te  a s s is ta n c e  in  jo b  search  techn iques as w ell as 

some support s e rv ic e s , such as h e lp  in  making c h ild c a re  arrangem ents. 

T heir case lo ad s  were la rg e — averaging from 258 to  296 each month during  

much of 1985— and t h e i r  d u tie s  tim e-consum ing.

As might be expected given th e  c e n t r a l i ty  o f jo b  search  in  th e  

program model, s e lf - s u p p o r t  s p e c ia l i s t s  devoted most of th e i r  time to  

IJS . They scheduled and ran  an i n i t i a l  o r ie n ta t io n  se ss io n  follow ed by



fo u r biweekly group s e ss io n s . During th e se  m eetings, which averaged 

n in e ty  m inutes in  le n g th , they checked compliance w ith  th e  jo b  search  

q u o ta s , encouraged c l i e n t s  to  share th e i r  jo b -h u n tin g  experiences as  a 

way of b u ild in g  peer support, and d iscu ssed  to p ic s  s t ip u la te d  in  th e  

t r a in in g  manual th a t  had been devised by c e n tra l  o f f ic e  personnel in  

S p r in g f ie ld , such as how to  f i l l  out a jo b  a p p lic a tio n  or take an 

in te rv iew .

As d iscu ssed  below, s e lf - s u p p o r t  s p e c ia l i s t s  had l i t t l e  say in  th e  

b a s ic  s tr u c tu re  or co n ten t of U S . BSS s t a f f  gave co n s id e rab le  

a t te n t io n  to  t h i s  component and worked ou t h ig h ly  d e ta i le d  procedures 

fo r  how i t  should be conducted. G rea te r d is c r e t io n  was affo rd ed  in  th e  

o p e ra tio n  of th e  o th e r WDP a c t i v i t i e s .

Pre-Employment and M odified Job Search consumed l e s s  of th e  s e l f -  

support s p e c i a l i s t s ' tim e and energy. In  th e i r  IJS  se ss io n s , 

s p e c i a l i s t s  ty p ic a l ly  urged a l l  high school dropouts to  s ign  up fo r  GED 

c la s s e s  and encouraged S panish-speaking  r e g i s t r a n t s  to  e n ro ll  in  E nglish  

c la s s e s .  Hcwever, s p e c i a l i s t s '  r e s p o n s ib i l i t i e s  d id  no t in c lu d e  seeking 

out o r making r e f e r r a l s  to  s p e c if ic  education  and t r a in in g  co u rses . 

R ather, s p e c i a l i s t s  r e l ie d  on e n ro lle e s  to  tak e  th e  i n i t i a t i v e  and then  

approved or re je c te d  t h e i r  suggestions based on DPA re g u la tio n s . The 

l a t t e r  s p e c if ie d  th a t  accep tab le  programs could o f fe r  no more than  two 

y e a rs  of a d u lt  b a s ic  ed u ca tio n  fo r  an elem entary school equivalency 

and /o r a p re p a ra tio n  course  fo r  a high school equivalency degree, o r two 

y e a rs  o r l e s s  of post-secondary  or v o ca tio n a l t r a in in g  i f  th a t  t r a in in g  

was in  an a rea  th a t  o ffe re d  a reasonab le  o p p o rtu n ity  f o r  fu tu re  

employment. The ru le s  f u r th e r  s ta te d  th a t  c l i e n t  a c t i v i t i e s  in  t h i s
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component must "make th e  c l i e n t  employable In  th e  s h o r te s t  amount of 

tim e and a t  th e  l e a s t  co s t to  th e  D epartm ent." A ttendance a t  a fo u r-  

year co lleg e  was no t considered  to  q u a l i fy ,  th e  argument being th a t  

w e lfa re  g ra n ts  were never in tended  to  support in d iv id u a ls  w hile  they got 

a c o lle g e  education .

Although r e c ip ie n ts  in  Modified Job Search were o f f i c i a l l y  req u ired  

to  make f iv e  employer c o n ta c ts  per month, enforcement of t h i s  ru le  was 

not s t r i c t l y  m onitored . Hcwever, s e lf - su p p o r t  s p e c ia l i s t s ,  who were 

re q u ire d  to  co n tac t c l i e n t s  in  t h i s  component a t  six-m onth in te rv a ls  by 

phone, m ail o r in  person , ex e rc ised  co n sid e rab le  d is c re t io n  in  determ in­

ing w hether the  jo b  search  was s u f f ic ie n t ly  a c tiv e . S p e c ia l is ts  u su a lly  

asked when, where, and hew o f te n  r e c ip ie n ts  had l a s t  looked f o r  jo b s ;  

although they d id  not I n i t i a t e  san c tio n s  a g a in s t in d iv id u a ls  whose 

r e p l ie s  seemed u n s a tis fa c to ry  or su sp ic io u s , th e  l a t t e r  could be 

req u ired  to  re tu rn  to  IJS , where jo b -h u n tin g  was m onitored more 

v ig o ro u s ly .

S e lf-su p p o rt s p e c ia l i s t s  assigned  c l i e n t s  considered  s u i ta b le  fo r  

IWEP to  a pool of people aw aiting  a w o rk site  p o s it io n . As s u i ta b le  

w o rk s ite s  were id e n t i f ie d ,  IWEP w orkers were then re sp o n s ib le  fo r  

conducting IWEP o r ie n ta t io n  se ss io n s  in tended  to  convey th e  n a tu re , 

purposes, and requ irem ents of th e  component. IWEP w orkers assigned  

r e c ip ie n ts  to  w o rk s ite s  and m onitored both th e i r  w o rk site  a tten d an ce  and 

th e  fu lf i l lm e n t  of th e  jo b  search  quota  ( in  t h i s  case , e ig h t employer 

c o n ta c ts  per month) imposed on IWEP e n ro lle e s  along w ith  t h e i r  work 

o b lig a tio n s .
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A lt ho ugh s e lf - s u p p o r t  s p e c ia l i s t s  and IWEP w orkers shared th e  same 

DPA ranking , the  two jo b s  were s tru c tu re d  very  d i f f e r e n t ly ,  and w orkers ' 

case lo ad s  were a lso  d i f f e r e n t .  F if te e n  IWEP w orkers were re sp o n s ib le  

fo r  o r ie n tin g  an average of tw en ty -fiv e  to  t h i r t y  new e n ro lle e s  per 

month and m ain ta in in g  an average of n inety -tw o  persons in  a c tiv e  IWEP 

assignm ents as  o f November 1985. In  c o n tra s t ,  e ig h ty -e ig h t s p e c ia l i s t s  

were re sp o n s ib le  fo r  an average of 280 r e c ip ie n ts  d is t r ib u te d  over th re e  

components. Moreover, th e  s e lf - su p p o r t  s p e c i a l i s t s ' o b je c tiv e  was the  

■ sa tu ra tio n "  coverage of th e  la rg e  WDP case lo ad . IWEP w orkers, on th e  

o th e r  hand, were re sp o n s ib le  fo r  th e  in te n s iv e  involvem ent of a f r a c t io n  

of th a t  caseload  in  a s m a ll-sc a le  program.

S ta f f  Background and T rain ing  

V arious au th o rs  have noted th a t  rec ru itm en t and t r a in in g  can 

p a r t i a l l y  s u b s t i tu te  fo r  c lo se  su p e rv is io n , s in ce  they h e lp  to  ensure 

th a t  w orkers w i l l  be s o c ia liz e d  fo r  th e  ro le s  they a re  expected to  f i l l  

and th a t  they w i l l  a lread y  have adopted the  d e f in i t io n  of th e  s i tu a t io n  

fo s te re d  by th e  o rg a n iz a tio n .

The p o s it io n  of s e lf - s u p p o r t  s p e c i a l i s t ,  assigned  th e  rank of 

Caseworker IV in  th e  DPA h ie ra rc h y , was la rg e ly  s ta f f e d  by v e te ra n  

agency employees who were f a m il ia r  w ith  DPA p o l ic ie s  and procedures.

Only o n e -fo u rth  had worked in  th e  o ld  WIN Program, although g iven  agency 

o f f i c i a l s '  in te n t io n  to  o p e ra te  a program th a t  d if f e re d  r a d ic a l ly  from 

WIN, t h i s  may not have been viewed as a handicap. Most s e lf - s u p p o r t  

s p e c i a l i s t s  had worked a t  th e  Caseworker I I I  le v e l  in  some o th e r p a r t  of
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DPA and came to  WDP when they were promoted on the  b a s is  of s e n io r i ty ,  

as  s p e c if ie d  in  th e  union c o n tra c t .

In  c o n tra s t ,  IWEP w orkers were h ire d  du ring  a h ia tu s  when th e  union 

c o n tra c t  was no t in  e f f e c t .  With s e le c t io n  no t r e s t r i c t e d  to  th e  pool 

of Caseworker I l l s  e l i g ib l e  fo r  prom otion, su p e rv iso rs  were ab le  to  

choose from among can d id a tes  both w ith in  and o u ts id e  DPA and consequent­

ly ,  they tended to  b e lie v e  th a t  h ig h e r -q u a li ty  w orkers were f i l l i n g  th e  

IWEP p o s it io n s .  Thus, th e  s ta f f in g  of WDP by experienced  personnel was 

not n e c e s sa r ily  regarded  as  an a s s e t  to  th e  program, s in c e , owing to  the  

s e n io r i ty  system, su p e rv iso rs  tended to  equate experience w ith  a le s s e r  

degree of m e r it .

S e lf-su p p o rt s p e c ia l i s t s  and IWEP w orkers rece iv ed  l im ite d  tr a in in g  

fo r  t h e i r  jo b s  f ra n  s t a f f  of the  c e n tra l  o f f ic e  in  S p r in g f ie ld . For 

example, th e  IWEP w orkers ' t r a in in g ,  which was observed in  f u l l  by the  

au th o r , l a s te d  two days and la rg e ly  cen te red  on c o r re c t  com pletion of 

th e  numerous forms a s so c ia te d  w ith  e n te r in g  c l i e n t s  in to  th e  component 

and m onitoring  th e i r  a tten d an ce . S e rv ic e -o r ie n te d  is s u e s  ( such a s  how 

to  convey IWEP's purpose to  e n ro lle e s  o r how to  m ediate d isp u te s  between 

employers and employees) rece iv ed  sc a n t a t te n t io n  during  th e  t r a in in g .

Performance Measures

Blau a llu d e s  to  th e  im portance of perform ance m easures—q u a n t i f i ­

ab le  in d ic a to rs  of s t a f f  behavior— as a mechanism fo r  c o n tro ll in g  s t a f f  

a c t iv i ty  th a t  i s  l e s s  d i r e c t ly  in t ru s iv e ,  bu t no le s s  pow erful, than  

c lo se  su p e rv is io n  by u p p e r-lev e l p e rso n n e l. This was very  much th e  case 

in  th e  I l l i n o i s  WIN Dem onstration Program.
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To ev a lu a te  s t a f f  perform ance, th e  WDP c e n tra l  o f f ic e  in  Spring­

f i e l d  e s ta b lis h e d  s tan d a rd  quo tas  to  be achieved in  s e t  tim e p e rio d s .

The workload of s t a f f  members and th e i r  o r ie n ta t io n  toward work ta sk s  

were in  many ways p roducts  of th ese  q u o tas . The a t te n t io n  of th e  s e l f -  

support s p e c ia l i s t s  was la rg e ly  focused on m eeting th e  requirem ent th a t  

they  a ss ig n  s ix ty  c l i e n t s  each month to  IJS  o r ie n ta t io n .  (These could 

be new mandatory r e c ip ie n ts  or in d iv id u a ls  who had a lread y  been in  IJS 

and had subsequently  been assigned  to  M odified Job S earch .) Poor 

a tten d an ce  a t  e a r ly  o r ie n ta tio n s  m otivated  s p e c i a l i s t s  to  a ss ig n  more 

e n ro lle e s  per se ss io n  or schedule a d d it io n a l se ss io n s  tcward th e  end of 

th e  month.

For IWEP w orkers, ano ther quota s e t  th e  workload: each u n i t  had to  

m a in ta in  a minimum of 150 persons on w o rk s ite s  a t  a l l  tim es. No IWEP 

worker was ever ab le  to  a t t a i n  more than  tw o -th ird s  of t h i s  q u o ta . Yet, 

the s tru g g le  to  a ss ig n  and keep th e  a b so lu te  maximum number o f w orkers 

on s i t e  a t  a l l  tim es o rdered  t h e i r  p r i o r i t i e s  f o r  o r ie n ta t io n ,  

assignm ent, and san c tio n in g .

The most im portan t q u o tas  r e la te d  to  d e s ired  outcomes ra th e r  than 

p rocedures. For both s e lf - s u p p o r t  s p e c ia l i s t s  and IWEP w orkers, the  

o v e ra l l  program goal of reducing w e lfa re  c o s ts  was s e t  f o r th  in  th e  

m onthly q u o tas  fo r  "ac tu a l p o s it iv e  te rm in a tio n s ."  These occurred  when 

w e lfa re  o f f ic e  personnel ac ted  on WDP s t a f f  re q u es ts  to  reduce or 

e lim in a te  r e c ip ie n t s ' b e n e f i t s .  B e n e fits  could be a d ju s te d  fo r  reasons 

u n re la te d  to  th e  program—because r e c ip ie n ts  m arried , rece iv ed  income 

from o th e r so u rces , or o therw ise  l o s t  e l i g i b i l i t y .  R eductions could 

a lso  occur fo r  p ro g ram -re la ted  ones: r e c ip ie n ts  could lo s e  a l l  o r p a r t



of th e i r  g ra n ts  i f  they found jo b s  or f a i le d  to  cooperate  w ith  th e  WDP 

requ irem en ts , s e lf - s u p p o r t  s p e c ia l i s t s  had to  produce th i r te e n  a c tu a l 

p o s i t iv e  te rm in a tio n s  every month, e ig h t of which were to  r e s u l t  from 

e n try  in to  unsubsid ized  employment. IWEP w orkers had a quo ta  of seven 

p o s i t iv e  te rm in a tio n s  per month, of which fo u r had to  be • h ir e s ."

The quo tas gave s t a f f  an in c e n tiv e  to  i n i t i a t e  san c tio n s  a g a in s t 

r e c ip ie n ts  who f a i le d  to  a tte n d  req u ired  a c t i v i t i e s  ra th e r  than to  

extend c l i e n t s  th e  b e n e f it  of th e  doubt. In  t h i s  way, they could make 

up th e  p o s i t iv e  te rm in a tio n s  r e s u l t in g  from causes o th e r than 

employment.

S t a t i s t i c s  fo r  p o s i t iv e  te rm in a tio n s  were recorded  in  each s ta f f  

member's reco rd— the 'M onthly Summary of A c t iv i ty '—which was subm itted  

to  th e  u n i t  su p e rv iso r, th e  re g io n a l co o rd in a to r, and Cook County WDP 

management. These s t a t i s t i c s  were reviewed each q u a r te r  as p a r t  of the 

form al job  perform ance ev a lu a tio n , and w hether an employee had a t ta in e d  

th e  qu o ta  fo r  p o s it iv e  te rm in a tio n s  was th e  f i r s t  item on a p r io r i t i z e d  

l i s t  considered  in  th e  e v a lu a tio n . S u p erv iso rs , to o , were evaluated  on 

th e  q u a n t i ta t iv e  m easures of th e i r  s t a f f s '  perform ance, so they were 

concerned w ith  th e  q u o tas  a s  w e ll.

~ Through th e  use of perform ance q u o ta s , DPA a d m in is tra to rs  sought 

( in  Sim on's term s) to  c o n tro l th e  'd e c is io n  p rem ises ' governing s t a f f  

a c tio n s , and, by a lig n in g  th e  s e l f - i n t e r e s t  o f lo w e r-lev e l s t a f f  w ith  

th e  aims of th e  program they  were most concerned to  f u l f i l l ,  to  ensure 

th a t  s t a f f  would re g u la te  t h e i r  a c t i v i t i e s  acco rd in g ly . In  th i s  

r e sp e c t ,  agency o f f i c i a l s  w ere la rg e ly  su c c e ss fu l. However, because 

s t a f f  were made f u l ly  re sp o n s ib le  fo r  outcomes th a t  were only p a r t ly
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under th e i r  c o n tro l— c l i e n t s '  a b i l i t y  to  f in d  jo b s— th e  quo tas did 

engender a degree of h o s t i l i t y ,  and e s p e c ia lly  in  Cook County, both 

lo w e r-le v e l s t a f f  and th e i r  su p e rv iso rs  tended to  b e lie v e  th a t  they were 

u n r e a l i s t i c .  Although many su p e rv iso rs  r e g re t te d  t h i s  alm ost ex c lu siv e  

r e l ia n c e  on q u a n t i ta t iv e  m easures to  ev a lu a te  s ta f f  perform ance in  both 

components, they n o n e th e less  ac ted  in  accord  w ith  them. For example, 

most su p e rv iso rs  considered  IWEP w orkers to  be capable and in d u s tr io u s  

but ra te d  t h e i r  perform ance as inadequate  on most q u a r te r ly  ev a lu a tio n s  

because th e  w orkers f a i le d  to  meet s t a t e  q uo tas  fo r  w o rk s ite  a ss ig n ­

m ents.

I t  i s  a lso  t e l l i n g  th a t  c e r ta in  p o te n t ia l  perform ance m easures were 

excluded from th e  r o s te r .  For example, s t a f f  were not c re d ite d  w ith  

a s s i s t in g  c l i e n t s  in  making arrangem ents to  e n te r  education  or t r a in in g  

program s. Nor were they rewarded i f  c l i e n t s  under th e i r  su p erv is io n  

found jo b s  a t  wages above th e  minimum. The performance goals  and quo tas 

th a t  s t a f f  s tru g g le d  to  ach ieve w ere, in s te a d , those  th a t  r e la te d  most 

d i r e c t ly  to  th e  ag en cy 's  goal of immediate caseload  red u c tio n s  and co s t 

sav in g s .

S ta f f  A ttitu d e s  Toward WDP's Goals and Mandatory Nature

The o v e ra ll  s t a f f  a t te n t io n  to  WDP q u o tas  was one im portant 

In flu en ce  on th e  program 's c h a ra c te r .  Another was th e  emphasis on 

i n s t i t u t i o n a l  p rocedures. In  d e sc rib in g  t h e i r  d u tie s ,  l i n e  s t a f f  always 

m entioned com pletion of paperwork as  t h e i r  most time-consuming 

r e s p o n s ib i l i ty .  Seme spoke of being "bogged dewn" to  th e  ex ten t th a t  

one-to -one  counse ling  and o th e r  s e rv ic e -o r ie n te d  a c t i v i t i e s  had to  be
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e l th e r  c u r ta i le d  or v i r t u a l ly  abandoned In  o rder to  keep up w ith  th e  

p re ss  of reco rd -keep ing . These s t a f f  members experienced c o n f l ic t  

between the  demands of s e rv ic e  p ro v is io n  and b u re a u c ra tic  o v e rs ig h t, 

both of which they saw as p a r t  of th e i r  ro le s ,  and they r e g re t te d  WDP's 

de-em phasis on s e rv ic e , a s  i l l u s t r a t e d  in  th e  comments of two 

s e lf - s u p p o r t  s p e c ia l i s t s :  *with a l l  t h i s  paperwork, hew can you 

s u c c e ss fu lly  work w ith  c l ie n ts ? "  and "We need l e s s  paperwork and more 

p r iv a te  counseling.,"

Large case lo ad s  were a lso  perceived  as an e s p e c ia lly  d i f f i c u l t  

Impediment to  e f f e c t iv e  r e la t io n s h ip s  w ith  c l i e n t s .  Common com plaints 

about caseload  s iz e  a re  exem plified  in  th e  fo llo w in g  comments:

IJS c la s s  s iz e  i s  to o  b ig  to  deal w ith  problems. I t  
re q u ire s  c lo se  s c ru tin y  to  work w ith  people . You have to  keep a 
c lo se  r e la t io n s h ip  b u i l t  up over a perio d  of months . . . .
Group se ss io n s  a re  good, bu t w e 're  d ea lin g  w ith  to o  many people 
a t  one tim e.

Q uan tity  sh o u ld n 't  be th e  only c o n s id e ra tio n . Our purpose 
i s  to  deal w ith  each person , a s s i s t  them. I f  y o u 're  only 
concerned w ith  q u a n t i ty ,  you c a n 't  g e t q u a l i ty .

In  g e n e ra l, u n i t  su p e rv iso rs  f e l t  th a t  th e  m orale of th e  s e lf - su p p o r t

s p e c i a l i s t s  was low.

To examine s t a f f  a t t i t u d e s  toward th e  g o a ls  and mandatory n a tu re  of

WDP, in te rv iew s  were conducted w ith  s ix ty -se v e n  s t a f f  members from

eleven  WDP u n i t s .  The WDP goal most commonly c i te d  by s t a f f  was th e

p ro v is io n  of te c h n ic a l a s s is ta n c e  to  jo b  seek ers , m entioned in  47

p ercen t of responses. As one s e lf - s u p p o r t  s p e c ia l i s t  exp la in ed , "IJS

sess io n s  t e l l  them [ c l ie n ts ]  th in g s  they were never to ld  befo re—why

they  d id n 't  ge t h ire d . IJS t e l l s  them why they  were r e je c te d  a t  th e

f ro n t  door."  With alm ost equal frequency , WDP s ta f f  a lso  saw th e



- 1 3 2 -

program 's goal as  h e lp in g  people become s e l f - s u f f i c i e n t  (46 p e rc e n t) ,  

and g e t t in g  people o f f  p u b lic  a id  (44 p e rc e n t) .  When WDP s t a f f  spoke of 

h e lp in g  w e lfa re  r e c ip ie n ts  to  become s e l f - s u f f i c i e n t ,  they d efined  th i s  

in  term s of th e  DPA-enunciated o b je c tiv e  of immediate placem ent. One 

s e lf - s u p p o r t  s p e c i a l i s t  commented:

B efore, th e  government took a long-term  view of break ing  th e  
cy c le  of dependency. I t  gave long-term  a id  to  s tu d e n ts ; bu t 
good evidence shows ex -s tu d e n ts  d id n 't  g e t jo b s  anyway. With a 
bad economy, the  government c a n 't  a ffo rd  to  support people w ith  
k id s  l ik e  th e y 'r e  m id d le -c la ss  on th e  backs of tax p ay ers .

O thers o f fe re d  th e  view th a t  immediate placement b e n e fite d  e n ro l le e s .

As one worker expressed i t ,  "Our whole o b je c tiv e  i s  to  g e t c l i e n t s  o ff

p u b lic  a id  as q u ick ly  as p o s s ib le  . . .  to  g e t a re c e n t work h is to r y ."

Moreover, w e lfa re  dependency was perce ived  to  be harm ful and to  be

escaped as soon as p o s s ib le .  As one su p e rv iso r ex p la in ed , "You w o n 't

f in d  anyone who works in  P ub lic  Aid who w o u ld n 't say p u b lic  a s s is ta n c e

i s n ' t  t e r r i b l e  fo r  p eo p le ."

Most of th e  s ta f f  favored  th e  f a c t  th a t  WDP was m andatory. Two- 

th i rd s  of th e  WDP s t a f f  members in terv iew ed  f e l t  i t  was both  f a i r  and 

necessary  to  re q u ire  p a r t ic ip a t io n .  Comments of th re e  s t a f f  members 

i l l u s t r a t e  th i s  p o in t:

M andatoriness i s  f a i r ,  although some la d ie s  complain th a t  i t  
i n t e r f e r e s  w ith  th e i r  being m others. W ell, you have to  draw th e  
l in e  someplace. T h ey 're  not independently  w ealthy— th e y 'r e  on 
w e lfa re , and t h a t 's  no t good. In  th e  long  term , i t  w i l l  cu t 
down on second or th i r d  g en era tio n s  on w e lfa re , which I 'v e  seen

I  th in k  m andatoriness i s  f a i r  and n ecessa ry . Lot of people 
h a v e n 't  worked. W ithout a l i t t l e  nudge, they  j u s t  w on 't go.

P u b lic  a s s is ta n c e  should have ru le s  and re g u la tio n s . I 'v e  
had bad experience w ith  v o lu n te e rs .
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A sm all number o f w orkers (12 p ercen t) would have p re fe r re d  a 

v o lu n ta ry  program but considered  t h i s  o p tio n  u n r e a l i s t i c .  An even 

sm aller group (5 p ercen t) f e l t  th a t  a v o lu n ta ry  program would be both 

d e s ira b le  and w orkable.

Since noncom pliant e n ro lle e s  were supposed to  be san c tio n ed , 

another s e r ie s  of in te rv iew  q u es tio n s  examined th e  ro le  of san c tio n in g  

in  a mandatory program. These in te rv ie w s  were conducted w ith  the  

su p erv iso r and IWEP worker from each of te n  u n its ,  along w ith  two 

s e lf - su p p o r t  s p e c ia l i s t s  frcm each of eleven u n i t s .

Of th e  te n  su p e rv iso rs , seven expressed  th e  opin ion  th a t  WDP would 

no t be regarded  a s  a s e rio u s  program, nor re sp ec ted  by r e c ip ie n ts ,  

w ithou t enforcem ent p rocedures. In  support of such procedures, sev e ra l 

su p e rv iso rs  v o lu n tee red  th e  ex p lan a tio n , o ffe re d  in  a s lo g a n - lik e  

manner, th a t  ‘ th e  in te g r i ty  of th e  program must be m a in ta in e d .’ Two 

su p e rv iso rs  f e l t  th a t  san c tio n s  had a p o s it iv e  fu n c tio n , d e sc rib in g  them 

as ’a way of g e t t in g  people to  be re sp o n s ib le , a way of waking them u p .’ 

Only one su p e rv iso r viewed san c tio n s  in  a pu re ly  p u n itiv e  l i g h t .

Low er-level s t a f f  tended to  concur th a t  san c tio n in g  a u th o r ity  was 

necessary  to  c a rry  ou t the  program ( ’We'd never have any c l i e n t s  in  here 

o th e rw ise ,” one worker ex p la in ed ), and th a t  sa n c tio n s  were 'a  means of 

encouraging b e t te r  e f f o r t s . ’ However, a h ig h er p ercen tage , p a r t ic u la r ly  

among IWEP w orkers, took a more n eg a tiv e  view of sa n c tio n s , see in g  them 

as s o le ly  p u n it iv e  in  fu n c tio n .

The mandatory n a tu re  of th e  program and th e  consequences of 

noncooperation were p re c is e ly  and em phatically  exp la ined  in  th e  WDP
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o r ie n ta t io n  m eetings. N ev erth e less , noncompliance d id  occur d e sp ite  th e  

r i s k  of lo s in g  w e lfa re  payments. WDP s t a f f  ven tu red  th re e  ex p lan a tio n s: 

th a t  th e  w e lfa re  r e c ip ie n ts  had o th e r sou rces of income; th a t  they  were 

too  d iso rg an ized  to  l i v e  up to  WDP re g u la tio n s ;  o r th a t  they simply d id  

no t tak e  th e  mandatory c h a ra c te r  of th e  program s e r io u s ly .

The Options Program in  B altim ore

The Program Model 

D if fe re n t i n s t i t u t i o n a l ,  f in a n c ia l ,  and p h ilo so p h ic a l co n sid e ra­

t io n s  shaped th e  ev o lu tio n  and im plem entation of th e  O ptions Program in  

B altim ore . As a consequence, O ptions, a sp e c ia l dem onstration  under the  

genera l p ro v is io n s  of th e  WIN D em onstration Program, d if f e r e d  from th e  

WIN D em onstration Program in  Cook County along th re e  key dim ensions th a t  

played a c r i t i c a l  r o le  in  determ in ing  th e  q u a n tity  and types of s e rv ic e s  

o ffe re d . F i r s t ,  u n lik e  i t s  Chicago c o u n te rp a rt, O ptions s tre s se d  

lo n g er-te rm  ra th e r  than  immediate w e lfa re  red u c tio n s  and co s t sav in g s . 

Second, i t  was no t in tended  to  's a tu r a te *  th e  e n t i r e  WIN-mandatory 

case lo ad ; Indeed, i t  was c o n tra c tu a lly  o b lig a te d  to  serve  only one 

thousand e n ro lle e s — only about o n e - th ir te e n th  of B a ltim o re 's  WIN- 

mandatory case load— over th e  course of a g iven y e a r . (O ther WIN- 

mandatory r e g i s t r a n t s  were e n ro lle d  In s te ad  in  th e  re g u la r  WIN Program, 

which continued  to  o p e ra te  a lo n g sid e  O p tio n s). F in a l ly ,  th e  Maryland 

Department of Human R esources, th e  s t a t e  w e lfa re  agency, d id  no t run th e  

program d i r e c t ly ,  b u t in s te a d  co n trac te d  o p e ra tin g  r e s p o n s ib i l i ty  to  th e  

M ayor's O ffice  of Manpower Resources ( MOMR), th e  c i t y 's  employment and
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t r a in in g  e n t i ty  under th e  Job T ra in ing  P a r tn e rsh ip  Act (JTPA). A ll of 

th e se  elem ents, taken  to g e th e r , o r ie n te d  th e  O ptions Program more toward 

se rv ic e  p ro v is io n  and l e s s  toward re g u la tio n  than  was th e  case in  

Chicago.

F igure 3 d e p ic ts  th e  flew  of c l i e n t s  through th e  B altim ore 

program s. L ike th e  Chicago program, O ptions e n ro lle d  both WIN-mandatory 

a p p lic a n ts  f o r  p u b lic  a s s is ta n c e  and those  a lread y  on th e  r o l l s  who were 

redeterm ined  to  be WIN-mandatory; during  the  perio d  under s tudy , i t  drew 

i t s  r e g i s t r a n t s ,  on a random b a s is ,  from approxim ately h a lf  of B a l t i ­

m o re 's  w e lfa re  c e n te r s .  (W elfare a p p lic a n ts  and r e c ip ie n ts  l iv in g  in  

o th er p a r ts  of th e  c i ty ,  o r those excluded from Options by th e  random 

assignm ent p rocedure, were r e fe r re d  to  WIN.) In d iv id u a ls  deemed 

e l ig ib le  fo r  Options were req u ired  to  e n ro l l  w ith  th e  program as a 

c o n d itio n  of continued b e n e f i t  r e c e ip t .

When c l ie n t s  r e g is te r e d  fo r  th e  program, Options s ta f f  adm in istered  

to  them an hour-long  s tan d a rd ized  t e s t  to  determ ine read ing  and math 

p ro f ic ie n c y . This was fo llow ed by a group o r ie n ta t io n  se ss io n  which 

exp la ined  th e  Options program and i t s  purpose, in c lu d in g  a co n c ise  

d e s c r ip tio n  of th e  v a rio u s  program a c t i v i t i e s ,  s e rv ic e s , and b e n e f i ts  

provided to  the  c l i e n t .  The s t a f f  member conducting th e  o r ie n ta tio n  

d is t r ib u te d  and read  th e  WIN ru le s  and c i v i l  r ig h ts  assurance and 

answered q u e s tio n s  about th e  r e s t  of th e  in ta k e  p ro cess , making the  

mandatory n a tu re  of th e  program c le a r  bu t em phasizing th e  o p p o r tu n itie s  

fo r  self-developm ent and g e t t in g  o f f  w e lfa re  th a t  O ptions o ffe re d .

A fter t h i s  p rocedure, l a s t in g  approxim ately  n in e ty  m inutes, th e  c l i e n t  

was seen in d iv id u a lly  by th e  in ta k e  counselo r fo r  assessm ent.



F ig u r e  3— Flow o f  C l ie n t s  Through th e  O p tion s Program in  B a lt im o r e
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The assessm ent p rocess  I t s e l f  took between f o r ty - f iv e  m inutes and 

an hour and a h a l f .  I t s  le n g th  was determ ined by se v e ra l f a c to r s :  th e  

m u l t ip l ic i ty  of form s; th e  f a c t  th a t  th e  counselo r had to  ge t to  know 

th e  c l i e n t  w e ll enough to  make an a p p ro p ria te  assignm ent; and th e  queue 

of in d iv id u a ls  who came in  to  r e g i s te r  on a given day. In  th e  p rocess  

o f f i l l i n g  ou t form s, th e  counselor lea rn ed  a good dea l about th e  

c l i e n t 's  ed u ca tio n a l background and employment h is to r y ,  a t t i t u d e s ,  

s k i l l s ,  g o a ls , and b a r r ie r s  to  employment— inform ation  th a t  guided th e  

assignm ent d e c is io n .

At th e  conclusion  of th e  assessm ent in te rv iew , th e  counselo r com­

p le te d  an Em ployability  Development P lan which o u tlin e d  th e  course of 

each c l i e n t 's  Options c a re e r .  The c l i e n t  a lso  had a vo ice  in  d e te r­

m ining th e  cho ice o f a c t iv i ty  and signed th e  E m ployability  Development 

P lan along w ith  th e  co u n se lo r, a g e s tu re  in tended  to  in d ic a te  th a t  both 

p a r t ie s  agreed to  i t s  c o n te n ts . However, as d iscu ssed  in  th e  nex t 

c h ap te r , th e  c l i e n t 's  'v o te "  was h ig h ly  s u sc e p tib le  to  m an ipu la tion  by 

the  counse lo r. The c l i e n t  could be p laced  in  a sh o rt- te rm  o r long-term  

h o ld ing  s ta tu s ,  i f  she was judged unable to  b e n e f i t  from program 

a c t i v i t i e s .  A lte rn a tiv e ly , she could be assigned  to  one among a v a r ie ty  

of components: a group jo b  search  workshop, in d iv id u a l jo b  search  under 

the  d ir e c t io n  of program s t a f f ,  t r a in in g  addressing  o n -th e -jo b  behavior, 

unpaid work experience in  a p u b lic  o r p r iv a te  n o n -p ro f it  agency, an 

en rich ed  work experience combining th a t  a c t iv i ty  w ith  b a s ic  education  

and jo b  se a rc h , Adult B asic  Education, General Equivalency Diploma 

p re p a ra tio n , classroom  t r a in in g  fo r  s p e c i f ic  occu p a tio n a l s k i l l s ,  or 

su b sid ized  o n -th e -jo b  t r a in in g  w ith  a p r iv a te - s e c to r  employer. For the



- 1 3 8 -

most p a r t ,  although no t e x c lu s iv e ly , th ese  a c t i v i t i e s  were operated  by 

o th e r  MOHR u n i t s ;  in  most c a se s , Options s t a f f  were no t engaged in  

d i r e c t  d e liv e ry  of em ployab ility  s e rv ic e s . Options fu n c tio n ed , r a th e r ,  

as a 'sw itc h in g  s t a t i o n , ■ in  which e l ig ib le  persons were r e g is te r e d  and 

assessed  and from which they were d ispatched  to  o th er components, 

re tu rn in g  to  o p tio n s  fo r  reassessm ent and counse ling .

I t  was b a s ic a l ly  l e f t  to  th e  in tak e  counselor and c l i e n t  to  decide 

f o r  which component th e  l a t t e r  was b e s t s u ite d . Few unequivocal ru le s  

or s p e c if ic  g u id e lin e s  channeled decision-m aking, and th e  c l i e n t  a lso  

had a say in  th e  m a tte r . The bases fo r  th e  assignm ent d e c is io n  a re  

considered  a t  g re a te r  len g th  in  th e  next ch ap te r .

P a r tic ip a n ts  in  most a c t i v i t i e s  rece iv ed  a $30 weekly s tip e n d  which 

was u su a lly  t ie d  to  program attendance and perform ance and was in tended  

to  defray  w o rk -re la ted  expenses. Child care  su b sid ized  under T i t l e  XX 

was a v a ila b le  through th e  B altim ore Department of S o c ia l S e rv ic es ; in  

a d d itio n , the  program had funds to  pay fo r  t h i r t y  days of in -hane c h ild  

ca re  fo r  c l i e n t s  i f  they had no o th e r arrangem ents and were e n ro lle d  in  

jo b  search  a c t i v i t i e s  o r aw aiting  a Department of S o c ia l S e rv lc e s-  

arranged  placem ent.

C lie n ts  were expected to  remain in  O ptions u n t i l  they g e t o ff  

w e lfa re  or were no lo n g er WIN-mandatory fo r  o th e r reaso n s . Upon 

com pletion of an a c t iv i ty  to  which they were assig n ed , they were to  be 

re a sse sse d  and p laced  in  ano ther a p p ro p ria te  component— e ith e r  another 

a c t iv i ty  e r  a ho ld ing  s ta tu s .
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Program O r ig in s

The impetus behind th e  Employment I n i t i a t i v e s  in  Maryland an ted a ted  

GBRA's passage by more than  a y e a r . In  p a r t ,  th e  B altim ore and Wicomico 

County programs rep re sen ted  th e  response of th e  s ta t e  Department of 

Human Resources to  l e g i s l a t i v e  concerns. I t  was w ell kncwn th a t  key 

f ig u re s  in  th e  Maryland s t a t e  l e g i s l a tu r e  favored  e s ta b lis h in g  a "work­

fa re "  program fo r  AFDC re c ip ie n ts  th a t  would resem ble th e  program th a t  

had req u ired  r e c ip ie n ts  of G eneral A ssis tan ce  to  work fo r  th e i r  b e n e f i ts  

s in c e  1977. But h ig h - le v e l  Department o f f i c i a l s  who were in te re s te d  in  

some of th e  broader is su e s  of w e lfa re  reform decided th a t  the  agency 

should p lay  an a c t iv e  ro le  in  d esign ing  i t s  own program fo r  AFDC c l i e n t s  

r a th e r  than respond to  p ro p o sa ls  generated  by th e  l e g i s l a tu r e  o r by th e  

newly e le c te d  Reagan A d m in istra tio n . In  p a r t ic u la r ,  th e  le a d e rsh ip  

wanted to  develop a l i b e r a l  program s tr e s s in g  em p lo y ab ility  development 

as an a l te r n a t iv e  to  w orkfare , which they viewed as narrow in  scope and 

p u n itiv e  in  in te n t .

Like th e  WIN D em onstration Program in  I l l i n o i s ,  th e  two Maryland 

Employment I n i t i a t i v e s  grew out of d i s s a t i s f a c t io n  w ith  th e  o p e ra tio n  of 

th e  re g u la r  WIN Program, which in  Maryland was seen as un im aginatively  

ad m in iste red . I t  i s  worth no ting  th a t  th e  jo b  sea rch , work experience, 

and ed u ca tio n  and in s t i t u t i o n a l  t r a in in g  a c t i v i t i e s  ta k in g  p lace  under 

Options do not d i f f e r  from those p re sc r ib e d  in  WIN (a lthough  WIN was not 

funded a t  a le v e l  to  p erm it much more than  jo b  se a rc h ) . This s im i la r i ty  

i s  no t c o in c id e n ta l:  program p lan n ers  sought to  in co rp o ra te  in to  the  

program model a c t i v i t i e s  which had p rev io u sly  been shown to  be e f f e c t iv e
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in  a s s i s t in g  AFDC c l i e n t s .  As one observer no ted , some policym akers 

thought no a c t i v i t i e s  o th e r  than  a lread y  attem pted in  WIN were needed, 

w hile  o th e rs  f e l t  noth ing  b e t te r  was p o s s ib le .

Options was designed to  improve on WIN, hcwever, in  th e  q u a l i ty  and 

mix of s e rv ic e s , in  th e  way in  which program a c t i v i t i e s  were conducted 

and co o rd in a ted , and in  th e  amount of reso u rces  expended on them. The 

Department of Human Resources a llo c a te d  to  th e  program a le v e l  of 

funding adequate to  ensure th a t  they could provide a s u f f ic ie n t  number 

and v a r ie ty  of s lo t s  in  program a c t i v i t i e s ,  supplement th e se  w ith  

support s e rv ic e s , and m ain ta in  caseloads low enough to  allcw  fo r  

thorough and ongoing m onito ring  and su p e rv is io n  of c l i e n t s .  The average 

c o s t per person  assigned  to  th e  program was $957, although th i s  c o s t 

v a r ie d  w idely  f ra n  one person  to  ano ther because th e  amounts and types 

of s e rv ic e s  they  rece ived  a ls o  d if f e re d  g re a t ly .

Thus, O ptions, u n lik e  WIN, was funded a t  a le v e l  th a t  would enab le  

i t  to  serve  a l l  s u i ta b le  can d id a te s  and thereby  enfo rce  a p a r t ic ip a t io n  

requ irem en t. The enforcem ent of such a requirem ent per so—th a t  i s ,  

re q u ir in g  those  on p u b lic  a s s is ta n c e  to  "pay a p rice*  fo r  th e  r e c e ip t  of 

b e n e f i ts —was no t an o b je c tiv e  of DHR p lan n e rs , however. R ather, they 

were convinced th a t  a mandatory p a r t ic ip a t io n  requirem ent was 

in d isp e n sab le  fo r  two o th e r  reaso n s: f i r s t ,  to  garn er l e g i s l a t i v e  

support, and second, to  b rin g  to  th e  program those  c l i e n t s  who, they 

b e liev e d , would b e n e f i t  from i t s  a c t i v i t i e s  bu t m ight lack  th e  

knowledge, i n i t i a t i v e ,  o r courage to  e n ro ll  on t h e i r  own.

The d e c is io n  to  d e leg a te  o p e ra tin g  a u th o r ity  f o r  O ptions to  th e  

M ayor's O ffice  of Manpower Reasons was taken  fo r  sev e ra l reasons.
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F i r s t ,  JTPA s t a f f ,  la rg e ly  former CETA employees, were seen as more 

in n o v a tiv e  and le s s  bound by b u re a u c ra tic  re g u la tio n  than  WIN perso n n e l. 

Second, they had ex ten s iv e  experience se rv in g  th e  w e lfa re  pop u la tio n , 

both in  th e i r  re g u la r  c ap ac ity  and in  sp e c ia l programs they had run 

p re v io u s ly . F u rth e r, th e  M ayor's O ffice  of Manpower Resources was 

n a tio n a lly  recognized  as  a fo rw ard-look ing , dynam ically adm in istered  

program, and i t s  d i r e c to r ,  who w ielded co n s id e rab le  p o l i t i c a l  c lo u t 

lo c a l ly ,  lo b b ied  v ig o ro u s ly  to  run the  new O ptions Program. MOMR 

le a d e rsh ip  saw th e  in te g ra t io n  of th e  w e lfa re  and manpower systems as 

th e  d ir e c t io n  in  which employment p o licy  was moving and wanted to  be in  

th e  fo re f ro n t  of th a t  movement. DHR a d m in is tra to rs , fo r  th e i r  p a r t ,  

reasoned th a t  MOMR, w ith  i t s  o p e ra tio n a l knowledge of em p lo y ab ility  . 

s e rv ic e s , could  b rin g  i t s  experience to  bear on b eh a lf  of th e  Options 

e n ro l le e s .

Unlike WDP in  Chicago o r th e  re g u la r  WIN Program in  B altim ore, 

Options sought to  in c re a se  s e lf - s u f f ic ie n c y  over th e  long run through 

a c t i v i t i e s  aimed a t  human c a p i ta l  development, no t m erely to  p lace  

w e lfa re  r e c ip ie n ts  in  jo b s  as  q u ick ly  as p o s s ib le . This th r u s t  a rose  

both from th e  p re fe ren ces  of DHR a d m in is tra to rs  and from MOMR's h is to ry  

as an o p e ra to r of v a rio u s  edu ca tio n  and t ra in in g  components. L eadership  

in  both agencies wanted to  improve th e  economic s e c u r ity  of p a r t i c i ­

p an ts— th a t  i s ,  to  in c re a se  th e i r  earn in g s  and jo b  r e te n t io n — so th a t  

they would be u n lik e ly  to  s l i p  back in to  w e lfa re  r e c e ip t .  Moreover, the  

l i b e r a l  o r ie n ta t io n  of program a d m in is tra to rs  made fo r  a de-em phasis on 

san c tio n in g  as a means of reducing  w e lfa re  c o s ts .  So d id  th e  f a c t  th a t  

w h ile  MOMR had t r a d i t io n a l ly  served a low -incane p o p u la tio n , i t s  c l i e n t s
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had cane forw ard on a v o lu n ta ry  b a s is ,  and th e  agency had l i t t l e  

experience w ith  en fo rc ing  a  mandatory p a r t ic ip a t io n  requirem ent.

Options was in tended  to  t e s t  th e  e ff ic a c y  of a s p e c if ic  (and q u i te  

c o s tly )  program model, and i t s  t o t a l  enro llm ent was th e re fo re  kept lew. 

The r e la t iv e ly  sm all case lo ad s  th u s  affo rded  to  s ta f f  again  helped  to  

ensure th a t  O ptions would be d ire c te d  toward se rv ic e  to  c l i e n t s  ra th e r  

than  toward ■ peop le-p rocessing ."

S ta f f  S tru c tu re  and R e s p o n s ib i l i t ie s  

Options was lodged w ith in  a la rg e ,  w e l l - a r t ic u la te d  agency which 

o ffe re d  a wide a rra y  of manpower se rv ic e s  to  B altim ore r e s id e n ts .  MOHR 

was c re a te d  in  1971 as  a c i ty  agency th a t  became th e  CETA G rant Admin­

i s t r a t o r  fo r  th e  C ity of B altim ore . D esp ite  sev e ra l funding cutbacks in  

CETA, th e  agen cy 's  fundam ental s t a b i l i t y  was never in  doubt, and i t s  

t r a n s i t io n  from a CETA prim e sponsor to  a th e  lead  agency under th e  Job 

T ra in in g  P a r tn e rsh ip  Act a lso  proceeded smoothly.

F igure  4 shows th e  O ptions s ta f f in g  p lan  and i t s  f i t  w ith in  MOMR. 

While MOMR i t s e l f  was a s iz a b le  agency ( i t s  budget f o r  F isc a l Year 1983 

was $20.7 m il l io n ) ,  th e  Options s t a f f  complement numbered only  eleven  

during  the study p e rio d . N onetheless, as  one of th e  agen cy 's  new and 

■showpiece* program s, i t  rece iv ed  a good deal of a t te n t io n  from 

u p p e r-lev e l MOMR personnel du ring  i t s  f i r s t  y ea r of o p e ra tio n s ; indeed, 

only one o f f i c i a l  stood between th e  Options p ro je c t  co o rd in a to r and the  

head of th e  e n t i r e  agency.

In tak e  and assessm ent of c e r ta in  Options c l i e n t s  was a ls o  handled 

by nine s t a f f  members of th e  O p p o rtu n itie s  I n d u s t r ia l iz a t io n  Center



Figure 4—O ptions' S ta ff in g  Plan and P o s itio n  in  MOMR in  November 1982
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( OIC), th e  lo c a l  a f f i l i a t e  of a n a tio n a l n o n p ro fit manpower o rgan iza­

t io n ,  which h e ld  a c o n tra c t w ith  MOMR to  conduct th e se  a c t i v i t i e s .

The Options s t a f f  was headed by a p ro je c t  co o rd in a to r w ith  

r e s p o n s ib i l i ty  fo r  day-to -day  management. This in d iv id u a l d ire c te d , 

co o rd in a ted , and evalua ted  s ta f f  both a t  th e  main o f f ic e  and a t  OIC.

The co o rd in a to r p a r t ic ip a te d  in  th e  s e le c t io n  of Options s t a f f ,  reviewed 

cases recommended fo r  p o s s ib le  sa n c tio n in g , m ain tained  l i a i s o n  w ith  

MOMR's employment se rv ic e  u n i ts ,  and coo rd ina ted  th e  m onitoring  and 

re p o rtin g  requ irem ents of MOMR, WIN, and DHR. The c o o rd in a to r 's  

r e s p o n s ib i l i t i e s  were co n sid e rab ly  broader than  those  of th e  U nit 

S u p erv iso r, h e r  Chicago c o u n te rp a rt .

The s t a f f  a s s i s ta n t  a s s is te d  th e  p ro je c t  co o rd in a to r in  th e  manage­

ment of the  program and had d i r e c t  r e s p o n s ib i l i ty  fo r  th e  work of th e  

in ta k e  counse lo rs  and case m anagers. The in ta k e  and assessm ent coun­

s e lo r s  fo rm ulated  in d iv id u a l E m ployability  Development P lans fo r  each 

Options c l i e n t ,  assessed  su p p o rtiv e  se rv ic e s  needs and made r e f e r r a l s  to  

se rv ic e  p ro v id e rs , and r e fe r r e d  th e  c l i e n t  to  th e  f i r s t  program 

a c t iv i t y .  At th a t  p o in t, th e  ta sk  of m onito ring  c l i e n t s '  p ro g ress  and 

d e a lin g  w ith  th e i r  problems was assumed by th e  case  managers.

The Options s ta f f  a lso  included  two In s t r u c to r s ,  who adm in istered  

th e  i n i t i a l  achievem ent t e s t s  and provided  in d iv id u a liz e d  in s t ru c t io n  in  

b a s ic  read in g  and m athem atics to  c l i e n t s  whose s k i l l s  were d e f ic ie n t ,  

and one in d iv id u a l who was re sp o n s ib le  fo r  conducting program 

o r ie n ta t io n  se ss io n s .

These jo b  d e s c r ip tio n s  suggest a h ig h ly  organ ized  s ta f f  s tr u c tu r e ,  

w ith  c le a r  d e lin e a tio n  of r e s p o n s ib i l i ty  and l i t t l e  ov erlap . This was,
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in  f a c t ;  th e  case . Along w ith  th e  d iv is io n  of la b o r , re p o rtin g  forms 

were used to  ensure s ta f f  a c c o u n ta b il i ty .  Case managers were expected 

to  com plete weekly logs of c l i e n t  c o n ta c ts  and to  m ain ta in  a card  f i l e  

on the  c l ie n ts  p a r t ic ip a t in g  in  each a c t iv i t y .  The s t a f f  a s s i s ta n t  had 

a copy of each c l i e n t 's  card , w h ile  th e  p ro je c t  co o rd in a to r was 

re sp o n s ib le  fo r  com pleting a c t iv i ty  re p o r ts  in d ic a tin g  th e  monthly and 

cum ulative numbers of e n ro lle e s , th e  a c t i v i t i e s  in  which c l i e n t s  were 

p a r t ic ip a t in g ,  counts of c l i e n t s  who were "d e reg is te red "  ( i . e . ,  l e f t  the  

program ), and jo b  placem ents. A d d itio n a lly , th e  open s e t t in g  of the  

main Options o f f ic e — a l l  s t a f f  were housed in  one la rg e  space sep ara ted  

by sh ou lder-h igh  m etal and g la s s  d iv id e rs—made i t  easy fo r  superv iso ry  

s ta f f  to  observe th e  doings of o th e r s t a f f  members.

Management c o n tro ls  were ex e rc ised  through w r i t te n  and o ra l 

communications frcm su p e rv iso rs  (o f te n  d isc u ss in g  which a c t i v i t i e s  had 

s lo t s  th a t  needed to  be f i l l e d )  and through review of documents. S ta f f  

perform ance was reviewed re g u la r ly .  In  an in te rv iew  conducted w ith  the  

second O ptions p ro je c t  c o o rd in a to r, he in d ic a te d  th a t  during  th e  period  

under study , co u n se lo rs  had been expected to  p lace  e ig h t to  te n  c l i e n t s  

on th e i r  case loads in  jo b s  each month (A lv in  T ruesdale , te lephone 

in te rv iew , 13 October 1987). I t  i s  n o tab le  th a t  t h i s  ta r g e t  exceeds th e  

goal of e ig h t in s ta n c e s  of w e lfa re  savings r e s u l t in g  from employment 

th a t  s e lf - su p p o r t  s p e c i a l i s t s  in  Chicago were expected to  a t t a in .  

Hcwever, in  B altim ore , u n lik e  Chicago, t h i s  jo b  placem ent quota  does not 

appear to  have been very  s tro n g ly  emphasized: i t  rece iv ed  no m ention in  

th e  s ta f f  handbook o r in  any of th e  re p o r ts  subm itted  by th e  o n - s i te  

re se a rc h e r  du ring  h e r y e a r  in  th e  f i e l d .  Moreover, o th e r goals  counted
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as w e ll— a ssig n in g  c l i e n t s  to  d esig n a ted  program a c t i v i t i e s ,  fo r  

example— and could o v e rrid e  jo b  placem ents in  im portance in  th e  s ta f f  

ev a lu a tio n  scheme. In  p a r t  because O ptions' aim was not to  achieve 

immediate caseload  re d u c tio n s , program a d m in is tra to rs  d id  not expect 

s t a f f  members’ a c t i v i t i e s  to  be d riven  p r in c ip a lly  by th e  placement 

q u o tas .

Caseloads in  O ptions were about h a lf  th e  s iz e  of those  of th e  

s e lf - s u p p o r t  s p e c ia l i s t s  in  Chicago. They ty p ic a l ly  ranged between 120 

and 170 a t  any tim e, in c lu d in g  in d iv id u a ls  assigned  to  a ho ld ing  s ta tu s  

as w e ll as those  in  a c t iv e  components. With case loads of t h i s  s iz e .  

O ptions s t a f f  were expected to  devote more tim e and a t te n t io n  to  th e  

assessm ent, m onito ring , and counse ling  of c l i e n t s ,  thereby  t r a n s la t in g  

th e  in d iv id u a liz e d  n a tu re  of the  program model and i t s  emphasis on 

s e rv ic e  p ro v is io n  in to  a c tu a l p ra c t ic e .

S ta f f  Background and T rain ing

In  th e  Chicago program, th e  prim ary purpose of co n d itio n in g  s t a f f  

perform ance ev a lu a tio n s  to  th e  achievement o f q uo tas  was to  h e lp  ensure 

th a t  th e  s e l f - i n t e r e s t  of s t a f f  members— and th e re fo re  th e i r  behavior— 

would mesh w ith  th e  la rg e r  g o a ls  of WDP. In B altim ore, th e  dim inished 

im portance of such m easures meant th a t  o th er mechanisms fo r  secu ring  

s t a f f  com pliance w ith  the g o a ls  of th e  program were needed. The s t a f f  

s e le c t io n  and tr a in in g  p ro cesses  helped  to  guaran tee th a t  Options 

personnel would make d e c is io n s  on th e  b a s is  of th e  same p e rcep tio n s  and 

assum ptions as those h e ld  by u p p e r-lev e l s t a f f .
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At th e  o u ts e t  of th e  dem onstration , Options r e c ru ite d  i t s  s ta f f  

from th re e  ag en c ies : MOMR, WIN (which, under the  term s of MOMR's 

c o n tra c t w ith  th e  Department of Human Resources, sup p lied  se v e ra l s t a f f  

p o s it io n s  as  an in -k in d  program c o n tr ib u tio n ) , and th e  S ta te  Employment 

S e rv ice . The r e s u l t  was an e th n ic a l ly  mixed complement of men and women 

who, w hatever th e i r  p rev ious a f f i l i a t i o n s ,  came to  Options w ith  

co n s id e rab le  p r io r  experience w ith  employment programs— e ig h t y e a rs  a t  

th e i r  p rev ious jo b s ,  on average. Those w ith  MOMR backgrounds were 

fa m il ia r  w ith  th e  agency and i t s  v a rio u s  programs. Those coming from 

WIN were acquain ted  w ith  th e  problems and needs of th e  AFDC p o p u la tio n .

About h a l f  th e  Options s t a f f  members were th e re  because they 

v o lu n tee red  s p e c i f ic a l ly  fo r  th e  p o s it io n .  For example, th re e  of th e  

f iv e  form er WIN employees ap p lied  fo r  Options because they thought i t  

sounded in te r e s t in g  and no th ing  much was happening a t  WIN; the  o th e r  two 

were d ra f te d  when th e re  w ere not enough v o lu n te e rs  to  f i l l  the  

p o s it io n s .  Other s t a f f  members came to  O ptions because th e  programs or 

agencies where they were employed were experiencing  funding cutbacks and 

la y o f f s  appeared imminent.

I t  would be reasonab le  to  expect a c e r ta in  amount of te n s io n  among 

s ta f f  members from d iv e rse  agencies  who were accustomed to  se rv in g  

d i f f e r e n t  p o p u la tio n s  and fo llo w in g  se p a ra te  o p e ra tin g  p rocedures. By 

and la rg e ,  t h i s  te n s io n  never m a te r ia liz e d . S everal ex p lan a tio n s  may be 

o ffe re d . F i r s t ,  a l l  O ptions s t a f f  underwent ex ten s iv e  tr a in in g  b efo re  

c l i e n t  in ta k e  to  become f a m il ia r  w ith  the  new program, perso n n e l, 

c l i e n t s ,  and forms w ith  which they would be d ea lin g . Second, s in ce  

s t a f f  came from o th e r b u re a u c ra tic  s e t t in g s ,  they  were used to  fo llow ing
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procedures; Options simply gave them a d i f f e r e n t  s e t  of forms and 

g u id e lin e s . F in a lly , s t a f f  members were concerned w ith  he lp ing  peop le . 

They enjoyed being a s so c ia te d  w ith  a program th a t  they b e liev ed  o ffe red  

more In  th e  way of em ployab ility  s e rv ic e s  than  had p rev ious programs, 

and they were w il l in g  to  coopera te  in  an e f f o r t  whose goals and means 

they supported .

S ta f f  A ttitu d e s  Toward the  Program and i t s  C lie n te le

S ta f f  members were in terv iew ed  by th e  re se a rc h e r  in  November and 

December 1982, s h o rtly  a f te r  they had completed t r a in in g  fo r  th e  program 

but befo re  they had been exposed to  a c tu a l o p e ra tio n s  fo r  any len g th  of 

tim e. The fo llow ing  d isc u ss io n  thus has th e  l im i ta t io n  of co n ta in in g  

only th e  s t a f f  members' i n i t i a l  a t t i tu d e s  and o p in io n s, f re s h ly  informed 

by th e  tr a in in g  they had rece iv e d , bu t u n te s te d  by ex p erien ce . None­

th e le s s ,  th e  d a ta  a re  u se fu l as a gauge of s t a f f  members' e a r ly  

e x p ec ta tio n s .

V ir tu a lly  a l l  s t a f f  members a s se r te d  th a t  th e  p r in c ip a l  aim of 

Options was to  h e lp  c l i e n t s  f in d  employment. About h a l f  of th e  s t a f f  

b e liev ed  th a t  i t s  a d d itio n a l g o a ls  were to  remove people from w elfa re  

and to  p rov ide them w ith  work experience or t r a in in g .  I t  should be 

noted th a t  th e  s ta f f  members who m entioned " g e ttin g  c l i e n t s  o f f  w elfare"  

as  a program goal were concerned w ith  a s s i s t in g  in d iv id u a ls  to  become 

em ployable. The o b je c tiv e  of reducing th e  p u b lic  a s s is ta n c e  caseload  

was n o t ap p aren t in  th e i r  resp o n ses, and jo b s , r a th e r  than  sa n c tio n s  or 

th e  d e te rren ce  of p o te n t ia l  a p p lic a n ts ,  were viewed as  th e  v e h ic le  fo r  

e x it in g  th e  w e lfa re  r o l l s .  "Requiring people to  work in  o rder to
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rece iv e  b e n e f its "  rece iv ed  only a couple o f m entions by Options s t a f f ,  

and "d e te c tin g  frau d  and abuse among r e c ip ie n ts  w ith  unreported  

earn ings" was no t c i te d  a t  a l l .

In  s h o r t, Options s t a f f  adhered to  th e  same v is io n  of a " p o s it iv e ,"  

" r e h a b i l i t a t iv e ,"  and n o n -p u n itiv e  program th a t  Employment I n i t i a t i v e s  

p lan n e rs  o r ig in a l ly  prom ulgated. N onetheless, seven teen  of th e  twenty 

s t a f f  members b e liev ed  th a t  mandatory p a r t ic ip a t io n  was a s e n s ib le  

program s tr a te g y . Most s t a f f  j u s t i f i e d  th e  p a r t ic ip a t io n  requirem ent on 

th e  grounds th a t  i t  m ight p rov ide  th e  push necessary  to  achieve p o s it iv e  

outcomes. Typical of such responses were th e  fo llow ing :

I  th in k  i t  i s  a good id e a . Seme people need to  be prodded 
in to  doing something fo r  them selves. They can g e t in to  a ru t  
and beccme f e a r f u l  about doing any th ing  e ls e .

I  th in k  th a t  re q u ir in g  p a r t ic ip a t io n  i s  good because a l o t  
of people w i l l  no t ta k e  th e  f i r s t  s te p  toward independence and 
t h i s  fo rc e s  them to  do i t ,  o f te n  w ith  p o s i t iv e  outcomes.

P a rad o x ica lly , th e  p ro je c t  co o rd in a to r was one of those  who was 

am bivalent about mandatory p a r t ic ip a t io n  and expressed  th e  firm  

co n v ic tio n  th a t  a v o lu n ta ry  program would prov ide  as good or b e t te r  

r e s u l t s  i f  i t  were w e ll run . However, she conceded she had no re a l  

problem w ith  a p a r t ic ip a t io n  requirem ent as  long as  th e  program was 

f le x ib le  enough to  tak e  c a re  of c h ild c a re  needs and s i tu a t io n s  in  which 

th e  c l i e n t  should no t be re q u ire d  to  work.

D esp ite  th e i r  support fo r  mandatory programs in  th eo ry , s t a f f  

members a n t ic ip a te d  co n s id e rab le  d iscom fort in  tak in g  th e  a c tio n  th a t  

g ives mandatory programs t h e i r  " b i te " :  imposing f in a n c ia l  sa n c tio n s . 

About h a lf  the  s t a f f  expressed  re se rv a tio n s  on th i s  s co re . Said  th e
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p ro je c t  co o rd in a to r, "P erso n a lly , I  d o n 't  l i k e  to  be Involved in  

reducing  an a lread y  inadequate  g ra n t."  A view shared  by se v e ra l o th er 

s t a f f  members was th a t :  a" I r e a l ly  w o u ld n 't want to  see th e i r  b e n e f i ts  

reduced, but I  would do i t . " H e s ita tio n  to  impose san c tio n s  was o f te n  

a s so c ia te d  w ith  a concern th a t  th e  c l i e n t 's  c h ild re n  would s u f f e r  were 

her budget to  be c u t .  However, w ith  few ex cep tio n s , even those  s ta f f  

members who were r e lu c ta n t  to  san c tio n  b e liev ed  th a t  seme means of 

en fo rc in g  com pliance was n ecessa ry , and s t a f f  were f re q u e n tly  ab le  to  

j u s t i f y  the  p rocess  on th e  grounds th a t  c l i e n t s  had been amply 

forewarned about th e  consequences of noncompliance.

The genera l e x p e c ta tio n , however, was th a t  the need to  impose 

sa n c tio n s  would be minimal because few c l i e n t s  would be uncoopera tive . 

The p ro je c t  co o rd in a to r commented:

I  would be su rp r ise d  i f  a s ig n if ic a n t  number need to  be 
a d ju d ic a ted  [ th e  p ro cess  of w arnings and a ttem p ts  a t  recon­
c i l i a t i o n  preced ing  s a n c tio n in g ] . The sm all caseload  w il l  
enab le  th e  case  managers to  avoid problem s. They w i l l  be 
m onito ring  as  they  go along . . . .  We need th e  word on th e  
s t r e e t  to  be th a t  p a r t ic ip a t io n  i s  mandatory and san c tio n s  w i l l  
be ap p lied  i f  they f a i l  to  p a r t ic ip a te .  However, I  d o n 't  want
to  emphasize th e  mandatory n a tu re  of th e  program, I  want to
emphasize i t s  p o s i t iv e  a sp e c ts . I  would be su rp r ise d  i f  more 
than  25 p e rcen t re fu se  to  p a r t ic ip a te .  I  would l ik e  to  keep i t  
between 10 and 15 p e rc e n t. I f  I  g e t a l o t  of ad ju d ic a tio n  
c a se s , I  would look a t  th e  s t a f f  to  see i f  they a re  r e a l ly  
working w ith  th e  c l i e n t s .

S ta f f  members tended to  ag ree  w ith  th e  s t a f f  co o rd in a to r th a t  t h e i r  

own behav io r, th e  messages they conveyed, and th e  program i t s e l f  would 

be the  p r in c ip a l  f a c to r s  a f fe c t in g  c l i e n t s '  d e c is io n s  to  p a r t ic ip a te .  

T ypical comments along th e se  l in e s  w ere: " I f  they th in k  they w il l  g e t 

something ou t of the  program, they w i l l  be w il l in g  to  p a r t ic ip a te "  and

" . . . I  b e lie v e  a g re a t d ea l depends upon th e  s t a f f  a t t i tu d e — i f  th e
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s t a f f  I s  e n th u s ia s t ic  and su p p o rtiv e , th e  c l i e n t s  w i l l  respond 

p o s itiv e ly .."

Poor education , few work s k i l l s  and l i t t l e  experience, and a lack  

of t r a n s p o r ta t io n  were th e  f a c to r s  most fre q u e n tly  c i te d  by s t a f f  as 

b a r r ie r s  to  employment faced  by Options c l i e n t s .  Other handicaps s ta f f  

m entioned included  co g n itiv e  d e f i c i t s  ( l i t t l e  understand ing  of th e  work 

w orld and u n r e a l i s t i c  ex p ec ta tio n s) o r  psycho log ica l handicaps (low 

s e l f -  esteem , discouragem ent, and a poor a t t i t u d e ) .  I n te re s t in g ly ,  they 

d id  no t tend to  see c l i e n t s  as m orally  d e f ic ie n t— lazy  or eager to  take 

advantage of " the  system ." On th e  whole, s t a f f  f e l t  th a t  c l i e n t s '  

f a i lu r e  to  f in d  jo b s  r e s u l te d  from in d iv id u a l t r a i t s  r a th e r  than such 

s t r u c tu r a l  f a c to r s  as d isc r im in a tio n  or th e  s ta t e  of the  economy.

In  g en e ra l, s t a f f  members perce ived  th e  O ptions p o p u la tio n  as one 

needing a s s is ta n c e  in  o rder to  f in d  employment. In  a d d itio n , two case 

managers suggested th a t  th e  m ajor problem faced  by Options c l i e n t s  was 

n o t f in d in g  a jo b  bu t keeping i t .  S ta f f  members b e liev ed  th a t  p a r t ic ip a ­

t io n  in  O ptions would prov ide th e  jo b -h u n tin g  s k i l l s  necessary  to  f in d  

jo b s  and th e  work experience needed to  make c l i e n t s  more a t t r a c t iv e  to  

em ployers.

But g e t t in g  a jo b , any jo b , was n o t a b e - a l l  and e n d -a l l ,  in  th e  

view of program s t a f f .  This was ev iden t in  th e  f a c t  th a t ,  w h ile  they 

expressed  w illin g n e ss  to  r e f e r  c l i e n t s  to  low -paying o r m enial jo b s , 

none sa id  th ey  would re q u ire  c l i e n t s  to  accep t such jo b s . Several sa id  

they would t e l l  c l i e n t s  what b e n e f i ts  they would lo s e  and g iv e  them the 

cho ice of whether or no t to  accep t th e  p o s it io n . Seme s t a f f  members
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sa id  they  would want to  see i f  the  jo b s  had th e  p o te n tia l  to  improve 

c l i e n t s '  s i tu a t io n s  in  th e  long  run.

The very f a c t  th a t  O ptions was no t simply a jo b  placem ent program 

was seen as  one of th e  program 's m ajor a s s e ts ,  e s p e c ia l ly  in  th e  op in ion  

of those  employees who came to  i t  from WIN. The form er WIN w orkers 

s tre s s e d  th e  v a r ie ty  of a c t i v i t i e s  O ptions made a v a ila b le  to  c l i e n t s ,  in  

c o n tra s t  to  WIN'S alm ost e x c lu s iv e  emphasis on jo b  search  and placem ent. 

They a lso  va lued  the  o p p o rtu n ity  affo rded  by low er Options case lo ad s  to  

meet w ith  c l i e n t s  more f re q u e n tly  and to  g e t to  know them b e t t e r .  As 

one case manager commented:

We w i l l  be more d i r e c t ly  involved w ith  the  c l i e n t s .  At WIN 
we d id n 't  have th e  tim e to  spend w ith  th e  c l i e n t s ,  and we were 
b rin g in g  them in  j u s t  to  make su re  th a t  they were doing jo b  
sea rch . In  t h i s  program, we w i l l  know w hether o r no t a c l i e n t  
i s  having problems because we w i l l  be seeing  them on a re g u la r  
b a s is .

In  summary, a number of s t r u c tu r a l  f e a tu re s  of th e  Options Program 

fo s te re d  an o r ie n ta t io n  of s e rv ic e  to  c l i e n t s  among program s t a f f .

F i r s t ,  th e  program was funded a t  a r e l a t iv e ly  high le v e l ,  so th a t  a 

v a r ie ty  of em ployab ility  development s e rv ic e s  was in  f a c t  a v a ila b le . 

Adequate funding a lso  made fo r  r e la t iv e ly  low case lo ad s, so th a t  s t a f f  

could gain  f a m il ia r i ty  w ith  th e  s i tu a t io n s  in  which c l i e n t s  found 

them selves and respond to  t h e i r  em ployab ility  and s o c ia l  s e rv ic e  needs. 

Second, in  th e  p a s t  the  o p e ra tin g  agency had served  low-income c l i e n t s  

who req u ested  i t s  s e rv ic e s , r a th e r  than  th o se  req u ired  to  p a r t ic ip a te ,  

and i t  had no i n t e r e s t  in  en fo rc in g  a mandatory requirem ent in  an e f f o r t  

to  reduce case loads and c o s ts  by san c tio n in g  nonccm pliant in d iv id u a ls . 

T h ird , the  program d id  no t e s ta b l is h  r ig id  num erical q uo tas  fo r  p lace ­
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ments and w e lfa re  sav ings, nor d id  i t  sp ec ify  e x a c tly  what course of 

a c tio n  s t a f f  members should fo llow  in  every case . Thus, s t a f f  were ab le  

to  a c t  in  what they considered  each in d iv id u a l c l i e n t 's  b e s t in t e r e s t  

r a th e r  than in  a s tan d a rd ized  fa sh io n .

* * *

Although th e  Chicago and B altim ore programs emphasized both 

in c reased  employment among p u b lic  a s s is ta n c e  r e c ip ie n ts  and decreased 

w e lfa re  case loads and ex p en d itu res  as d e s ira b le  outcomes, they a ttach ed  

v a ry in g  degrees of im portance to  th ese  dual o b je c tiv e s  and pursued th ese  

ends through d is p a ra te  means. I t  would no t be s u rp r is in g , th e re fo re , i f  

th e  im pacts on p a r t ic ip a n ts  in  th e  two programs a lso  v a r ie d .

F indings on program im pacts a re  d iscu ssed  a t  len g th  in  Chapter V II. 

Here i t  i s  s u f f ic ie n t  to  p o in t ou t th a t  th e  marked d iffe re n c e s  between 

th e  two programs were in  f a c t  a s so c ia te d  w ith  impact r e s u l t s  th a t  

d i f f e r e d ,  and d if f e re d  in  th e  expected d i r e c t io n s .  In  Chicago, where 

th e  prim ary emphasis was on caseload  re d u c tio n s , w e lfa re  savings were 

achieved , bu t no t owing to  p a r t ic ip a n ts ' employment g a in s , which were 

n o n -e x is te n t. In B altim ore , where th e  w e ll-b e in g  of p a r t ic ip a n ts  was 

th e  ch ie f  o b je c tiv e , th e  l a t t e r  indeed b e n e f ite d , experiencing  

s t a t i s t i c a l l y  s ig n i f ic a n t  in c re a se s  in  employment. But th e  goal of 

reduced p u b lic  a s s is ta n c e  ex p en d itu res  was no t a t ta in e d .

The p a t te rn s  of d is c re t io n a ry  p ra c t ic e  th a t  helped  g ive r i s e  to  

th e se  f in d in g s  a re  d iscu ssed  in  the  next c h a p te r .



CHAPTER VI

WELFARE BUREAUCRACY IN ACTION: FOLLOWING AND FORGING THE RULES

The p rev ious chap ter examined th e  ways in  which the  o rg a n iz a tio n a l 

s tru c tu re s  of th e  two programs, th e i r  general o b je c tiv e s , and th e  

s p e c if ic  means they employed to  achieve th ese  o b je c tiv e s  s e t  th e  co n tex t 

fo r  s t a f f  decision-m aking . This chap ter exp lo res th e  decision-m aking 

p rocess  and i t s  outcomes. I t s  purpose i s  p r im a rily  d e s c r ip t iv e  ra th e r  

than  a n a ly t ic a l ;  a s y n th e s is  of th e  f in d in g s  and th e i r  r e la t io n s h ip  to  

th e  l i t e r a t u r e  on bureaucracy  i s  rese rv ed  fo r  th e  f in a l  c h a p te r . This 

ch ap ter focuses e s p e c ia lly  on th e  degree to  which lo w e r-lev e l s t a f f  

members adhered to  or d ep arted  from g u id e lin e s  s e t  by program admin­

i s t r a t o r s  to  channel s t a f f  behavior in  d e s ire d  d ire c t io n s ,  and on th e  

reasons f o r  th e i r  a c tio n s . To the  e x te n t th a t  lo w er-le v e l s t a f f  who 

in te ra c te d  w ith  c l i e n t s — th a t  i s ,  s t r e e t - l e v e l  b u reau c ra ts— departed  

p u rp o siv e ly  from th ese  g u id e lin e s , they may be seen as  having ex erc ised  

d is c re tio n a ry  decision-m aking .

The movement of c l i e n t s  through both programs can be concep tua lized  

as in vo lv ing  a s e r ie s  of d e c is io n  p o in ts  in vo lv ing  cho ices made by both 

c l i e n t s  and s ta f f  members. These p o in ts  in c lu d e : de te rm in a tio n  of 

te c h n ic a l e l i g i b i l i t y  fo r  and r e f e r r a l  to  th e  program (u su a lly  done by 

th e  w e lfa re  agency); program r e g i s t r a t io n ;  assessm ent and assignm ent to
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a program a c t iv i ty  or ho ld ing  s ta tu s ;  de te rm in a tio n  of a s p e c if ic  

program component; p a r t ic ip a t io n  in  program components; reassessm ent; 

and program e x i t  f o r  a number of reaso n s, in c lu d in g  f in d in g  a jo b , being 

sanctioned  fo r  non-com pliance, leav in g  w e lfa re  fo r  o th er reasons, or 

rem aining on w e lfa re  bu t no lo n g er being req u ired  to  p a r t ic ip a te .

At seme p o in ts ,  th e  power of d e c is io n  la y  p rim a rily  w ith  program 

s t a f f  ( fo r  example, determ in ing  whether or no t a c l i e n t  should be 

d e fe rred  frcm immediate p a r t ic ip a t io n ) .  At o th e r p o in ts , i t  re s te d  

c h ie f ly  w ith  th e  c l i e n t  ( f o r  in s ta n c e , determ in ing  w hether o r no t to  

shew up fo r  a component to  which she was assigned , or to  accep t a job  

o f f e r ) .  And a t  s t i l l  o th e r  p o in ts ,  a j o i n t  d e c is io n  by both p a r t ie s  was 

involved  ( fo r  example, determ in ing  th a t  a c l i e n t  should p a r t ic ip a te  in  a 

p a r t ic u la r  a c t i v i t y ) .

T h is ch ap te r c o n s id e rs  th re e  p o in ts  of decision-m aking in  which 

s t a f f  members were always invo lved : th e  d e c is io n  th a t  an in d iv id u a l 

c l i e n t  was a p p ro p ria te  fo r  immediate p a r t ic ip a t io n ;  th e  d e c is io n  as to  

which of sev e ra l a c t i v i t i e s  a c l i e n t  should be assig n ed ; and th e  

d e c is io n  th a t  a c l i e n t 's  behavior was s u f f ic ie n t ly  out of l i n e  w ith  

program re g u la tio n s  to  w a rra n t e f f o r t s  a t  r e c o n c i l ia t io n  o r a p o ss ib le  

sa n c tio n . How th e  two programs d e a l t  w ith  each of th e se  d e c is io n -p o in ts  

i s  d iscu ssed  in  d e t a i l ,  w ith  a view toward comparing and c o n tra s tin g  

both form al p o l ic ie s  and inform al p r a c t ic e s .

Immediate P a r t ic ip a t io n  v s . Assignment to  Holding

The form al ru le s  governing en try  in to  th e  Options Program and th e  

Cook County WIN D em onstration Program were s u b s ta n t ia l ly  id e n t ic a l .  A ll
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WIN-mandatory AFDC r e c ip ie n ts  ( as noted in  Chapter I ,  p r im a rily  women 

whose youngest c h ild  was s ix  o r o ld er) had to  r e g i s te r  w ith  th ese  

programs as a co n d itio n  of continued  w e lfa re  r e c e ip t .  During the  

r e g i s t r a t io n  p ro cess , s t a f f  determ ined w hether or no t they were 

ap p ro p ria te  can d id a tes  fo r  program p a r t ic ip a tio n ?  i f  so, they had to  

p a r t ic ip a te  in  those  a c t i v i t i e s  fo r  which they were deemed s u ita b le .

But th e  d i f f e r e n t  ways in  which program g u id e lin e s  induced th e  two 

s t a f f s  to  co n stru e  " a p p ro p r ia te n e s s , ' as  w e ll as s t a f f  responses to  the  

'r u l e s  of th e  gam e,' a lso  made fo r  marked d if fe re n c e s  in  le v e ls  of 

assignm ent to  v a rio u s  program components—both a c tiv e  components and 

'h o ld in g ' s ta tu s e s .

In  Chicago, a m ajor goal of th e  program was to  impose a p a r t i ­

c ip a tio n  requirem ent on as la rg e  a p a r t  of th e  caseload  as p o s s ib le .

The WIN D em onstration Program T ra in in g  Handbook fo r  program s t a f f  s e t  

ou t th e  co n d itio n s  under which in d iv id u a ls  on AFDC could be exempted 

frcm program r e g is t r a t io n  and subsequent p a r t ic ip a t io n :  i f  they were 

aged 16-18 and in  f u l l - t im e  a tten d an ce  in  high school or an eq u iv a len t 

v o c a tio n a l/ te c h n ic a l  school program; i f  they were m edically  exempt, as 

determ ined by a p h y s ic ian  or p sy c h o lo g is t; i f  they  were 65 o r o ld e r ; i f  

they provided f u l l - t im e  ca re  req u ired  by ano ther household member; i f  

they were p a re n ts  or o th e r c a re ta k e r  r e l a t iv e s  of a c h ild  under age s ix  

in  th e  heme; o r i f  they were employed t h i r t y  o r more hours a week in  

unsubsid ized  employment. Most of th ese  c o n d itio n s  were f e d e ra l ly  

e s ta b lis h e d  and th u s  uniform ac ro ss  a l l  s t a t e  WIN programs. But th e re  

w ere a lso  a reas  in  which th e  Department of P u b lic  Aid went beyond the 

fe d e ra l re g u la tio n s  to  sp ec ify  a d d itio n a l c o n d itio n s  of i t s  cwn, and
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where i t  d id  so, th e  r e s u l t  was to  draw more ra th e r  than fewer people 

w ith in  the  program 's reach . Thus, f o r  example, DPA exempted p a re n ts  of 

c h ild re n  under s ix  only i f  they were ■ personally  ca rin g  fo r  th e  c h ild , 

w ith  only very  b r ie f  and o ccasio n a l a b se n c e s .0 And su b sid ized  

employment ( i . e . ,  employment funded in  whole or in  p a r t  by f e d e ra l ,  

s t a t e ,  o r lo c a l  government) d id  not c o n s t i tu te  grounds fo r  exemption.

In  i t s  in s tru c t io n s  about hew to  conduct th e  o r ie n ta t io n  se ss io n  

th a t  preceded IJS , th e  handbook s ta te d :  ' I f  the  s e lf - su p p o r t  s p e c ia l i s t

f e e l s  th e re  i s  a need, exemption c r i t e r i a  could be covered a t  t h i s  p o in t 

in  case th e re  i s  a c l i e n t  a tte n d in g  who has been coded in  e r ro r .*  

D iscussion  of exemption c r i t e r i a  was thus p laced  a t  th e  d is c r e t io n  of 

s t a f f ;  o b se rv a tio n s  of o r ie n ta t io n  se ss io n s  suggest th a t  in  most ca ses , 

s t a f f  d id  review  th ese  c r i t e r i a  w ith  program c l i e n t s ,  and no t in fre q u e n t­

ly ,  a c l i e n t  was found to  have been in c o r re c t ly  c a te g o rize d  as WIN- 

mandatory by w e lfa re  e l i g i b i l i t y  w orkers. C lie n ts  were a lso  exempted 

i f ,  between th e  tim e of e l i g i b i l i t y  d e te rm in a tio n  and th e  o r ie n ta t io n  

se ss io n , they accepted a f u l l - t im e ,  unsubsid ized  jo b .

The handbook d id  not s e t  f o r th  any co n d itio n s  under which s e l f -  

support s p e c ia l i s t s  could d e fe r  those  c l i e n t s  who were mandatory from 

Immediate p a r t ic ip a t io n .  This would, th e re fo re ,  appear to  be an a rea  in  

which s t a f f  could ex e rc ise  d is c r e t io n .  In  p ra c t ic e ,  s t a f f  were 

observed to  postpone c l i e n t s '  p a r t ic ip a t io n  only when in d iv id u a ls  s ta te d  

th a t  they or th e i r  fa m ilie s  had h e a lth  or o th e r severe  problems which 

were n o t, hcwever, expected to  be l a s t in g  ( f o r  example, a pending co u rt 

d a te ) .  In  such cases, c l i e n t s  were rescheduled  fo r  a l a t e r  IJS  se ss io n .
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Q u a n tita tiv e  d a ta  confirm  th e  accuracy of th ese  o b se rv a tio n s . They 

in d ic a te  th a t  th e  v a s t  m a jo rity  of c l i e n t s  who a tten d ed  o r ie n ta tio n — 86 

p ercen t—were in  f a c t  assigned  to  IJS , u su a lly  w ith in  th re e  months a f te r  

program e n try  ( F rie d lan d e r, Freedman, Ham ilton, and Q uin t, 1987). The 

rem aining 14 p e rcen t were u su a lly  exempted, e i th e r  because they had been 

in c o r re c t ly  c a teg o rized  to  begin w ith  or because th e i r  s ta tu s  had 

changed in  th e  in terim ? a few p a r t ic ip a n ts  were a lso  allow ed to  complete 

an ed u ca tio n a l o r v o c a tio n a l s k i l l s  t r a in in g  program befo re  e n te r in g  

IJS .

The f a i lu r e  of s t a f f  to  e x e rc ise  d is c r e t io n  when i t  was o s te n s ib ly  

w ith in  th e i r  power to  do so re q u ire s  e x p lan a tio n . While s t a f f  were not 

q u e ried  d i r e c t ly  about t h e i r  behav io r, th e  most l i k e ly  ex p lan a tio n  i s  

simply th a t  enhancing th e  degree of d is c r e t io n  they e x e rc ise  would have 

run coun ter to  an o th er, more valued  aim. S e lf-su p p o rt s p e c ia l i s t s  were 

in te n se ly  conscious of th e  requirem ent they faced  to  e n ro ll  s ix ty  

c l i e n t s  a month in  IJS , a s tan d ard  on whose achievem ent they  were 

ev a lu a ted . This perform ance c r i t e r io n  c o n s ti tu te d  a s ig n i f ic a n t  

d is in c e n tiv e  to  g ran t deferm ents w ith  any degree of r e g u la r i ty .  Thus, 

w h ile  d is c r e t io n  was seem ingly co n ferred , program ru le s  r e la t in g  to  an 

e n t i r e ly  d i f f e r e n t  m a tte r— atta in m en t of perform ance c r i t e r i a  ra th e r  

than  th e  g ran tin g  of exemptions—helped ensure  th a t  such d is c re t io n  

would be ex e rc ised  only in fre q u e n tly .

In  c o n tra s t  to  th e  p o licy  follow ed in  Chicago, th e  O perating 

P o lic ie s  and Procedures of th e  O ptions Program in  B altim ore described  

two kinds of hold ing  s ta tu s e s  to  which in ta k e  counse lo rs  could assig n  

WIN-mandatory c l i e n t s ,  depending on th e  c ircum stances. The c o n d itio n s
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fo r  placem ent in  sh o rt- te rm  ho ld ing  were q u ite  s p e c if ic :

a . More than  two weeks w i l l  e lap se  between scheduled 
a c t i v i t i e s  and th e  c l i e n t  has no t y e t been r e fe r re d  to  ano ther 
a c t iv i ty  w ith  a d e f in i te  s t a r t  d a te .

b . The c l i e n t  has a s p e c if ic ,  tim e -lim ite d  problem which i s  
expected to  be reso lv ed  w ith in  one m onth.*

c . The c l i e n t  has completed h e r /h is  B n p lo y ab ility  Develop­
ment Flan^ . . . and has no t ob ta ined  employment.

Those r e g i s t r a n t s  c i t in g  a sh o rt-te rm  problem as a reason  why they

should be d e fe rred  were o f f i c i a l l y  supposed to  have seme kind of w r i tte n

document v e r ify in g  th e i r  s i tu a t io n .  Options s t a f f  were to ld  th a t  they

should o b ta in  such documents b efo re  assig n in g  in d iv id u a ls  to  sh o rt-te rm

h o ld in g . In  p ra c t ic e ,  t h i s  was not m onitored, and s t a f f  ex e rc ised

d is c r e t io n  in  req u es tin g  docum entation. They were f re q u e n tly  w il l in g  to

accep t c l i e n t s '  reasons i f  they were of a kind th a t  could be documented

ra th e r  than to  re q u ire  th e  docum entation i t s e l f .

In  c o n tra s t  to  the c a r e fu l ly  sp e lle d  ou t s tan d a rd s  fo r  assignm ent 

to  sh o rt-te rm  ho ld ing , th e  c r i t e r i a  fo r  en try  in to  long-term  holding 

were l e f t  extrem ely vague, ( although more docum entation as to  th e  

v a l id i ty  of th e  r a t io n a le  fo r  such an assignm ent was re q u ire d ) :

C lie n ts  a re  assigned  to  t h i s  s ta tu s  when i t  i s  no t expected 
th a t  they w i l l  be ab le  to  b e n e f i t  from Options a c t i v i t i e s  and /or 
o b ta in  employment w ith in  a reasonab le  perio d  of tim e.

Such problems ty p ic a l ly  involved housing , c h ild  c a re , th e  
c l i e n t 's  own i l ln e s s  o r th e  i l l n e s s  of a fam ily  member, o r upcoming 
c o u rt appearances.

2Completion of th e  Em ployability  Development P lan 
s ig n if ie d  th a t  th e  c l i e n t  had p a r t ic ip a te d  in  a l l  th e  a c t i v i t i e s  fo r  
which she was deemed a p p ro p ria te .
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Unlike th e i r  c o u n te rp a rts  in  Chicago, Options s t a f f  were under no 

im pera tive  to  a ss ig n  c l i e n t s  to  program a c t i v i t i e s  ra th e r  than  to  long­

term ho ld in g . The program was e s ta b lish e d  as a sp e c ia l dem onstration , 

and i t s  p lan n ers  d id  no t in ten d  th a t  i t  " sa tu ra te *  the  e n t i r e  e l ig ib le  

p o p u la tio n . Moreover, n e ith e r  the  p a s t experience of th e  sponsor agency 

nor i t s  th e n -c u rre n t p ra c t ic e s  promoted a more in c lu s iv e  approach. As a 

manpower development agency, MOMR was no t accustomed to  se rv in g  a l l  

in d iv id u a ls  who were te c h n ic a lly  e l ig ib le  but only those  who a c t iv e ly  

sought i t s  s e rv ic e s . The p ro v is io n  of s e rv ic e s  to  O ptions e n ro lle e s  f a r  

outweighed th e  r ig o ro u s  a d m in is tra tio n  of a mandatory p a r t ic ip a t io n  

requirem ent in  th e  minds of key agency and program o f f i c i a l s .

S ta f f  were no t ev a lua ted  on the  b a s is  of th e i r  a b i l i t y  to  f u l f i l l  

o v e ra l l  enro llm ent q uo tas  and were under no o b lig a tio n  to  meet such 

ta r g e t s .  This enhanced th e  p ro b a b ili ty  th a t  they would use th e i r  

d is c r e t io n  to  a ss ig n  c l i e n t s  to  ho ld ing  s ta tu s .  Moreover, they  were 

w e ll aware of th e  sm all s iz e  of the  program, which aimed to  serve one 

thousand p a r t ic ip a n ts  in  a c t iv e  components over a y e a r , r e l a t iv e  to  th e  

e n t i r e  B altim ore WIN-mandatory case lo ad . They knew th a t  i f  they d id  not 

co n sid e r a p a r t ic u la r  c l i e n t  "ab le  to  b e n e f i t ,"  someone whose p ro sp ec ts  

they considered  more prom ising would be re a d ily  a v a ila b le  to  tak e  her 

p lac e .

These d if fe re n c e s  between th e  p h ilo so p h ic a l and programmatic o rien ­

ta t io n s  of th e  B altim ore and Chicago sponsor agencies and between the  

p ra c t ic e s  of th e i r  re sp e c tiv e  s t a f f s  a re  r e f le c te d  in  q u a n t i ta t iv e  da ta  

on th e  r a te s  a t  which s t a f f  assigned  c l i e n t s  to  ho ld ing  v s . a c tiv e  

s ta tu s e s .  In  c o n tra s t  to  th e  86 p ercen t of I l l i n o i s  WIN Dem onstration
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r e g i s t r a n t s  i n i t i a l l y  assigned  to  Independent Job Search, between 60 and 

70 p e rcen t of th e  in d iv id u a ls  who re g is te re d  w ith  Options each month 

between November 1982 and March 1983 were i n i t i a l l y  p laced  in  e i th e r  

long-term  or sh o rt-te rm  h o ld in g . The f a c t  th a t  th e  p ro p o rtio n  p laced  in  

ho ld ing  s ta tu s e s  changed l i t t l e  during  th i s  tim e su g g ests  th a t  the 

f a c to r s  th a t  governed assignm ent to  th ese  s ta tu s e s ,  a t  l e a s t  in  th e  

ag g reg a te , remained f a i r l y  co n s tan t over th e  study p e rio d .

A r e la t iv e ly  sm all p ro p o rtio n —7 p e rce n t—were assigned  im m ediately 

to  long-term  h o ld in g . However, of th o se  p laced  in  sh o rt- te rm  ho ld ing , 

roughly a th i r d  were rea ss ig n ed  to  th e  long-term  hold s ta tu s .  These 

aggregate  d a ta , along w ith  f in d in g s  from a sm all sample o f 102 cases 

examined as p a r t  of a s p e c ia l s tudy , suggest th a t  between 23 and 30 

pe rcen t of a l l  in d iv id u a ls  r e g is te r in g  fo r  th e  program were p laced  in  a 

long-term  hold ing  s ta tu s ,  e i th e r  a t  once or a f te r  a s tay  in  sh o rt-te rm  

h o ld in g .3

Once in  long-term  h o ld in g , Options c l i e n t s  were u n lik e ly  to  e n te r

3
I t  i s  s t r ik in g  to  no te  th a t  in  response to  th e  in te rv ie w e r 's  

q u e s tio n s , program s t a f f  and management es tim ated  th a t  about 70 to  75 
percen t of those  who met O ptions' e l i g i b i l i t y  c r i t e r i a  were a c tu a lly  
a p p ro p ria te  f o r  the  program. They b e liev ed  th a t  th e  rem aining 25 to  30 
pe rcen t faced  a v a r ie ty  of c ircum stances and c o n d itio n s , in c lu d in g  
m ental and p h y sica l d i s a b i l i t i e s ,  i l l i t e r a c y ,  and c h ild  ca re  o r fam ily  
d i f f i c u l t i e s ,  th a t  made t h e i r  p a r t ic ip a t io n  p rob lem atic  a t  b e s t .  I t  
should be no ted , however, th a t  a t  th e  time s t a f f  were q u e rie d , d a ta  were 
a lread y  a v a ila b le  on th e  p ro p o rtio n  of in d iv id u a ls  who had been placed  
in  long-term  h o ld in g . Thus, i t  i s  not c e r ta in  w hether th e se  e s tim a te s  
r e f le c te d  an assessm ent of th e  s i tu a t io n  th a t  was l a t e r  borne out by th e  
d a ta , or a p o s t hoc r a t io n a l iz a t io n  of th e  q u a n t i ta t iv e  p a t te rn s  th a t  
had emerged.
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an a c t iv e  s ta tu s .  In  th e  m a jo rity  of ca ses , i n i t i a l  assignm ent to  th i s  

component was tantam ount to  a permanent exemption from th e  p a r t ic ip a t io n  

requ irem en t. In d iv id u a ls  in  long-term  hold ing  were req u ired  to  co n tac t 

th e i r  case managers on a monthly b a s is  to  update th e i r  s ta tu s .  Accord­

ing to  seme case managers, however, c l i e n t s  could go fo r  as long as s ix  

months befo re  they were re q u ire d  to  come to  th e  O ptions o f f ic e .  This 

was because program s ta f f  focused  most of th e i r  tim e and e f f o r t  on 

d ea lin g  w ith  th e  a c t iv e  c l i e n t s  on th e i r  case lo ad s. S t i l l  no t a l l  

in d iv id u a ls  whose p a r t ic ip a t io n  was d e fe rred  were ’lo s t*  to  th e  program; 

s ta f f  sometimes assigned  them to  a c tiv e  components when a change in  

t h e i r  l i f e  c ircum stances w arran ted  th i s  move. For example, during  

summer v a c a tio n s , s tu d e n ts  were sometimes assigned  to  work experience or 

In d iv id u a l jo b  sea rch ; and case  managers could re q u ire  c l i e n t s  working 

p a r t- tim e  to  apply fo r  f u l l - t im e  p o s it io n s  in  th e  same f i e ld .  The data  

in d ic a te  th a t  about one in  seven people d id  no t p a r t ic ip a te  u n t i l  they 

had been in  O ptions f o r  a y e a r , and the  program continued  to  serve  

p rev io u sly  in a c tiv e  e n ro lle e s  as l a t e  as e ig h teen  months a f te r  th e i r  

i n i t i a l  e n try .

Although th e  name •sh o rt- te rm  holding* su g g ests  a t r a n s i t io n a l  

component, i t  was not used e n t i r e ly  in  t h i s  fa sh io n . Of those  i n i t i a l l y  

p laced  in  t h i s  s ta tu s ,  over a th i r d  remained in  i t  th re e  months l a t e r ,  

e i th e r  because they had n o t y e t been assigned  to  another component o r 

because they had been assig n ed , but had no t y e t  p a r t ic ip a te d .

In take  co u n se lo rs  had co n s id e rab le  l a t i t u d e  in  making assignm ents to  

long-term  ho ld ing , bu t th a t  d is c r e t io n  was la rg e ly  channeled in  p re d ic t­

a b le  ways. A sp e c ia l  study a sc e r ta in e d  why c l i e n t s  in  long-term  hold ing
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a t  th e  end of June 1983 had been assigned  to  th a t  s ta tu s .  Three m ajor 

f a c to r s — f u ll- t im e  a tten d an ce  in  a school o r t r a in in g  program, p a r t- tim e  

employment, and m edical problems (In c lu d in g  pregnancy, substance abuse, 

and th e  long-term  i l ln e s s  o r in c a p a c ita tio n  of a fam ily  member)— 

accounted fo r  85 p ercen t of th e se  assignm ents. Other reaso n s, such as 

c h ild  c a re  problem s, were r e la t iv e ly  in s ig n if ic a n t .

I t  i s  noteworthy th a t ,  of th e se  th re e  m ajor reaso n s , only m edical 

problems c o n s t i tu te  grounds fo r  exemption from mandatory p a r t ic ip a t io n  

under th e  WIN re g u la tio n s  (and would have exempted in d iv id u a ls  frcm 

p a r t ic ip a t io n  in  th e  I l l i n o i s  WIN D em onstration Program as w e l l ) .  In  

such c a se s , presumably c l i e n t s  or th e i r  r e l a t iv e s  had h e a lth  problems 

th a t  they d id  no t d isc lo se  to  th e  w e lfa re  o f f ic e  w orkers who determ ined 

th e i r  e l i g i b i l i t y  fo r  O ptions. One th eo ry , suggested by w e lfa re  

p erso n n e l, i s  th a t  c l i e n t s  fe a red  th a t  o b ta in in g  a d o c to r 's  s ta tem en t, 

as req u ired  by both WIN and O ptions, would delay  p ro cessin g  of th e i r  

a p p lic a tio n s  fo r  AFDC.

P a rt- tim e  employment and a tten d an ce  in  school o r a t r a in in g  program 

do not confer an exemption under th e  WIN re g u la tio n s . In  I l l i n o i s ,  

o therw ise  WIN-mandatory w e lfa re  r e c ip ie n ts  had to  be working a t  l e a s t  

t h i r t y  hours a week in  unsubsid ized  jo b s  to  be re le a se d  from th e  

requirem ent to  p a r t ic ip a te  in  Independent Job Search . There, to o , 

exemptions were g ran ted  only to  s tu d e n ts  in  school o r t r a in in g  programs 

who were 16 to  18 y e a rs  of age. Older e n ro l le e s ,  and those  in  c o lle g e , 

were expected to  undertake jo b  sea rch .

The inform al p o licy  adopted by Options s t a f f  of g ran tin g  deferm ents 

to  those  working p a r t- t im e  and to  those  in  t r a in in g  or co lleg e  was in
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keeplng w ith  th e  program 's emphasis on long-term  em ployab ility  develop­

m ent. In  g en e ra l, th e  o p e ra tin g  p r in c ip le  behind th i s  re la x a tio n  of the  

ru le s  seemed to  be th a t  as long  as a c l i e n t  was involved in  an a c t iv i ty  

th a t  dem onstrated her commitment to  w orking, a t  th a t  time or in  the  

fu tu re ,  i t  was n e ith e r  necessary  nor ap p ro p ria te  to  demand more of h e r . 

As th e  a s s i s ta n t  manager p u t i t ,  " I t  w o u ld n 't make sense to  p u ll  c l i e n t s  

out of school to  g e t a jo b , when th e i r  schooling  would h o p efu lly  r e s u l t  

in  a [b e t te r ]  jo b ."  D isc re tio n  in  th e  Options program was ex e rc ised  in  

a way th a t  gave 't h e  b e n e f i t  of th e  doubt" to  th e  c l i e n t ,  a s tance 

supported by th e  general approach of the  sponsor agency and by the 

absence of perform ance stan d ard s th a t  would induce maximum c l i e n t  

p a r t ic ip a t io n .

D eterm ining th e  S p e c if ic  A c tiv ity  

In  th e  I l l i n o i s  WIN D em onstration Program, i t  would appear th a t  

s e lf - s u p p o r t  s p e c ia l i s t s  had minimal d is c r e t io n  in  determ ining to  which 

a c t iv i ty  c l i e n t s  should be assig n ed . Program g u id e lin e s , re in fo rc e d  by 

en try  q u o tas , d ic ta te d  th a t  new e n tra n ts  in to  th e  program i n i t i a l l y  be 

p laced  in  Independent Job Search , and th i s  was what occurred  in  th e  v a s t  

m a jo rity  of in s ta n c e s .4 D isc re tio n a ry  decision-m aking was not

4
The re g u la tio n s  d id  p rov ide  th a t  c l i e n t s  e n ro lle d  in  an 

accep tab le  education  or t r a i i n g  a c t iv i ty  a t  th e  time of program 
r e g is t r a t io n  could be p laced  in  th e  Pre-Employment component. However, 
they  cau tioned  th a t  t h i s  should be done "on a l im ite d  b a s is " [emphasis 
in  th e  o r ig in a l]  and case by ca se . In  f a c t ,  many s e lf - su p p o r t  
s p e c i a l i s t s  assumed th a t  in d iv id u a ls  e n ro lle d  in  community c o lleg e  
programs could look fo r  work during  th e  hours no t spent in  c la s s .
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e lim in a ted , however. R ather, i t  was t r a n s f e r r e d  to  a subsequent s ta g e , 

when p a r t ic ip a n ts  who had completed jo b  search u n su ccessfu lly  aw aited 

reassignm ent to  ano ther program component. Decision-m aking a t  th e  p o in t 

of reassessm ent i s  d iscu ssed  l a t e r  in  t h i s  s e c tio n .

In  th e  B altim ore O ptions Program, on th e  o th er hand, s t a f f  

e x e rc ised  co n s id e rab le  d is c r e t io n  in  determ ining  to  which a c t iv i ty  an 

In d iv id u a l should i n i t i a l l y  be assig n ed . Only a few g u id e lin e s  e x is te d , 

and, as d iscussed  below, th e se  were fo r  th e  most p a r t  vague and lacked  

o p e ra tio n a l d e f in i t io n s .

The d e c is io n  to  a ss ig n  an Options r e g is t r a n t  to  a s p e c if ic  a c t i v i t y  

occurred  du rin g  th e  same in ta k e  In terv iew  during  which th e  d e c is io n  was 

made to  a ss ig n  her to  some a c t iv i t y ,  r a th e r  than to  a ho ld in g  s ta tu s .  

While a d i s t in c t io n  between th ese  two d e c is io n -p o in ts  i s  a n a ly t ic a l ly  

u s e fu l,  the  two tend  to  merge in  r e a l i ty .  The co g n itiv e  p rocess  

underly ing  th e  way in  which Options s ta f f  made d ec is io n s  was not 

s t r i c t l y  s e q u e n tia l;  r a th e r ,  many co n s id e ra tio n s  came sim ultaneously  

in to  p lay . N onetheless, F igu re  5 a ttem p ts  to  d esc rib e  the  s tep s  

s e q u e n tia lly , in  o rder to  p re se n t a more coheren t model of 

decision-m aking .

As th e  in ta k e  counse lo r in terv iew ed  th e  c l i e n t  about h er education ­

a l a tta in m en t and p r io r  work experience, s k i l l s ,  g o a ls , and a t t i tu d e s ,  

he or she m en ta lly  s i f t e d  through th e  in fo rm atio n , ask ing  q u e s tio n s  and 

g e tt in g  answers th a t  suggested some assignm ent p o s s i b i l i t i e s  w h ile  

e lim in a tin g  o th e rs . The o b je c tiv e  was to  fo rm ulate  th e  Em ployability  

Development P lan, th e  document which s e t  ou t th e  sequence of a c t i v i t i e s  

th a t  counselor and c l i e n t  agreed would p repare  th e  l a t t e r  fo r  employ-
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Figure 5— Decision-Making in the Options Initial Assessment Process
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men t .  Although the  p lan  was f le x ib le  and s u sc e p tib le  to  m o d ific a tio n , 

i t  provided a b lu e p r in t  f o r  th e  Options case managers, who were 

re sp o n s ib le  f o r  m onito ring  the  behavior of O ptions p a r t ic ip a n ts  and 

a s s i s t in g  them in  ga in ing  access  to  support s e rv ic e s  such as c h ild c a re  

once they had completed th e  in tak e  p ro cess .

Several f a c to r s  in flu en ced  th e  choice of a program a c t iv i ty :

o th e  c o u n s e lo r 's  g enera l assessm ent of th e  c l i e n t  
( in c lu d in g  appearance, a t t i tu d e ,  and communication s k i l l s ) ;

o th e  c l i e n t 's  p re fe ren c e s  and in te r e s t s ;

o th e  c l i e n t 's  ed u ca tio n a l and employment h is to ry  and 
g o a ls ;

o th e  e l i g i b i l i t y  c r i t e r i a  fo r  program a c t i v i t i e s ;

o th e  a v a i l a b i l i ty  of th e  a c t i v i t y ;  and

o th e  i n s t i t u t i o n a l  p r i o r i t i e s  of th e  sponsor agency.

The view th a t  the  c l i e n t  should be involved in  making th e  a ss ig n ­

ment d e c is io n  pervaded th e  Options s t a f f ,  from the  program c o o rd in a to r 

dcwn. As one in ta k e  counselor exp la ined :

I f  you ass ig n  a c l i e n t  to  an a c t iv i ty  he or she d o e s n 't  
w ant, two th in g s  w i l l  happen. They w i l l  not show up and they 
w il l  have to  be reschedu led  or rea ss ig n ed , o r they w il l  show up 
bu t they w o n 't p a r t ic ip a te .  This means they w i l l  have to  be 
reass ig n ed  to  ano ther component or a d ju d ica ted  [su b je c te d  to  th e  
p rocess  of attem pted  r e c o n c i l ia t io n  th a t  could  r e s u l t  in  sanc­
tio n in g ]  , depending on th e  s i tu a t io n .  In  e i th e r  case , th e  
c l i e n t  i s  no t p a r t ic ip a t in g  in  the  program, so th e re  i s  no 
b e n e f i t  to  them, and i t  makes work f o r  us.

Thus, s ta f f  r a t io n a liz e d  and supported t h i s  v o lu n ta r l s t i c  elem ent w ith in

a mandatory program la rg e ly  because they saw i t  as in c re a s in g  th e

program 's o p e ra tio n a l f e a s i b i l i t y  and maximizing th e  ease w ith  which

they could  perform th e i r  jo b s .

Although th e  in ta k e  co u n se lo rs  in terv iew ed  m ain tained  th a t  th e
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c l i e n t 's  own p re fe ren ce  was th e  most im portant f a c to r  they took in to  

account, o b se rv a tio n s  suggest in  f a c t  th a t  t h i s  p re fe ren ce  could be 

m anipulated  and th e  cho ice co n s tra in ed  by th e  in fo rm ation  th e  counselor 

p rovided. By th e  way in  which th e  counselor p o rtray ed  v a rio u s  a l te rn a ­

t iv e s — the depth in to  which he or she w ent, th e  f e a tu re s  s tre s s e d , th e  

b e n e f i ts  p a r t ic ip a t io n  was d escrib ed  as co n fe rr in g —th e  counselor could 

shape and guide the  d e c is io n . In dec id ing  hew to  p re sen t th e  v a rio u s  

a l t e r n a t iv e s ,  th e  counselo r was in flu en ced  by th e  f a c to r s  c i te d  above: 

th e  e l i g i b i l i t y  c r i t e r i a  imposed by each a c t iv i t y ,  th e  c l i e n t 's  

ed u ca tio n a l and employment background, component a v a i l a b i l i ty ,  and 

agency p r i o r i t i e s ,  along w ith  th e  c l i e n t 's  expressed  in te r e s t s  and 

a s p ir a t io n s .

This meant th a t  b e fo re  he began h is  " s p ie l , ' ' th e  counse lo r, on th e  

b a s is  of a b r ie f  acquain tance w ith  th e  c l i e n t  and l im ite d  in fo rm ation  

about h e r ,  had to  s e le c t  a course of a c tio n  th a t  would b e s t s u i t  her 

needs as w e ll as f i t  in  w ith  program p r i o r i t i e s .  The n e c e ss ity  of 

making a qu ick  d e c is io n  was f a c i l i t a t e d  by ru le s  re g u la tin g  e n try  in to  

th e  components as w e ll as by o th er s im p lify in g  ro u tin e s , as d iscussed  

below.

The fo llow ing  example, based on o b se rv a tio n  of an in tak e  in te rv iew , 

il lu m in a te s  the  p rocess  of gu id ing  th e  c l i e n t 's  choice by c o n tro ll in g  

th e  in fo rm ation  su p p lied  to  h e r:

The c l i e n t ,  a 3 7 -y ea r-o ld  woman, who appeared neat but dowdy 
and much o ld e r  than h er y e a rs , s a t  a lo n g sid e  th e  in tak e  
c o u n se lo r 's  desk. Behind th e  desk was a blackboard on which 
were posted  th e  s ta r t - u p  d a te s  of th e  next c la s s e s  o f fe r in g  
in s t r u c t io n  in  jo b  search  tech n iq u es and a p p ro p ria te  work 
a t t i tu d e s  and b ehav io r, along w ith  th e  p o s it io n s  c u rre n tly
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a v a il ab le  in  work experien ce : two c le r i c a l  a ide jo b s  and jo b s  as 
a guard and a warehouse w orker.

E arly  in  th e  in te rv iew , th e  counselor a sc e rta in e d  th a t  th e  
woman, who had dropped out of school a f te r  th e  e igh th  grade, had 
worked fo r  sev e ra l y e a rs  in  beauty sa lo n s . Although lic e n se d  as 
a b e a u tic ia n , she had no t acqu ired  a c l i e n te l e ,  and in  h e r  most 
re c en t jo b , she had h e ld  a m enial p o s it io n . The experience had 
been e m b itte rin g , and she sa id  th a t  she was in te re s te d  in  
changing c a re e rs  and g e t t in g  in to  c le r ic a l  work.

Because th e  c l i e n t  had a leng thy  p r io r  work h is to ry ,  the  
counselor had her com plete a form reco rd ing  her p rev ious work 
ex p erien ce . The counselo r m entioned th e  p o s s ib i l i ty  of s k i l l s  
t r a in in g  and f u l l - t im e  employment. The c l i e n t  responded th a t  
p a r t- tim e  employment would be okay to o , s in ce  she had no income 
a t  the  p re se n t.  The counselo r then  sa id  th a t  work experience i s  
a component fo r  people making c a re e r  changes and gave her a copy 
of th e  work experience r u le s .  He noted th a t  when you make a 
c a re e r  change, th e re  i s  a c e r ta in  regimen you must fo llo w , and 
th a t  th e  purpose of th e  work ru le s  i s  to  h e lp  you le a rn  i t .  He 
then m entioned th a t  th e  c l i e n t  could g e t t r a in in g  as a c le r i c a l  
a id e  through th e  work experience component. When th e  c l i e n t  
asked what a c l e r i c a l  a ide  d id , he re p l ie d  th a t  O ptions would 
t ry  to  pu t h er in  a s i tu a t io n  where she would le a rn  some s k i l l s  
so a t  th e  end she could g e t a jo b  in  th e  f i e l d .  He mentioned 
th a t  she could  a lso  com plete her GED by a tten d in g  th e  MOMR 
Learning  C enter in  th e  evenings a f t e r  work.

The counselor then  asked th e  c l i e n t ,  'A re you in te re s te d  in  
work ex p erien ce , o r would you l i k e  to  consider o th e r components 
— f u l l - t im e  employment or occupational tra in in g ? *  She in d ic a te d  
th a t  she would be in te re s te d  in  work ex p erien ce , and th e  coun­
s e lo r  s e t  up an appointm ent f o r  h er w ith  th e  agency o f fe r in g  th e  
work experience p o s it io n . He then completed th e  Em ployability  
Development P lan , n o tin g  on i t  th a t  a f t e r  f in is h in g  work ex p eri­
ence, she would be assigned  to  Jobs P lus I I  [a  jo b  search  
component]. Although th e  counselo r had no t d escrib ed  Jobs Plus 
I I ,  th e  c l i e n t  signed  th e  p lan  w ith o u t ask ing  any q u e s tio n s .

D iscu ssio n . In  t h i s  in te ra c t io n ,  th e  counselor c le a r ly  
s te e re d  th e  c l i e n t  towards work experience by e i th e r  no t 
m entioning o r touching b r ie f ly  on o th e r components. Although 
th e  c l i e n t  had expressed  an in t e r e s t  in  Immediate employment, 
th e  counselo r only touched on t h i s  p o s s ib i l i ty .  He a lso  
p re sen ted  s k i l l s  t r a in in g  as i f  i t  were synonymous w ith  work 
experience r a th e r  than  a d i f f e r e n t  a c t iv i ty .

A fterw ard, the  counselo r in d ic a te d  th e  f a c to r s  underly ing  
h is  decision-m aking . He considered  I n s t i tu t io n a l  t r a in in g  
im p ra c tic a l because th e  t r a in in g  programs th a t  were a v a ila b le
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a l l  req u ired  a high school diploma, and th e  c l i e n t 's  ed u ca tio n a l 
le v e l  was too  low. He re je c te d  jo b s  P lus I I ,  in  which th e  
c l i e n t  would have looked fo r  a jo b , because he saw cosmetology 
as a dead end fo r  her and wanted h er to  t r y  a new c a re e r .  The 
c l i e n t  had expressed  an in t e r e s t  in  c l e r i c a l  work, and a work 
experience s lo t  as a c l e r i c a l  a id e  needed to  be f i l l e d .

The c l i e n t ’s  expressed  in t e r e s t  in  changing f i e ld s  was 
c e r ta in ly  a c o n s id e ra tio n  in  th e  in tak e  c o u n se lo r 's  th in k in g .
But h er commitment was not s tro n g ; she commented to  th e  
o b serv er, "H e's s i t t i n g  th e re  ty p in g , and I ask m yself, 'Do I  
r e a l ly  want to  go in to  c l e r i c a l  work?'*

Not a l l  s te e r in g  and management of consensus was so obvious, nor 

d id  i t  always tak e  p la c e . As suggested  by th e  l i t e r a t u r e  on 

bureaucracy , where w orkloads were l i g h t e r ,  th e  n e c e ss ity  of reach ing  a 

qu ick  d e c is io n  was l e s s  s tro n g . At a secondary in ta k e  c e n te r  fo r  th e  

Options program, where s ix  co u n se lo rs , r a th e r  than one, were re sp o n s ib le  

f o r  in ta k e  and th e  case lo ad s  were co rresponding ly  sm alle r , more complete 

d e s c r ip tio n s  of O ptions components were given by some of th e  co u n se lo rs .

C lie n ts  rece iv ed  a b r ie f  rundown of a v a ila b le  a c t i v i t i e s  during  

o r ie n ta t io n ,  so th a t  th e  in ta k e  counselor was not th e  so le  source of 

in fo rm atio n . N onetheless, th e  f a c t  rem ains th a t  th e  in tak e  c o u n se lo r 's  

d is c r e t io n  in  p re se n tin g  th e  cho ices f a r  exceeded th e  c l i e n t 's  d is ­

c re t io n  in  making th e  f in a l  s e le c t io n .  While the  c l i e n t  always had a 

cho ice , she might not l i k e  any of th e  a l te r n a t iv e s  among which she had 

to  s e le c t .  Moreover, o b se rv a tio n s  suggest th a t  c l i e n t s  d id  n o t f u l ly  

understand  th e  meaning of th e  Em ployability  Development P lans they were 

re q u ire d  to  s ig n .

The degree to  which th e  c l i e n t  was involved and h e r ro le  in  

s e le c t in g  an a c t iv i ty  depended, to o , on th e  in ta k e  co u n se lo r’ s s ty le  of 

working w ith  c l i e n t s  and h i s  o r her in te rp r e ta t io n  of what 'g iv in g  th e
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c l ie n t  a choice* m eant. In  one in ta k e  In terv iew  th a t  was observed, th e  

c l i e n t  could not decide which a c t iv i ty  she w anted. The counselor to ld  

her to  go heme, th in k  about i t ,  and re tu rn  th e  next week to  complete th e  

i n i t i a l  assignm ent p ro cess . This e f f o r t  to  avoid 'p re ssu rin g *  the  

c l i e n t  was viewed as h ig h ly  a ty p ic a l ,  however. At th e  o th er extrem e, 

one counselor to ld  an in d e c is iv e  c l i e n t  th a t  i f  she could no t make a 

cho ice , he would do i t  fo r  h e r .

One f a c to r  th a t  s im p lif ie d  the d ec is io n  p rocess from the  coun­

s e lo r 's  p e rsp e c tiv e  was th e  f a c t  th a t  sev e ra l program components imposed 

e l i g i b i l i t y  c r i t e r i a ,  although the  s tr in g en cy  w ith  which th ese  c r i t e r i a  

were ap p lied  v a r ie d  w ith  th e  p a r t ic u la r  a c t iv i ty .  V ocational s k i l l s  

t r a in in g  and o n -th e -jo b  t r a in in g  programs u su a lly  req u ired  a t  l e a s t  a 

high school diploma or i t s  e q u iv a le n t. Counselors adhered q u ite  

s t r i c t l y  to  t h i s  s tan d a rd , s in ce  sending u n q u a lif ied  can d id a tes  m ight 

r is k  a l ie n a t in g  t r a in in g  program o p e ra to rs  and p o te n t ia l  employers. 

In te re s te d  c l i e n t s  who d id  no t meet th e  ed u ca tio n a l s tan d ard s  of a 

s k i l l s  t r a in in g  program m ight be assigned  to  o n - s i te  tu to r in g  i f  they 

were judged to  be w ith in  ’ s t r ik in g  d istan ce*  of th e  r e q u is i te  le v e ls .

But i f  t h e i r  sco res  on th e  t e s t s  of read ing  and m athem atical a b i l i ty  

they took upon program e n try  were to o  low, they were d iscouraged from 

pursuing  s k i l l s  t r a in in g  and d ire c te d  to  another cho ice .

Because s k i l l s  t r a in in g  programs were l im ite d  in  s iz e ,  and th e re ­

fo re  c o n s ti tu te d  a scarce  re so u rce , co u n se lo rs  a lso  attem pted to  ensure 

th a t  c l i e n t s  they p laced  in  th ese  programs would be s u f f ic ie n t ly  

m otivated  to  p ersev ere  in  th e  tr a in in g  and no t drop o u t. Again, th i s  

re q u ire d  a judgment c a l l  on th e  p a r t  of th e  counse lo r, who attem pted to
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gauge the  s in c e r i ty  of th e  c l i e n t 's  commitment to  th e  occupation  fo r  

which she would be tra in e d  and h er w illin g n e ss  to  s t ic k  to  th e  ro u tin e  

the  program Imposed. In  a sense , th e re fo re , s k i l l s  t r a in in g  was th e  

most *e l i t e "  o f fe r in g  on th e  Options menu of s e rv ic e s .

Completion of a GED was alm ost always mentioned by th e  in ta k e  

counse lo rs  as a p o ss ib le  and d e s ira b le  program a c t iv i ty .  ( Sometimes, as 

in  th e  in te rv iew  j u s t  d esc rib ed , i t  was s lip p ed  u n o b tru s iv e ly  in to  the  

d isc u s s io n .)  Although enro llm ent in  a GED program by i t s e l f  s a t i s f i e d  

th e  Options p a r t ic ip a t io n  requ irem ent, counse lo rs  tended to  d escrib e  

t h i s  as an a c t iv i ty  th a t  ccould be undertaken in  con ju n c tio n  w ith  o th er 

components. In  p a r t ,  t h i s  i s  because counse lo rs  b e liev ed  th a t  most 

c l i e n t s  took a dimmer view of GED p re p a ra tio n  than  they d id  them selves. 

As th e  f i e l d  re se a rc h e r  summarized the  s t a f f ' s  v iew poin t: m otivated  

c l i e n t s  want to  work r a th e r  than a tte n d  c la s s e s ,  w hile  l e s s  m otivated  

c l i e n t s  a re  l ik e ly  to  have such low academic s k i l l s  th a t  they w i l l  be 

unable to  o b ta in  th e  GED w ith in  a r e la t iv e ly  b r ie f  tim e span and w i l l  

drop ou t when they become d iscouraged . S ta f f  saw sim ultaneous ass ig n ­

ment to  GED and to  ano ther program a c t iv i ty  as th e  b e s t means of 

f o r e s t a l l in g  th i s  e v e n tu a lity  and thereby  avoiding th e  need to  impose 

san c tio n s  fo r  non-com pliance. Two a sp ec ts  of th e  work ro u tin e s  adopted 

by s t r e e t - l e v e l  b u re au c ra ts  as d escribed  by Lipsky a re  n o tab le  h e re . 

F i r s t ,  s t a f f  tended to  r a t io n a l iz e  t h e i r  behavior by coming to  see th e i r  

c l i e n te le  (o r a s u b s ta n t ia l  p o r tio n  of i t )  in  a l e s s  than  fav o rab le  

l i g h t .  Second, they took a c tio n s  th a t  would enab le  them to  l ig h te n  

th e i r  w orkloads, in  th i s  case , by avoiding th e  time-consuming process of 

san c tio n in g . As d iscu ssed  below, Options s t a f f  were lo a th  to  san c tio n
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c l i e n t s ,  but th e  headache san c tio n in g  c re a te d  was only p a r t  of the  

reason  fo r  t h i s  re lu c ta n c e .

O ptions' group jo b  search  and work experience components had more 

f le x ib le  en try  c r i t e r i a .  The program manual s ta te d  only th a t  p a r t i ­

c ip a n ts  in  jo b  search  should be " jo b -re a d y ,• a term lo o se ly  defined  to  

in d ic a te  a t  l e a s t  one y ear of work ex p erien ce . But i t  was up to  the  

counselor to  determ ine hew f a r  back th a t  work experience could extend, 

w hether self-em ploym ent counted , and so on.

Work experience had two m ajor advantages from th e  s t a f f ' s  p o in t of 

view. F i r s t ,  w hile  t r a in in g  c la s s e s  and group jo b  search  a c t i v i t i e s  

proceeded on f ix e d  tim e ta b le s , p o s it io n s  in  t h i s  component were always 

a v a ila b le .  Thus, work experience o ffe red  a ro u te  fo r  avoiding a ss ig n ­

ments to  ho ld ing  s ta tu s e s .

Second, work experience was th e  c a tc h - a l l  component. Although seme 

work experience p o s it io n s  req u ired  a p r io r  employment h is to ry  or job  

s k i l l s ,  many o th e rs  d id  n o t, so th a t  th e  e n try  requ irem ents could 

accommodate alm ost a l l  p a r t ic ip a n ts .  The program manual noted th a t  th e  

a c t iv i ty  was in tended  fo r  th o se  who had no t worked in  th e  re c e n t p a s t,  

or fo r  those  who had no t been ab le  to  f in d  a jo b . However, as th e  

example c i te d  above i l l u s t r a t e s ,  the  use of th e  component was co n sid e r­

ably  b ro ad er. Work experience was seen as s u i ta b le  fo r  c l i e n t s  

in te re s te d  in  changing c a re e r s ,  and c l i e n t s  m ight a lso  be assigned  to  

t h i s  a c t iv i ty  simply because o th e r components seemed u n s u ita b le , as th e  

fo llo w in g  two in s ta n c e s  show:

The c l i e n t ,  a ro o fe r  who belonged to  th e  union, was r e fe r re d  
f o r  p o ss ib le  d i r e c t  jo b  placem ent. A jo b  was lo c a te d  fo r  him, 
but i t  tu rned  ou t to  be non-unionized, and (a s  was h is  r ig h t
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under program re g u la tio n s )  he d id  not accep t i t .  Although he 
had a len g th y  jo b  h is to r y ,  he was assigned  to  work experience .
He had expressed  g re a t enthusiasm  about w orking, and th e  work 
experience p o s it io n  involved plumbing s k i l l s .  The counselor 
b e liev ed  th a t  th e  c l i e n t  was an a c t iv e  type who would be f id g e ty  
in  the  classroom  s e t t in g  of Job Search A ssis tan ce .

The c l i e n t 's  a t t i tu d e  toward Options was h ig h ly  negatives 
she f e l t  th a t  th e re  was noth ing  th e  program could  o f fe r  h e r ,  she 
re sen ted  having to  work w ith o u t payment o th e r than her w e lfa re  
g ra n t, and she re fu sed  to  s e le c t  a program a c t iv i ty  on h er own. 
Although her p a s t work h is to ry  was s u b s ta n t ia l ,  th e  counselor 
assigned  her to  work ex p erien ce . He reasoned th a t  because of 
her neg a tiv e  a t t i t u d e ,  she would d is ru p t th e  group atmosphere of 
Job Search A ssis tan ce  and would no t fo llow  through in  in d iv id u a l 
jo b  sea rch .

These examples suggest th a t  o b je c tiv e  c r i t e r i a  (such as len g th  of 

p r io r  jo b  h is to r y ,  in  th e  cases  j u s t  described ) n o t in fre q u e n tly  played 

a secondary ro le  to  co u n se lo rs ' s u b je c tiv e  assessm ents of c l i e n t s '  

w illin g n e ss  to  p a r t ic ip a te ,  m o tiv a tio n , and o v e ra l l  a t t i tu d e  when th e  

co u n se lo rs  were c a lle d  upon to  make quick d e c is io n s  about a p p ro p ria te  

a c t i v i t i e s  fo r  program e n ro lle e s . The f lu id i ty  of those  o b je c tiv e  

c r i t e r i a  th a t  e x is te d  he igh tened  th e  p ro b a b ili ty  th a t  decision-m aking 

would r e f l e c t  s t a f f  members' d is c re tio n a ry  judgm ents.

There were s a l i e n t  and s t a t i s t i c a l l y  s ig n if ic a n t  d if fe re n c e s  among 

in d iv id u a ls  i n i t i a l l y  assigned  to  th e  v a rio u s  program a c t i v i t i e s .  Table 

4 looks a t  people who i n i t i a l l y  p a r t ic ip a te d  in  one of th e  th re e  m ajor 

a reas  of a c t iv i ty — job  sea rch , work experience , and education  and s k i l l s  

t r a in in g — as w ell as a t  th o se  who were i n i t i a l l y  p laced  in  a ho ld ing  

s ta tu s  and remained th e re .

The ta b le  shows th a t  th o se  in  jo b  search  or education  and t ra in in g  

were more l ik e ly  to  be e i th e r  high school g raduates  o r GED h o ld e rs  than 

were those  in  work ex p erien ce . The earn in g s  of jo b  search  p a r t ic ip a n ts



T able 4— S e le c te d  C h a r a c te r is t i c s  o f O ptions R e g is tr a n ts  a t  Random A ssignm ent, by I n i t i a l  Program S ta tu s

C h a r a c t e r i s t i c jo b  S e a rc h 3 bWork E x p e rie n c e
E d u c a tio n  And 

T ra in in g H o ld in g  Status** T o ta l

W e lfa re  S ta tu s
A p p lle a n t 6 1 .6 4 3 .0 4 1 .8 4 0 .9 47 .2***
R e c ip ie n t 3 8 .4 5 7 .0 5 8 .2 5 9 .1 52 .8***

A s s is ta n c e  C a teg o ry
AFDC 86 .2 90 .3 93 .8 9 3 .2 90 .9***
AFDC-U 1 3 .8 9 .7 6 .2 6 .8 9 .1***

A verage Age (Y e a rs ) 3 2 .6 3 1 .9 3 0 .0 3 1 .6 31 .7***

Sex (%)
H ale 25 .9 15 .2 6 .8 13 .0 15 .9***
Female 7 4 .1 8 4 .8 93 .2 87 .0 84 .1***

E th n ic i t y  (%)
W h ite , N on-H lspan ic 33 .5 29 .7 26 .4 3 5 .2 32 .4
B la c k , N on-H lspan ic 6 4 .6 6 9 .7 7 2 .5 6 4 .3 6 6 .6
H isp a n ic 1 .3 0 .0 0 .0 0 .0 0.4®
O th er 0 .6 0 .6 1 .0 0 .5 0.6®

D egree R ece iv ed  (%) 
None 5 6 .9 6 8 .3 6 0 .9 5 3 .6 58 .0***
G en e ra l E q u iv a len cy  Diplom a 5 .5 5 .5 8 .9 9 .2 7 .5
High sc h o o l D iplom a 3 7 .6 2 6 .2 30 .2 3 7 .2 3 4 .5**

M a r i ta l  S ta t u s  (%)
N ever M arried 32 .2 3 7 .0 4 3 .2 3 9 .6 3 7 .7 *
M a rrie d , L iv in g  W ith  Spouse 2 0 .7 14 .5 9 .4 1 4 .0 15 .2***
M a rrie d , N ot L iv in g  w ith  Spouse 3 0 .9 3 3 .9 3 1 .8 2 7 .7 3 0 .2
D iv o rc e d , Widowed 1 6 .2 1 4 .5 1 5 .6 1 8 .8 1 6 .9

P r i o r  AFDC Dependency (%) 
N ever on  AFDC 21 .0 9 .7 1 0 .9 13 .4 14 .6***
Two Y ears  o r  L e ss 3 4 .1 2 7 .9 2 2 .9 3 4 .9 31 .5**
More Than Two Y ears 4 4 .9 6 2 .4 6 6 .1 5 1 .7 53 .9***

A verage .M onths on  AFDC D uring  Two
Y ears P r io r  t o  Randan A ssignm ent 10 .7 1 5 .0 16 .3 1 4 .3 13 .7***

(c o n tin u e d )



TABLE 4— (co n tin u ed )

C h a r a c t e r i s t i c J o b  s e a r c h 3 bWork E x p e rie n c e
E d u c a tio n  And 

T ra in in g aH o ld in g  S ta tu s T o ta l

H eld  j o b  a t  Any Time D uring  Four 
Q u a r te r s  P r i o r  t o  Random 
A ssignm ent (%) 5 0 .6 38 .2 3 5 .1 4 1 .8 42 .6***

H eld  J o b  D u rin g  Q u a r te r  P r i o r  t o  
Random A ssignm ent (%) 2 9 .9 21 .8 2 1 .1 25 .3 2 5 .4*

A verage E a rn in g s  D uring  Four 
Q u a r te r s  P r io r  t o  Random 
A ssignm ent ($ ) 2060 .90 1175 .88 836 .58 1258 .38 1401.02***

T o ta l  Sample 318 165 194 443 1120

S o u rc e : F r i e d la n d e r ,  H o erz , Long, and Q u in t,  1985 , pp . 7 5 -7 6 .

T h is  sam ple in c lu d e s  e x p e r im e n ta ls  who r e g i s t e r e d  f o r  O p tio n s  w i th in  t h r e e  m onths o f  random a ss ig n m e n t and who e n te r e d  h o ld in g  s t a t u s  o r  
p a r t i c i p a t e d  i n  Jo b  s e a r c h .  Work E x p e r ie n c e , o r  E d u c a tio n  and T ra in in g  w i th in  t h r e e  m onths o f  random a ss ig n m e n t. D i s t r i b u t io n s  may n o t add 
e x a c t ly  t o  1 0 0 .0  p e r c e n t  b e c a u se  o f ro u n d in g . For s e l e c te d  c h a r a c t e r i s t i c s ,  sam ple s i z e s  may v a ry  up t o  e ig h te e n  sam ple p o in t s  due to  
m is s in g  d a ta .

aj o b  S e a rc h  In c lu d e s  in d iv id u a l  and g ro u p  jo b  s e a r c h .

bWork E x p e rie n c e  in c lu d e s  and  a c t i v i t y  known a s  Jo b s  P lu s  I  (w h ich  a l s o  had  a jo b  s e a r c h  com ponen t), P u b o n - th e - jo b  t r a i n i n g .

E d u c a tio n  and T ra in in g  in c lu d e s  c la s s ro o m  s k i l l s  t r a i n i n g ,  w o rld  o f  w ork i n s t r u c t i o n ,  and g e n e ra l  I n s t i t u t i o n a l  t r a i n i n g  o u ts id e  th e  
p rogram .

^H o ld ing  S ta t u s  a p p l i e s  t o  th o s e  n o t a c t i v e  w i th i n  tw e lv e  m onths. 

eC h i-s q u a re  t e s t s  I n a p p r o p r ia te  due t o  low e x p e c te d  c e l l  f r e q u e n c ie s .

• D if f e r e n c e s  a c r o s s  com ponents a r e  s t a t i s t i c a l l y  s i g n i f i c a n t  a t  th e  10 p e r c e n t  l e v e l  u s in g  a tw o - t a i l e d  t - t e s t  o r  c h i - s q u a r e  t e s t .

• • D if f e r e n c e s  a c r o s s  com ponents a r e  s t a t i s t i c a l l y  s i g n i f i c a n t  a t  th e  5 p e r c e n t  l e v e l  u s in g  a tw o - t a i l e d  t - t e s t  o r  c h i - s q u a r e  t e s t .

* * * D iffe re n c e s  a c r o s s  com ponents a r e  s t a t i s t i c a l l y  s i g n i f i c a n t  a t  th e  1 p e r c e n t  l e v e l  u s in g  a tw o - t a i l e d  t - t e s t  o r  c h i - s q u a r e  t e s t .
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in  th e  year preced ing  th e i r  e n try  in to  th e  program were about double 

those  of p a r t ic ip a n ts  in  work experience or education  and t r a in in g .  Job 

search  p a r t ic ip a n ts  were a lso  more l ik e ly  than  those  in  o th e r a c t i v i t i e s  

to  be f i r s t - t im e  r e c ip ie n ts  of AFDC, or to  have been on th e  r o l l s  fo r  

sh o r te r  p e rio d s  of tim e. In  c o n tra s t ,  tw o -th ird s  of th e  in d iv id u a ls  

i n i t i a l l y  p laced  in  education  or t ra in in g  had been on w e lfa re  fo r  more 

than  two y e a rs . In d iv id u a ls  assigned to  ho ld ing  s ta tu s  p re sen t a l e s s  

d i s t i n c t  demographic and socioeconomic p r o f i l e ,  probably because of th e  

d iv e r s i ty  of th e  reasons f o r  assignm ent to  th i s  component.

Component a v a i l a b i l i ty  a lso  played an ongoing r o le  in  assignm ents. 

The problem was no t one of o v e ra ll  s lo t  a v a i la b i l i ty  but. of th e  a v a il­

a b i l i t y  of a s p e c if ic  a c t iv i ty  a t  a given tim e. S k i l l s  t r a in in g  c la s s e s  

were u su a lly  sev e ra l months in  d u ra tio n , w ith  en try  a t  f ix e d  p o in ts , and 

th e  same was tru e  of some o th e r program a c t i v i t i e s .  Depending on th e  

len g th  of time between in ta k e  and the beginning of th e  next c la s s ,  

c l i e n t s  s la te d  fo r  a s p e c if ic  a c t iv i ty  could be assigned  to  o ther 

components in  th e  in te r im . I f  th e  perio d  were sh o rt (one to  th re e  

w eeks), c l i e n t s  could be assigned  to  sh o rt-te rm  hold ing  or' in d iv id u a l 

jo b  sea rch . I f  th e  w a it w ere lo n g e r , they were u su a lly  p laced  in  work 

experience.

In i t s  p roposal to  o p e ra te  th e  Bnployment I n i t i a t i v e s  program, MOMR 

s e t  goals  fo r  th e  number of in d iv id u a ls  to  be assigned  to  v a rio u s  

a c t i v i t i e s .  These p lan s  c a l le d  fo r  th e  assignm ent of 879 c l i e n t s  to  

work ex erien ce , 587 to  jo b  sea rch , 70 to  education  and s k i l l s  t r a in in g ,  

and 50 to  o n -th e -jo b  t r a in in g  w ith in  th e  f i r s t  y ear of o p e ra tio n s .

(These f ig u re s  allcw ed fo r  th e  same c l ie n t  to  p a r t ic ip a te  in  more than
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one a c t iv i ty  du ring  th e  y e a r .)  S h o rtly  a f te r  th e  program a c tu a lly  

began, s t a f f  a t  a l l  le v e ls  came to  regard  th ese  ta r g e ts  as u n r e a l i s t i c ,  

because p lan n ers  had sev e re ly  underestim ated  th e  number of people who 

would be assigned  to  a ho ld ing  s ta tu s .  Although th ese  p re sc rib e d  s lo t  

le v e ls  were g en e ra lly  ignored , s t a f f  were kept aware of th e  openings in  

v a r io u s  a c t i v i t i e s  th a t  needed to  be f i l l e d  through both form al and 

inform al communications f o r  program su p e rv iso rs . Thus, i t  was w ell 

known th a t  an e a r ly  p r io r i t y  was to  f in d  f i f t y  can d id a tes  who would 

embark on a program a c t iv i ty  of s ix  months' d u ra tio n  in  January 1983, 

and th a t  assignm ents to  work experience would begin  in  e a rn e s t a f t e r  

th a t  component was f i l l e d .

The ex te n t to  which s t a f f  responded to  th e se  agency p r i o r i t i e s  

appeared to  vary  by in d iv id u a l cou n se lo r. As a g e n e ra liz a tio n , i t  

appears th a t  counselo rs a t  th e  O p p o rtu n itie s  I n d u s t r ia l iz a t io n  Center 

in ta k e  c e n te r ,  which was g eo g rap h ica lly  is o la te d  from th e  main o f f ic e  

and where s t a f f  were l e s s  su b je c t to  su p erv iso ry  s c ru tin y , behaved more 

independently  than  d id  t h e i r  c o u n te rp a rts  a t  Options h ead q u arte rs .

In  a d d itio n , over tim e in c re a s in g  emphasis was p laced  on ach iev ing  

quo tas w^-th re sp e c t to  placem ent in  p a r t ic u la r  components. In  October 

1983, a year a f te r  th e  program 's in c e p tio n , a memorandum from th e  pro­

gram manager was c ir c u la te d  to  s ta f f  sp ec ify in g  numbers of in d iv id u a ls  

to  be assig n ed  to  s p e c if ic  a c t i v i t i e s  du ring  th e  nex t th re e  months.

When asked to  ex p la in  t h i s  change, th e  p ro je c t  c o o rd in a to r re p l ie d  

th a t  the  es ta b lish m en t and a tta in m en t of such q uo tas  had always been 

regarded  a s  Im portant but had tended to  be overlooked as s ta f f  concerned 

them selves w ith  th e  c e n tra l  ta sk  of g e t t in g  th e  program o ff  th e  ground.
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Once O ptions had achieved a g re a te r  degree of o p e ra tin g  s t a b i l i t y ,  he 

s a id , i t  was p o ss ib le  to  g ive  f re s h  emphasis to  assignm ent q u o tas .

While th e re  i s  no reaso n  to  doubt th a t  t h i s  response was a v a l id  

r e f le c t io n  of h is  own view s, th e  o v e ra ll  im portance of such quo tas i s  

u n c le a r . Although the  sponsor agency had o r ig in a l ly  s e t  placement 

g o a ls , th e se  were w idely seen as w holly u n r e a l i s t i c .  Moreover, th e  

s t a f f  handbook, in  which in s t r u c t io n s  fo r  assignm ent to  v a rio u s  

components were d e ta i le d ,  made no m ention of any g o a ls  o r q u o tas .

Other e x p lan a tio n s  a re  probably eq u a lly  im portan t, e sp e c ia lly  th e  

f a c t  th a t  th e re  was a good deal of s ta f f  tu rn o v er during  th e  f i r s t  

o p e ra tin g  y ea r of the  program. The f i r s t  p ro je c t  co o rd in a to r was 

rep laced  by th e  deputy d i r e c to r ,  and f iv e  of th e  s ix  case managers (who 

had been "on loan" to  O ptions from th e  S ta te  Employment S erv ice) were 

r e c a l le d  to  th e i r  o r ig in a l  p o s it io n s  and had to  be rep laced . Under 

th ese  c ircum stances, i t  i s  l i k e ly  th a t  th e  e s tab lish m en t of quo tas was 

In tended both to  im press on new su b o rd in a te  s ta f f  th e  a u th o r ity  of the  

new p ro je c t  co o rd in a to r and to  serve  as a means of b rin g in g  the  behavior 

of new s t a f f  members in to  l i n e  w ith  d e s ire d  program g o a ls . Thus, th e  

use o f q u o tas  may to  some e x te n t have s u b s t i tu te d  fo r  a more ex ten s iv e  

t r a in in g  e f f o r t  th a t  m ight o therw ise  have been n ecessary .

The Options program desig n  c a l le d  fo r  a continuous p a r t ic ip a t io n  

requ irem ent. That i s ,  O ptions e n tra n ts  were expected to  remain a c tiv e  

in  th e  program u n t i l  one of th re e  th in g s  happened: they l e f t  w e lfa re  

e n t i r e ly ;  they remained on w e lfa re  but were no lo n g er WIN-mandatory; o r 

they were judged in a p p ro p ria te  f o r  a program a c t iv i ty  and were p laced  in  

a ho ld in g  s ta tu s .  Options l i n e  s ta f f  were re sp o n s ib le  fo r  conducting
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reassessm ents of In d iv id u a ls  who had completed components and 

re a ss ig n in g  them to  o th e r a c t i v i t i e s .

J u s t  as program s t a f f  had c o n s id e rab le  d is c re t io n  in  assig n in g  

c l i e n t s  to  i n i t i a l  a c t i v i t i e s ,  so , to o , they  had leeway in  p lac in g  

c l i e n t s  in  subsequent components o r in  ho ld ing  s ta tu s e s .  In  f a c t ,  

q u a n t i ta t iv e  d a ta  in d ic a te  th a t  only a m in o rity  of e n ro lle e s  ever 

p a r t ic ip a te d  in  more than  one program a c t iv i ty  w ith in  th e  f i r s t  y ear 

a f t e r  th e i r  e n try  in to  th e  program. Of th o se  who began in  jo b  search  or 

work experience ( a c t i v i t i e s  u su a lly  ranging  from th re e  to  th i r t e e n  weeks 

in  d u ra tio n ) , only about a q u a r te r  moved on to  a second a c t iv i ty ;  of 

those whose i n i t i a l  a c t iv i ty  was education  or t r a in in g ,  th e  p ro p o rtio n  

was somewhat h ig h e r , about 37 p e rc e n t. I t  i s  Im possible to  determ ine 

w ith  p re c is io n  ex a c tly  how many of those  who p a r t ic ip a te d  in  only one 

a c t iv i ty  were s t i l l  on w e lfa re  and o therw ise  su b je c t to  the  p a r t ic ip a ­

t io n  requ irem ent, but i t  i s  c le a r  th a t  continuous p a r t ic ip a t io n  was not 

demanded of many in d iv id u a ls  who had completed th e  f i r s t  component and 

remained on th e  w e lfa re  r o l l s  as w e ll as fo rm ally  e n ro lle d  in  th e  

program.

Again, i t  appears th a t  lack  of experience and concern w ith  

continuous mandatory p a r t ic ip a t io n  on the  p a r t  of the  sponsor agency 

b e s t e x p la in s  th e  f a i lu r e  to  enforce such a p a r t ic ip a t io n  requirem ent on 

Options c l i e n t s ;  none of MOMR's non-w elfare  c l i e n te le  were expected to  

p a r t ic ip a te  con tinuously  in  th e  agency 's  programs. Options superv iso ry  

s t a f f ,  who had p rev io u sly  been a s so c ia te d  w ith  o th e r MOMR programs, paid  

l i t t l e  a t te n t io n  to  c l i e n t  assignm ents a f t e r  th e  i n i t i a l  one, nor was 

t h i s  a sp ec t of program o p e ra tio n s  emphasized in  th e  s ta f f  handbook.
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U nless l in e  s ta f f  could id e n t i fy  a second program a c t iv i ty  th a t  they 

were convinced would b e n e f i t  c l i e n t s ,  they fre q u e n tly  ex erc ised  

d is c re t io n  to  a ss ig n  c l i e n t s  who had already  p a r t ic ip a te d  in  one 

component to  ho ld ing  s ta tu s e s .  I f  not a c tiv e ly  supported by program 

h ig h er-u p s , th i s  use of d is c r e t io n  went la rg e ly  unchallenged; th e  is su e  

was simply not one th a t  g re a tly  concerned Options and MOMR o f f i c i a l s .

Among in d iv id u a ls  i n i t i a l l y  p laced  in  jo b  search  who d id  move on to  

another a c t iv i ty ,  th a t  a c t iv i ty  was l ik e ly  again  to  involve scane kind of 

jo b  search  a c t iv i t y .  (For in s ta n c e , a person  who s ta r te d  in  group jo b  

search  m ight subsequently  be p laced  in  in d iv id u a l jo b  s e a rc h ) . This i s  

not s u rp r is in g , s in c e  in ta k e  co u n se lo rs  I n i t i a l l y  p laced  p a r t ic ip a n ts  in  

jo b  search  only i f  they deemed them to  be employable a t  th e  o u tse t and 

th e re fo re  presumably no t in  need of a d d itio n a l em ployab ility  s e rv ic e s . 

Other “ty p ic a l*  p a r t ic ip a t io n  p a tte rn s  a re  more d i f f i c u l t  to  d isc e rn . 

Those who began in  work experience or education  and tr a in in g  took p a r t  

in  a v a r ie ty  of subsequent a c t i v i t i e s ,  depending on th e i r  needs and 

perform ance in  th e  f i r s t  component.

G uidelines fo r  th e  I l l i n o i s  WIN D em onstration Program a lso  c a lle d  

fo r  a continuous p a r t ic ip a t io n  requ irem en t. There, however, the  

ex is ten c e  of num erical ta r g e ts  and g o a ls  provided s t a f f  w ith  a more 

pcw erful in c e n tiv e  to  ensure  th a t  t h i s  requirem ent was en forced .

At th e  o u ts e t  of th e  WIN D em onstration Program, s e lf - su p p o r t  

s p e c ia l i s t s  had two cho ices in  term s of p lac in g  in d iv id u a ls  who had 

completed Independent Job Search and remained unemployed. One 

p o s s ib i l i ty  was th a t  the  c l i e n t  could be p laced  in  an educational or 

v o ca tio n a l s k i l l s  t r a in in g  course— a c t i v i t i e s  re fe r re d  to  in  program
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p arlan ce  as "Pre-Employment.■ S p e c ia l i s ts  d iscu ssed  t h i s  o p tio n  a t  the  

IJS o r ie n ta t io n  se ss io n  and a t  th e  th i r d  IJS  m eeting . They to ld  c l i e n t s  

th a t  i f  they wanted to  e n te r  education  or t r a in in g  programs a f te r  IJS , 

they should make p lans on th e i r  own and cane to  th e  fo u rth  IJS se ss io n  

ready to  p re sen t th ese  p lan s  fo r  s t a f f  approval. I f  th e  p lans met 

program re g u la tio n s  w ith  re sp e c t to  co n ten t and d u ra tio n , th e  sp e c ia l­

i s t s  would perm it th e  in d iv id u a l to  e n r o l l .  However, i f  a c l i e n t  came 

to  th e  fo u r th  IJS w ith o u t having form ulated  p lan s  fo r  Pre-Employment, 

the  s p e c ia l i s t  r a r e ly  suggested th i s  ch o ice . In  f a c t ,  about 8 p ercen t 

of the  c l i e n t s  who a tten d ed  WDP o r ie n ta tio n  between February and 

September 1985 were assigned  to  Pre-Employment during  th e  f i r s t  nine 

months a f t e r  they had en te red  th e  program.^

Other c l i e n t s  were assigned  to  a s ta tu s  known as M odified Job 

Search . As noted p re v io u s ly , th e  component fu n c tio n ed  as an in a c tiv e  

s ta tu s ,  s in c e , w hile  c l i e n t s  assigned  to  MJS were o f f i c i a l l y  supposed to  

be looking  fo r  jo b s , t h i s  requirem ent was never enforced . N onetheless, 

M odified Job Search was no t th e  Chicago eq u iv a len t of th e  long-term  

ho ld ing  component in  B a ltim o re . In s te a d , M odified Job Search served as 

a re se rv o ir  o f w e lfa re  r e c ip ie n ts  who would be p e r io d ic a l ly  recy c led  

through Independent Job Search .

5In te re s t in g ly ,  however, a much h ig h er p ro p o rtio n —23 
p e rcen t— p a r t ic ip a te d  in  education  or t r a in in g  programs o ffe red  by 
ju n io r  c o lle g e s  o r t r a in in g  p ro v id e rs  funded through th e  Job T rain ing  
P a r tn e rsh ip  A ct. The 15 percen tage p o in t d iffe re n c e  between th e  8 
p e rcen t and 23 p e rc en t f ig u re s  r e f l e c t s  p a r t ic ip a t io n  in  ed u ca tio n a l o r 
t r a in in g  a c t i v i t i e s  th a t  d id  n o t meet WOP s tan d ard s  fo r  approval, as 
w ell as a c t i v i t i e s  of which s t a f f  members were simply unaware.



About h a l f  of th e  p a r t ic ip a n ts  in  Independent Job Search in  Cook 

County between November 1984 and September 1985 had been in  th a t  

component a t  l e a s t  once b e fo re . According to  in te rv iew s w ith  the  

s e lf - su p p o r t  s p e c i a l i s t s ,  th e  d e c is io n  to  re a s s ig n  r e c ip ie n ts  to  t h i s  

component was u su a lly  grounded in  concern about f i l l i n g  th e  o r ie n ta tio n  

quota of s ix ty  r e g i s t r a n t s  per months. Although th e  s e lf - su p p o r t  

s p e c ia l i s t s  f i r s t  assigned  to  IJS those  r e g i s t r a n t s  who were new to  

w e lfa re , the number of f i r s t - t i m e  r e c ip ie n ts  never f u l f i l l e d  th e  q u o ta , 

and those  who were a lread y  on th e  r o l l s  and had gone through IJS 

p rev io u sly  were th e re fo re  c a l le d  in  to  p a r t ic ip a te  again .

S ta f f  had c o n s id e ra b le  d is c re t io n  in  re a ss ig n in g  r e c ip ie n ts  to  IJS , 

and h e re  t h e i r  in d iv id u a l o p in io n s  about what th e  component was meant to  

be and what i t  was a b le  to  do en te red  in to  t h e i r  d ec is io n s  about which 

p a r t ic u la r  c l i e n t s  to  c a l l  in  fo r  a second (o r th i r d ,  o r fo u rth )  tim e. 

Recycling was no t viewed sim ply as a way to  meet th e  q u o tas . Sane 

s p e c ia l i s t s  favored  re c y c lin g  on th e  grounds th a t  advice on grooming, 

in te rv ie w s , and jo b  a p p lic a tio n s  would only 's in k  in" a f t e r  repeated  

in s t r u c t io n .  O thers saw i t  as  a way to  im press on p a r t ic ip a n ts  th e  f a c t  

th a t  w e lfa re  r e c e ip t  was co n tin g en t on m eeting th e  jo b  search  and o th er 

program requirem ents and th a t  people would no t be allowed to  'c o a s t  

a lo n g ' on th e i r  w e lfa re  g ra n ts  w ithou t making a r e a l  e f f o r t  to  f in d  

work. As one s p e c ia l i s t  p u t i t ,  ,'They don’ t  tak e  i t  s e r io u s ly  th a t  we 

want them to  g e t a jo b  u n t i l  th e y ’ve been through two or th re e  tim es. '

No g u id e lin e s  e x is te d  about hew o f te n  to  resch ed u le  Independent Job 

Search. S ta f f  were again  f r e e  to  use th e i r  own judgm ent, and op in ions 

v a r ie d  co n sid e rab ly . Some s p e c ia l i s t s  saw no reason  to  make the
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m a jo rity  of e n ro lle e s  re p e a t th e  component more than  once every s ix  

months, although they favored  fre q u e n t re c y c lin g  of r e c ip ie n ts  who 

appeared to  be making no e f f o r t  to  f in d  a jo b . In  t h i s  sen se , re cy c lin g  

could  be used as a ■punitive* measure to  be Imposed a g a in s t those  whose 

a t t i t u d e s  and b ehav io r, although  not such as to  w arran t san c tio n in g , 

were n o n e th e less  deemed "su sp ic io u s"  by p ro je c t  s t a f f f .  Other 

s e lf - s u p p o r t  s p e c ia l i s t s  sought to  re c y c le  a t  th e  f i r s t  o p p o rtu n ity , 

view ing t h i s  as th e  b e s t way to  keep c lo se  tra c k  of r e c ip ie n ts  not in  

o th e r components.

The a d d itio n  of th e  work ex p erience , o r IWEP, component brought a 

new dim ension to  th e  q u e s tio n  of where to  a ss ig n  u n su ccessfu l IJS 

com ple ters. The program 's i n i t i a l  experience in  implementing IWEP 

p rov ides an in te r e s t in g  case study of th e  Department of P u b lic  A id 's  

need to  e x e r t  c o n tro l over what was i n i t i a l l y  th e  f re e  e x e rc ise  of 

d is c re t io n  by lc w e r-le v e l s t a f f .

When th e  Department of P u b lic  Aid asked MDRC to  ev a lu a te  the  

im pacts of the  WIN D em onstration Program, i t  was in te r e s te d  in  comparing 

two p o s s ib le  program tre a tm e n ts . The f i r s t  was th e  one th a t  was 

fa m il ia r  to  Department of P u b lic  Aid o f f i c i a l s :  th e  Independent Job 

Search component, follow ed by e i th e r  Pre-Hnployment o r M odified Job 

Search. The second added th e  new component, work ex p erien ce , as a 

p o s s ib le  fo llow -up  to  Independent Job Search . Thus, th e  ev a lu a tio n  was 

to  measure th e  m arginal im pact of IWEP when added t o  IJS  and o th e r 

a c t i v i t i e s .

To c a rry  o u t th e  re sea rch  d esign , e l ig ib le  e n ro l le e s  were random­

ly  assigned  to  two s e p a ra te  groups. One of th ese  was re q u ire d  to
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p a r t lc lp a te  In  Independent Job Search and o th e r components to  which they 

were a ss ig n ed , exclud ing  IWEP. The o th e r  was req u ired  to  p a r t ic ip a te  in  

IJS and then  in  any o th e r component, in c lu d in g  IWEP.

I n i t i a l l y ,  f r o n t - l in e  s t a f f  were given few in s t ru c t io n s  about which 

p a r t ic u la r  in d iv id u a ls  in  th e  "any component* group should be assigned  

to  IWEP. When IWEP was i n i t i a l l y  Implemented, th e  Department of P ub lic  

Aid arranged  two days of t r a in in g  fo r  the  IWEP w orkers, s t a f f  d i r e c t ly  

re sp o n s ib le  fo r  the  o p e ra tio n  of th e  component once c l i e n t s  were 

assigned  to  i t ,  as w e ll as f o r  th e i r  su p e rv iso rs . However, no tr a in in g  

was given to  th e  s e lf - s u p p o r t  s p e c ia l i s t s ,  who were re sp o n s ib le  fo r  

a ss ig n in g  unsu ccessfu l IJS com pleters to  IWEP in  th e  f i r s t  p lac e . The 

s e lf - s u p p o r t  s p e c i a l i s t s  le a rn e d  something about th e  component from 

su p erv iso ry  and o th e r s t a f f ,  bu t on th e  whole they were l e f t  la rg e ly  to  

th e i r  own dev ices in  d ec id in g  who should be p laced  in  th e  component.

In te rv iew s w ith  s ix ty -se v e n  s e lf - su p p o r t  s p e c ia l i s t s  in d ic a te  th a t  

th ese  d e c is io n s  were based on both o b je c tiv e  c o n s id e ra tio n s , such as 

s k i l l  le v e l  and p r io r  employment experience , and on su b je c tiv e  c r i t e r i a .  

But in  th e  absence of d e ta i le d  c r i t e r i a ,  each of th e  o b je c tiv e  f a c to r s  

could cu t e i th e r  of two ways. For example, some s p e c ia l i s t s  p re fe r re d  

to  send s k i l l e d  w orkers to  IWEP, on th e  grounds th a t  t h i s  would ensure 

g re a te r  s a t i s f a c t io n  on th e  p a r t  of employers, w h ile  o th e rs  l ik e d  to  

ass ig n  u n sk ille d  c l i e n t s ,  in  th e  hope th a t  th e  c l i e n t  might be ab le  to  

acq u ire  seme o n -th e -jo b  t r a in in g  a t  th e  w o rk s ite . Some s p e c ia l i s t s  

p re fe r re d  to  a ss ig n  c l i e n t s  who had been unemployed l e s s  than  a y e a r , 

reason ing  th a t  IWEP would f i l l  in  gaps in  th e  c l i e n t s '  resumes and allow  

them to  p re se n t them selves to  p ro sp e c tiv e  employers as  w orkers r a th e r
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than  w e lfa re  r e c ip ie n ts .  O thers chose to  r e fe r  c l i e n t s  who had never 

been employed, in  o rder to  expose them to  th e  w orld of work.

Complete la c k  of work experience was th e  reason  most o fte n  given 

fo r  assignm ent to  IWEP (42 p e rcen t of th e  re sp o n ses), as w e ll as "a 

leng thy  h is to ry  of unemployment* (26 p e rc e n t) . However, ano ther 

fre q u e n tly  c i te d  reason  was an "unm otivated, a p a th e tic "  a t t i tu d e ,  

coupled w ith  th e  "su sp ic io n  of w e lfa re  f r a u d ," c i te d  in  24 p e rcen t of 

th e  responses.

S ta f f  views of th e  purpose of IWEP m irro red  th e i r  assignm ents to  

th e  component. Most env isioned  IWEP as a component in tended  to  provide 

work experience fo r  those  who needed i t ;  t h i s  goal was m entioned in  58 

p ercen t of th e  responses. "The red u c tio n  of a id  and exposure of w e lfa re  

fraud" was brought up 17 p e rcen t of th e  tim e by s t a f f  who thought i t  

l ik e ly  th a t  IWEP jo b s  would c o n f l ic t  w ith  th e  work hours of unreported  

jo b s . When asked about IWEP's o b je c t iv e s ,  21 p e rcen t of th e  s e l f -  

support s p e c ia l i s t s  s a id  they  " d id n 't  know,," owing to  th e  lack  of 

in fo rm atio n  they had been given on th e  su b je c t.

In  f a c t ,  during  th e  e a r ly  months of th e  e v a lu a tio n , only a m in o rity  

of IJS com pleters in  the  "any component" group were assigned  to  IWEP. 

Only 19 p e rcen t of th e  sample members were assigned  to  IWEP w ith in  th re e  

months, compared w ith  29 p e rcen t p laced  in  M odified Job Search. L e ft to  

th e i r  own d is c r e t io n ,  s t a f f  found reasons to  exempt s iz a b le  numbers of 

p a r t ic ip a n ts  from IWEP.

This s i tu a t io n  posed a th r e a t  to  th e  re se a rc h . I f  th e  o b je c tiv e  

was to  d e te c t  th e  m arginal impact of IWEP, i t  was e s s e n t ia l  th a t  

s u f f ic ie n t  numbers of in d iv id u a ls  in  th e  sample a c tu a l ly  p a r t ic ip a te  in
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th e  component. A le rted  to  th e  is su e  by MDRC, th e  Department of Public 

Aid issu ed  in s tru c t io n s  to  s e lf - s u p p o r t  s p e c ia l i s t s  th a t  a l l  those  in  

th e  ,’ any component’ group who completed IJS  w ithou t f in d in g  jo b s  be 

assigned  to  IWEP. This move appears to  have been e f fe c t iv e :  among l a t e r  

program e n tra n ts ,  41 p e rc e n t of th e  program r e g is t r a n ts  who a ttended  

o r ie n ta t io n  were assigned  to  IWEP w ith in  n ine  m onths. ( I t  i s  a lso  

l ik e ly  th a t  some of th e  d iffe re n c e  between th e  19 p e rcen t and 41 p e rcen t 

f ig u re s  i s  accounted fo r  by th e  lo n g er fo llow -up  p erio d  a s so c ia te d  w ith  

th e  l a t t e r . )  As a second measure "zo in c rea se  th e  p ro b a b ili ty  of f in d in g  

program im pacts, DPA agreed to  modify th e  re sea rch  design  to  perm it the  

random assignm ent of some e l i g ib l e  In d iv id u a ls  to  a th i r d ,  ’n o - tr e a t ­

ment* re sea rch  group a g a in s t  which th e  im pacts of both th e  IJS and th e  

US/IWEP groups could be m easured.6

In  r e t ro s p e c t ,  i t  seems c le a r  th a t  Department of P ub lic  Aid 

o f f i c i a l s  were g en e ra lly  l e s s  concerned w ith  IWEP than  w ith  IJS , th e  

o r ig in a l  and, in  th e i r  view , more e f f e c t iv e  a c t i v i t y .  For t h i s  reason , 

they d id  no t is su e  c le a r -c u t  g u id e lin e s  about assignm ent to  IWEP, and 

s ta f f  d is c r e t io n  was allowed to  re ig n . When o f f i c i a l s  were req u ired  to  

g ive  g re a te r  a t te n t io n  to  th e  component, they responded by tig h te n in g  

th e  re g u la tio n s  governing assignm ent, and d is c re tio n a ry  decision-m aking 

was su b jec ted  to  re g u la tio n .

6At th e  o u ts e t  of th e  ev a lu a tio n , I l l i n o i s  o f f i c i a l s  had been 
u n w illin g  to  adopt t h i s  th ree -g ro u p  re sea rch  design  because they d id  not 
want any e n ro lle e s  to  fo rgo  p a r t ic ip a t io n  in  IJS , which they saw as th e  
lin c h p in  of th e  WIN D em onstration Program. For t h i s  reason , to o , 
program r e g is t r a n ts  had to  go through IJS  befo re  they could be assigned  
to  IWEP.
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S anctlon ing  Non-Compliant E n ro llees

The fe d e ra l l e g i s l a t io n  e s ta b lis h in g  th e  Work In c e n tiv e  Program 

prov ides th a t  p u b lic  a s s is ta n c e  r e c ip ie n ts  who f a l l  to  comply w ith  

program re g u la tio n s  may be sanctioned  by having t h e i r  w e lfa re  g ran ts  

reduced in  p a r t  o r in  to to  ( th e  l a t t e r  in  the  case of AFDC-U re c ip ie n ts  

only) fo r  vary ing  le n g th s  o f tim e. While th e  p re c ise  wording of what 

c o n s t i tu te s  san c tio n a b le  behavior v a r ie s  from s ta te  to  s ta t e ,  a number 

of a c tio n s  f a l l  under t h i s  ru b r ic .  C lie n ts  may be sanctioned  i f  they: 

re fu se  or f a i l  to  make a bona f id e  a p p lic a tio n  fo r  employment; re fu se  to  

accep t an o f fe r  of a reaso n ab le  jo b  ( i . e . ,  one th a t  pays a t  l e a s t  th e  

minimum wage, does n o t pose a r is k  to  h e a lth  and s a fe ty ,  i s  no t to o  f a r  

from th e  c l i e n t 's  re s id e n c e , and i s  w ith in  th e  c l i e n t 's  sphere of 

p h y s ica l and m ental com petence); f a i l  to  a tte n d  program a c t i v i t i e s  o r to  

appear fo r  scheduled in te rv iew s  or appointm ents w ith  program s t a f f ;  

re fu se  to  accep t employment counseling  or undergo s k i l l s  t e s t in g ;  or 

d is ru p t program a c t i v i t i e s .

Safeguards a re  provided to  r e c ip ie n ts .  Absence from assigned  

a c t i v i t i e s  may be excused i f  th e  in d iv id u a l can o f fe r  a "good cause* 

reason , such as i l l n e s s ,  fam ily  c r i s i s ,  a c o u rt-o rd e re d  appearance, a 

jo b  in te rv iew  a t  th e  same scheduled tim e, inclem ent w eather, and a 

breakdown of t ra n s p o r ta t io n  or c h ild  ca re  arrangem ents. The im position  

of a san c tio n  can tak e  p lace  only a f te r  th e  c l i e n t  has been warned th a t  

h e r f a i lu r e  to  comply w ith  re g u la tio n s  i s  im p e rilin g  her g ra n t. 

Furtherm ore, c l i e n t s  a re  e n t i t l e d  to  and may req u est a * f a i r  hearing* 

befo re  an a d m in is tra tiv e  o f f i c e r .  N onetheless, th e  p o s s ib i l i ty  of
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sa n c tlo n in g  I s  the  co rn ers to n e  of mandatory programs fo r  w e lfa re  

r e c ip ie n ts .

Given the  general d if fe re n c e s  in  p h ilo so p h ie s  and p ra c t ic e s  of th e  

B altim ore and Chicago programs, one m ight expect to  see v a r ia t io n  in  th e  

e x te n t to  which program s t a f f  opted to  san c tio n  c l i e n t s  who were ou t of 

com pliance w ith  th e  r e g u la tio n s . D iffe ren ces  a re  Indeed ev id en t, and 

pronounced.

The O ptions program follow ed th e  g u id e lin e s  on san c tio n in g  s e t  out 

by the  Maryland Department o f Human Resources and adhered to  by s t a f f  of 

th e  re g u la r  WIN program in  M aryland. The san c tio n in g  p rocess  in  

Maryland was q u i te  len g th y  and cumbersome, in v o lv in g  co n s id e rab le  

docum entation and numerous e f f o r t s  to  co n ta c t and meet w ith  th e  

r e c a l c i t r a n t  c l i e n t  in  an e f f o r t  to  gain  h er acquiescence w ith  th e  

re g u la tio n s — a process known as ’ a d ju d ic a tio n .*

C lie n ts  could be san c tio n ed  fo r  e i th e r  'o v e rt*  or *de f a c to * 

re fu s a l  to  p a r t ic ip a te .  An o v e rt r e fu s a l  took p lace  i f  the  c l i e n t  

s ta te d  o r a l ly  or in  w r itin g  th a t  she would no t p a r t ic ip a te  in  program 

a c t i v i t i e s .  S tandards fo r  determ ining  what c o n s ti tu te d  a de fa c to  

r e fu s a l  were q u i te  hazy and l e f t  much to  th e  d is c re t io n  of th e  

in d iv id u a l WIN w orker. According to  th e  Options O perating P o lic y , fo r  

in s ta n c e , de fa c to  r e fu s a l  could be assumed i f  a r e g i s t r a n t  had 

*e s ta b lis h e d  a p a t te rn  of f a i lu r e  to  p a r t ic ip a te  c o n s is t in g  of not l e s s  

than  two o r more than  f iv e  f a i lu r e s  to  keep appointm ents in  th e  most 

re c e n t four-m onth p e rio d .*  S im ila r ly , th e  d e te rm in a tio n  of whether or 

no t a c l i e n t  had ,*good cause* fo r  n o n p a r tic ip a tio n  was a lso  considered  a 

p ro fe s s io n a l judgment to  be made by program s t a f f .  In  p ra c t ic e ,  Options
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case managers ex e rc ised  a g re a t deal of d is c re t io n  in  decid ing  hew to  

d ea l w ith  c l i e n t s  who were not p a r t ic ip a t in g  in  the  program.

A la rg e  number of O ptions e n ro lle e s  were a t  seme p o in t absent from 

a c t i v i t i e s  f o r  which they had been scheduled . A sp e c ia l  study of 

seventy in d iv id u a ls  assig n ed  to  a c t iv e  components (a s  opposed to  ho ld ing  

s ta tu s e s )  found th a t  in  f o r ty - e ig h t  of th e  seventy c a se s , e n ro lle e s  were 

absen t from such a c t i v i t i e s  a t  l e a s t  once. Most commonly, they d id  not 

shew up i n i t i a l l y  fo r  a scheduled component or d id  no t a tte n d  a 

reassessm ent in te rv iew ; on occasion , to o , a ttendance dropped o ff  a f t e r  

in d iv id u a ls  had i n i t i a l l y  taken  p a r t  in  th e  assigned  a c t iv i ty .

S ta f f  d e a l t  d i f f e r e n t ly  w ith  c l i e n t s  who m issed appointm ents a t  the  

O ptions o f f ic e  than  w ith  th o se  who f a i le d  to  p a r t ic ip a te  in  a c t i v i t i e s  

to  which they had been assig n ed , such as jo b  search  or work ex p erience . 

According to  th e  WIN re g u la t io n s ,  c l i e n t s  who f a i le d  to  keep two 

scheduled appointm ents w ith  s t a f f  w ith o u t good cause were to  be 

considered  ou t of com pliance w ith  the  program and could be re fe r re d  fo r  

a d ju d ic a tio n . In te rv iew s w ith  th e  case managers and case f i l e  review s 

in d ic a te ,  hcwever, th a t  w h ile  a l l  th e  case  managers had had occasion  to  

r e fe r  a t  l e a s t  one c l i e n t  fo r  a d ju d ic a tio n , they follow ed h ig h ly  

in d iv id u a l i s t ic  p ra c t ic e s  in  dec id in g  how many tim es to  attem pt to  

c o n ta c t th e  c l i e n t  b efo re  making such a r e f e r r a l  and in  determ ining  what 

excuses c o n s ti tu te d  good cause .

A ll of th e  case managers rescheduled  c l i e n t s  who had m issed one 

appointm ent f o r  a second one by m ail, w ith  o r w ith o u t f i r s t  try in g  to  

phone th e  c l i e n t .  One case  manager sa id  she would recommend th e  c l i e n t  

f o r  a d ju d ic a tio n  i f  th e  l a t t e r  f a i le d  to  shew up fo r  th e  second
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appointm ent, adding th a t  she would t ry  to  make te lephone co n ta c t w ith  

th e  c l i e n t  b efo re  is su in g  th e  r e f e r r a l .  A second sa id  she would send 

two l e t t e r s .  Three case  managers s a id  they would resch ed u le  the  c l i e n t  

fo r  an o f f ic e  appointm ent th re e  tim es by m ail b efo re  making th e  

r e f e r r a l ,  backing up th e  l e t t e r s  w ith  from two to  f iv e  phone c a l l s ;  one

added th a t  he had made home v i s i t s  in  a ttem p ts  to  c o n tac t c l i e n t s  and

g e t them to  comply w ith  th e  program. F in a l ly ,  one case  manager sa id  she 

d id n 't  l i k e  to  r e f e r  c l i e n t s  fo r  a d ju d ic a tio n  a t  a l l ,  and t r i e d  to  work 

w ith  them as  much as  p o s s ib le .  Her procedure was u su a lly  to  reschedu le  

th e  c l i e n t s  by l e t t e r  th re e  to  s ix  tim es, w ith  a phone c a l l  a f t e r  each 

l e t t e r  and a home v i s i t  on occasion .

These le v e ls  of a c t iv i ty  were not req u ired  under th e  program 

g u id e lin e s , which s p e c if ie d  th a t  case  managers were to  c o n ta c t c l i e n t s

only i f  a p a t te rn  of absenteeism  was ev id en t. Options s t a f f  went beyond

t h i s ,  seeing  concerted  fo llow -up  e f f o r t s  as c o n s is te n t w ith  th e i r  ro le  

of p rov id ing  s e rv ic e s  and w ith  th e i r  concern to  id e n t i fy  p o ss ib le  

b a r r ie r s  to  p a r t ic ip a t io n .

What c o n s ti tu te d  good cause fo r  m issing  an appointm ent a lso  v a r ie d  

frcm one s t a f f  member to  an o th e r. Seme would accep t th e  c l i e n t 's  sim ple 

ex p lan a tio n  th a t  she had fo rg o tte n ;  o th e rs  would n o t. S ta f f  a t  th e  

second O ptions in ta k e  c e n te r ,  which was g eo g rap h ica lly  removed frcm th e  

main o f f ic e  and under se p a ra te  su p e rv is io n , were e s p e c ia lly  l ik e ly  to  

accep t any excuse the  c l i e n t  o ffe re d . Of th e  th re e  in ta k e  counse lo rs  

in te rv iew ed  a t  t h i s  o f f ic e ,  only one had ever r e fe r re d  a noncom pllant 

c l i e n t  f o r  fo llow -up . Personnel a t  t h i s  o f f ic e  saw them selves as 

manpower co u n se lo rs ; as  such, they were simply not concerned w ith
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en fo rc ln g  O ptions' mandatory p a r t ic ip a t io n  requ irem ent. But s t a f f  a t 

th e  main o f f ic e ,  to o , were w il l in g  to  accep t th e  c l i e n t 's  excuse a t  face  

v a lu e , even i f  i t  was fo r  a second m issed appointm ent, w ithou t re q u irin g  

docum entation, so long as th a t  excuse could be s u b s ta n tia te d  i f  

n ecessary . In  one case , a c l i e n t  c a lle d  in  excuses over th e  phone and 

was allowed to  m iss tw elve o f f ic e  appointm ents. This was extrem e, but 

i t  was not uncommon fo r  c l i e n t s  to  m iss th re e  to  f iv e  appointm ents w ith  

no "good cause" reasons f o r  th e i r  absences documented in  th e  f i l e s .

C lie n ts  who f a i le d  to  p a r t ic ip a te  in  a program a c t iv i ty  were 

u su a lly  reass ig n ed  to  ano ther one. Although th e  Options su p e rv iso r 

s ta te d  th a t  only one such reassignm ent was supposed to  tak e  p la ce , 

in d iv id u a ls  might b e .p la ce d  in  th re e  d i f f e r e n t  components b efo re  ad ju d i­

c a tio n  was begun. The r a t io n a le  fo r  reassignm ent, according  to  s t a f f ,  

was th a t  i t  gave the  c l i e n t  both ano ther o p p o rtu n ity  to  b e n e f i t  from 

Options and another chance to  comply w ith  th e  program requ irem en ts.

Given the  p ro p en sity  of s t a f f  to  g ive c l i e n t s  th e  b e n e f i t  of th e  

doubt, i t  i s  not s u rp r is in g  th a t  most of th e  In s ta n c es  of absenteeism  

recorded  in  the s p e c ia l study  noted above were determ ined to  have 

le g i t im a te  grounds. Only s ix  of th e  absen t f o r ty - e ig h t  c l i e n t s  in  th e  

study were judged t r u ly  "n o n -ccm p lian t." The "good cause," reasons most 

f re q u e n tly  c i te d  fo r  n o n -p a r tic ip a tio n  included  th e  r e g i s t r a n t 's  own 

i l ln e s s  or th a t  of a fam ily  member, d en ia l o f w e lfa re  to  th o se  who were 

new a p p lic a n ts  fo r  a s s is ta n c e  (b u t re q u ire d  to  p a r t ic ip a te  in  Options 

u n t i l  a d e c is io n  as to  th e i r  e l i g i b i l i t y  fo r  a id  had been reach ed ), and 

d isco n tin u a to n  of w e lfa re .

In  th re e  of the  s ix  in s ta n c e s  of genuine non-com pliance, s t a f f
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ln d lc a te d  th a t  the  in d iv id u a ls  were in  f a c t  d e re g is te re d  from th e  

program fo r  t h i s  reason , an a c tio n  which, according to  program 

re g u la tio n s , could have been accompanied by a san c tio n . However, th e re  

was no evidence in  th e  case records th a t  a f in a n c ia l  p enalty  had been 

Imposed, probably because of a breakdown in  communications between 

Options and w e lfa re  o f f ic e  s ta f f  (who were re sp o n s ib le  fo r  a c tu a lly  

a d ju s tin g  th e  g ra n ts ) .

In  f a c t ,  only a handful of Options c l i e n t s  were ever sanc tioned— as 

of June 1983, th e re  were f iv e  recommendations fo r  san c tio n in g  among a 

t o t a l  of 7 86 c l i e n t s  seen. This i s  not to  say th a t  O ptions s t a f f  

t r e a te d  the  program as i f  i t  were v o lu n ta ry , as  th e i r  concerted  e f f o r t s  

to  fo llow  up absen tees in d ic a te .  But f in a n c ia l  p e n a lt ie s  were only 

ra re ly  imposed. In  the  op in ion  of th e  f i e l d  re se a rc h e r , th e re  were fo u r 

reasons why t h i s  was th e  case .

F i r s t ,  th e  san c tio n in g  p ro cess  was new and u n fam ilia r to  many 

Options s t a f f  members. Supervisory  s t a f f  in  p a r t ic u la r  had no p r io r  

experience w ith  th e  WIN form s th a t  had to  be f i l l e d  o u t and th e  

procedures th a t  had to  be fo llow ed . Some re q u e s ts  fo r  san c tio n s  were 

never c a r r ie d  ou t fo r  t h i s  reason .

Second, s t a f f  regarded sa n c tio n in g  as  a nu isance. The a d ju d ic a tio n  

p rocess  req u ired  a g re a t deal of docum entation and paperwork, and s ta f f  

p re fe r re d  to  f a c i l i t a t e ,  no t com plicate , t h e i r  ta sk s . Moreover, they 

b e liev ed  th a t  the  l ik e ly  r e s u l t  of i n i t i a t i n g  sa n c tio n in g  would be th a t  

th e  c l i e n t  would re tu rn  to  th e  program— and to  th e i r  own case loads— 

anyway. They thought t h i s  outcome could be achieved equally  e f fe c t iv e ­

ly — and much more e f f i c i e n t ly — i f  they were to  tak e  a c o n c il ia to ry
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r a th e r  than  th re a te n in g  s tan c e  and to  spend th e i r  tim e inducing c l i e n t s  

to  comply ra th e r  than p rep arin g  th e  papers necessary  fo r  a d ju d ic a tio n .

T hird , s ta f f  tended to  b e lie v e  th a t  san c tio n s  were u n lik e ly  to  be 

an e f fe c t iv e  punishm ent. Seme saw th e  r e c ip i e n t 's  c h ild re n , r a th e r  than 

th e  re c ip ie n t  h e r s e l f ,  as re c e iv in g  th e  b ru n t of th e  burden, s in ce  a 

re d u c tio n  in  the g ran t would mean th a t  a le s s e r  amount would have to  be 

shared  among th e  same number of peop le . O thers thought th a t  th e  r e c ip i ­

en t would sc a rc e ly  f e e l  th e  f in a n c ia l  lo s s ,  s in ce  her reduced income 

would make h er e l ig ib le  f o r  more Food Stamps b e n e f i ts ,  and emergency 

funds were a v a ila b le  to  c l i e n t s  whose g ra n ts  were reduced o r whose cases 

were c lo sed  a l to g e th e r .  Moreover, c l i e n t s  who r isk e d  san c tio n in g  were 

g e n e ra lly  b e liev ed  to  have access  to  o th er sources of income.

F ourth , in  conform ity w ith  th e  in te n tio n s  of program p lan n ers , 

O ptions s t a f f  construed  th e  mandatory p a r t ic ip a t io n  requirem ent as  a 

r e la t iv e ly  g e n tle  prod fo r  inducing c l i e n t s  to  come forward fo r  th e  

program in  th e  f i r s t  p la c e , r a th e r  than  as a c lub  fo r  punish ing  th o se  

who were out of com pliance. Because they b e liev ed  th e  program to  be 

b e n e f ic ia l ,  they f e l t  i t  was up to  them to  induce c l i e n t s  to  

p a r t ic ip a te .  As one case manager put i t ,  'O ften  th ese  c l i e n t s  th in k  

they a re  too  old  to  s t a r t  working a t  35 y e a rs  of a g e . ' She f e l t  i t  was 

h er r e s p o n s ib i l i ty  to  convince them o therw ise . Another commented:

Most of th e  Options c l i e n t s  th a t  come h e re  a re  p r e t ty  
h o s t i l e .  They a lread y  th in k  y o u 're  out to  g e t t h e i r  check or 
punish ing  them fo r  being  on w e lfa re . So i t  i s  up to  me to  t r y  
to  ex p la in  th e  program and tu rn  i t  in to  a p o s i t iv e .  Most of the  
c l i e n t s  have an idea  of th e  program, and they ca re  i f  th e i r  
checks a re  c u t.



-1 9 5 -

And a th i r d  no ted :

I  b e lie v e  in  g iv in g  the  c l i e n t  j u s t  a l i t t l e  su ccess . I t  
th in k  i t ' s  u n r e a l i s t ic  to  th in k  th a t  a c l i e n t  i s  going to  change 
o v e rn ig h t. There has to  be seme f l e x i b i l i t y  in  th e  program. 
O therw ise, th e re  w i l l  be noth ing  bu t f a i lu r e s .

Things can be mandatory and s t i l l  be p le a sa n t and b e n e f i t  
th e  c l i e n t s .  I t ' s  im portan t how we approach th e  c l i e n t s  w ith  a 
p o s i t iv e  a t t i t u d e  toward than and th e  program.

A f i f t h  reason  fo r  th e  Options program 's low r a te s  of san c tio n in g  

may be adduced, a lso  r e la te d  to  s t r e e t - l e v e l  b u re a u c ra tic  s e l f - i n t e r e s t  

( o r ,  in  t h i s  case , th e  absence of i t ) .  This i s  th a t ,  s in ce  th e  program 

p laced  l i t t l e  emphasis on th e  immediate red u c tio n  of w e lfa re  case loads 

and c o s ts  and s t a f f  were not rewarded on th e  b a s is  of accom plishing t h i s  

o b je c t iv e ,  sa n c tio n in g  was not seen as  a v e h ic le  toward th i s  end.

In  t h i s  l a s t  r e sp e c t ,  p o l ic ie s  in  B altim ore and Chicago d if f e re d  

d ia m e tr ic a lly .  Cost re d u c tio n  was the  p r in c ip a l  aim of th e  I l l i n o i s  WIN 

Dem onstration Program. As noted in  th e  p reced ing  ch a p te r , s t a f f  were 

ev alu a ted  on th e  b a s is  of th e i r  a b i l i t y  to  produce from th e i r  case loads 

a monthly quota  of th i r t e e n  'p o s i t iv e  te rm in a tio n s"— th a t  i s ,  co s t 

red u c tio n s  due to  c a n c e lla t io n  or re d u c tio n  of th e  a s s is ta n c e  g ra n t. 

E igh t of th e se  p o s i t iv e  te rm in a tio n s  had to  r e s u l t  from employment; th e  

e v a lu a tio n  g u id e lin e s  d id  no t sp ec ify  th e  source of th e  o th e r  f iv e  

te rm in a tio n s . But san c tio n in g  was o f f i c i a l l y  considered  to  be a means 

of p o s it iv e  te rm in a tio n , and i t  was th e  only one w ith in  the  s ta f f  

member's c o n tro l.  (P o s i t iv e  te rm in a tio n s  could a lso  r e s u l t  from events 

over which s t a f f  could e x e r t no le v e ra g e , such as  m arriage or r e c e ip t  of 

non-w elfare  b e n e f i ts  such as S o c ia l S e c u r ity .)  S ta f f  members were w ell 

aware th a t  th e i r  su p e rv iso rs  kept tra c k  of t h e i r  monthly perform ance.
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Their behavior w ith  regard  to  sa n c tio n in g  in  p a r t  r e f le c te d  awareness of 

th ese  r e a l i t i e s .

S anction ing  was a prom inent f e a tu re  o f WDP. On average, 305 r e c ip i ­

e n ts  were sanctioned  fo r  non-cooperation  each month from Ju ly  1984 

through August 1985, according  to  th e  re p o r ts  p repared  by the s ta t e  

manager of th e  program. These san c tio n s  accounted fo r  31 p e rcen t of a l l  

•p o s i t iv e  term inations*  from w e lfa re  in  th a t  tim e p e rio d . Of th e  ex p e ri-  

m ental-group members tra ck ed  in  th e  MDRC ev a lu a tio n , 11.7 p e rcen t were 

san ctio n ed  w ith in  n ine  months a f te r  random assignm ent, w ith  in d ic a tio n s  

th a t  t h i s  f ig u re  would in c re a se  s ig n i f ic a n t ly  w ith  extended fo llcw -u p . 

While d iffe re n c e s  in  t a r g e t  p o p u la tio n , program model, and o th e r 

v a r ia b le s  make com parisons d i f f i c u l t ,  r a te s  of sa n c tio n in g  in  Chicago 

appear to  be as high a s , o r h ig h er than , those  in  any o th e r  s ta te  

program s tu d ied  by MDRC.

The re g u la tio n s  governing san c tio n in g  in  th e  WIN D em onstration 

Program were s im ila r  in  some re sp e c ts  to  those  in  Maryland bu t d if f e re d  

in  o th e rs .  As in  Maryland, I l l i n o i s  c l i e n t s  could be sanctioned  

im m ediately fo r  o v e r tly  re fu s in g  to  p a r t ic ip a te  o r re fu s in g  to  accep t a 

jo b  in te rv iew  and /o r o f f e r .  But in  c o n tra s t  to  th e  r a th e r  fuzzy 

Maryland g u id e lin e s  about what c o n s ti tu te d  de f a c to  r e fu s a l ,  th e  

I l l i n o i s  WIN D em onstration Program T ra in ing  Handbook was q u i te  s p e c if ic :  

th e  c l i e n t  was to  be sanctioned  i f  she ex h ib ited  two in s ta n c e s  of 

uncooperative behavior w ith in  a s ix ty -d ay  p e rio d . Examples of such 

behavior s p e c i f ic a l ly  c i te d  in  th e  handbook inc luded : f a i l i n g  to  respond 

to  a c a l l - i n  n o tic e  fo r  a m eeting w ith  a s t a f f  member; f a l l i n g  to  

com plete th e  twenty employer c o n ta c ts  per month req u ired  in  IJS  (o r  the
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e ig h t such co n tac ts  req u ired  in  IWEP); f a l l i n g  to  p a r t ic ip a te  in  o th er 

p re sc r ib e d  a c t i v i t i e s ,  such as IWEP; f a i l i n g  to  v e r i fy  Pre-Enployment 

a c t i v i t i e s ;  re fu s in g  to  accep t s e rv ic e s  such as c h ild  ca re  or fam ily  

cou n se lin g  and thereby p rec lu d in g  or In te r ru p tin g  p a r t ic ip a t io n  in  WIN 

D em onstration Program a c t i v i t i e s ;  and behaving in  a s e r io u s ly  d is ru p tiv e  

fa sh io n .

A com puterized system in troduced  in  e a r ly  1985 made i t  easy to  

tra c k  c l i e n t s '  p a r t ic ip a t io n  in  the program. The WDP P a r tic ip a t io n  

Record p re sen ted , in  ch ro n o lo g ica l o rd e r, th e  n o tic e s  and forms issu ed  

to  th e  c l i e n t ,  haw th e  c l i e n t  responded to  each of th e se , and the  

c l i e n t 's  r e s u l t in g  s ta tu s  in  th e  program. Each tim e a s t a f f  member took 

an a c t io n  w ith  re sp e c t to  th e  c l i e n t ,  th a t  a c tio n  was en te red  in to  the  

system , and an updated P a r t ic ip a t io n  Record was generated  in  tim e fo r  

the  next scheduled a c tio n . By g lancing  a t  th e  form, the  s p e c i a l i s t  

could  e a s i ly  t e l l  whether th e  c l i e n t  had p rev io u sly  been out of 

com pliance, and w hether a subsequent in s tan ce  of non-ccm pliant behavior 

would j u s t i f y  a san c tio n .

The s tream lin in g  of forms and procedures a lso  f a c i l i t a t e d  th e  

san c tio n in g  p ro cess . In  c o n tr a d is t in c t io n  to  th e  leng thy  a d ju d ic a tio n  

p ro cess  th a t  preceded san c tio n in g  in  Maryland, san c tio n in g  in  WDP was 

speedy and req u ired  l i t t l e  e f f o r t  on th e  p a r t  of th e  s e lf - s u p p o r t  

s p e c i a l i s t .  The l a t t e r  had to  complete only one form and send i t  to  th e  

s t a f f  a t  th e  c l i e n t 's  w e lfa re  o f f ic e ,  whose r e s p o n s ib i l i ty  i t  was to  

inform  h er of the  san c tio n .

The p rev is io n s  d e fin in g  "good cause" grounds fo r  n o n p a r tic ip a tio n  

were s im ila r  in  both s ta t e  program s. And in  I l l i n o i s  as in  Maryland, i t
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was l e f t  to  th e  In d iv id u a l s t a f f  member to  decide whether a p a r t ic u la r  

c l i e n t 's  excuse fo r  being  absen t met th e  s tan d a rd s  of "good cause.*  In 

a c tu a l i ty ,  h e a lth  em ergencies and fam ily  c r i s e s  were th e  most fre q u e n tly  

accepted  reaso n s.

In te rv iew s w ith  su p e rv iso rs  and s e lf - su p p o r t  s p e c ia l i s t s  in d ic a te d  

th a t  WDP s t a f f  weighed th re e  f a c to rs  in  decid ing  w hether to  excuse 

non-ccm pliance: th e  t im e lin e s s  of p re se n tin g  th e  excuse, th e  e n r o l le e 's  

WDP h is to r y ,  and th e  q u a l i ty  of th e  excuse— p a r t ic u la r ly ,  whether or not 

i t  could be v e r i f ie d  by a th i r d  p a r ty . The im portance of m ain ta in ing  

re g u la r  c o n tac t w ith  s ta f f  was im pressed on c l i e n t s  a t  th e  o r ie n ta tio n  

s e ss io n . Three of the  seven program ru le s  l i s t e d  on a handout given to  

c l i e n t s  a t  o r ie n ta tio n ,  and s ix  of th e  nine requ irem ents l i s t e d  on th e  

handout g iven to  c l i e n t s  when they en te red  IWEP, concerned th e  c l i e n t 's  

o b lig a tio n  to  co n tac t s t a f f  ( o r  w o rk site  sponsors) and to  keep them 

inform ed of h er a c t i v i t i e s  and s ta tu s ,  in c lu d in g  even ts th a t  might 

Impinge on her a b i l i t y  to  p a r t ic ip a te  in  WDP.

E n ro llee s  who c a lle d  in to  th e  o f f ic e  to  make th e i r  excuses b efo re  

ah appointm ent d a te  were much more l ik e ly  to  be b e liev ed  and to  be 

reschedu led  w ith o u t a n eg a tiv e  a c tio n . One s p e c ia l i s t  summarized the 

fe e l in g s  o f h is  co lleag u es , say ing , ,*If they c a l l  me in  tim e, th a t  shows 

good f a i t h . * A c a l l  to  th e  s t a f f  member a f t e r  m issing  an appointm ent 

was seen as an a ttem pt to  avoid th e  consequences of non-com pliance, 

r a th e r  than as  a s in c e re  a ttem pt to  d ea l w ith  a problem and an 

o b lig a tio n .

In co n sid e rin g  th e  h is to ry  of a program e n ro lle e ,  s t a f f  reviewed 

p r io r  program perform ance. For example, in  an appeal hearin g , one



- 1 9 9 -

sp e c ia l 1 s t t e s t i f i e d  th a t ,  "In going back through th e  reco rd , I  saw th a t  

a p rev ious worker a lso  had tro u b le  g e tt in g  th i s  person to  keep her 

appointm ents. She d id n 't  san c tio n  h e r , but she had to  keep resch ed u lin g  

h e r ."  While th ese  p rev ious problems had no o f f i c i a l  bearing  on the  

c u rre n t p roceed ings, p rev ious record  was involved in  th e  s p e c i a l i s t 's  

ex p lan a tio n  of h er a c tio n . A h is to ry  of m issed appointm ents o fte n  made 

th e  s ta f f  member su sp ic io u s  of th e  c l i e n t 's  s in c e r i ty  and th e re fo re  l e s s  

l ik e ly  to  accep t even tim ely  excuses. For example, th e  case f i l e  of a 

c l i e n t  who was scheduled fo r  o r ie n ta t io n  th re e  tim es was examined. On 

the day of each appointm ent, the s t a f f  member rece iv ed  a c a l l  o f fe r in g  a 

.."good cause" reason  why th e  c l i e n t  would be unable to  a t te n d . The f i r s t  

tim e, a f r ie n d  c a l le d  to  say she was i l l ?  on th e  second appointm ent, the  

c l i e n t  h e r s e l f  c a l le d  to  say th a t  her c h ild  had taken  th e  house keys; 

and the  th i rd  tim e, she c a l le d  to  re p o r t  th a t  she had had to  tak e  a 

f r ie n d  to  th e  h o s p ita l .  Once th e  c l i e n t  was excused; once she rece iv ed  

a second n o tic e ;  bu t w ith  th e  th i r d  m issed appointm ent, th e  p e r s i s te n t  

non-cooperation  outweighed th e  tim e lin e s s  of th e  excuses in  th e  

s p e c i a l i s t 's  op in ion , and a re q u e s t f o r  a s a n c tio n  was is su e d .

A f in a l  c o n s id e ra tio n  in  th e se  d e l ib e ra t io n s  was w hether the 

p a r t i c ip a n t 's  excuse fo r  an a c t  of non-com pliance could be v e r i f ie d  by a 

th i r d  p a r ty .  The d e c is io n  to  re q u ire  v e r i f i c a t io n  belonged to  th e  

s e lf - su p p o r t  s p e c i a l i s t .  Itoo s p e c ia l i s t s  from each of th e  eleven u n i ts  

chosen fo r  c lo se -u p  study were in terv iew ed  about t h e i r  personal p o l ic ie s  

on v e r i f i c a t io n  of excuses. These p o l ic ie s  d if f e re d  q u i te  sharp ly  from 

those  of t h e i r  c o u n te rp a rts  in  Maryland, who tended to  accep t u n v e r if ie d  

excuses i f  they were of a kind th a t  could be v e r i f i e d .  Seven of the
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tw enty-tw o I l l i n o i s  s t a f f  members req u ired  w r i t te n  v e r i f i c a t io n  fo r  

every excuse. E igh t req u ired  v e r i f i c a t io n  when th e  p a r t ic ip a n t  was in  

immediate danger of being sanctioned— i . e . ,  when th e  in s ta n c e  of 

non-com pliant behavior in  q u e s tio n  was th e  second of two req u ired  fo r  a 

s a n c tio n . The o th e r s t a f f  members in terv iew ed  had no t s e t  a p o lic y ; 

they decided on a case-b y -case  b a s is  w hether th e  p a r t ic ip a n t  should be 

t ru s te d  or v e r i f i c a t io n  should be re q u ire d .

S p e c ia l is ts  m ain ta ined  th a t  any good excuse could be documented, 

and s in c e  most excuses involved a m edical problem, v e r i f i c a t io n  could be 

o b ta in ed  from d o c to rs  o r h o s p i ta ls .  A n o tic e  of e v ic tio n  was an 

accep tab le  excuse fo r  no t keeping an appointm ent, and a te a c h e r 's  no te  

could  v a l id a te  a claim  of an im portant t e s t  on th e  day of a m eeting. A 

la n d lo rd  could  v e r i fy  th e  excuse th a t  an e n ro lle e  had no t rece iv ed  an 

appointm ent n o tic e  because of a broken mailbox or s to le n  m ail. And 

f a i lu r e  to  a tte n d  an appointm ent because of th e  fu n e ra l of a c lo se  

r e l a t iv e  could be v e r i f i e d  by a no te  from th e  fu n e ra l d i r e c to r .  That 

o b ta in in g  such v e r i f i c a t i o n  might be d i f f i c u l t  fo r  the  c l i e n t  was r a re ly  

m entioned in  th e  in te rv ie w s.

MDRC examined f i f t y - f o u r  san c tio n s  th a t  took p lace  in  th e  sp rin g  of 

1984. Tw o-thirds of th ese  san c tio n s  were issu ed  when th e  c l i e n t  f a i le d  

to  a t te n d  two o r ie n ta t io n  s e s s io n s , and ano ther 20 p e rcen t r e s u l te d  from 

f a i lu r e  to  a tte n d  two IJS  se s s io n s . F a ilu re  to  com plete th e  jo b  c o n tac t 

quo ta  fo r  both months accounted f o r  a l l  bu t one of th e  rem aining 

sa n c tio n s .

TWO p o in ts  a re  e s p e c ia l ly  n o ta b le . F i r s t ,  i t  i s  c le a r  th a t  th e  a c t  

which most commonly p r e c ip i ta te d  san c tio n in g  was f a i lu r e  to  a tte n d
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scheduled se s s io n s , p a r t ic u la r ly  o r ie n ta t io n .  Second, none of th e  cases 

surveyed Involved san c tio n in g  of in d iv id u a ls  w hile  they were in  the  IWEP 

component. Both of th ese  p o in ts  m erit f u r th e r  comment.

C lie n ts  new to  th e  WIN Dem onstration Program who m issed th e  f i r s t  

o r ie n ta t io n  se ss io n  fo r  which they were scheduled were sen t a second 

n o tic e  th e  f i r s t  tim e; i f  they  m issed a second tim e, they  were 

san c tio n ed . The r e la t iv e ly  in te n s iv e  e f f o r t s  to  co n ta c t p a r t ic ip a n ts ,  

by m a il, by phone, o r even by home v i s i t ,  th a t  were made in  Options were 

not undertaken in  I l l i n o i s .

There were se v e ra l reasons fo r  t h i s .  F i r s t ,  e f f o r t s  to  win 

compliance from those  who f a i le d  to  come to  o r ie n ta t io n  were n e ith e r  

expected nor encouraged by program o f f i c i a l s  and su p erv iso ry  s t a f f .  

Indeed, such e f f o r t s  ran  coun ter to  th e  e th ic  of 'p e rso n a l 

re s p o n s ib il i ty *  which th e  I l l i n o i s  program sought to  i n s t i l l  in  w e lfa re  

r e c ip ie n ts .  The m a jo rity  of lc w e r-le v e l s t a f f  saw th e i r  su p erv iso rs  

e i th e r  as having a s t r i c t ,  by-the-book approach to  san c tio n in g  or as no t 

try in g  to  in flu en c e  th e i r  own d ec is io n s  one way or th e  o th e r . Only a 

m in o rity  d escrib ed  th e i r  su p e rv iso rs  as  le n ie n t  in  th e i r  a t t i tu d e s  

toward san c tio n in g .

Second, la rg e  case lo ad s  and numerous o th e r  r e s p o n s ib i l i t i e s  ( in c lu d ­

ing much paperwork) made inform al fo llow -up of absen tees in f e a s ib le ,  in  

the  view of the  s e lf - s u p p o r t  s p e c i a l i s t s .  Their e x p ec ta tio n , confirm ed 

by experience, was th a t  h a l f  of those they c a l le d  in  fo r  o r ie n ta tio n  

would no t shew up, a t  l e a s t  th e  f i r s t  tim e around. The d i f f i c u l ty  of 

f in d in g  ou t why c l i e n t s  had m issed appointm ents was exacerbated  by th e
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f a c t  th a t  i f  they m issed o r ie n ta t io n ,  th e  s p e c ia l i s t  d id  no t have th e i r  

phone numbers.

F in a lly , s t a f f  had no p r io r  c o n ta c t w ith  new c l i e n t s ,  and th u s , no 

means of judg ing  i f  th e  tim e they spen t in  c o n c il ia to ry  moves would be 

rewarded by th e  c l i e n t 's  co o p era tio n .

Although a l l  s t a f f  had an in c e n tiv e  to  maximize p o s it iv e  term­

in a tio n s  among th o se  who, having a tten d ed  o r ie n ta t io n ,  moved on to  IJS 

or IWEP, s t a f f  members d id  no t respond to  a l l  In s tan ces  of non-com­

p lian ce  in  th e se  a c t i v i t i e s  w ith  sa n c tio n s . S e lf-su p p o rt s p e c i a l i s t s ' 

p o l ic ie s  fo r  d ea lin g  w ith  c l i e n t s  whom they r e c a l le d  from prev ious 

s t i n t s  in  Independent jo b  Search d if f e re d .  Of th e  twenty-tw o who were 

in te rv iew ed , n ine sa id  th a t  they d id  not go beyond th e  form al proce­

du res, even fo r  c l i e n t s  who had been co o p era tiv e  in  th e  p a s t .  I f  such 

in d iv id u a ls  were absen t th i s  time around, they were as l ik e ly  as anyone 

e ls e  to  be san c tio n ed . One exp la ined , "T h a t 's  t h e i r  r e s p o n s ib i l i ty — 

they have to  c a l l  u s , we don’ t  c a l l  them."

But th e  th i r t e e n  o th e rs  were l e s s  in c lin e d  to  r e s o r t  imm ediately to

sa n c tio n in g  and in s te a d  t r i e d  to  co n ta c t c l i e n t s  who had been coopera­

t i v e  in  th e  p a s t but were e x h ib itin g  absenteeism  in  th e  c u rre n t ep isode . 

As one s a id , " I f  th e y 'v e  made a co n cre te  e f f o r t  in  th e  p a s t ,  I  want to

f in d  ou t w h a t 's  happening w ith  them." The same h e ld  tru e  i f  c l i e n t s  had

a lread y  a tten d ed  a couple o f IJS se ss io n s  b efo re  m issing  one. And i f  

c l i e n t s  f a i le d  to  meet th e  requirem ent of twenty job  c o n ta c ts  per 

month—te c h n ic a l ly ,  an in s ta n c e  of non-ccm pliance— b u t appeared to  be 

making d i l ig e n t  e f f o r t s ,  th e  s p e c ia l i s t s  were l ik e ly  to  t e l l  them to  

make up the  s h o r t f a l l  b efo re  th e  nex t IJS se ss io n .
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This su g g ests  th a t  f o r  many IJS s t a f f ,  o th e r  in c e n tiv e s  o ften  

coun terbalanced  and even outweighed th e  p ro -sa n c tio n in g  in c e n tiv e  

im p l ic i t  in  the  s t a f f  ev a lu a tio n  g u id e lin e s . These in c e n tiv e s  were 

la rg e ly  psycho log ica l in  n a tu re . D esp ite  th e  la rg e ly  ro u tin iz e d  n a tu re  

of much of th e i r  work, a r o u tin iz a t io n  imposed by program p lan n ers  and 

re in fo rc e d  by q u o ta s , IJS  s t a f f  a lso  wanted to  see them selves, and to  be 

seen by c l i e n t s ,  as h e lp in g  ag en ts . As noted  in  th e  preceding  ch ap te r, 

they re g re t te d  th a t  th e  p re ssu re s  of t h e i r  jo b s— th e  la rg e  IJS c la s se s  

and th e  ex ten s iv e  paperwork req u ired  of them—gave them l i t t l e  tim e to  

prov ide  one-on-one counse ling  to  r e c ip ie n ts .  These p re ssu re s  made i t  

in fe a s ib le  fo r  s t a f f  to  expend tim e and energy counseling  c l i e n t s  who 

never made i t  to  o r ie n ta t io n .  But once th e  s e lf - s u p p o r t  s p e c ia l i s t  had 

e s ta b lis h e d  a measure of personal ra p p o rt w ith  a c l i e n t ,  th e  s p e c ia l i s t  

had a g re a te r  s tak e  in  l iv in g  up to  h is  o r her id e a l as a s o c ia l  s e rv ic e  

p ro fe s s io n a l w ith  an i n t e r e s t  in  promoting the  c l i e n t 's  w e ll-b e in g . By 

choosing no t to  san c tio n  such a c l i e n t ,  th e  s p e c ia l i s t  was b e t te r  ab le  

to  th in k  of the  s t a f f - c l i e n t  in te r a c t io n  as a h e lp in g  r e la t io n s h ip  and 

more l ik e ly  to  win th e  c l i e n t 's  ex p ress io n  of g r a t i tu d e .  Both of th ese  

helped  the  s t a f f  member to  p rese rv e  a more p o s it iv e  s e l f - d e f in i t io n .  

Michael Lipsky contends th a t  t h i s  " ra tio n in g '' of s e rv ic e s  by d i f f e r e n t i ­

a t in g  among c l i e n t s — th a t  i s ,  doing th e  work as i t  should be done fo r  a 

l im ite d , "worthy" p o r tio n  of th e  c l i e n te le — i s  a p ra c t ic e  ty p ic a l  of 

s t r e e t - l e v e l  b u re a u c ra ts .

IWEP s p e c ia l i s t s ,  l ik e  th e i r  IJS  s t a f f  c o u n te rp a rts , d id  no t bo ther 

to  t r y  to  c o n ta c t c l i e n t s  who f a i le d  to  come to  IWEP o r ie n ta tio n — in d i­

v id u a ls  who were m erely f a c e le s s  names on a l i s t .  Once th e  c l i e n t  was
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asslgned  to  an IWEP w o rk s ite , however, a l l  b u t two of th e  ten  IWEP 

workers in terv iew ed  were w il l in g  to  make Inform al e f f o r t s  to  secure 

co o p era tio n . They, to o , were in  a s i tu a t io n  where c o u n te rv a ilin g  

p re ssu re s  reduced th e i r  m o tiv a tio n  to  san c tio n .

Every IWEP c l i e n t 's  assignm ent was, to  seme degree, coo rd ina ted  

w ith  those  of o th e r c l i e n t s .  For example, a c l i e n t  who could  work fo u r 

morning hours a day in  a c l e r i c a l  p o s it io n  was assigned  to  th e  same work 

s lo t  as ano ther c l i e n t  who could work fo u r a fte rn o o n  hours in  th e  same 

kind of jo b . S im ila r ly , i f  one c l i e n t  could work f u l l - t im e  fo r  the  

f i r s t  two weeks of th e  month, she was assigned  to  a s i t e  where another 

c l i e n t  could work th e  second two weeks. Where c l ie n ts  l iv e d  and th e  

d is ta n c e  they would have to  t r a v e l  to  reach  th e i r  w o rk site s  were a lso  

taken  in to  account by most IWEP s p e c ia l i s t s .  Under th ese  arrangem ents, 

i f  one of the  c l i e n t s  stopped shewing up, th e  system came a p a r t .  I t  

would tak e  th e  s p e c ia l i s t  a week or two to  c a l l  in , o r ie n t ,  and assig n  

ano ther c l i e n t  to  f i l l  th e  gap— i f  he could f in d  one w ith  the  same jo b  

ca teg o ry , hours-of-w ork o b lig a t io n , and lo c a t io n  p re fe re n ce s  as th e  

d rop -ou t. The need to  co o rd in a te  work assignm ents, as w ell as 

s e n s i t iv i ty  to  th e  c r e d ib i l i t y  of th e  IWEP component in  th e  eyes of th e  

work sponsor, provided th e  IWEP s p e c i a l i s t  w ith  a s tro n g  r a t io n a le  fo r  

a ttem p tin g  to  re c o n c ile  non-ccm pliant c l i e n t s  w ith  the  program, ra th e r  

than w r itin g  them o ff  through a san c tio n .

The two IWEP s p e c i a l i s t s  who made v i r tu a l ly  no a ttem p ts  to  secure 

c l i e n t s '  com pliance were a ls o  th e  two who paid  l e a s t  a t te n t io n  to  

c l i e n t s '  w o rk site  p re fe re n c e s . I t  was th e re fo re  e a s ie r  fo r  them than  

fo r  th e i r  co lleag u es  to  f i l l  v acan t IWEP s lo t s .  T heir la ck  of concern
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w lth  seeking  c l i e n t s '  co o p era tio n  was c o n s is te n t  w ith  and made p o ss ib le  

by th e  f a c t  th a t  they were more l ik e ly  to  t r e a t  c l i e n t s  as in te rch an g e­

ab le  p a r t s .

L ike IJS  w orkers, then , IWEP s t a f f  had a powerful in c e n tiv e  to  

avoid san c tio n in g . But in  th e i r  case , th a t  in c e n tiv e  came n o t merely 

from co n s id e ra tio n s  of p sy cho log ica l se lf-im ag e  bu t a lso  from the  

concern w ith  s im p lify in g  th e i r  w orkloads. Both of th e se  responses a re  

ty p ic a l  of s t r e e t - l e v e l  b u re a u c ra ts . The degree to  which the  p a tte rn s  

of p ra c t ic e  ev id en t among s t a f f  of th e  B altim ore Options program and th e  

I l l i n o i s  WIN D em onstration Program conform to  L ip sk y 's  c h a ra c te r iz a tio n  

of s t r e e t - l e v e l  bureaucracy , and th e  reasons fo r  consonance or 

d issonance w ith  th a t  ‘ id e a l type,.* a re  considered  in  th e  next and f in a l  

ch a p te r .



CHAPTER V II

REFLECTIONS AND CONCLUSIONS: THE DYNAMICS OF WELFARE BUREAUCRACY

The B altim ore Options Program and th e  I l l i n o i s  WIN Dem onstration 

Program shared  many of th e  a t t r ib u te s  of 's t r e e t - l e v e l  b u re a u c ra c ie s , ' 

as th e  term has been used by Michael L lpsky. Both programs were 

d ire c te d  toward people  who were poor and whose p a r t ic ip a t io n  was 

In v o lu n ta ry . In  both program s, l in e  s t a f f  in te ra c te d  d i r e c t ly  w ith  

c l i e n t s  and ex e rc ised  co n s id e rab le  c o n tro l over th e  a l lo c a t io n  of 

b e n e f i ts  and p en a ltie s .. Both programs had sev e ra l o b je c t iv e s ,  and i f  

th ese  were not always in  c o n f l ic t ,  n e ith e r  were they n e c e s sa r i ly  

c o n s is te n t :  t o  reduce th e  s iz e  of th e  w e lfa re  case lo ad , to  h e lp  p u b lic  

a s s is ta n c e  r e c ip ie n ts  f in d  employment, and to  put in to  e f f e c t  a 

mandatory p a r t ic ip a t io n  requ irem ent.

Beyond th e se , th e  programs had o th e r  elem ents in  common. They 

e n ro lle d  c l i e n t s  whose c h a r a c te r i s t i c s  were s im ila r—m ostly  black  fem ale 

heads of households w ith  l im ite d  ed u ca tio n a l achievement and p r io r  

employment ex p erien ce . They o ffe re d  a s im ila r  a rray  of a c t i v i t i e s ,  

la rg e ly  cen te red  on o rgan ized  jo b  sea rch , unpaid work ex p erience , and 

edu ca tio n  and t r a in in g .  L ine s t a f f  in  both agencies  h e ld  s im ila r  views 

concerning th e  a d v is a b i l i ty  of making p a r t ic ip a t io n  in  w e lfa re  

employment programs mandatory r a th e r  than  v o lu n ta ry .
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D espite th ese  broad p a r a l l e l s  in  m ission , se rv ic e  s t r a te g ie s ,  and 

c l i e n te l e ,  th e  programs d iverged  w idely  in  both design  and imple­

m en ta tion . This f a c t  su g g ests  th a t  th e re  i s  no s in g le  dynamic, no s e t  

of c o n s tr a in ts ,  th a t  p ro p e ls  programs fo r  poor people in  c e r ta in  f ix e d  

d i r e c t io n s .  This ch ap te r examines dim ensions of un ifo rm ity  in  the  

o p e ra tio n  of programs fo r  poor people, bu t i t s  p r in c ip a l  aim i s  to  

e lu c id a te  th e  f a c to r s  th a t  account fo r  program d if fe re n c e s . A second 

goal i s  to  see how d if fe re n c e s  in  th ru s t  and im plem entation a re  

a s so c ia te d  w ith  d if fe re n c e s  in  program im pacts. A f in a l  o b je c tiv e  i s  to  

e s ta b lis h  both th e  programs and t h e i r  im pacts w ith in  th e  w ider co n tex t 

of employment i n i t i a t i v e s  f o r  p u b lic  a s s is ta n c e  r e c ip ie n ts  and to  

d iscu ss  th e  broad im p lic a tio n s  fo r  p u b lic  p o lic y .

An a n a ly s is  of th e  two programs su g g ests  th a t  two key f a c to r s  th a t  

determ ine how a program w i l l  a c tu a l ly  be pu t in to  o p e ra tio n  a re  i t s  

goals  and th e  re so u rces  devoted to  i t .  Independently  and in  

in te ra c t io n ,  th e se  two f a c to r s  in flu en c e  th e  p r in c ip a l f e a tu re s  th a t  

d e fin e  th e  program in  p r a c t ic e .

While p lan n ers  of th e  B altim ore  and Chicago programs designed 

programs which shared a broad s e t  of g o a ls , th e  r e l a t iv e  emphasis given 

to  in d iv id u a l goals  w ith in  t h i s  s e t ,  as w e ll as th e  tim e frame in  which 

th e se  were to  be accom plished, d if f e re d  co n s id e rab ly . In  B altim ore , th e  

prim ary goal was to  in c re a se  th e  employment of r e c ip ie n ts  and th u s  to  

reduce w e lfa re  c o s ts  over th e  long  term . While sh o rt- te rm  sav ings were 

considered  d e s ira b le ,  s t a f f  were not under p a r t ic u la r  p re ssu re  to  

achieve th e se . I t  was thought p re fe ra b le  to  boost p a r t ic ip a n ts ' s k i l l s  

to  th e  p o in t where they would be ab le  to  g e t and hold  jo b s  o f fe r in g  seme
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p ro sp ec t of economic s e c u r i ty ,  jo b s  enab ling  them to  escape the  

■revolving door* of w e lfa re  rec id iv ism .

From th e  o u tse t O ptions was conceived as an experim ental program. 

Thus, a secondary o b je c tiv e  was to  t e s t  i t s  e f fe c tiv e n e s s  a g a in s t th a t  

of th e  re g u la r  WIN Program in  B altim ore . The s c a le  of Options was 

lim ite d  to  only one thousand a c tiv e  p a r t ic ip a n ts  a year u n t i l  the 

r e s u l t s  of t h i s  e v a lu a tio n  were known. At th e  same tim e, a r e la t iv e ly  

h igh  le v e l  of re so u rces  on a per c a p ita  b a s is  was in v ested  in  O ptions. 

MDRC* s study of th e  program in d ic a te d  th a t  th e  to t a l  o v e ra ll  estim ated  

c o s t of Options du ring  th e  f iv e -q u a r te r  p erio d  from October 1982 through 

December 1983 was $1.3 m il l io n . This came to  an average of $957 per 

AFDC c l i e n t  in  th e  re sea rch  sample. As a consequence of th e  l im ite d  

number of e n ro lle e s , s t a f f  case lo ad s  were r e l a t iv e ly  lew, ranging from 

120 to  170 a t  any given tim e.

In th e  I l l i n o i s  WIN D em onstration Program, by c o n tr a s t ,  th e  push 

was fo r  immediate w e lfa re  sav in g s . Program p lan n ers  f e l t  th a t  they were 

under a mandate to  reduce p u b lic  a s s is ta n c e  case loads and c o s ts ,  and to  

do so as e x p e d itio u s ly  as p o s s ib le . Long-term em ployab ility  development 

was d i s t i n c t ly  secondary in  t h e i r  minds. WDP p lan n ers  were a lso  

concerned th a t  p r io r  employment programs fo r  w e lfa re  r e c ip ie n ts  had 

reached only a sm all p a r t  of th e  AFDC case lo ad . They wanted to  expand 

th e  new program 's scope and to  b rin g  s u b s ta n t ia l  numbers of p rev io u sly  

unserved c l i e n t s  w ith in  i t s  reach , and to  do so as inex p en siv e ly  as 

p o s s ib le . The MDRC study  in d ic a te s  th a t  t o t a l  ex p en d itu res  came to  

$90-130 p er c l i e n t  assigned  to  WDP.

The O ptions and WDP examples suggest a need to  reco n sid e r th e
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assum ption underly ing  L ip sk y 's  work th a t  s t r e e t - l e v e l  b u reau crac ies  face  

a chron ic  Inadequacy of re so u rces , w ith  s t a f f  c o n tin u a lly  having too  

l i t t l e  tim e to  deal w ith  to o  many c l i e n t s  and too  much paperwork.

Lipsky argues th a t  th i s  i s  th e  case because as th e  supply of s e rv ic e s  

in c re a se s , th e  demand fo r  such s e rv ic e s  w i l l  always r i s e  to  meet or 

exceed i t .  But I  would contend th a t  resource  s c a rc i ty  and excess demand 

a re  not in e v i ta b le .  I t  may be t r u e ,  in  g en era l, th a t  the  p o l i t i c a l  

p rocess has not r e su lte d  in  generous a llo c a t io n s  fo r  p u b lic  a s s is ta n c e  

b e n e f i ts  or employment programs fo r  p u b lic  a s s is ta n c e  r e c ip ie n ts .  But 

policy-m akers can make d e c is io n s  about hew to  expend th ese  a l lo c a t io n s .  

Department of Human Resources o f f i c i a l s  in  Maryland decided to  ta r g e t  

re so u rces  narrow ly, em phasizing r ic h e r  trea tm en t fo r  a sm alle r p a r t  of 

th e  case lo ad . O f f ic ia ls  in  th e  I l l i n o i s  Department of P u b lic  Aid made 

the  opp o site  ch o ice , o p tin g  to  cover as la rg e  a p a r t  of th e  w e lfa re  

caseload  as p o s s ib le  w ith  th e  re so u rces  a t  th e i r  d isp o sa l. The p o in t i s  

th a t  policy-m akers in  both agencies had a cho ice regard ing  hew narrow ly 

or broad ly  to  d i s t r ib u te  th e  re so u rces  a v a ila b le . The same can be sa id  

of th e  goals  underly ing  th e  programs. Although a t  th e  most general 

le v e l  th e  programs shared s im ila r  concerns, th e se  were t r a n s la te d  in to  

very d i f f e r e n t  s p e c if ic  o b je c tiv e s .

Choices about program sc a le  and o b je c tiv e s  in  p a r t  r e f le c te d  the  

d i f f e r e n t  ’p o l i t i c a l  cu ltu re s*  of Maryland and I l l i n o i s .  Both Options 

and WDP arose  to  address th e  concern of th e  Maryland and I l l i n o i s  

l e g i s la tu r e s ,  re sp e c tiv e ly , th a t  not enough was being done to  cement th e  

l in k  between w e lfa re  and work. In  g en era l, I l l i n o i s  i s  a more 

co n se rv a tiv e  s ta t e  than Maryland, e sp e c ia lly  in  th e  *downstate* area
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where th e  s ta t e  c a p ita l  Is  lo c a te d , and t h i s  may account fo r  some of 

WDP's r e la t iv e  "tough-m indedness.■ In  t h i s  reg a rd , i t  i s  u se fu l to  bear 

in  mind Thompson and McEwen's remarks about o rg a n iz a tio n a l g o a l- s e t t in g :  

■The g o a l- s e t t in g  problem . . .  i s  e s s e n t ia l ly  determ ining  a 

r e la t io n s h ip  of th e  o rg an iz a tio n  to  th e  la rg e r  so c ie ty , which in  tu rn  

becomes a q u e s tio n  of what th e  so c ie ty  (o r elem ents w ith in  i t )  w ants 

done or can be persuaded to  support* (1977, p. 291).

But d if fe re n c e s  between th e  two programs a lso  a t te s te d  to  the  

d i f f e r in g  perso n a l id eo lo g ie s  and b e l ie f s  th a t  in d iv id u a ls  charged w ith  

program p lann ing  h e ld  about the  e n tit le m e n ts  and r e s p o n s ib i l i t i e s  of 

w e lfa re  r e c ip ie n ts .  In  I l l i n o i s ,  Department of P ub lic  Aid 

a d m in is tra to rs  firm ly  b e liev ed  th a t  every employable w e lfa re  r e c ip ie n t  

should be o b lig a te d  to  look fo r  work and th a t  those who f a i le d  to  do so 

were p resum ptively  undeserving of a s s is ta n c e . Through th e  im p o sitio n  of 

a ’work t e s t ,*  b e n e f i ts  could be rese rv ed  fo r  th e  deserv ing  and th e  

■ tru ly  needy.* The underly ing  assum ption of Options program p lan n ers  

was th a t  most w e lfa re  r e c ip ie n ts  wanted to  work bu t lacked  th e  s k i l l s  or 

experience to  f in d  jo b s . I f  Options p a r t ic ip a n ts  had a r e s p o n s ib i l i ty  

to  engage in  a c t i v i t i e s  th a t  would f o s te r  th e i r  long-term  s e l f -  

su ff ic ie n c y , so , to o , th e  s t a t e  had a r e s p o n s ib i l i ty  to  p rov ide not only  

prodding bu t a lso  support in  t h i s  endeavor.

D iffe ren ces  in  g o a ls  and in  reso u rce  le v e ls  meant th a t  th e  two 

programs under c o n s id e ra tio n  could employ d i f f e r e n t  means to  achieve 

th ese  g o a ls . The design  of th e  Options Program in  B altim ore c a l le d  fo r  

in d iv id u a liz a t io n  of tre a tm e n t, w ith  assignm ent to  a s p e c if ic  a c t iv i ty  

geared to  th e  needs and p re fe re n c es  of each c l i e n t .  These a c t i v i t i e s
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were In tended to  In crease  th e  em ployab ility  of p a r t ic ip a n ts .  This was 

most c le a r ly  tru e  of rem edial education  and jo b  t r a in in g ,  both

a c t i v i t i e s  d i r e c t ly  aimed a t  enhancing human c a p i ta l .  But i t  was a lso
*

t ru e  of Job Search, a group a c t iv i ty  sev era l weeks in  d u ra tio n  in  which 

p a r t ic ip a n ts  fo llow ed a s tru c tu re d  curricu lum  designed to  improve th e i r  

a b i l i t y  to  f i l l  out jo b  a p p lic a t io n s ,  tak e  in te rv iew s, and o therw ise 

■ se ll"  them selves to  p ro sp ec tiv e  em ployers. Although to  some ex te n t 

work experience fu n c tio n ed  as a c a tc h - a l l  component, i t s  most obvious 

use (and the  one s p e c if ie d  in  th e  program manual) was to  give 

p a r t ic ip a n ts  w ith  no re c e n t work h is to ry  some evidence of jo b -h o ld in g  

th a t  they  could p re se n t to  p ro sp ec tiv e  employers.

Given th e  need to  achieve maximal co s t red u c tio n s  w ith  minimal 

expend itu re  of s t a f f  re so u rc e s , I l l i n o i s  WIN Dem onstration Program 

p lan n ers  dev ised  a model cen te red  on compulsory Independent Job Search 

as th e  f i r s t  program a c t iv i ty  f o r  v i r t u a l ly  th e  e n t i r e  WIN-mandatory 

case lo ad . U nlike i t s  c o u n te rp a rt in  B altim ore , however, Independent Job 

Search in  Chicago was not s tru c tu re d  in  such a way a s  to  c o n tr ib u te  

s ig n i f ic a n t ly  to  p a r t ic ip a n ts ' em p lo y ab ility . As i t s  name su g g ests , 

p a r t ic ip a n ts  looked f o r  jo b s  on th e i r  own, w ith  l i t t l e  s t a f f  in p u t in to  

th e  p ro cess . During th e  mandatory bi-w eekly group m eetings l a s t in g  a 

to t a l  of s ix  hou rs, s t a f f  members were la rg e ly  occupied w ith  checking 

compliance w ith  th e  tw enty-con tacts-per-m onth  requirem ent and conveying 

in fo rm ation  about p o ss ib le  jo b  openings and had l i t t l e  ex tra  tim e to  

o f fe r  t ip s  on in te rv iew  tech n iq u es o r s e lf -p re s e n ta t io n .  A fter IJS , 

p a r t ic ip a n ts  could move on to  work experience or to  Pre-Employment. 

However, th e  l a t t e r  choice was a v a ila b le  only to  c l i e n t s  who id e n t i f ie d
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ed u catio n al or t r a in in g  programs on th e i r  own; s t a f f  in  Chicago, u n lik e  

th e i r  B altim ore c o u n te rp a r ts , provided no a s s is ta n c e  in  t h i s  a re a .

S ta f f  a sso c ia te d  w ith  both programs performed s im ila r ,  e s s e n t ia l ly  

b u re a u c ra tic  jo b  ta s k s .  They exped ited  th e  movement of c l i e n t s  through 

th e  a p p ro p ria te  sequences of program a c t i v i t i e s ,  m onitored th e i r  

a tten d an ce , fo llow ed up In s ta n c e s  of noncompliance, and arranged 

su p p o rtiv e  s e rv ic e s . N onetheless, they brought very  d i f f e r e n t  

o r ie n ta t io n s  to  th e i r  work.

D iffe ren ces  in  means, g o a ls , and re so u rces  meant th a t  s t a f f  of th e  

two programs were governed by what might be termed d i f f e r e n t  e th ic s . To 

adopt H erbert Sim on's fo rm u la tio n , th e se  e th ic s  can be seen as the  

e f f o r t s  of th e  o rg a n iz a tio n  to  i n s t i l l  a s e t  o f f a c t  and v a lu e  prem ises 

in  th e  minds of in d iv id u a l s t a f f  members. In  th e  absence of s p e c if ic  

r u le s ,  th e se  prem ises inform  in d iv id u a l decision-m aking.

An e th ic  o f s e rv ic e  perm eated th e  B altim ore O ptions Program. S ta f f  

were o r ie n te d  toward s e rv ic e  d e liv e ry . The program model req u ired  them 

to  th in k  about each c l i e n t  as a d i s t i n c t  in d iv id u a l.  In  a d d itio n , s t a f f  

be lieved  th a t  they were to  some degree re sp o n s ib le  f o r  in su rin g  th a t  

p a r t ic ip a n ts ' experiences were p o s it iv e  ones. And they made rep ea ted  

e f f o r t s  to  fo llow  up and re c o n c ile  c l i e n t s  who d id  not comply w ith  

program re g u la tio n s . S anction ing  of r e c ip ie n ts  fo r  noncompliance was 

undertaken very  r a r e ly ,  and then  only i f  a l l  o th e r e f f o r t s  to  secure 

compliance had f a i le d .

In  Chicago, in  c o n tr a s t ,  what might perhaps b e s t be c h a ra c te r iz e d  

as an e th ic  o f a c c o u n ta b il i ty  p re v a ile d . This e th ic  governed th e  way 

s t a f f  thought both about t h e i r  own behavior and about th a t  of th e
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c l ie n t s  on th e i r  case lo ad s. In d e sc rib in g  th e  program both a t  

o r ie n ta t io n  and th e r e a f te r ,  s t a f f  c o n tin u a lly  t r i e d  to  Impress upon 

c l i e n t s  th a t  they were expected to  take  th e i r  r e s p o n s ib i l i t i e s  to  WDP 

s e r io u s ly , by showing up fo r  program a c t i v i t i e s  and making fo r ty  job 

c o n ta c ts  w h ile  in  Independent Job Search. I f  c l i e n t s  f a i le d  to  do so, 

many s t a f f  members f e l t  l i t t l e  compunction about i n i t i a t i n g  sa n c tio n s  

a g a in s t them, and th e  san c tio n in g  process d id  not invo lve  th e  e la b o ra te  

p re lim in ary  e f f o r t s  a t  r e c o n c i l ia t io n  c a lle d  fo r  in  Maryland.

The f a c to r  th a t  perhaps most im m ediately re in fo rc e d  th i s  e th ic  of 

a c c o u n ta b ili ty  was th e  quo ta  system th a t  WDP p lan n ers  designed to  

measure th e  perform ance of l in e  s t a f f  members and on th e  b a s is  of which 

th e  l a t t e r  b e liev ed  they were being ev a lu a ted  and rewarded. This system 

d ir e c t ly  r e f le c te d  WDP's g o a ls  of in c reased  co s t sav ings and caseload  

coverage. S ta f f  were expected to  produce from th e i r  case loads th i r t e e n  

in s ta n c e s  of 'c o s t  avoidance" and to  e n ro ll  s ix ty  c l i e n t s  in  IJS each 

month, and they  d ire c te d  th e  preponderance of t h e i r  en e rg ies  to  try in g  

to  achieve th ese  num erical t a r g e ts  and com pleting th e  r e q u is i te  

docum entation. The quota system , which fo r  program p lan n ers  was a means 

to  an end, became an end in  I t s e l f  fo r  l in e  s t a f f .

According to  Michael L ipsky, th e  e x e rc ise  of d is c re tio n a ry  

decision-m aking i s  a prom inent fe a tu re  of th e  work of s t r e e t - l e v e l  

b u re a u c ra ts . Moreover, i t  i s  an e s s e n t ia l  co n d itio n  of th e i r  jo b  

s a t i s f a c t io n .  The WDP example does no t support th e  former a s s e r t io n . 

R ather, i t  su g g ests  th a t  d e c is io n s  taken  by h ig h e r - le v e l  personnel can

^1 am indebted  to  Dr. Cynthia Guy fo r  t h i s  in s ig h t .
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la rg e ly  preempt th e  e x e rc ise  of d is c re t io n  by s t r e e t - l e v e l  s t a f f .

Indeed, i f  L ip sk y 's  h y p o th esis  were c o r re c t ,  one would expect th a t  more 

severe resou rce  c o n s tr a in ts  would be a s so c ia te d  w ith  more freq u en t 

d is c re tio n a ry  decision-m aking on th e  p a r t  of program s t a f f .  J u s t  the  

op p o site  occurred .

In both  Options and WDP, th re e  p o in ts  of decision-m aking were 

c ru c ia l  to  shaping th e  o v e ra l l  co n fig u ra tio n s  of th e  programs. F i r s t ,  

the  d ec is io n  to  g ran t c l i e n t s  d e f e r r a ls  ra th e r  than  to  re q u ire  immediate 

p a r t ic ip a t io n  a f fe c te d  both th e  to ta l  number of a c tiv e  p a r t ic ip a n ts  and 

th e  c h a r a c te r i s t i c s  of th e  r e s u l t in g  case lo ad . Second, th e  d e c is io n  to  

a ss ig n  c l i e n t s  to  p a r t ic u la r  a c t i v i t i e s  determ ined as w e ll as r e f le c te d  

the  program s' general p r i o r i t i e s .  F in a lly , th e  d ec is io n  to  san c tio n  

non-com pliant in d iv id u a ls  could p o te n t ia l ly  r e s u l t  in  s u b s ta n tia l  

numbers of case c lo s in g s  a s  w e ll as d r iv e  home th e  im portance of th e  

p a r t ic ip a t io n  o b lig a tio n . In  a l l  th re e  of th ese  a re a s , s t a f f  of th e  two 

programs v a r ie d  markedly in  th e  degree to  which they ex erc ised  

d is c re t io n  in  decision-m aking .

Options s ta f f  had co n s id e rab le  l a t i t u d e  in  th e i r  in te ra c t io n s  w ith  

c l i e n t s .  While w r i tte n  g u id e lin e s  e x is te d , they tended to  be general 

and not to  supply f ix e d  ru le s  of conduct fo r  p a r t ic u la r  s i tu a t io n s .  

A ccordingly, Options s ta f f  were f re e  to  develop t h e i r  own in te r ­

p re ta t io n s  of th e  r u le s ,  and they d id  so in  l i n e  w ith  th e  program 's 

general s e rv ic e  e th ic .

S ta ff  in  th e  Chicago program ex erc ised  consid e rab ly  l e s s  d is c r e t io n  

in  a l l  th ese  a re a s . To a f a r  g re a te r  ex ten t than  was th e  case in  

B altim ore, th e i r  o p p o r tu n it ie s  to  do so were l im ite d  by th e  program



r u le s .  Thus, th e  model p re sc r ib e d  Independent Job Search as  th e  f i r s t  

a c t iv i ty  fo r  a l l  new e n tra n ts .  In  a d d itio n , cu t-a n d -d r ie d  procedures 

sp e lle d  o u t what was to  be done i f  c l i e n t s  m issed two o r ie n ta tio n  

s e ss io n s .

But even in  th e  absence of ru le s ,  Chicago s t a f f  made d ec is io n s  in  

l in e  w ith  th e  program 's g en era l g o a ls . This was c le a r ly  th e  case w ith  

re sp e c t to  th e  f i r s t  d e c is io n -p o in t noted above. The WDP s ta f f  manual 

con tained  no ru le s  sp e c ify in g  th e  circum stances under which s ta f f  could 

d e fe r p a r t ic ip a t io n .  N onetheless, s t a f f  r a re ly  g ran ted  such d e fe r r a ls ,  

p r im a rily  because they b e liev ed  th a t  they were being ev a lu a ted  on the  

b a s is  of th e i r  a b i l i t y  to  ach ieve a quota  of s ix ty  new e n ro lle e s  in  IJS 

each month and th a t  a l i b e r a l  d e fe r ra l  p o licy  would p lace  a tta in m en t of 

th a t  quo ta  a t  r is k .

What t h i s  suggests  i s  th a t  rewards can s u b s t i tu te  fo r  ru le s  as a 

mechanism fo r  curbing  d is c re tio n a ry  decision-m aking or channeling  i t  

in to  d e s ired  d ir e c t io n s .  An a l te r n a t iv e  way of fram ing t h i s  p o in t i s  

th a t  a more general s e t  of ru le s  to  which rew ards and p e n a lt ie s  are  

a ttach ed  can s u b s t i tu te  fo r  a more s p e c if ic  s e t  of ru le s , i f  th e  conduct 

to  be re g u la te d  by th e  l a t t e r  i s  subsumed under th e  form er.

In  f a c t ,  i f  th e  o b je c tiv e  i s  to  secure th e  compliance of l in e  s t a f f  

w ith  o rg a n iz a tio n a l p r i o r i t i e s ,  th en  ev a lu a tio n  of s t a f f  members along 

s tan d ard s  th a t  reward c e r ta in  general k inds of d ec is io n s  may a c tu a l ly  be 

p re fe ra b le  to  th e  prom ulgation of a d d itio n a l r u le s .  The l a t t e r  does 

l i t t l e  to  c o n so lid a te  th e  i n t e r e s t s  of upper- and low er-echelon  s t a f f ,  

and indeed, may simply g en era te  resen tm ent. But i f  s t a f f  a re  ev alua ted  

accord ing  to  c e r ta in  c r i t e r i a ,  they w il l  have a s tro n g  in c e n tiv e  to
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shape th e i r  decision-m aking acco rd in g ly , and thereby to  conform to  th e  

p o licy  d ire c t io n s  d e s ire d  by program o f f i c i a l s .  The o rg a n iz a tio n a l 

reward s tr u c tu r e  can do much to  mute p o te n tia l  c o n f l ic ts  of in te r e s t  

between upper- and Ic w e r-le v e l s t a f f ,  and thereby to  b ridge  th e  gap 

between o f f i c i a l  p o licy  and p o lic y  as put in to  p ra c tic e  by s t r e e t - l e v e l  

b u rea u c ra ts .

Although th e  WDP reward s tru c tu re  appears to  loan la rg e  in  

ex p la in in g  the  behavior of Chicago s t a f f ,  rewards probably should no t be 

considered  to  be of equal im portance w ith  g o a ls  and re so u rces  in  shaping 

program o p e ra tio n s  and s t a f f  decision-m aking . This i s  because the 

rewards them selves emanate fro n  th e  program 's g o a ls ; th e  behav io rs th a t  

a re  rewarded a re  those  th a t  serve th e  la rg e r  ends of the  program. Both 

ru le s  and rewards may be seen as in s t ru m e n ta l i t ie s  fo r  ach iev ing  th e se  

ends and of re in fo rc in g  th e  o rg a n iz a t io n 's  o b je c tiv e s  in  s t a f f  members' 

consciousness and d a ily  work p r a c t ic e s .

While th e  e x e rc ise  of d is c r e t io n  was co n s tra in ed  in  th e  I l l i n o i s  

WIN D em onstration Program by both re g u la tio n s  and rew ards, i t  was not 

absen t a l to g e th e r .  For example, i n i t i a l l y  s t a f f  could decide which 

component— IWEP, Pre-Employment, o r M odified Job Search— rep resen ted  th e  

b e s t cho ice fo r  u n su ccessfu l IJS com pleters. They could a lso  op t not to  

req u est san c tio n s  and in s te a d  to  g ive  *second chances" to  p a r t ic ip a n ts  

who f a i le d  to  a tte n d  an IJS se ss io n  or come up w ith  th e  r e q u is i te  fo r ty  

IJS jo b  c o n ta c ts . IWEP w orkers were e s p e c ia lly  l ik e ly  to  t ry  to  win 

over non-ccm pliant e n ro l le e s ,  s in ce  san c tio n in g  was h ig h ly  d is ru p tiv e  to  

t h e i r  work ta s k s .

However, d is c re tio n a ry  decision-m aking in  Chicago occurred  a t  th e
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m arglns, in  those  a reas  th a t  were of r e la t iv e ly  minor im portance to  

program o f f i c i a l s .  I f  th e se  a rea s  in c reased  in  Im portance and 

v i s i b i l i t y ,  o f f i c i a l s  s tepped  in  to  re g u la te  d is c r e t io n .  This was 

ev iden t w ith  re sp e c t to  th e  q u es tio n  of IWEP assignm ent, a t  th e  o u ts e t  a 

m a tte r  of l i t t l e  concern to  th e  DPA h ie ra rc h y . When i t  became apparen t 

th a t  an inadequate  number of IWEP p a r t ic ip a n ts  would je o p a rd iz e  th e  

a b i l i t y  of th e  ev a lu a tio n  to  d e te c t  th e  m arginal im pacts of p a r t i ­

c ip a tio n  in  th a t  component, o f f i c i a l s  issu ed  a d i r e c t iv e  th a t  a l l  those 

in  th e  re sea rch  group allow ed to  p a r t ic ip a te  in  IWEP should be p laced  in  

th a t  a c t iv i ty  upon com pletion of IJS .

I f  th e  Chicago example runs coun ter to  L ip sk y 's  c o n ten tio n  th a t  

d is c r e t io n  i s  a m ajor f e a tu re  of s t r e e t - l e v e l  b u reau c rac ie s , i t  

n o n e th e less  appears to  be an i n t r i n s i c  and in e ra d ic a b le  element of such 

o rg a n iz a tio n s . Lipsky c i t e s  th re e  reasons why th i s  i s  th e  case : th e  

com plexity of the  s i tu a t io n s  th a t  a re  p re sen ted , the  need to  tak e  in to  

account th e  h ig h ly  v a r ia b le  human dim ensions of each s i tu a t io n ,  and th e  

s t r e e t - l e v e l  b u re a u c ra t 's  own need fo r  se lf -e s te e m . I  would suggest 

th a t  a fo u rth  i s  a t  l e a s t ,  i f  not more, im portan t: th a t  a c e r ta in  amount 

of d is c r e t io n  i s  e s s e n t ia l  f o r  th e  o rg a n iz a tio n  to  o p era te  su c c e ss fu lly  

and to  achieve i t s  g o a ls . This i s  th e  case simply because not every 

asp ec t of program o p e ra tio n s  i s  or can be equal in  w eight to  every 

o th e r . Program o f f i c i a l s  need to  s e t  p r i o r i t i e s  w ith  regard  to  ends and 

means and to  e s ta b l is h  re g u la tio n s  governing th o se  a sp e c ts  of s t a f f  

behavior th a t  a re  c e n tra l  to  th e  a tta in m en t of th e se  p r i o r i t i e s .  But i f  

they t r y  to  r e g u la te  a l l  a sp e c ts  of behavior, then  i t  w i l l  be im possib le  

fo r  s t a f f  to  d is t in g u is h  what has p r io r i ty  from what does n o t, what
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behavior i s  e s s e n t ia l  from what i s  d e s ira b le -b u t-d is p e n sa b le . Thus, 

allow ing  d is c re tio n a ry  decision-m aking in  those  a reas  th a t  a re  

(c o r re c t ly )  p erce ived  to  be of l e s s e r  im portance should h e lp  to  ensure 

g re a te r  com pliance w ith  th o se  re g u la tio n s  th a t  a re  of p r in c ip a l  concern.

Whether d is c r e t io n  i s  e s s e n t ia l  to  th e  jo b  s a t i s f a c t io n  of l in e  

s ta f f  i s  l e s s  c le a r .  Morale was undoubtedly h igher among s t a f f  of the  

B altim ore program than  among th e i r  Chicago c o u n te rp a rts , bu t t h i s  could 

have been due to  f a c to r s  o th e r than th e  g re a te r  e x e rc ise  of d is c re t io n  

on th e  p a r t  of Options p e rso n n e l. B altim ore s t a f f  had low er case loads 

and were not su b je c t to  s tr in g e n t  q u o tas . They rece iv ed  in te n s iv e  

t r a in in g  which helped  c re a te  a sense of e s p r i t  de corps among personnel 

who had o r ig in a l ly  come from sev e ra l d i f f e r e n t  ag en cies .

The backgrounds and p r io r  experience of s t a f f  of th e  two programs 

may a lso  have played a r o le  in  determ in ing  jo b  s a t i s f a c t io n .  Line s ta f f  

in  Chicago were Department of P u b lic  Aid employees fo r  whom th e  p o s it io n  

of s e lf - su p p o r t  s p e c ia l i s t  was simply a s te p  up on th e  c a re e r  la d d e r . 

H alf th e  O ptions s ta f f  members, in  c o n tra s t ,  v o lu n teered  s p e c i f ic a l ly  

fo r  the  program, p a r t ly  because they were look ing  fo r  jo b s  th a t  would be 

more in te r e s t in g  and more m eaningful than  th e  ones they  had l e f t .

C a te g o riz a tio n  of c l i e n t s  would appear to  be a more c e n tra l  a sp ec t 

of s t r e e t - l e v e l  b u reau crac ies  than  d is c r e t io n .  Indeed, i t  i s  l i k e ly  to  

be an in h e re n t f e a tu re  of bureaucracy in  g en e ra l, as Weber contended. 

C a teg o riz a tio n  i s  p re sen t however r ic h  th e  resou rce  environm ent. But, 

where re so u rces  a re  r ic h e r ,  d i s t in c t io n s  among c a te g o r ie s  can be more 

f in e ly  tuned . In  Chicago, where reso u rces  were sc a rc e , a l l  WDP 

p a r t ic ip a n ts  were i n i t i a l l y  assigned  to  th e  same program component;
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d i f f e r e n t ia t io n  occurred  a fte rw ard , when s ta f f  had to  decide in  what 

a c t iv i ty  to  p lace unsuccessfu l IJS com pleters. This d ec is io n  was a 

r e la t iv e ly  sim ple ones the only a t t r ib u te s  of th e  c l i e n t  taken  in to  

account were th e  ex ten t and recency of her p a s t work ex p erience , and her 

■ a t t i tu d e .■ (Another c o n s id e ra tio n  was w hether or no t th e  c l i e n t  came 

up w ith  an education  or t r a in in g  program th a t  met WDP s ta n d a rd s .)

In  B altim ore, the  g re a te r  f l e x i b i l i t y  of the  program and th e  w ider 

v a r ie ty  of a c t i v i t i e s  i t  o ffe re d  made i t  necessary  fo r  s t a f f  to  take 

a d d it io n a l c l i e n t  c h a r a c te r is t i c s  in to  account. These inc luded : 

p a r t ic ip a t io n  in  an ed u ca tio n a l or t r a in in g  program a t  th e  tim e of 

program en ro llm en t, p a r t- t im e  employment, ed u ca tio n a l a tta in m en t, 

v o ca tio n a l p re fe ren ce s , and ■ p re s e n ta b il i ty .* Moreover, th e  f a c t  th a t  

many O ptions a c t i v i t i e s  had s p e c if ic  e n try  requ irem ents a tta ch ed  meant 

th a t  th e  c a te g o r iz a tio n  p ro cess  was not only complex bu t a lso  had to  be 

performed r e l a t iv e ly  c a r e fu l ly .

This a l l  sug g ests  th a t  th e re  i s  no "a b so lu te ' q u a l i ty  of the  

c l i e n t s — th e  'raw  m a t e r i a l , '  to  use P errow 's term —w ith  which s t r e e t -  

le v e l  b u rea u c ra ts  work, w e lfa re  r e c ip ie n ts  in  B altim ore and Chicago 

were on th e  whole q u i te  s im ila r  in  th e i r  demographic and socioeconomic 

c h a r a c te r i s t i c s .  But th e  d i f f e r e n t  g u id e lin e s  governing th e  two 

programs req u ired  th e i r  s t a f f  members to  pay more or l e s s  a t te n t io n  to  

c e r ta in  c h a r a c te r is t i c s  and to  ev a lu a te  th e i r  im portance in  d i f f e r e n t  

ways in  o rder to  tak e  a p p ro p ria te  a c tio n .

The Independent Job Search component of WDP m eets P errcw 's  s tandard  

of a 'r o u t in e  te c h n o lo g y .' According to  Perrow, such a technology i s  

l ik e ly  to  e x is t  when two co n d itio n s  a re  s a t i s f i e d :  th e  "raw m a te ria l"
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( in  t h i s  case , th e  c l i e n t  popu la tion ) i s  perceived  as uniform ; and th e  

n a tu re  of th e  raw m a te r ia l and of the  p rocess  needed to  transform  i t  a re  

w e ll understood . DPA p lan n e rs  undoubtedly b e liev ed  th a t  jo b  search  was 

th e  cheapest means of ach iev ing  th e  tran sfo rm atio n  d e s ire d —moving la rg e  

numbers of in d iv id u a ls  in to  jo b s  and o f f  w e lfa re . However, they d id  not 

p e rce iv e  th e  raw m a te r ia l as uniform : BSS s t a f f  recognized  th a t  c l i e n t s  

had d i f f e r e n t  a b i l i t i e s  and needs and th a t  p a r t ic ip a t io n  in  jo b  search  

would no t be enough to  move many, i f  no t m ost, r e c ip ie n ts  o f f  w e lfa re . 

This awareness of v a r ia t io n  was la rg e ly  i r r e le v a n t ,  however, s in ce  th e  

agency lack ed  th e  re so u rces  to  p rov ide a l te r n a t iv e  se rv ic e s  such as 

education  or v o ca tio n a l t r a in in g  to  a l l  those  who m ight need them. For 

BSS p lan n ers  and a d m in is tra to rs ,  a more complex understand ing  of th e  raw 

m a te r ia l would no t have been w orthw hile. Since th e re  was l i t t l e  th e  

o rg a n iz a tio n  could have done to  accommodate a more complex p e rcep tio n  of 

th e  s i tu a t io n ,  th e  ease of decision-m aking  affo rd ed  by ac tin g  as i f  th e  

s i tu a t io n  were sim ple was p re fe ra b le  to  a more acc u ra te , b u t more 

p a ra ly z in g , understand ing .

In  P errow 's c la s s i f ic a to r y  scheme, th e  Options Program most c lo se ly  

adheres to  th e  'en g in eerin g *  model. In  t h i s  model, th e  n a tu re  of th e  

raw m a te r ia l i s  perce ived  as  v a r ie d ;  i t  i s  f u r th e r  assumed th a t  the  b e s t 

means of t r e a t in g  each category  of th e  raw m a te ria l i s  understood and 

th a t  a c to r s  w i l l  a r r iv e  a t  r a t io n a l  ch o ices . But as th e  Chicago example 

suggests  in  co u n te rp o in t, th e  concept of a "best means* has meaning only 

in  O ptions' r e la t iv e ly  r ic h  reso u rce  environm ent, where a v a r ie ty  of 

trea tm en t m o d a litie s  was a v a i la b le .

This d i s s e r ta t io n  was no t in tended  to  confirm  or d isconfirm
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P errow 's hypotheses reg a rd in g  the congruence of o rg a n iz a tio n a l s tru c tu re  

and technology. But i t  r a i s e s  q u e s tio n s  about P errcw 's  fo rm u la tio n  and 

sug g ests  th a t  i t  i s  to o  l im ite d . Perrcw t r e a t s  th e  o rg an iz a tio n  a s  a 

s e lf -c o n ta in e d  e n t i ty  th a t  has l i t t l e  r e la t io n s h ip  to  i t s  environm ent.

In  f a c t ,  however, the  kind of technology an o rg a n iz a tio n  a p p lie s  to  i t s  

raw m a te ria l i s  no t simply a fu n c tio n  of p e rcep tio n s  of th e  raw m a te ria l 

and knowledge of e f f e c t iv e  means of transo frm ing  i t ,  bu t a lso  of th e  

a b i l i t y  to  a c t  on such p e rc ep tio n s  and knowledge. U nderstanding an 

o rg a n iz a t io n 's  technology i s  im possib le  w ith o u t re sp e c t to  th e  la rg e r  

range of ch o ices  th a t  can be put in to  p r a c t ic e .  And th e se  cho ices a re  

them selves the  by-p roducts of goal and reso u rce  d e c is io n s  made both 

w ith in  th e  o rg an iz a tio n  and in  i t s  la r g e r  environm ent.

The e f fe c tiv e n e s s  of th e  two programs in  ach iev ing  th e i r  o b je c tiv e s  

of in c re a s in g  employment and d ecreasin g  w e lfa re  r e c e ip t  i s  rep o rted  in  

two MDRC monographs ( F r ie d la n d e r, Hoerz, Long, and Q uin t, 1985; 

F r ie d la n d e r , Freedman, H am ilton, and Q uin t, 1987). In  both s ta t e s ,  an 

experim ental d esig n  was used to  measure program im pacts. Random 

assignm ent i s  th e  most r e l i a b le  way to  determ ine th ese  e f f e c ts ,  because 

i t  ensu res th a t  th e  group(s) re c e iv in g  the  trea tm en t a re  s im ila r  to  th e  

c o n tro l group, except fo r  th e  program a c t i v i t i e s  to  which they a re  

assig n ed . Outcomes fo r  th e  c o n tro l group serve  as  a benchmark a g a in s t 

which outcomes fo r  th e  trea tm en t group(s) can be m easured.

S t a t i s t i c a l l y  s ig n i f ic a n t  d if fe re n c e s  in  outcomes fo r  the  groups during  

th e  fo llow -up  p erio d  can then  be c o n fid en tly  a t t r ib u te d  to  th e  e f f e c ts  

of th e  trea tm en t I t s e l f ,  because th e  experiences of th e  c o n tro l group 

r e f l e c t  th e  ex ten t to  which program r e g is t r a n ts  would have become
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employ ed or l e f t  w e lfa re  in  th e  absence of th e  tre a tm e n t.

In  B altim ore , w e lfa re  r e c ip ie n ts  who were e l ig ib le  fo r  the program 

were assigned  to  one of two research  groups. Experim entals were 

expected to  p a r t ic ip a te  in  O ptions. C ontro ls were se n t in s te a d  to  th e  

re g u la r  WIN program, which continued to  o p era te  along w ith  Options and 

to  serve the  la rg e  m a jo rity  of w e lfa re  r e c ip ie n ts  who could not be 

accommodated in  th e  s p e c ia l experim ental program. Before and during  th e  

study p e rio d , funding  f o r  WIN s ta f f  and a c t i v i t i e s  was s u b s ta n t ia l ly  

reduced. Only a handful (3 .7  p e rcen t)  of co n tro l-g ro u p  members 

p a r t ic ip a te d  in  group jo b  search , work experience , or t r a in in g ,  although 

they d id  meet p e r io d ic a l ly  w ith  WIN s t a f f ,  who sometimes re fe r re d  them 

to  GED and v o ca tio n a l t r a in in g  programs as  w ell as  to  jo b  openings.

Table 5 shows how outcomes fo r  experim en tals  assigned  to  Options 

compared w ith  th o se  fo r  co n tro l-g ro u p  members over a fifteen -m o n th  

perio d  fo llo w in g  random assignm ent. This perio d  i s  d iv ided  in to  f iv e  

three-m onth q u a r te r s ,  but because of th e  way th a t  earn ings d a ta  a re  

o rgan ized , fo llow -up on employment and earn in g s  does not begin u n t i l  th e  

second q u a r te r .  Sample members w ith  no earn ings or no w e lfa re  payments 

were included  in  th e  averages of earn ings and w e lfa re  d o l la r s .  T ests  of 

s t a t i s t i c a l  s ig n if ic a n c e  in d ic a te  w hether th e  measured d if fe re n c e s  were 

l ik e ly  to  be th e  r e s u l t  of th e  program in te rv e n tio n  or were simply due 

to  chance.

The ta b le  shows th a t  th e  program achieved in c re a se s  in  employment. 

About 44 p e rcen t of th e  c o n tro ls  worked a t  some tim e during  th e  

fo llow -up  p e rio d . Among ex p erim en ta ls , t h i s  r a te  rose to  51 p e rcen t fo r  

a gain , o r im pact, o f 7 percen tage p o in ts .  The t o t a l  number of q u a r te rs
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Table 5— Impacts of the B altim ore Options Program on Employment, Earnings,
and W elfare R eceipt

Outcome and Follow-Up Period Experim entals C ontrols D ifference

Ever Employed,
Q uarte rs  2 -  5 (%)a 51.2 44.2 +7.0***

Average Number of Q uarters  With 1.31 1.15 +0.16***
Employment, Q u arters  2 -  5a 

Ever Employed (%)
Q uarter of Random Assignment 28.1 26.4 +1.6
Q uarter 2 27.2 24.0 +3.2**
Q uarter 3 32.4 27.9 +4.5***
Q uarter 4 34.7 31.6 +3.1*
Q uarter 5 36.5 31.6 +5.0***

Average T o ta l E arnings,
Q u arters  2-5 ($ )a 1935.15 1758.74 +176.41

Average T o ta l Earnings ($)
Q uarter of Random Assignment 261.98 255.89 +6.09
Q uarter 2 318.55 332.99 -14.44
Q uarter 3 467.80 408.24 +59.55*
Q uarter 4 570.65 504.59 +66.07
Q uarter 5 578.16 512.92 +65.23

Ever Received Any AFDC Payment,
Q uarters 1 - 5  (%) 94.9 95.1 -0 .2

Average Number of Months Receiving 11.14 11.29 -0 .15
AFDC Payments, Q uarters  1 - 5  

Ever Received Any AFDC Payments (%)
Q uarter o f Random Assignment 92.5 92.1 +0.4
Q uarter 2 87.3 87.5 -0 .2
Q uarter 3 77.4 78.2 -0 .8
Q uarter 4 71.7 73.2 -1 .5
Q uarter 5 68.8 70.4 -1 .7

Average T otal AFDC Payments
Received, Q uarters  1 -  5 ($) 3058.03 3064.12 -6 .09

Average AFDC Payments Received ($)
Q uarter of Random Assignment 679.46 672.22 +7.23
Q uarter 2 678.55 671.53 +7.02
Q uarter 3 593.68 593.42 +0.26
Q uarter 4 563.66 569.22 -5 .55
Q uarter 5 542.68 557.73 -15.05

(co n tin u ed )
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Table 5— (continued)

Source: F ried la n d e r, Hoerz, Long, and Q uint, 1985, p. xx iv .

These da ta  Include zero  va lues fo r  sample members not employed and fo r  
sample members not re ce iv in g  w e lfa re . There may be some d isc rep an c ie s  in  
c a lc u la tin g  sums and d if fe re n c e s  due to  rounding.

For employment and ea rn in g s , th e  q u a r te r  of random assignm ent r e fe r s  to  a 
ca lendar q u a r te r .  For AFDC payments, the  q u a r te r  of random assignm ent 
r e fe r s  to  th e  th re e  months beginning w ith  th e  month in  which an in d iv id u a l 
was randomly assigned .

aQ uarter 1, th e  q u a r te r  of random assignm ent, may co n ta in  some earn ings 
from the perio d  p r io r  to  random assignm ent and is  th e re fo re  excluded from 
th e  measures of t o t a l  fo llow -up employment and earn in g s.

A tw o -ta ile d  t - t e s t  was ap p lied  to  d iffe re n c e s  between experim ental and 
co n tro l groups. S t a t i s t i c a l  s ig n if ic a n c e  le v e ls  a re  in d ica te d  as : * = 10 
p e rc e n t; ** = 5 p e rc e n t; *** = 1 p e rce n t.
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in  which experim en tals  were employed a lso  in c reased , as d id  the  

q u a r te r ly  employment r a te s .  In  a d d itio n , th e  average earn in g s  fo r  

q u a r te rs  two through f iv e  went up by $176, from $1,759 fo r  c o n tro ls  to  

$1,935, although th ese  g a in s  were not s t a t i s t i c a l l y  s ig n i f ic a n t  in  most 

q u a r te r s .

The employment ga ins of th e  experim ental Options e n ro lle e s  were not 

accompanied by re d u c tio n s  In  w e lfa re  r e c e ip t  or g ran t ex p en d itu res , 

however. Only a sm all d if fe re n c e  was apparen t between experim en tals  and 

c o n tro ls  in  the  number of fo llow -up  months each group rece iv ed  w e lfa re  

and in  th e  p ro p o rtio n  re c e iv in g  w e lfa re  in  any given q u a r te r .  

C orrespondingly sm all d o l la r  re d u c tio n s  in  w e lfa re  payments took p la c e . 

In  no case d id  program e f f e c ts  on any w e lfa re  measure approach 

s t a t i s t i c a l  s ig n if ic a n c e  du ring  th e  fif teen -m o n th  fo llow -up  p e rio d .

P a r t  of th e  ex p lan a tio n  fo r  t h i s  f in d in g  of employment gains 

w ithou t comparable w e lfa re  savings probably  l i e s  in  th e  ru le s  fo r  

c a lc u la t in g  b e n e f i t s ,  which allow deductions from g ross earn ings fo r  

w o rk -re la ted  expenses, such as c h ild  c a re , as w ell as  th e  d is re g a rd in g  

of some earn ings as a work in c e n tiv e . Another p a r t  of th e  ex p lan a tio n  

may be a p o ss ib le  la c k  of communication about changes in  employment 

between O ptions personnel and s t a f f  of th e  lo c a l  w e lfa re  o f f ic e s ,  who 

were re sp o n s ib le  f o r  a c tu a l ly  r e c a lc u la t in g  the b e n e f i ts .

In  Chicago, j u s t  th e  rev e rse  p a t te rn  of im pacts—w elfa re  savings 

w ith o u t concom itant employment in c re a se s—was d iscovered . There, th e  

re search  design  was more complex, in  th a t  th e  ev a lu a tio n  measured no t 

one bu t two experim ental tre a tm e n ts . E l ig ib le  in d iv id u a ls  were randomly 

assigned  to  one of th re e  groups. Those in  th e  f i r s t  group were req u ired
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to  a tte n d  o r ie n ta t io n  follow ed by IJS . A fter th ese  a c t i v i t i e s  they were 

p laced  in  e i th e r  Pre-Employment o r M odified Job Search, but no t IWEP. 

Those in  th e  second group were a lso  req u ired  to  a tte n d  o r ie n ta t io n  and 

U S, bu t th e r e a f te r  could be assigned  to  IWEP. The only o b lig a tio n  of 

co n tro l-g ro u p  members was to  a tte n d  th e  o r ie n ta t io n ;  however, they could 

be sanctioned  i f  they  f a i le d  to  do so . ( In  f a c t ,  7 .6  p e rcen t of th e  

c o n tro ls  were sanctioned  w ith in  nine months a f t e r  program en try , 

compared w ith  11.7 p ercen t of the  experim en tals  in  the  two groups 

com bined.) Thus, th e  study a sse sse s  only th e  increm ental Impact of th e  

p o s t-o r ie n ta t io n  p a r t  of th e  program; i t  cannot cap tu re  any changes in  

w e lfa re  or employment s ta tu s  a r is in g  from th e  o r ie n ta t io n  requ irem ent.

In  a d d itio n , c o n tro ls  lo c a te d  and e n ro lle d  on th e i r  own in  ed u ca tio n a l 

and v o c a tio n a l s k i l l s  t r a in in g  programs w ith  almost th e  same frequency 

as ex p erim en ta ls . For both th e se  reasons— th e  requirem ent to  a tte n d  

o r ie n ta t io n  and th e  e x te n t of p a r t ic ip a t io n  in  education  and t r a in in g  

programs— th e  c o n tro l group cannot be regarded  as a "no-treatm ent* 

group.

Table 6 re p o r ts  th e  r e s u l t s ,  t h i s  tim e over e ig h teen  months, or s ix  

q u a r te rs ,  of fo llcw -u p . N either p a r t ic ip a t io n  in  IJS nor in  th e  

US/IWEP sequence le d  to  s t a t i s t i c a l l y  s ig n i f ic a n t  e f f e c ts  on employment 

and earn ings over th e  fo llcw -up  p e rio d  as a whole or fo r  any q u a r te r  

du ring  i t .  Over the  f u l l  18-month fo llo w -u p , 37.1 p ercen t of IJS 

experim en ta ls  were employed a t  some p o in t,  as were 36.8 p e rcen t of th e  

IJS/IWEP ex p erim en ta ls ; n e ith e r  of th e se  p ro p o rtio n s  d if fe re d  

s ig n i f ic a n t ly  frcm th e  35.8 p e rcen t employment r a te  recorded  by th e  

c o n tro ls .  The earn ings gain  fo r  experim en ta ls  in  th e  US/IWEP group was



- 2 2 7 -

T ab le  6 - - im p a c ts  o f th e  C hicago WIN D e m o n stra tio n  Program  on Employment
E a rn in g s , and W e lfa re  R e c e ip t

IJS/IW EP IJ S

Outcome and Follow -U p P e r io d E x p e rim e n ta l C o n tro l D if f e re n c e E x p e rim en ta l C o n tro l D if f e re n c e

E ver B np lqyed , Q u a r te r s  2 -6 a 36.8% 35.8% + 1 .0 37.1% 35.8% + 1 .3

A verage Number o f Q u a r te r s  
w i th  Employment, Q u a r te r s  2 -6 1 .0 9 1 .0 5 + 0 .0 4 1 .0 9 1 .0 5 + 0 .0 4

E ver Employed
Q u a r te r  o f Random A ssignm ent
Q u a r te r  2
Q u a r te r  3
Q u a r te r  4
Q u a r te r  5
Q u a r te r  6

1 6 .3  
1 7 .9  
2 0 .8  
2 2 .6
2 3 .3
24 .4

16 .2
1 7 .8
2 0 .1
21 .4
22 .4
23 .4

+ 0 .1  
+ 0 .1  
+ 0 .7  
+ 1 .3  
+ 0 .8  
+ 1 .0

1 6 .1
18 .6
21 .2
2 2 .0
22 .7
24 .4

1 6 .2
1 7 .8
2 0 .1
21 .4
2 2 .4
23 .4

-  0 .0  
+ 0 .8  
+ 1 .1  
+ 0 .6  
+ 0 .3  
+ 1 .0

A verage T o ta l  E a rn in g s , 
Q u a r te r s  2 -6 $1977.33 $1920.75 + $56 .58 $1933.62 1920 .75 + $12.87

A verage T o ta l  E a rn in g s
Q u a r te r  o f Random A ssignm ent
Q u a r te r  2
Q u a r te r  3
Q u a r te r  4
Q u a r te r  5
Q u a r te r  6

1 8 2 .7 2
2 8 0 .7 1
3 5 8 .7 2  
4 0 4 .76  
4 3 6 .6 6  
4 9 6 .4 8

183 .64  
286 .24  
353 .53
393 .64  
4 1 2 .29  
4 75 .05

-  0 .9 2
-  5 .5 2  
+ 5 .1 9  
+11.12 
+ 24 .37  
+ 21.42

174 .44
278 .24
3 3 7 .28
4 0 0 .52
4 1 8 .35
499 .23

183 .64  
2 86 .24  
353 .53
393 .64  
4 1 2 .2 9  
4 75 .05

-  9 .1 9
-  8 .00  
-1 6 .2 6  
+ 6 .8 8  
+ 6 .0 6  
+ 24 .18

E ver R ece iv ed  Any AFDC 
Paym ents, Q u a r te r s  1-6 99.8% 99.8% -  0 .1 99.7% 99.8% -  0 .2

A verage Number o f Months 
R e c e iv in g  AFgC P aym ents, 
Q u a r te r s  1-6 1 4 .2 3 14 .45 -  0 .22** 14.07 14 .45 -  0 .38***

E ver R ece iv ed  Any AFDC 
Paym ents

Q u a r te r  o f Random A ssignm ent
Q u a r te r  2
Q u a r te r  3
Q u a r te r  4
Q u a r te r  5
Q u a r te r  6

9 9 .6
9 2 .5
8 3 .9
7 8 .9  
7 5 .1
7 0 .9

99 .6
92 .6  
85 .5  
8 0 .8  
7 7 .1
7 2 .7

-  0 .0  
-  0 .1  
-  1 .6 * *
-  1 .9 * *
-  2 .0 * *  
-  1 .8 *

99 .6
9 1 .8
8 3 .7  
7 8 .1
7 3 .7
6 8 .9

9 9 .6
9 2 .6  
85 .5  
80 .8  
7 7 .1
7 2 .7

-  0 .1
-  0 .7
-  1 .8 * *
-  2 .7***
-  3 .4***
-  3 .8***

A verage T o ta l AFDC Paym ents 
R e c e iv e d , Q u a r te r s  1-6 $4416.03 $4486.38 -$ 7 0 .3 6 * $4346.36 4486 .38 -$ 1 4 0 .0 2 * * *

A verage AFDC Paym ents R ece iv ed  
Q u a r te r  o f  Random A ssignm ent 
Q u a r te r  2 
Q u a r te r  3 
Q u a r te r  4 
Q u a r te r  5 
Q u a r te r  6

841 .57
823 .95  
7 3 9 .7 4
6 9 9 .9 5  
6 7 4 .85
6 3 5 .96

832.64
824 .07
76 2 .95
726 .03
690 .40
6 5 0 .2 9

+ 8 .93**
-  0 .1 1  
-2 3 .2 1 * * *  
-2 6 .0 8 * * *  
-1 5 .5 5 *  
-1 4 .3 3

83 9 .11
813 .03
7 3 1 .0 6
68 9 .85
65 5 .66
617 .64

832 .64
824 .07
7 6 2 .9 5
7 2 6 .0 3
6 9 0 .40
6 5 0 .2 9

+ 6 .4 7
-1 1 .0 3
-3 1 .8 9 * * *
-3 6 .1 8 * * *
-3 4 .7 4 * * *
-3 2 .6 6 * * *

(c o n t in u e d )



Table 6— (co n tin u ed )

S o u rc e : F r ie d la n d e r ,  Freedm an, H a m ilto n , and  Q u in t ,  1987 , p p . Ex. 1 3 -1 4 .

T hese d a ta  In c lu d e  z e r o  v a lu e s  f o r  sam p le  members n o t  em ployed and  f o r  sam ple members n o t  r e c e iv in g  
w e l f a r e .  T here  may be d i s c r e p a n c i e s  In  c a l c u l a t i n g  su n s  and d i f f e r e n c e s  due t o  ro u n d in g .

aQ u a r te r  1 , th e  q u a r t e r  o f random a s s ig n m e n t, may c o n ta in  some e a rn in g s  from  th e  p e r io d  p r i o r  t o  
random a s s ig n m e n t and  i s  th e r e f o r e  e x c lu d e d  frcm  th e  m e a su re s  o f t o t a l  fo l lo w -u p  em plym ent and 
e a r n in g s .

bAFDC q u a r t e r s  a r e  c a lc u l a t e d  frcm  d a te  o f random a ss ig n m e n t. Q u a r te r  1 ,  t h e r e f o r e ,  d o es  n o t 
in c lu d e  any d a ta  p r i o r  t o  random a ss ig n m e n t.

A tw o - t a i l e d  t - t e s t  w as a p p l i e d  t o  d i f f e r e n c e s  betw een  e x p e r im e n ta l and c o n t r o l  g ro u p s . S t a t i s t i c a l  
s i g n i f i c a n c e  l e v e l s  a r e  I n d i c a te d  a s :  * = 10 p e r c e n t ;  ** * 5 p e r c e n t ;  *** = 1 p e r c e n t .
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$57 above the  co n tro l-g ro u p  mean, w h ile  fo r  experim en tals  In  th e  IJS 

group th e  g a in  was only $13. Again, n e ith e r  of th e se  d if fe re n c e s  was 

s t a t i s t i c a l l y  s ig n i f ic a n t .

On th e  o th e r hand, th e re  were sm all bu t s t a t i s t i c a l l y  s ig n i f ic a n t  

w e lfa re  sav ings fo r  both th e  IJS and IJS/IWEP groups. For th e  e ig h teen - 

month fo llcw -up  p erio d  as a whole, w e lfa re  g ra n ts  averaged $4486 per 

c o n tro l and $4346 per IJS  experim en tal, y ie ld in g  a s t a t i s t i c a l l y  

s ig n i f ic a n t  w e lfa re  savings of $140. The w e lfa re  savings fo r  IJS/IWEP 

experim en tals  was sm alle r— $70—but s t i l l  s t a t i s t i c a l l y  s ig n i f ic a n t .

Most of th e  savings were a sso c ia te d  w ith  red u c tio n s  in  th e  p ercen t of 

experim en ta ls  who rece iv ed  any w e lfa re  payment ra th e r  than  w ith  b e n e f i t  

red u c tio n s  fo r  cases  th a t  con tinued  to  re c e iv e  w e lfa re .

These AFDC red u c tio n s  cannot be a t t r ib u te d  to  th e  very  sm all 

e x p e rim en ta l-co n tro l d if fe re n c e s  in  e a rn in g s . While th e  g re a te r  

sa n c tio n in g  of experim en ta ls  probably accounts fo r  some of the  

d if fe re n c e , i t ,  to o , i s  an in s u f f ic ie n t  e x p lan a tio n , s in ce  sa n c tio n s  

ty p ic a l ly  le a d  to  tem porary g ran t re d u c tio n s , not to  case c lo s in g s . HVo 

o th e r p o s s ib le  ex p lan a tio n s  fo r  th e  program 's impact on case c lo s in g s  in  

th e  absence of s ig n i f ic a n t  employment or ea rn in g s  im pacts may be 

advanced. F i r s t ,  WDP s t a f f  were more fre q u e n tly  in  co n tac t w ith  the  

experim en ta ls  and were th e re fo re  more f a m il ia r  w ith  th e i r  a c t i v i t i e s .  

They a lso  had an in c e n tiv e  to  reco rd  in s ta n c e s  of r e g i s t r a n t  employment 

in  order to  meet th e i r  quo ta  of p o s it iv e  te rm in a tio n s . This emphasis on 

reco rd ing  employment could have le d  to  a h ig h er or f a s t e r  r a te  of 

earn ings d isco v e ry , and consequently , case c lo s in g s , fo r  th e  

experim ental group. Second, im position  of th e  WDP p a r t ic ip a t io n
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o b lig a tio n — th e  'h a s s le  f a c t o r '—may have d e te rre d  some in d iv id u a ls  in  

the  experim ental groups from rem aining on w e lfa re .

F indings on th e  d i s t r ib u t io n  of b e n e f i ts  and c o s ts  of th e  two 

programs a re  a lso  a v a ila b le . This a n a ly s is  ex tends th e  im pact r e s u l t s  

in  sev e ra l ways. F i r s t t, i t  Includes no t only th e  program s' im pacts on 

earn in g s  and w e lfa re  payments bu t a lso  e f f e c ts  on Medicaid and Food 

Stamps ( fo r  which AFDC r e c ip ie n ts  a re  a u to m a tica lly  e l i g i b l e ) ,  th e  

a d m in is tra tiv e  c o s ts  of th e se  t r a n s f e r  programs, f r in g e  b e n e f i ts ,  and 

tax  payments. These were not measured d i r e c t ly  but were imputed from 

observed earn in g s  and w e lfa re  e f f e c ts .  Secondly, the  a n a ly s is  p ro je c ts  

program im pacts and c o s ts  th a t  a re  l ik e ly  to  occur a f te r  d a ta  c o l le c t io n  

ends. This lo n g er-ran g e  view i s  necessary  because most c o s ts  a re  

in cu rred  e a r ly , w hile  p a r t ic ip a n ts  remain r e g is te re d  w ith  th e  program, 

whereas b e n e f i ts  a re  l ik e ly  to  accrue over a longer tim e p e rio d . The 

p ro je c tio n s  in to  th e  unobserved p erio d  a re , however, su b jec t to  

co n sid e rab le  u n c e r ta in ty . Thus, co nclusions about o v e ra ll program 

e f f e c ts  a re  more r e l i a b le  than  p re c ise  num erical e s tim a te s .

P a r t ic ip a t io n  in  th e  I l l i n o i s  WIN D em onstration Program d id  n o t 

make members of th e  two experim ental groups b e t te r  o ff  f in a n c ia l ly ,  and 

may have made th o se  in  th e  IJS group somewhat worse o f f ,  on average.

The Email earn ings ga ins experienced  by th e  experim en ta ls , when 

p ro je c te d  over f iv e  y e a rs , were o f f s e t  o r more than o f f s e t  by th e i r  

p ro je c te d  lo s s e s  of AFDC and M edicaid. However, WDP produced n e t 

sav ings fo r  th e  government, r e s u l t in g  p r im a rily  frcm red u c tio n s  in  AFDC 

and Medicaid payments. P ro je c tin g  over f iv e  y e a rs  frcm random
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assignm ent y ie ld s  n e t sav ings fo r  government of $230 to  $330 per 

experim ental fo r  th e  IJS/IWEP sequence and $400 to  $550 per experim ental 

fo r  U S .

In  Maryland, in  c o n tr a s t ,  experim en tals  were b e t te r  o ff  as a r e s u l t  

of th e  program. T heir g a in s  in  n e t income la rg e ly  r e f le c te d  th e i r  

earn in g s  in c re a se s . S ocie ty  as a whole ( in c lu d in g  w e lfa re  r e c ip ie n ts  as 

w ell as o th e rs)  b e n e f ite d  frcm th e  program. However, from th e  

p e rsp e c tiv e  of government ex p en d itu res , th e re  was a n e t budgetary lo s s  

of about $300 per AFDC experim en ta l. I t  i s  l ik e ly  th a t  i f  w e lfa re  

g ran ts  had been c o r re c t ly  a d ju s ted  to  r e f l e c t  th e  ex p erim en ta ls ' 

in creased  ea rn in g s , th e  c o s t to  government (a s  w ell as th e  b e n e f i ts  to  

p a r t ic ip a n ts )  would have been reduced.

I t  i s  u se fu l to  reco n s id e r th e  theory  of s t r e e t - l e v e l  b u reau crac ies  

in  l i g h t  of th ese  f in d in g s , and to  r e f l e c t  on th e  degree of congruence 

between goals  and outcomes. Lipsky m ain ta in s  th a t  because s t r e e t - l e v e l  

b u reau crac ies  serve  in v o lu n ta ry  c l i e n te l e s ,  they a re  always mechanisms 

of so c ia l c o n tro l,  pun ish ing  those  who d ev ia te  from e s ta b lish e d  

b ehav io ra l norms. This in s ig h t  i s  l e s s  u se fu l than i t  might be, because 

i t  could be argued th a t  every o rg a n iz a tio n , as a co n d itio n  of i t s  

e x is te n c e , se rv es  a s o c ia l  c o n tro l fu n c tio n . N onetheless, th e  above 

da ta  suggest th a t ,  whatever i t s  mix of proclaim ed purposes, th e  im pacts 

of th e  WIN Dem onstration Program in  Cook County stemmed more frcm th e  

c o n tro ls  i t  ex e rted —in  san c tio n in g  r e c ip ie n ts  who d id  no t comply w ith 

program re g u la tio n s , in  p e rm ittin g  s t a f f  to  s c r u t in iz e  more c lo se ly  the  

a c t i v i t i e s  of p a r t ic ip a n ts ,  and in  adding an o b lig a tio n  to  w e lfa re  

r e c e ip t— than  frcm the  s e rv ic e s  i t  o ffe re d . These s e rv ic e s  appear to



- 2 3 2 -

have been in e f fe c t iv e  in  moving p a r t ic ip a n ts  o ff the  w e lfa re  r o l l s  and 

in to  jo b s . The p a tte rn  of im pacts th a t  emerged, along w ith  th e  f a c t  

th a t  the  government in cu rred  co n sid e rab le  f i s c a l  b e n e f its  (a lthough  

p a r t ic ip a n ts  d id  not) was c o n s is te n t w ith  th e  program 's prim ary aim: 

ach iev ing  co s t sav ings.

In  B altim ore , th e  es tab lish m en t of seme s o r t  of work o b lig a tio n  in  

re tu rn  fo r  w e lfa re  r e c e ip t  was p a r t  of th e  rh e to r ic  of th e  Department of 

Human Resources. But in  p r a c t ic e ,  san c tio n in g  was r a re ,  and th i s  asp ec t 

of the  program was of minimal im portance. To the  e x te n t th a t  Options 

sought compliance frcm i t s  p a r t ic ip a n ts ,  i t  d id  so through more 

h o r ta to ry ,  l e s s  p u n itiv e  means. There, im pacts would appear to  have 

a r is e n  frcm th e  program 's se rv ic e  fu n c tio n s , ra th e r  than those  of s o c ia l 

c o n tro l.  The program was thus su ccess fu l in  ach iev ing  one of i t s  main 

o b je c tiv e s —moving w e lfa re  r e c ip ie n ts  in to  employment. But f u l f i l l i n g  

th i s  end was o r ig in a l ly  seen by program p lan n ers  as  a means to  another 

end— reducing  w e lfa re  case loads and c o s ts — and th i s  second o b je c tiv e  was 

no t r e a l iz e d .

Seme would argue th a t  th e  in s t i t u t i o n a l  ausp ices under which a 

program o p e ra te s  a re  as im portan t as i t s  goa ls  and reso u rces  in  

determ ining  i t s  im plem entation. C e r ta in ly , th e  f a c t  th a t  Options was 

run by the  M ayor's O ffice  of Manpower Resources, an agency concerned 

p rim a rily  w ith  th e  p ro v is io n  of jo b  t r a in in g  to  th e  d isadvantaged , was 

in f lu e n t ia l  in  shaping i t s  s e rv ic e  e th ic  and th e  range of s e rv ic e s  i t  

o ffe re d . In  Chicago, in  c o n tra s t ,  a la rg e  s ta te  bureaucracy both 

c re a te d  and opera ted  th e  WIN Dem onstration Program.

Developments in  I l l i n o i s  over the  p a s t two y e a rs  suggest, however,
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th a t  t h i s  argument may not n e c e s sa r ily  ho ld . In  December 1983, Governor 

James Thompson appoin ted  as new D irec to r of th e  Department of P u b lic  Aid 

th e  man who had p re v io u s ly  headed th e  Department of C h ild re n 's  and 

Family S e rv ic e s . This change was accompanied by numerous shake-ups in  

th e  m iddle as w e ll as upper ranks of th e  DPA bureaucracy . I t  a lso  

brought a change in  the  g en era l philosophy and o r ie n ta tio n  of the 

s t a t e ' s  w e lfa re  employment programs.

In  l a t e  1985, Governor Thompson announced a new w elfare-to -w o rk  

i n i t i a t i v e ,  known as P ro je c t Chance, which as of t h i s  w r itin g  has 

rep laced  th e  WIN D em onstration Program examined in  t h i s  d is s e r ta t io n .  

P ro je c t Chance i s  even more am bitious th an  WDP in  scope: no t only i s  i t  

d ire c te d  toward a l l  WIN-mandatory c l i e n t s ,  i t  a lso  urges s ta f f  to  

conduct ou treach  to  v o lu n te e rs  ( i . e . ,  household heads whose c h ild re n  a re  

under s ix ) .  Beyond th i s ,  th e  espoused program philosophy and design  

d i f f e r  from th a t  of i t s  p redecesso r in  sev era l im portant ways re la te d  

both to  program se rv ic e s  and to  funding .

F i r s t ,  w h ile  th e  P ro je c t Chance program model s t i l l  begins w ith  

u p -fro n t jo b  search  fo r  a l l  p a r t ic ip a n ts ,  a d e ta i le d  assessm ent fo llow s 

fo r  those  c l i e n t s  who a re  unsuccessfu l in  f in d in g  employment. As was 

the case  in  B altim ore , th e  model c a l l s  f o r  in d iv id u a liz e d  trea tm en t 

geared to  meet each c l i e n t 's  s p e c if ic  needs. S u ita b le  components may 

in c lu d e  rem edial ed u ca tio n , work experience , sp e c ia liz e d  v o ca tio n a l 

t r a in in g ,  or GED in s t r u c t io n .

In  p a r t ic u la r ,  much g re a te r  emphasis i s  p laced  on v o ca tio n a l s k i l l s  

t r a in in g  and rem edial edu ca tio n . In  WDP, s t a f f  made l i t t l e  e f f o r t  to  

lo c a te  education  or t r a in in g  program programs fo r  p a r t ic ip a n ts ;  in
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P ro je c t Chance, s ta f f  a re  expected to  take  on an a c t iv e  r e f e r r a l  r o le .  

WDP r e g i s t r a n t s  were not exempted frcm program p a r t ic ip a t io n  i f  they 

a tten d ed  a fo u r-y ea r  c o lle g e ; c u r re n tly , DPA i s  p lann ing  a sm all 

dem onstration  fo r  sev e ra l hundred AFDC r e c ip ie n ts  to  see w hether i t  i s  

f e a s ib le  and c o s t- e f f e c t iv e  fo r  them to  tak e  fo u r-y e a r  c o lleg e  co u rses . 

At th e  same tim e, IWEP has d im inished in  im portance, and p a r t ic ip a n ts  in  

th i s  component must be sim ultaneously  involved  in  o th e r a c t i v i t i e s ,  such 

as rem edial education .

S anction ing  i s  a lso  de-em phasized in  P ro je c t Chance. The 

s tream lin ed  san c tio n in g  procedures used in  WDP have been rep laced  by 

p rocedures s im ila r  to  the  ones used in  O ptions th a t  re q u ire  s t a f f  to  

engage in  c o n c il ia to ry  e f f o r t s  b e fo re  san c tio n s  a re  imposed.

The th ru s t  toward e n ro llin g  new c l i e n t s  and p rov id ing  them w ith  a 

g re a te r  v a r ie ty  of s e rv ic e s  suggests  th e  need fo r  in c reased  re so u rc e s . 

This has la rg e ly  been accom plished by e s ta b lis h in g  lin k a g e s  w ith  o th e r  

s t a t e  ag en cies . Thus, th e  s ta t e  departm ent of education  i s  re sp o n s ib le  

fo r  a d u lt  education  components. The Department of Economic and 

Community A ffa irs  oversees those  o rg a n iz a tio n s  th a t  provide jo b  t r a in in g  

funded under th e  Job T ra in in g  P a r tn e rsh ip  Act, and numerous w e lfa re  

r e c ip ie n ts  a re  re fe r re d  fo r  JTPA t r a in in g .  DPA a lso  rece iv ed  $5.2 

m ill io n  frcm the  s t a t e  l e g i s l a tu r e  fo r  s p e c ia l c o n tra c ts  w ith  programs 

o f fe r in g  sh o rt- te rm  t r a in in g  in  occupations th a t  a re  in  high demand in  

th e  lo c a l  a re a s .

P ro je c t Chance does no t f a l l  w ith in  th e  scope of MDRC's 

ev a lu a tio n . I t  i s  th e re fo re  im possib le to  determ ine to  what e x te n t th ese  

g u id e lin e s  have been t r a n s la te d  in to  p ra c t ic e ,  o r to  what degree th e
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e th ic  of se rv ic e  im p lic i t  in  th e  P ro je c t Chance rh e to r ic  has come to  

su p p lan t, or a t  l e a s t  supplem ent, WDP's e th ic  of a c c o u n ta b il i ty . A 

c ru c ia l  f a c to r  may be w hether a d d itio n a l funding i s  a v a i la b le  to  ease 

s ta f f  case lo ad s , so th a t  l i n e  s t a f f  w i l l  have th e  tim e needed to  develop 

in d iv id u a liz e d  p e rcep tio n s  of c l i e n t s  and th e i r  needs. N onetheless, th e  

P ro je c t Chance example su g g ests  th a t  th e  I n s t i tu t io n a l  au sp ices under 

which a program i s  mounted should no t be considered  an independent 

v a r ia b le  of equal im portance w ith  goals  and re so u rces  in  determ ining  the  

con tours of th e  program. R ather, i t  confirm s Thompson and McEwen’s 

p o in t th a t  th e  i n s t i t u t i o n ’ s cwn goals  (and th e  re so u rces  a t  i t s  

d isp o sa l)  a re  them selves su b je c t to  change, in  t h i s  case through the  

p o l i t i c a l  p ro cess .

One f a c t  th a t  i s  w orth no ting  about th e  earn ings and t o t a l  income 

of both p a r t ic ip a n ts  and n o n -p a r tic ip a n ts  in  th e  Chicago and B altim ore 

programs i s  th a t  they a re  very  low in  ab so lu te  term s. In  Chicago, 

average t o t a l  ea rn in g s  of experim en ta ls  and c o n tro ls  over th e  f iv e  

q u a r te rs  fo llow ing  th e  q u a r te r  of random assignm ent were under $2000., 

Because t h i s  average i s  skewed by th e  la rg e  number of people w ith  no 

earned income a t  a l l ,  i t  i s  u se fu l to  look a t  th e  earn ings d is t r ib u t io n  

as w e ll, p resen ted  in  Table 7 . In  th e  s ix th  q u a r te r  a f t e r  random 

assignm ent, over th re e  q u a r te r s  of both experim en tals  and c o n tro ls  had 

no ea rn in g s , and only about 13.5 p e rc e n t had earn in g s  of over $1500 

($6000 on an annual b a s is ) .  The bottom panel of th e  ta b le  shews the  

amount of income from both earn in g s  and w e lfa re  (b u t no t from o th er 

sou rces, such as c o n tr ib u tio n s  from o th e r fam ily  members o r earn ings 

from the  'underground econom y,' which were no t measured in  the  s tu d y ).



Table 7—Impacts of the Chicago WIN Demonstration Program on the Distribution
of Ehmings and Measured Incane

Employment and 
Welfare Outocmes3

IJS/IWEP US

Experimental Ckxitrol Difference Experimental Control Difference

Average Total 
Earnings, Quarter 6 (%)

line 75.6 76.6 -  1.0 75.6 76.6 -  1.0
$1 -  $1500 10.9 10.0 + 0.8 10.9 10.0 + 0.8
Mare Than $1500 13.6 13.4 + 0.2 13.6 13.4 + 0.2

Total 100.0 100.0 0.0 100.0 100.0 0.0

Average Measured Inoane, 
Quarter 6 (%)c

None 15.0 13.9 + 1.1 16.2 13.9 + 2.3***
$1 -  $1500 65.6 67.0 -  1.4 64.9 67.0 -  2.1**
More Than $1500 19.4 19.1 + 0.3 18.9 19.1 -  0.2
Total 100.0 100.0 0.0 100.0 100.0 0.0

Average Measured
Inoane ($) 1148.36 1144.14 + 4.22 1129.87 1144.14 -14.27

Sample Size 4050 3805 4057 3805

Source: Friedlander, Freedman, Hamilton, and Quint, 1387, pp. IV. 12-13.

These data include zero values for sample members not enplcyed and for sarple manbers not 
receiving welfare. The data are regression-adjusted using ordinary least squares, controlling 
for pre-randan assignment characteristics c£ sample members. There may be sane discrepancies 
in calculating suns and differences due to rounding.

aMonthly welfare data, which count the month of randan assigrment as ■month one", were 
regrouped into calendar quarters that exactly match Uaenplqyment Insurance earnings quarters. 
.Percentages receiving welfare will therefore not precisely match other text tables.
bImpact estimates for the two experimental groups are identical.
c■Average measured inoane* is defined as sacple member’s earnings plus welfare payments 
received during a quarter.

A two-tailed t-test or a chi-square test was applied to differences between experimental and 
control groups. Statistical significance levels are indicated as: * = 10 percent; ** = 5 
percent; *** = 1 percent. The distributed differences are not, however, strictly independent.
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Over 80 p e rcen t of the  sample rece iv ed  l e s s  than $1500 from th ese  two 

sources during  th e  q u a r te r ;  th e  average Income was about $1145, o r $382 

a month. In  B altim ore , th e  r e s u l t s  a re  of about th e  same m agnitude, as 

I s  ev id en t from Table 8 , and a s im ila r  p a t te rn  emerges In o th e r s ta te s  

s tu d ied  by MDRC. A genera l conclusion  th a t  may be drawn from th e  MDRC 

ev a lu a tio n  of w ork /w elfare  i n i t i a t i v e s  i s  th a t  w h ile  such programs may 

be of seme u t i l i t y  in  reducing  w e lfa re  dependency, they appear to  be of 

l im ite d  v a lu e , a t  l e a s t  in  th e  sh o rt term , in  reducing poverty .

A number of 'w e lfa re  reform* p ro p o sa ls  have been p resen ted  to  th e  

100th Congress. Although as of t h i s  w r itin g  i t  appears u n lik e ly  th a t  

any of th e se  w i l l  be enacted , given th e  concern of l e g i s l a to r s  to  reduce 

th e  s iz e  of th e  fe d e ra l  d e f i c i t ,  i t  i s  n o n e th e less  in s t r u c t iv e  to  

compare the  key p ro v is io n s  of th e  th re e  b i l l s  th a t  have garnered  the  

g re a te s t  amount of media a t te n t io n  and p o l i t i c a l  su p p o rt.

The most l i b e r a l  of th ese  p ro p o sa ls , H.R. 1720, i s  a lso  th e  most 

expensive; i t s  c o s t i s  e s tim a ted  a t  $5.2 b i l l i o n  over f iv e  y e a rs . The 

l e g i s l a t i o n  was in troduced  by R ep resen ta tiv e  Harold E„ Ford (D, TN) and 

rep o rted  ou t to  th e  f u l l  House from th e  Ways and Means Committee. 

O rig in a lly  th e  b i l l  c a l le d  fo r  an in c re a se  in  minimum b e n e f i t  l e v e ls ;  

t h i s  was dropped from l a t e r  v e rs io n s , but th e  fe d e ra l  share  of AFJDC 

c o s ts  would be in c reased  in  s ta te s  th a t  r a i s e  th e i r  b e n e f i t  l e v e l s .  The 

b i l l  would a lso  extend AFDC-U to  tw o-paren t households in  a l l  f i f t y  

s ta t e s .  Some p ro v is io n s  fo r  s tro n g e r c h ild  support enforcem ent a re  

inc luded .
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Table 8—Impacts of the  B altim ore Options Program on th e  D is tr ib u tio n
of Earnings and Measured Income

Employment and 
W elfare Outcomes

A ll AFDC: A pplicants and R ec ip ien ts

Experim entals C ontrols D ifference

Average T o ta l E arn ings,
Q uarter 5 (%)

None 63.5 68.4 — 5.0***
$1 -  1500 20.4 17.7 + 2.7*
More Than $1500 16.1 13.9 + 2.2*

T otal 100.0 100.0 0.0

Average Measured Income, b
Q uarter 5 (%)

None 12.2 12.7 — 0.5
$1 -  1500 66.4 69.3 - 2.9*
More Than $1500 21.4 18.0 + 3.4**
T otal 100.0 100.0 0.0

Average Measured Income ($) 1131.29 1079.26 +52.04

Sample S ize 1331 1372

Source: F ried la n d e r, Hoerz, Long, and Q uint, 1985, pp. 113-114.

These d a ta  inc lude  zero  v a lu es fo r  sample members not employed and fo r  
sample members not re c e iv in g  w e lfa re . The da ta  a re  re g re s s io n -  
ad ju s ted  using o rd in a ry  l e a s t  squares, c o n tro ll in g  fo r  p re -en ro llm en t 
c h a r a c te r is t ic s  of sample members. There may be some d isc rep an c ie s  in  
c a lc u la tin g  sums and d if fe re n c e s  due to  rounding.

aMonthly w elfa re  d a ta , which count th e  month of randan assignm ent as 
•month one,* were regrouped in to  ca lendar q u a r te rs  th a t  ex ac tly  match 
Unemployment Insurance earn ings q u a r te r s .  P ercentages rece iv in g  
w elfa re  w il l  th e re fo re  not p re c is e ly  match o th e r te x t  ta b le s .
Id•Average measured income* i s  defined  as p erso n a l earn ings p lu s  
w e lfa re  payments rece iv ed  during  a q u a r te r .

A tw o - ta ile d  t - t e s t  was ap p lied  to  d iffe re n c e s  between Experim ental 
and Control groups. S t a t i s t i c a l  s ig n if ic a n c e  le v e ls  a re  in d ic a te d  as: 
* = 10 p e rc e n t; ** = 5 p e rc e n t; *** = 1 p e rc e n t. The d is t r ib u te d  
d iffe re n c e s  a re  n o t, however, s t r i c t l y  independent.
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H.R. 1720 re q u ire s  th a t  each s ta t e  e s ta b l is h  a work p re p a ra tio n  

program fo r  a l l  w e lfa re  r e c ip ie n ts  w ith  c h ild re n  age th re e  and over (one 

and over a t  th e  op tion  of th e  s t a t e ) ,  although those who v o lu n tee r  fo r  

s e rv ic e s  would rece iv e  p r io r i ty  over o th e r r e g i s t r a n t s .  In  some 

re sp e c ts ,  th e  program model resem bles th a t  of O ptions: program s ta f f  

would be req u ired  to  a s se s s  each r e c ip ie n t  and develop an in d iv id u a liz e d  

em ployab ility  p lan  fo r  h e r , and s ta te s  would have to  o f fe r  a v a r ie ty  of 

employment s e rv ic e s , in c lu d in g  rem edial education  and advanced education  

as a p p ro p ria te . P a r t ic ip a n ts  could no t remain in  a work experience 

component lo n g er than  s ix  months. E n ro lle e s  would re c e iv e  f e d e ra l ly  

su b sid ized  payments fo r  c h ild  c a re  and o th e r expenses a s so c ia te d  w ith  

p a r t ic ip a t io n .

The Republican proposal ( in tro d u ced  in to  th e  House as H.R. 3200 by 

Hank Brown of Colorado and in to  th e  Senate as  S. 1655 by Robert Dole of 

Kansas) anchors th e  o th er end of th e  id e o lo g ic a l and c o s t spectrum .

( I t s  estim ated  c o s t i s  $1.4 b i l l io n  over f iv e  y e a r s .)  S ta te s  would be 

req u ired  to  implement work programs ta rg e t in g  AFDC r e c ip ie n ts  w ith  

c h ild re n  s ix  months and o ld e r ; no c h ild  c a re  would have to  be provided , 

but in d iv id u a ls  would no t have to  p a r t ic ip a te  i f  no c h ild  ca re  was 

a v a i la b le .  An in d iv id u a liz e d  assessm ent and trea tm en t p lan  i s  not 

re q u ire d . S ta te s  could o f fe r  an a rray  of s e rv ic e s , bu t would no t be 

o b lig a te d  to  o f fe r  any p a r t ic u la r  ones. Education programs would have 

to  be 're m ed ia l'' in  n a tu re ; th a t  i s ,  post-secondary  ed u ca tio n a l 

a c t i v i t i e s  would no t be a llo w ab le . W o rk -fo r-b en efits  assignm ents could 

be I n d e f in i te  in  d u ra tio n , and th e  v a lu e  of th e  Food Stamps a llo tm en t 

could be in c lu d ed  in  c a lc u la t in g  th e  work o b lig a tio n  so as  to  in c re a se
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th e  number of h o u rs. By 1996, 70 p e rcen t of th e  mandatory popu la tion  in  

any s ta te  would be req u ired  to  be p a r t ic ip a t in g  a c t iv e ly  in  th e  program. 

The b i l l  does no t c a l l  f o r  an ex ten sio n  of AFDC-U or fo r  an in c re a se  in  

b e n e f i ts ;  i t  does, however, co n ta in  s tro n g e r c h ild  support enforcement 

p ro v is io n s  than  H.R. 1720.

S. 1511, In troduced  by Daniel P a tr ic k  Moynihan (D, NY) re p re s e n ts  a 

compromise between th e se  two b i l l s  both in  co n ten ts  and in  c o s t 

(e s tim a ted  a t  $2.3 b i l l i o n  over f iv e  y e a r s ) .  Like H.R. 1720, s ta t e s  

would be re q u ire d  to  s e t  up work programs f o r  women whose youngest c h ild  

i s  age th re e  o r o ld e r , and women w ith  c h ild re n  one or o ld e r could be 

re q u ire d  to  e n ro l l  a t  s t a t e  o p tio n . Although an in d iv id u a liz e d  

assessm ent must be p rovided , no p a r t ic u la r  s e rv ic e s  a re  p re sc rib e d , 

except th a t  s ta t e s  must e n ro l l  in d iv id u a ls  under age 22 who have no t 

completed high school in  an ed u ca tio n a l program u n le ss  th a t  a c t iv i ty  i s  

in a p p ro p ria te . There a re  no l im i t s  on th e  d u ra tio n  of w orkfare 

assignm ents. T ra n sp o rta tio n  and c h ild  c a re  c o s ts  would be reim bursed 

( th e  l a t t e r  a t  a somewhat low er le v e l  than under H.R. 1720). S ta te s  a re  

no t o b lig a te d  to  r a i s e  b e n e f i ts  to  a minimum le v e l ,  but a l l  s t a t e s  a re  

re q u ire d  to  implement AFDC-U program s. S trong c h ild  support enforcem ent 

i s  c a lle d  f o r .

The w e lfa re  reform  i n i t i a t i v e s  now befo re  Congress p rov ide evidence 

of a s tro n g  consensus th a t  mandatory programs p rep arin g  w e lfa re  

r e c ip ie n ts  f o r  work should be in co rp o ra ted  in to  fe d e ra l  AFDC p o lic y .

Hhat d i f f e r e n t i a t e s  more l i b e r a l  from more co n se rv a tiv e  p ro p o sa ls  i s  no t 

th e  p r in c ip le  th a t  w e lfa re  m others should engage in  e f f o r t s  to  become 

s e l f - s u f f i c i e n t  bu t r a th e r ,  th e  s p e c if ic s  of those e f f o r t s :  th e  k inds of
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em ploym ent-related a c t i v i t i e s  allow ed, th e  support s e rv ic e s  o ffe re d , th e  

p o in t a t  which m others o f young c h ild re n  a re  expected to  e n te r  th e  work 

fo rc e . While two of th e  th re e  p ro p o sa ls  would m arg in a lly  improve th e  

eq u ity  of th e  system by ex tending  b e n e f i ts  to  needy in ta c t  fa m ilie s  as 

w ell as to  fem ale-headed ones, in c re a s in g  th e  le v e l  of b e n e f i ts  has been 

re le g a te d  to  minor im portance a t  a tim e of f i s c a l  s tr in g en cy .

This d i s s e r ta t io n  suggests  seme im portant le sso n s  about both the  

im plem entation and th e  p robable im pacts of any measure th a t  m ight be 

adopted. F i r s t ,  maximizing program e f fe c tiv e n e s s  w i l l  re q u ire  securing  

s t r e e t - l e v e l  b u re a u c ra ts ’ com pliance in  th e  p u r s u it  of d e s ired  

o b je c t iv e s .  Low er-level s t a f f  a re  more l ik e ly  to  comply w ith  agency 

d i r e c t iv e s  and l e s s  l ik e ly  to  engage in  d is c re tio n a ry  decision-m aking i f  

two c o n d itio n s  a re  m et: 1) o b je c tiv e s  a re  c le a r ly  s p e c if ie d  and 

expressed  in  q u a n t i f ia b le  g o a ls ; and 2) e v a lu a tio n s  of s t a f f  members' 

perform ance a re  con d itio n ed  on t h e i r  a b i l i t y  to  achieve th ese  g o a ls . In  

t h i s  way, the  o rg a n iz a tio n a l reward s tru c tu re  can p lay  a c r i t i c a l  ro le  

in  a lig n in g  th e  in t e r e s t s  o f program o f f i c i a l s  and s t r e e t - l e v e l  

p e rso n n e l.

Second, w hile  mandatory work programs fo r  w e lfa re  r e c ip ie n ts  may 

b e n e f i t  seme in d iv id u a ls ,  they are  no t a general cu re  fo r  p o v erty . Too 

few p a r t ic ip a n ts  b e n e f i t ,  and even when those  who do g e t jo b s  and g e t 

o f f  w e lfa re , t h e i r  incomes o f te n  remain so  low th a t  any unexpected 

event— a la y o f f ,  a c h i l d 's  i l l n e s s ,  and th e  l ik e — may c a ta p u l t  them back 

onto  th e  w e lfa re  r o l l s .  A more comprehensive approach to  reducing  

poverty  would n e c e s s i ta te  much more sweeping s t r u c tu r a l  changes in  th e  

economy, th e  sch o o ls , and th e  c h ild  c a re , c h ild  su p p o rt, and h e a lth
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d e liv e ry  system s.

As noted in  e a r l i e r  c h a p te rs , p u b lic  p o licy  toward th e  poor has 

h i s to r i c a l l y  served both r e l i e f  and s o c ia l  c o n tro l fu n c tio n s . As the  

U nited S ta te s  e n te r s  i t s  th i r d  cen tu ry  as a n a tio n , th e re  appears to  be 

w idespread agreement th a t  m others o f young c h ild re n  should be expected 

to  be s e lf - su p p o r tin g  and th a t  programs fo r  w e lfa re  r e c ip ie n ts  should 

emphasize work e f f o r t  r a th e r  than  income r e d i s t r ib u t io n .  I t  i s  w ith in  

t h i s  general framework of assum ptions th a t  th e  C ongressional debate 

about th e  a s s is ta n c e  v e rsu s  th e  o b lig a tio n a l a sp e c ts  of p u b lic  w e lfa re  

now tak es  p la c e .
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