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A bstract

THE! POLITICAL ECONOMY OF WELFARE REFORM

by

Michael Engel

Advisors Professor Robert Engler

The development and le g is la t iv e  h is to ry  of the Family Assistance 
Plan proposed by President Nixon in  1969 i s  examined as a  case study of 
the p o li t ic a l  economy of welfare reform.

P lu ra l is t  po licy  ana lysis has not o ffered  an adequate explana­
tio n  of welfare policy  development in  America. The argument of th is  
study i s  th a t government has attempted to  maintain a public welfare 
system consisten t with the low-wage labo r needs of the economy. Wel­
fa re  has a  s ig n ific an t impact on the s iz e , composition, and income o f 
the low-wage labor fo rce . Reform has become p o li t ic a l ly  possible only 
as labor force needs changed with a  changing economy.

The Aid to  Fam ilies w ith Dependent Children (AFDC) program i s  
a  case in  po in t. I t  has developed in to  a  subsidy fo r  fam ily heads in  
the low-wage labor fo rce , which i s  d isp roportionately  female. However, 
the increasing expense and Ineffic iency  of the program le d  to strong 
pressures fo r  change, culminating in  the Nixon proposal. I t  fa ile d  in  
Congress, and the welfare system remains su b stan tia lly  unchanged.

The Family Assistance Plan fa i le d  because i t s  designers and 
supporters fo r  the most p a r t d id  no t take i t s  p o ten tia l labor market 
e f fe c ts  seriously  as a p o l i t ic a l  issu e . They crea ted  a  b i l l  embodying 
contradictory  goals on the su b jec t o f low-wage work. Congress, rep re­
senting in  p a r t  In te re s ts  with a  stake in  the low-wage labor fo rce , 
reac ted  negatively  to  the possib le  th re a t to those in te re s ts  posed by 
FAP. Opponents were able to  win over the uncommitted by using the 
b i l l ' s  inconsistencies on the issue  o f work and wages.

I f  the welfare problem i s  indeed re la te d  to labor market s tru c ­
tu re , a  solution must be based on an e x p lic i t  position  on manpower 
po licy . From the po in t of view o f the author, f u l l  employment a t  
decent wages i s  the u ltim ate welfare reform.
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INTRODUCTION

Welfare In America i s  a  massive system of m eans-tested income 

maintenance programs offered  "by fed e ra l, s ta te , and lo c a l  governments. 

I t  d isburses money to  those who are supposedly unable to  earn a  liv in g  

wage through worki one-parent fam ilies , the long-term unemployed, the 

aged, b lin d , and permanently disabled. In-kind b en e fits  are d i s t r i ­

buted to  these  people and o thers through medicaid and food stamps. 

Welfare d i f f e r s  from soc ia l insurance, which i s  funded by pay ro ll taxes 

and i s  av a ilab le  without a  means t e s t .  Welfare thus has become a con­

tro v e rs ia l  issue  because i t  ostensib ly  hands out money and b en e fits  to  

those who have no t "earned" them through work or pay ro ll deductions.

The program known as Aid to Families with Dependent Children 

(AFDC) i s  the main case in  point. Eleven m illion Americans receive 

over $8 b i l l io n  in  b en e fit checks every year under AFDC. More than 

th ree  m illio n  of the re c ip ie n ts  are adults, mostly women, who are fo r  

the  most p a r t  physically  and mentally able to  work. Although they 

rep resen t only a  p a r t of the n a tio n 's  welfare caseload, they—and thus 

th e ir  ch ild ren —co n s titu te  the cen ter of the controversy around welfare. 

Aid to  Fam ilies with Dependent Children represents a  decision  to supply 

nearly  th ree  m illion  female family heads (and several hundred thousand 

long-term  unemployed heads of In tac t fam ilies) with a  subsistence in ­

come n o t earned as a  r e s u l t  of work. This f l i e s  in th e  face o f the 

values o f a  socie ty  o stensib ly  devoted to the work e th ic . Both the 

program and i t s  rec ip ien ts  have thus beoome a  ta rg e t fo r  to r re n ts  o f



abuse from p o litic ia n s  and the public fo r  tw enty-five years.

Several attem pts have been made by the Federal Government in  the 

l a s t  f if te e n  years to  "reform" the welfare system. Two were le g is la tiv e  

successes f but fa ile d  as policy in  terms o f th e i r  own s ta ted  goals of 

g e ttin g  rec ip ien ts  o ff  the welfare r o l l s  and in to  Jobss the 1962 "se r­

vice amendments" and the 19&7 WIN program. The th ird  was the Family 

A ssistance Flan, which died in  the Senate on December 28, 1970. A 

fu rth e r  attempt to pass a sim ilar b i l l  known as HR 1 fa ile d  the 

follow ing year.

The issue o f welfare thus r a is e s  an im portant p o l i t ic a l  questions 

Why does a program continue to  e x is t  i f  i t  has no support, i s  acknow­

ledged by a l l  as a fa ilu re , and co n trad ic ts  estab lished  so c ie ta l values?

The purpose o f th is  study i s  to  develop an answer.

Existing analyses of welfare po licy , based on p lu r a l i s t  metho­

dological assumptions, have focussed la rg e ly  on ra th e r  narrowly defined 

c o rre la te s  of policy development. They have om itted many so c ia l, p o li­

t i c a l ,  and economic fac to rs  which are e i th e r  no t amenable to  q u an tif i­

ca tion  or inconsisten t with the assumptions of p lu r a l i s t  ideology.

This study i s  based on the p o s s ib il i ty  th a t  an understanding 

of welfare may l i e  in  a  recognition of i t s  economic re la tio n sh ip  to 

labo r force s tru c tu re .

The cen tra l hypothesis i s  th a t  welfare policy  i s  e s se n tia lly  a 

governmental action to  supplement and support p riv a te  sec to r decisions 

on the size , composition, and income of the low-wage labor force. Thus 

decisions to reform the welfare system n ecessa rily  involve decisions to  

change the stru c tu re  of the low-wage lab o r fo rce . A fa i lu re  by policy­

makers to understand th is  re la tio n sh ip  o r  to  deal with i t s  p o li t ic a l



ram ifications w ill mean the f a i lu r e  o f th e ir  reform plans e i th e r  as 

le g is la tio n  or as policy .

The v a lid ity  of th is  hypothesis can be te s ted  by an examination

of the AFDC program, and an an a ly sis  o f  the fa ilu re  of the proposed

Family Assistance Plan.

There i s  a  sizab le  proportion o f  the labor force which i s  

constrained to work fo r  wages which cannot sustain  a  decent standard 

of liv in g . Both "welfare poor" and "working poor" are  p a r t  of th is  

low-wage labor fo rce—the d iv is io n  of the poor in to  these two categories 

may in  f a c t  have no meaning. I t  i s  from the low-wage labor force— 

predominantly female and la rg e ly  o f m inority race—th a t the adu lt 

AFDC population i s  drawn. The AFDC program i s  ac tu a lly  structu red  

in  such a  way as to  keep re c ip ie n ts  in  the low-wage labo r fo rce . I t  

has thus been something o f a  p o licy  success in  terms of i t s  compati­

b i l i ty  with the need of American capitalism  fo r  an adequate pool of

low wage labor.

The problem i s  th a t  AFDC i s  expensive, in co n sis ten t, in e ff ic ie n t, 

and p o lit ic a lly  unpopular. Yet a l l  attem pts a t  a  thoroughgoing reform 

have fa ile d .

The reason fo r th is  may l i e  in  the s itu a tio n  ou tlined  in  the 

cen tra l hypothesis. Policy makers have e ith e r  accepted assumptions 

about welfare which disregard questions of labor force s tru c tu re , or 

have in te re s ts  in  the issue o f  lab o r force s tru c tu re  which preclude any 

d rastic  changes in  the welfare system.

The former predominated in  the  Nixon Administration. The de­

signers o f the Family A ssistance Plan proceeded on a  number of d iffe ren t 

and often  inconsistent assumptions about the source o f the welfare problem



u
and the nature and Impact o f possib le  solutions* What they generally 

had In common m s a  view of the welfare policy  problem which In one 

way o r another discounted I t s  re la tio n  to  problems of manpower and 

employment. Their assumptions about welfare rec ip ien ts  and the economic 

system Here such th a t they viewed the low-wage labo r force as an issue 

of l i t t l e  importance in  the strugg le  fo r  welfare reform. They there­

fo re produced a  plan loaded w ith Inconsistencies and contradictions.

The second po in t of view predominated in  Congress* where 

in te re s ts  with a d ire c t  stake in  the low wage lab o r force reacted to 

what they f e l t  was a  th re a t  to  the  maintenance o f an adequate pool of 

cheap labor. The entrenchment o f these in te re s ts  in the Senate Finance 

Committee doomed the b ill*  I t s  opponents used i t s  inconsistencies on 

the subject of labor fo rce  s tru c tu re  to win over crucial uncommitted 

votes.

This d ifference in  perspectives may be accounted fo r  by the 

d iffe ren t lev e ls  of economic in te re s ts  represented in  the Executive 

and Legislative branches. The planners in  the Executive tended to r e ­

f l e c t  the views of la rg e r  corporate in te re s ts  and the socia l work e s ta ­

blishment. Many Congressmen shared the viewpoints of lo ca l economic 

and p o lit ic a l e l i te s  and small business.

The Family A ssistance Flan i s  therefore the case study for the 

cen tra l hypothesis. I f  po licy  decisions on welfare are lo g ica lly  and 

p o li t ic a lly  connected to  decisions on labo r fo rce  structure* th is  should 

have been a crucial fa c to r  in  the  p o l i t ic s  of FAP* and thus strongly 

re flec ted  in  i t s  development and le g is la tiv e  h isto ry . I t s  defeat should 

be explainable as a  f a i lu r e  of contending p a r tie s  to reach an ex p lic it 

consensus on the labo r fo rce  issu e  due to  a  c o n flic t o f in te re s ts .



The approach o f th i s  study w ill "be, f i r s t  of a l l ,  to summarize 

the  h is to ry  of w elfare p o licy , which should lend some credence to  the 

id ea  th a t  the government has attempted to develop welfare policy  w ithin 

th e  constra in ts  o f contemporary labor force requirements. The second 

step  w ill be to  examine the present s ta te  of welfare policy an a ly sis . 

T hirdly , an em pirical case w ill be made fo r seeing welfare and labor 

fo rce  structu re  as  re la te d  Issues. F inally , I  w ill begin my examination 

o f  the Family A ssistance Flan as a  case study o f the cen tra l hypothesis, 

trac in g  i t s  development through the Administration and Congress, and 

analyzing the sources o f i t s  support and opposition.

I f  the goals o f th is  study are achieved, i t  w ill show th a t 

welfare reform cannot succeed both as le g is la tio n  and as policy  unless 

i t  i s  e x p lic itly  re la te d  to  a  policy on the stru c tu re  of the low-wage 

lab o r force. This may be impossible p o li t ic a l ly  a t  th is  time, but i t  

i s  the minimum condition necessary fo r  a genuine overhaul of the welfare 

system.



CHAPTER ONE

WELFARE POLICY DEVELOPMENTi A HISTORY

The argument of th is  study i s  th a t the U. S. government, com­

m itted to  the preservation  of a  c a p i ta l is t  economic system, has a t ­

tempted to  shape welfare policy in  a  manner consisten t with the labo r 

market needs of th a t  system. S p ec ifica lly , the development of welfare 

policy  follow s along l in e s  th a t a re  compatible with the maintenance of 

an adequate low-wage labor fo rce . Reforms may succeed as le g is la tio n , 

although probably no t as policy , i f  they avoid the labor market issu e , 

or i f  they f i t  in to  the labor fo rce  needs of p rivate  industry , in  

which case the poor b en efit l e a s t .

The h is to ry  of welfare policy  development appears to  support 

th is  argument. From the time fou r cen tu ries ago th a t modem govern­

ments f i r s t  assumed the re sp o n s ib ility  fo r  public assistance , there  

has been a  constant struggle over the welfare system. At d if fe re n t 

times in  h is to ry , the poor have benefited  or suffered based on the ou t­

come of th is  s tru g g le . There have been sharp varia tio n s in  the approach 

of government to  the welfare issu e .

Richard Cloward and Frances Piven note th is  phenomenon in  th e ir , 

study, Regulating the Poor, and explain i t  in  terms of the so c ie ty 's  

need fo r  so c ia l con tro l in  times of depression and regu la tion  of labor 

in  times o f p rosperity . Ib is  ana ly sis  i s  only p a r t ia l ly  accurate . Wel­

fa re  i s  n o t p rim arily  a  means o f soc ia l control and i t s  sign ificance i s
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not the same fo r  the whole labor fo rce . The h is to ry  of welfare po licy  

appears to  show welfare as a  too l used by government to  assure the  s ta ­

b i l i t y  o f the ex is tin g  economic system. I t s  v a ria tio n s are  b e tte r  

accounted fo r  with reference to  the p a rtic u la r  low-wage labor market 

conditions ex is tin g  a t  the time.

The poor would have gained nothing had they o r th e ir  a l l i e s  

no t p e rio d ic a lly  fought fo r  ce rta in  b enefits . I f  the h is to ry  of wel­

fa re  were nothing more than government manipulation of the lab o r force 

to  s u i t  p riv a te  industry , there  might be no welfare system a t  a l l .  The 

p o l i t ic a l  and economic system has had to  cope with pressure from the 

working c la s s  in  order to  maintain s ta b i l i ty  and con tinu ity , and has 

had to  make periodic concessions depending p a rtly  on the le v e l o f 

p ro te s t.

Nonetheless, the development of welfare policy  has proceeded 

within c e rta in  l im its .  Movements fo r  reform have sprung up many tim es. 

They appear to  have succeeded, however, only when contemporary labo r 

force conditions made th e ir  proposals "thinkable” and acceptable to  

decision-makers in  government and industry . Without these movements, 

the re  would have been no reforms. But unless they re s tr ic te d  themselves 

within acceptable ideo log ical and economic lim its , they d id  not succeed 

in  th e ir  own tim e. The argument being made i s  th a t changing labor 

market cond itions, esp ec ia lly  among the low-paid, were’of g re a te s t 

importance in  determining the response of government to p ressures from 

reform movements. Where no such pressure ex isted , the government deve­

loped i t s  own consensus consisten t with the low-wage labor force req u ire ­

ments o f p riv a te  industry . At a l l  tim es, the p r io r i ty  of government 

was no t responsiveness to  pressure groups, but response to  the needs



of those who contro lled  the economic system.

This po in t of view seems to  provide a  coherent framework fo r an 

examination o f the development of welfare po licy . To e s ta b lish  an h is ­

to r ic a l  argument fo r  the hypothesis of th is  study, i t  i s  necessary to  

begin with feudal England, fo r  the American public w elfare system has 

i t s  ro o ts  in  England. The Englishmen who colonized the New World 

brought with them the Elizabethan Poor Law concepts which themselves 

were the outgrowth of th ree cen tu ries  o f welfare policy  development.

At le a s t  th e o re tic a lly , the s tru c tu re  of the feudal system 

i t s e l f  provided fo r  the poor. Master and se rf  were bound by an oath 

of mutual re sp o n s ib ility , which included p ro tec tion  of the se rf  in  time 

of need. Supplementary a id  was provided by the Church; monasteries 

served as r e l i e f  agencies. Aid to the poor was the re sp o n s ib ility  of 

the lo c a l bishop and was dispensed as "an a c t of ju s t ic e —not of cha­

r i t y  o r mercy . . . the only te s t  of e l ig ib i l i ty  fo r  a id  in  the modem 

sense o f the term was evidence of need. Poverty was considered an 

in ev itab le  p a r t of a  generally  harsh ex istence, and i t  was considered 

the sacred duty of the wealthy to  perform a c ts  of ch a rity .

Feudalism was characterized by a  so c ia lly  and physically  immo­

b i le  ru ra l  agrarian  work fo rce . One's ro le  in  the labor fo rce was 

determined by b ir th ; the economic order was se t by God's w ill. In such 

a  system there  were none o f the problems which a r is e  from a  mobile 

lab o r fo rce . Che d id  what one was bom to  do. The surv ival of the 

feudal lo rd  depended on the reasonable well-being of h is  s e rfs  and 

v ice-versa . Although poverty was widespread, i t  was the necessary r e ­

s u l t  of a  subsistence economy based on a g ricu ltu re , tfelfare was thus 

a  personal m atter between lo rd  and s e r f , with the Church f i l l i n g  in
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gaps. The s ta te  was not as yet Involved.

The Black Death Has the beginning of the end fo r  feudalism , 

wiping out almost one-th ird  of England's population, and c rea tin g  a  

d ra s tic  labo r shortage. I t  destroyed the o rderly  processes o f the 

feudal manor. A t ig h t  labor market, combined with the growth of urban 

cen ters to  which former se rfs  could escape, crea ted  pressure fo r  higher 

wages. The p o l i t ic a l  response in  England was the S ta tu te  o f Laborers 

in  1349, which fixed  maximum wages, placed severe r e s tr ic t io n s  on labor 

m obility , compelled the jobless to  work, and proh ib ited  alms to the 

able-bodied. The following year, Parliam ent forbade lab o re rs  from leav ­

ing th e ir  residences as long as an employer was seeking to h ire  them. 

"Those seeking work a t  b e tte r  wages and under f r e e r  conditions but tem­

p o ra rily  hard-pressed were deemed crim inal, along with the unruly bands
2

whose deeds and in ten tions were dishonorable." This le g is la tio n  is  

an ea rly  i l lu s tr a t io n  of the use of s ta te  power to  expand a  shrinking 

labor fo rce through use of repressive measures.

The development of new technology, increased urbanization and 

labor m obility , and the growing interdependence o f lo c a l economies added 

to  the d is lo ca tin g  e ffe c ts  of the Black Death and re su lted  in  the tra n s ­

formation of the feudal economy in to  the m ercantile economy. The nation­

s ta te  assumed new importance. The basic aim o f the m ercantile s ta te  

was an increase in  national power and wealth through the d ir e c t  regu­

la tio n  of the national economy by the government, with specia l emphasis 

on achieving a  favorable balance of trad e . Although c le a r ly  d if fe re n t 

from feudalism , mercantilism was e s se n tia lly  a  tr a n s i tio n a l phase be­

tween i t  and capitalism .

Poor r e l i e f  under mercantilism was designed to  be compatible
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with the la rg e r  commercial In te re s ts  of the s ta te .  I t  was also  a  tran ­

s it io n a l system: the s ta te  was Introduced as a  new p a rtic ip a n t in  the 

ex is tin g  system of w elfare. The government, not the Ind iv idual, was 

the prime mover in  the economy, and poverty was s t i l l  la rg e ly  regarded 

as an Inev itab le  outgrowth of the system as a  whole ra th e r  than of 

indiv idual behavior. In a sense, the s ta te  had replaced God as an 

organizer of the economic universe.

The s ta te  entered in to  poor r e l i e f  because the o ld  e cc le s ia s­

t i c a l  system was no longer adequate fo r  an increasing ly  mobile, mecha­

nized and secular society . The growing in d u s tr ia l economy and the 

Enclosure movement created  increasing labor surpluses and cy c lic a l de­

pressions in  England, the victim s of which could no longer be cared 

fo r  by feudal lo rd s  or monasteries. The p e o li t ic a l  response was secu­

la r iz a tio n  of the welfare system in  the six teen th  century. In the l a te  

1530's, Parliam ent, under the reign of Henry V III, passed a se rie s  of 

laws placing re sp o n s ib ility  fo r  poor r e l ie f  in  the hands of lo c a l 

governments. Such ac tions, according to Axinn and Levin, " re flec ted  

the power of the landed gentry". Furthermore, "In supporting th is  in ­

te r e s t ,  the government provided incentive fo r  labo r to  remain on the 

farms—the r is k  of leaving was c le a r ."  Two cen tu ries  l a t e r ,  the Eng­

l i s h  government su b s tan tia lly  revised i t s  Poor Laws to  lessen  p en a ltie s  

fo r  m obility! " LThis3 amendment represented the maturing of in d u s tr ia l
If,

need and a v ic to ry  o f in d u s tr ia l over weakening farming in te r e s t s ."

Henry's seizure of a l l  monastic in s t i tu t io n s  in  1536 e ffec tiv e ly  

ended the ro le  of the Church in  aiding the poor. The government a t  th is  

time began to c la s s ify  the poor in to  able-bodied, d isab led , and "worthy" 

(widows and orphans), fo r  each of whom appropriate programs were
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developed, with emphasis on putting  the able-bodied to  work.

The Elizabethan Poor Law of 1601 was the embodiment o f mercan­

t i l e  welfare policy . I t  formalized the ca tegories of poor developed 

in  the re ign  o f Henry VIII. R esponsibility  fo r  care of the poor was 

given to  the lo ca l p arish , in  each of which two to  four "overseers o f 

the poor" were to  be selected . They were to  r a is e  taxes to  bu ild  alms­

houses fo r  the deserving poor, provide home r e l i e f  fo r  the d isab led , 

and purchase m ateria ls  to  se t the able-bodied to  work. Parents were 

held responsible fo r  the support of th e ir  ch ild ren , and dependent 

ch ildren  were bound out as apprentices. "The Poor Laws were in  many 

resp ec ts  models of moderation," says Sidney Lens, "Such punitive prac­

t ic e s  as the whipping of paupers and fin in g  of beggars were abolished 

. . . the sense of l i a b i l i t y  to the help less was taken with a t  le a s t  

as  much seriousness as i t  i s  today.

M ercantile poor laws se t several precedents fo r  fu tu re  welfare 

policy  in  England and America. I t  gave lo c a l governments exclusive 

re sp o n s ib ility  fo r  the adm inistration of poor r e l i e f ,  while se ttin g  

broad n a tiona l standards o f e l ig ib i l i ty .  I t  categorized the poor in  

terms of the circumstances of th e ir  poverty and th e ir  re la tio n  to the 

labo r market, and defined the general policy  approaches to be taken 

toward each group.

This system allowed fo r maximum leeway to  deal with lo c a l eco­

nomic conditions, while estab lish ing  general requirements compatible 

with the n a tiona l economic in te re s t. I t  was th is  arrangement, su itab le  

fo r  a m ercantile economy in  a not yet fu lly  in teg ra ted  national s ta te ,  

which was tran sfe rred  to  the New Vorld and became the b asis  of American 

welfare policy  fo r  the four cen turies to  follow .
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The English s e t t le r s  a rriv in g  In America during the seventeenth

century brought with them the poor r e l i e f  p o lic ie s  of th e ir  homeland.

The new environment* however* demanded a  somewhat d if fe re n t approach.

In co n tra s t to  England* there  was no labor surplus in  the Colonies.

"From the beginning," says labor h is to ria n  Richard Morris, "labor was

a  s e l l e r 's  market in  the New World. A ll contemporary au th o ritie s  agree

on the r e la tiv e ly  high wages prevailing  in  the colonies."^ Richard

H ofstadter notes th a t  "never a t  any time In the co lon ial period was

there  a  su ff ic ie n t supply of voluntary labor . . .  to meet the in s a t i -
7

able demands of the co lon ial economy."'

This shortage was remedied by indentured servitude fo r  whites 

and slavery fo r  blacks* providing a  more or le s s  permanent and s ta tio n a ry  

supply of unpaid lab o r. Even with th is  so lu tion , however, welfare could 

not be allowed to  fu r th e r  tigh ten  the labor market. Colonial govern­

ments thus adopted a  far-more repressive poor r e l i e f  policy than d id  

England, esp ec ia lly  toward the able-bodied poor. Axinn and Levin s ta te  

th a t  "the r e s t r a in ts  of the Poor Laws served an economic purpose grow­

ing out of the f a c t  th&t the co llec tiv e  economy was one of extreme. sca r­

c i ty  requ iring  th a t  there be a  minimum number of people not working . • .

Although the laws were a  support to  the disabled* they served as a  d e te r -
8re n t to  the able-bodied who might consider not working."

Velfare adm inistration was the re sp o n sib ility  of the lo c a l i t i e s  

in  America as i t  was in  England. The f i r s t  law dealing generally  with 

poor r e l i e f  was passed in  Plymouth Colony in  1642, requ iring  each town 

to  m aintain i t s  poor "according as they sh a ll fin d  most convenient and 

su itab le  fo r  themselves by an order and general agreement in  a  public
O

town meeting. V irg in ia  passed a  sim ilar law four years l a t e r ,  and
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Connecticut d id  so in  16?3»

Colonial poor r e l i e f  policy took four basic forms. The disabled  

and other "worthy” poor were e ith e r  contracted out fo r  care on a low- 

b id  basis* o r in  c e rta in  cases granted home r e l i e f .  Almshouses began 

to appear in  some of the la rg e r  towns* notably Boston in  1662* to house 

a l l  ca tegories o f poor people. The able-bodied were often auctioned o ff  

to  the h ighest bidder in  exchange fo r  whatever labor they could provide, 

a  policy which continued in  many areas u n ti l  the early  nineteenth cen­

tu ry . In add ition  to  these methods, ch ildren were apprenticed, while 

vagrants were ja i le d  o r whipped.

The ca tegoriza tion  of the poor as indiv idual cases re f le c te d  the 

in d iv id u a lis tic  ideology of the P uritan  work e th ic . Poverty was being 

defined as  an ind iv idual f a i l in g , no t a  co llec tiv e  re sp o n sib ility .

L o c a litie s  in  the colonies took g rea t pains to  p ro tec t them­

selves from poor new a r r iv a ls . Boston in  1636 required resid en ts  to 

seek o f f ic ia l  permission fo r  v is i to r s  staying longer than two weeks.

By 1640, prospective s e t t l e r s  had to  provide secu rity  against becoming 

a  public charge. In 1700, Massachusetts required shipmasters to  vouch 

fo r  new immigrants, and placed the newcomers on probation fo r  th ree 

months to  a  year. "Warning out" those who seemed lik e ly  to become pub­

l i c  charges was a  common policy  by th is  time, and Boston excluded two 

hundred people on th is  ground between 1665 and 1 6 84 .^  This was s im ila r 

to  occurrences in  England, where settlem ent of the poor was a  major 

issu e . Parliam ent passed Laws of Settlem ent in  1662 to deal with th is  

problem.

The co lon ia l governments, pressed by a  need fo r  a  la rg e r  work 

fo rce , added a  strong ly  repressive tone to the basic s truc tu re  of E liza -
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"bethan Poor Law. The unemployed were forced to  work by th rea ts  of In ­

ca rcera tio n , corporal punishment, or indentured serv itude. In the 

middle co lonies, r e l i e f  re c ip ie n ts  were required to  wear an iden tify ing  

badge—in  Pennsylvania, according to  a  1718 law, i t  was to  be a  "P" 

sewn on the r ig h t  sleeve.

The combination of Puritan m orality and m ercantile labor doctrine 
re su lte d  in  an extremely repressive co lon ial poor law policy  . . . 
the co lon ial s itu a tio n  in  the seventeenth century made few de­
mands on those responsib le fo r  the poor, but where help was r e ­
quired , i t  tended to  be negative in  s p i r i t  and p rac tice  . . .
S ta te  ac tion  was therefore in frequent, but th a t  which did emerge 
was ill-a d v ise d . 12

Welfare po licy  in  the newly independent United S ta tes remained 

much the same as i t  was during the Colonial Era. The new nation aimed 

i t s  welfare po licy  toward refinem ents of the settlem ent laws w ithin the 

ex is tin g  system of home r e l i e f ,  almshouses, co n trac t, and auction. Not 

u n t i l  fo r ty  years a f te r  the Revolution, with the economic tra n s itio n  

to  in d u s tr ia l  cap ita lism , d id  a  new d irec tio n  in  welfare make i t s  ap­

pearance.

The issue of publicly-funded home r e l i e f  was the cen tra l con­

troversy  in  the development of welfare policy in  the p re-C iv il War e ra . 

In the ag rarian -slave  South, a  generally  more le n ie n t a t ti tu d e  toward 

welfare policy  had p revailed  since co lon ial days. Economic in te re s ts  

in  the in d u s tr ia l  North, however, took a  more repressive stance. Air 

though men such as Tom Paine and Matthew Carey defended the idea of 

government re sp o n s ib ility  fo r  the p lig h t of the poor and unemployed, 

the la rg e r  economic in te re s ts  p revailed , and in  America, as in  England, 

inaugurated the e ra  of the almshouse. They were able to  succeed in  

th e i r  b a t t le  ag a in st home r e l i e f  because the new economy demanded a 

la rg e  low -cost labo r supply.
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The f i r s t  decades of the n ineteenth  century saw increasing 

development o f new technology, including the beginnings of the tra n s ­

p o rta tion  rev o lu tio n , which s ta rted  the e ra  of In d u stria liza tio n  and 

transformed economic re la tio n sh ip s  in  the society .

The r e la t iv e  equality  of an agrarian  society  in  which unlim ited 

land was the main source of wealth faded rap id ly . In d u stria l c a p ita l 

became the source of economic power; the m erchan t-cap ita list became the 

dominant economic f ig u re . The labor needed was now in d u s tr ia l, no t 

a g r ic u ltu ra l, and employers began th e ir  search among those who were 

av a ilab le  a t  the lowest p rice . A. c la ss  of low-wage unskilled lab o re rs  

was being developed. Says h is to rian  Edward Fessen, "Laborers, canal, 

and ra ilro a d  workers, stevedores, and seam stresses, who constitu ted  40$ 

of the urban working c la s s , received $1 or le s s  per day a t  the tu rn  

o f the cen tu ry ."  S k illed  workers received double. He quotes John B. 

Commons in  po in ting  out th a t  as independent shop masters became labo r 

co n trac to rs , "because the p ro f its  of masters now came 'so le ly  out of 

wages and work' they sought to  'le ssen  dependence on s k i l l  and to  in ­

crease speed o f output. They played the le s s  sk ille d  against the most
13s k il le d  . . . and reduced wages while enhancing ex e rtio n !."  To ac­

complish th i s ,  the fac to ry  system was developed, drawing on women p re ­

v iously  self-employed a t  home, as well as  on ch ild ren , fo r  cheap lab o r. 

By the 1840*s , immigrants provided an even more p ro fitab le  source.

Vith the development of an in d u s tr ia l economy came the boom- 

and-bust cycle and the development of cy c lica l unemployment. The f i r s t  

of these "panics" s ta rte d  in  1819. The prevalence of low-wage labo r 

and the impoverishment due to  economic c r i s i s  began to  make i t s  impact 

on the w elfare r o l l s .
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of approaches. V irg in ia , Rhode Island , and I l l in o is ,  fo r example, r e l ie d  

prim arily  on home r e l i e f ;  New Hampshire and Ohio on the con tract system. 

Almshouses were expanding in  New Jersey and Connecticut, as well a s  in 

a  number of o ther s ta te s ' urban cen ters . This system, although s t i l l  

bearing the rep ressiv e  marks from co lon ial tim es, was apparently too 

le n ie n t fo r  the purpose of build ing a  la rg e r  in d u s tr ia l work fo rce . In 

any case, a s  poverty grew, so did welfare outlays. This did not s u i t  

those who paid  both wages and taxes, such as employers. In the 1020's, 

th e re fo re , w elfare became a  major concern of s ta te  governments, and a  

number of commissions were s e t  up to  study the problem. I t  i s  in te r e s t ­

ing to  note th a t although the English Poor Law reform of 1834 i s  con­

sidered of major h is to r ic a l  importance in  i t s  s h if t  away from home 

r e l i e f  and the p rin c ip le s  of Elizabethan Poor Law, sim ilar policy 

changes in  America began more than a  decade e a r l ie r ,  although fo r  much 

the same reasons.

In 1821, the Massachusetts le g is la tu re  published i t s  "Report 

of the Committee on the Pauper Laws o f th is  Commonwealth"',’ or what was 

to be c a lle d  the Quincy Report, a f te r  the committee chairman, Josiah 

Quincy. C iting  a  s ix ty  percent increase in  poor r e l i e f  expenditures 

since 1801, the re p o r t began by declaring th a t the job of d istingu ish ing  

between "impotent" and "able" poor could not be entrusted  to the upper- 

c la s s  lo c a l overseers of the poor because "the humanity natu ra l to  th is  

c la ss  w ill never see the poor in  anything l ik e  want • . . without ex­

tending r e l i e f "  f a r  too generously. "The poor begin to consider i t  as 

a  r ig h t;  nex t they ca lcu la te  upon i t  as  an income. The stimulus to  

industry  and economy i s  ann ih ila ted , o r weakened . . . "  The to ta l
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ab o litio n  of r e l i e f  n ig h t thus be w ell-advised, but a id  to  the poor was 

unfortunately  "too deeply r iv e tte d  in  the a ffec tions, or the moral sen­

tim ents of our people to  be loosened by th e o rie s ."  The so lu tion  was 

therefore the establishm ent of almshouses, "the most economical mode"
i

of r e l i e f  o f pauperism, the "most powerful and universal cause" of which
12l

was "intemperence, in  the use of sp irituous liquors" .

Three years l a t e r ,  the Secretary of S tate of New York issued 

h is  "Report on the R e lie f and Settlement of the Poor"—the Yates Report. 

Again blaming "ardent s p i r i t s "  fo r  pauperism, and cas tig a tin g  home r e ­

l i e f  as costing  too much and encouraging dependency on public funds, 

the rep o rt suggested the  establishm ent of "houses of employment" fo r  

the poor, d ir e c t ly  connected to  p e n ite n tia r ie s  fo r  "the reception  of 

sturdy beggars and vagrants" who were to receive tratm ent "efficac ious 

in  re s tra in in g  th e ir  v ic ious appe tites  and p u rsu its".^
In 1827, a  Ph iladelphia commission investigated poor r e l i e f  in  

a number of o ther major c i t i e s  and concluded th a t the use of almshouses 

was f a r  superior to the system of home r e l i e f ,  which deprived the poor 

of fee lin g  "the ju s t  consequences of th e ir  own id leness". Although 

"vice" in  general was viewed as a  prime cause of poverty, immigrants 

and unwed mothers were singled out as p a rtic u la r ly  unworthy t

One of the g re a te s t burdens th a t f a l l s  upon th is  corporation 
i s  the maintenance of the host of worthless foreigners d is ­
gorged upon our shores . . .

Let any one whose convictions on Cthe e v ils  of home r e l i e f  3 
are  not su f f ic ie n tly  c le a r , a ttend  a t  th is  room on the day 
when the committee on bastardy E! 3 pay the weekly allowances 
to  the pensioners, and mark the unblushing effron tery  th a t 
Some of them ex h ib it. The thanklessness with which they 
demand a  fu r th e r  supply, arrogantly  exacting as a  r ig h t  what 
ought never to  have been granted even as a  charity .
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The committee was esp ec ia lly  Impressed with the House of Refuge

fo r  Children in  New York C ity , where to "prevent a l l  p o s s ib ility  o f e v il

communication, the children are lodged in  separate c e l ls ,  constructed

a f te r  the manner o f those in  the Auburn P rison, with su itab le  provision

fo r  the necessary admission o f a i r , "  The children were hired out a t

12f^ per day, a  small allowance, adm ittedly, but acceptable to  the

in v es tig a tin g  committee, since the youths were not especially  "p ro fit-
17able" because o f th e ir  size  and th e ir  temporary a v a ila b ility .

These ideas, which le d  to le g is la tiv e  action in  many s ta te s  

perm itting  and encouraging counties to e s tab lish  almshouses, were a 

d ire c t  re f le c tio n  o f the development of in d u s tr ia l capitalism . The 

ever-increasing  demand fo r  fac to ry  labor, in  the era a f te r  indentured 

serv itude and before mass immigration, had to be f i l l e d  by native  un­

sk il le d  men, women, and ch ild ren . A,generous welfare policy , esp ec ia lly  

home r e l i e f ,  would only serve to discourage p a rtic ip a tio n  in  the labor 

fo rce , and would tend to  increase wages.

C onsistent with th is  was the development of an in d iv id u a lis tic  

ideology which would have been qu ite  out of place under mercantilism.

The market economy made new demands on the indiv idual—one was supposed 

to  exercise se lf- re lia n c e  and in i t ia t iv e  to make the best bargain fo r  

oneself in  the open market. The government was to re s tra in  i t s e l f  from 

in te rfe r in g  with the n a tu ra l harmony of the market, which was to  lead 

to  the w ell-being of a l l .  I f  in  f a c t  many ended up d e s titu te , i t  was 

an in ev itab le  and unchangeable r e s u l t  of economic competition as well 

as  a  re f le c tio n  on the in d iv id u a l's  in a b il i ty  to  cope successfully  with 

h is  or her new-found freedom.

R e lie f weakened the desire  of the poor to b e tte r  themselves,
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could therefore no longer be the duty of the government to support the 

poor except in  the most unpleasant means possib le! the almbhouse.

Obviously, such a  repressive welfare policy  could only have the 

e ffe c t of fo rc ing  lab o re rs  to  take any job av a ilab le , no m atter how low 

the wage. Thus employers could have a  wider choice and g rea te r leverage 

in  h iring  workers needed fo r  the expanding in d u s tr ia l  economy. The 

ideology of the f re e  market and s ta te  non-in terference was to ta l ly  con­

s is te n t with the in te r e s ts  o f the r is in g  c a p i ta l i s t  c la ss . The expense 

of home r e l i e f  was o f course also a burden only on those who had the 

wealth to pay tax es. I t  seems reasonable to  conclude th a t such ideas 

as expressed in  the various le g is la t iv e  rep o rts  c ite d  above developed 

from th is  new se t o f economic in te re s ts  and goals and from the. new 

system of economic organization .

There were, of course, o ther voices. Tom Paine, in  The Rights 

of Man. ca lled  fo r  a  sysstem of pensions and guaranteed employment to 

replace the poor laws. Matthew Carey, a pamphleteer of the 1830's, 

argued th a t " ra th e r than look to  the poor as  the cause fo r  the r is e  

in  poor r a te s  . . . one must look to the working of a  market economy

in a  society  increasing ly  becoming dependent upon machines 'f o r  the low
18ra te  of wages i s  th e  ro o t o f m isc h ie f '."  In addition , the la te  1820's  

saw the r is e  of the Workingmen's p a r tie s , which had considerable lo ca l 

e lec to ra l success u n t i l  the economic downturn of the 1830's. These 

local organizations ranged from refo rm ist to  ra d ic a l, but a l l  turned 

th e ir  wrath on an un just economic system.

I t  was, however, the employers who had the ear of the government. 

The r is in g  demand fo r  cheap in d u s tr ia l labor could not accomodate a  more
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generous system of home r e l i e f .  Within the next two decades, the alms­

house became the primary means o f supplying poor r e l i e f .

Conditions w ithin the almshouses varied. To some ex ten t, the 

auction and co n trac t systems had created  even worse abuses. Generally, 

however, the almshouses were used as dumping grounds fo r  a l l  v a r ie tie s  

of poor people. Orphan ch ild ren  often  liv ed  together with the sick , 

aged, and insane, a l l  dism ally cared fo r  and sub ject to  high m orta lity

rates . The able-bodied unemployed tended to become seasonal rather
19than permanent re s id e n ts . Such conditions created  pressures fo r  r e ­

form during the 1840's and 1850*s. I t  was in  th is  s p i r i t  th a t a  New 

York investiga ting  committee reported  in  1856 th a t "the evidence taken 

. . . ex h ib its  such a  record  of f i l t h ,  nakedness, licen tiousness, gene­

r a l  bad morals, and gross neg lec t o f the most ordinary comforts and

decencies o f l i f e ,  as i f  published in  d e ta il would disgrace the state
20 •and shock humanity."

The main p o l i t ic a l  e f fe c t of the trend toward incarceration  of 

the poor was the stigm atiza tion  and segregation of a large secto r of 

the low-wage labor fo rce , rendering workers an a  whole divided and im­

potent. The poorhouse wan designed to make the a lte rn a tiv e  to  work, 

even a t  subsistence wages, an loathesome an possib le , obviously s u i t ­

able only fo r  the most depraved and degraded. At th is  point in  American 

economic h is to ry , there  were no d is tin c tio n s  of sex o r age, nor d is t in c ­

tio n s  between "deserving" and "undeserving"'poor—a l l  were d e a lt with 

in  the almshouse. I f  a  la rg e  cheap labo r pool wan necessary an the 

economy grew, and i f  the government was prepared to  support p riv a te  

industry , a l l  workers would have to  p a r tic ip a te  fo r  whatever they could 

earn, or face possib le imprisonment i f  they would o r could not. The
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poorhouse made poverty a  crime.

I t  i s  a  testimony to  the strength  of opposition forces th a t

home r e l i e f  was no t abolished e n tire ly . Although Delaware did so in

the 1820's, along with Philadelph ia  from 182? to  1839* and Chicago from
211848 to 1858, home r e l i e f  continued in  o ther loca tions. Massachusetts 

did have twice a s  many poor in  almshouses as on home r e l i e f ,  and Mary­

land severely r e s t r ic te d  home r e l ie f  by i t s  counties. But New York

City had to  spend h a lf  i t s  welfare money on home r e l i e f .  Philadelphia
22had to  re in s ta te  i t ,  even a f te r  building a  la rg e  almshouse in  1835*

I t  was physica lly  and p o l i t ic a l ly  impossible to  in s t itu tio n a liz e  a l l  

the poor.

Almshouses were la rg e ly  populated by ch ildren , vagrants, the 

sick , e ld erly , and Insane. Fam ilies and ind iv iduals thrown in to  poverty 

by recu rring  economic c r is e s  could not be thrown in  and out of the poor- 

house. Thus a  s ig n if ic a n t number of poor people remained beyond the 

reach of in s t i tu t io n s  and had to  be aided through home r e l ie f .  The 

almshouse, nonetheless, was the wave of the fu tu re , since i t  was fa r 

more co n sisten t with the labo r force needs of the expanding economy.

The p o st-C iv il Wax period saw a  continuation of the struggle 

around home r e l i e f .  The c o n f lic t took a  new form, however, P rivate 

soc ia l welfare agencies now took up the a ttack  against public welfare, 

and became the dominant, i f  not the only voice in  the making o f welfare 

policy .

The pace of in d u s tr ia liz a tio n  increased tremendously a f te r  the 

C iv il War. Between 1870 and 1910» the United S ta tes underwent the 

f in a l  stages of a  to ta l  transform ation from an agrarian to an in d u s tr ia l 

economy. The In d u s tr ia l lab o r force expanded by leaps and bounds, y e t
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23wages remained e s se n tia lly  s ta b le  during most o f the period. The 

ranks of low-wage labo r were Increasing ly  f i l l e d  with Immigrants—now 

streaming In—as well as women and ch ild ren , who kept supply on a  par 

with demand. C yclical depressions, such as those o f 1873 and 1893* 

s t i l l  created s ta rk  misery fo r  workers.

Thus the lab o r market conditions of the f i r s t  h a lf  of the cen­

tury  In ten sified  In the second h a lf ; poorhouses could no longer serve 

as an adequate welfare measure. Some means was necessary to  provide 

subsistence fo r  the low-wage la b o r force In times o f depression without 

tempting i t s  workers to  remain on r e l i e f  during tim es of high demand 

fo r  cheap labor. The fed e ra l government was not y e t prepared to assume 

such re sp o n s ib ilit ie s  on a  n a tio n a l le v e l.  S ta te s  began to  develop 

Boards of C h aritie s , an embryonic welfare bureaucracy. The most impor­

ta n t force In the  development o f  welfare policy , however, was the 

organized ch arity  movement.

The New York Society f o r  the Prevention of Pauperism was e s ta ­

b lished  in  1817. In one o f i t s  early  t r a c ts ,  i t  condemned outdoor 

r e l ie f  fo r  any purpose except temporary expediency, and placed the 

blame fo r pauperism squarely on the in d iv id u a l. The sp ec ific  c u lp rits  

were ignorance, id leness ("more o r le s s  inherent" in  ce rta in  people), 

intemperance, "want o f economy", early  m arriage, lo t t e r ie s ,  pawnbrokers, 

houses of ill-fam e , alm sgiving, and war. These e v i ls  were to be d ea lt 

with by e ffo rts

. . .  to encourage and a s s i s t  the laboring  c lasse s  to  save th e ir  
earnings by the establishm ent of a  savings bank) to prevent the 
access of paupers who a re  n o t e n t i t le d  to  settlem ent in  the 
c ity ; to a id  in  fu rn ish ing  employment . . .  to  promote the in ­
crease of churches and Sunday schools; and fu rth e r  the sup­
pression o f liq u o r s h o p s . 2^



This was one of the e a r l ie s t  statem ents of what was to become the

dominant philosophy of poor r e l i e f  in  n ineteenth  century America.

In 1843, the Society became the New York Association fo r

Improving the Condition of the Poor. The founder of the organization,

R. H. Hartley, to ld  wags-earners th a t  "every able bodied man in  th is

country may support him self and h is  fam ily comfortably} i f  you do not,
25i t  i s  probably owing to  id leness , improvidence, o r intemperance."

Sim ilar organizations sprang up in  many c i t ie s .  Their volun­

te e rs  paid "friend ly  v is i t s "  to  the poor, o ffe ring  "sympathizing coun­

se l"  or moral admonition as circumstances warranted. The m iddle-class

P ro testan t men who made up the bulk of these v is i to rs  were in stru c ted
26to avoid the "character-destroying" p rac tice  of almsgiving.

The increasing  influence of these groups reached a  peak with 

the 1877 formation of the C hatity  Organization Society. I t s  f i r s t  

chapter opened in  Buffalo. The COS acted as a  c learing  house and 

adm inistrative coordinator fo r  the various p rivate  welfare agencies 

within i t s  ju r isd ic tio n . By 1892, ninety-two c i t i e s  had such so c ie tie s  

Their philosophy was much the same as the old AICP. The basis 

of the COS approach was to  deal with the poor as ind iv iduals , since the 

source of poverty was held to  be within the ind iv idual. The almshouse 

was to  be the a lte rn a tiv e  offered  by public welfare. As a  COS pub li­

cation  s ta ted t

The b es t means of doing the poor good i s  found in  frien d ly  
in tercourse and personal in fluence. The want of money i s  no t 
the worst e v il with which the poor have to  content; i t  i s  in  
most cases i t s e l f  a  symptom of o ther and more important wants.
G ifts  in  alms, th e re fo re , are  n o t the th ings most needed—but 
sympathy, encouragement, hopefulness.2*®

The COS made a  powerful and generally  successful e f fo r t  to  end
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hone r e l i e f .  Josephine Shaw Lowell, a  founder of the New York COS,

argued in  her in f lu e n tia l  1884 hook th a t  "human nature i s  so co n stitu ted ,

th a t no nan can receive as a  g i f t  what he could earn hy h is  own labor

without a  moral d e te rio ra tio n  . . .  No human being . . . w ill work to

provide the means o f  liv in g  fo r  him self i f  he can g e t a  liv in g  in  any
29other manner agreeable to h im self."  By 1900, the COS had been in s tru ­

mental in  ending public r e l i e f  in  twelve major c i t i e s ,  including New 

York, Philadelphia, and Brooklyn. The so c ie tie s  were thus able to gain 

fo r  themselves the p o sition  of quasi-public welfare agencies fo r  the 

d is tr ib u tio n  o f outdoor r e l i e f .

U ntil the f i r s t  decades of the tw entieth century, the p riv a te  

c h a r itie s  p re tty  much got what they wanted. This i s  not to say th a t 

they managed to end a l l  public r e l i e f  e f fo r ts , o r th a t they lessened 

the function of p o l i t ic a l  machines in  urban cen ters in  providing a  form 

of welfare to  many, esp ec ia lly  new immigrants. But th e ir  p a rtic u la r  

approach to  the problem of poverty was qu ite  consisten t with the domi­

nant ideology of the  decision-makers o f th a t  time, as well as with 

the needs of the lab o r market. The p riv a te  agencies were prepared to 

adm inister a  r e l i e f  program which would not encourage withdrawal from 

the low-wage labor fo rce . Women, u nsk illed  men, and immigrants were to  

have the choice of low-wage fac to ry  labo r, home r e l i e f  under p riva te  

agency supervision, o r the poorhouse. In the absence o f a well-developed 

welfare bureaucracy, the ch a rity  agencies f i l l e d  the gap. This type of 

system was well-adapted to  the labor force needs of the economy in the 

la te  n ineteenth  century.

The l a s t  decade o f the century saw the r is e  of Populism and 

Progress!vism as responses to the abuses o f the new in d u s tr ia l system.
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S o c ia lis t p a r tie s  were improving th e ir  showings a t  the polls* Between 

1895 and 1915» a  wave o f reform swept the nationt ch ild  labor laws, 

workmen's compensation, maximum hours, e lec to ra l reform, mothers' pen­

sions, and the expansion o f s ta te  and lo c a l welfare agencies.

The so c ia l work profession  i t s e l f  began to  s p l i t  between the 

adherents of the o ld  COS approach, and the Settlem ent House Movement, 

which was more in c lin ed  to  see pro verty  a s  an outgrowth of systemic 

la th e r  than indiv idual d e fec ts . This new s p i r i t  coincided with ce rta in  

other important changes in  the soc ie ty , esp ec ia lly  in  the economy, 

which provided leeway fo r  the  enactment o f new reforms.

By 1900, the pressing  need fo r  increasing numbers of unsk illed  

1 ok- wage workers was beginning to  abate. The e s se n tia l work of building 

the p lan t fo r in d u s tr ia l  production, o f constructing  f a c i l i t i e s  fo r  

transporta tion  and communication, was nearing completion. There were 

le ss  ra ilro ad s  and fa c to r ie s  to  bu ild , le s s  empty space to  f i l l  with 

c i t ie s .  The automotive in d u stry  was to  become the  stim ulus fo r  fu rth e r 

in d u s tria l expansion} the  In d u s tr ia l Revolution in  America was by now 

la rge ly  over. Thus there  was no longer the need fo r  hordes of immi­

grants, there was no longer th  need to  fo rc ib ly  r e c ru i t  women and 

children fo r  fourteen  hours o f da ily  fac to ry  lab o r. In addition , there 

was no t going to  be as much room to absorb the people leaving the farms 

fo r the c i t ie s .

This new se t o f economic conditions made i t  possible fo r  pro­

gressive reformers to  succeed in  th e i r  push fo r , among o ther th ings, 

the re lease  of widows from the  low-wage labor fo rc e , both in  the in te ­

re s ts  o f humanity and to  serve the function  of c h ild  care.

In January, 1909* P residen t Theodore Roosevelt convened some
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200 social workers in  a  "Conference on the Care o f Dependent Children"

which he had ca lled  a t  the suggestion o f several soc ia l work notables.

I t s  basic theme was the e v il  of in s t i tu tio n a liz in g  children of poor

fam ilies unable to  care fo r  them. This was often  the only a lte rn a tiv e

availab le  to such fam ilies . As the Conference rep o rt s ta ted , "Home

l ie f e  i s  the highest and f in e s t  product of c iv il iz a tio n . I t  i s  the

g rea t molding force o f mind and o f character. Children should not be
30deprived of i t  except fo r  urgent and compelling reasons."^

I t s  conclusion was th a t  funds be used to finance the care of 

dependent children  in  th e i r  homes, or in  fo s te r  homes, under the super­

vision  of the p riv a te  ch a rity  o rganizations. The conference re fra ined  

from ca llin g  fo r  the a llo ca tio n  o f public funds fo r  th a t purpose, pro­

bably fo r  fe a r  of lo s s  of con tro l of the programs by p riv a te  agencies.

Nonetheless, the Conference was the in sp ira tio n  fo r  p o l i t ic a l  

pressure demanding a  government-funded system of pensions fo r  mothers 

of dependent ch ild ren , enabling them to  provide care a t  home. Blanche 

Coll notes th a t"  with the exception of settlem ent house workers, the 

movement to g ran t pensions to  needy mothers and the aged was led  by 

individual sponsors and organizations outside the f ie ld  of socia l work.

Most socia l workers were conspicuous by th e ir  absence in  th is  movement
31and many were outspoken in  th e ir  opposition to  such measures."

At the 1912 Cleveland meeting o f the National Conference of 

Social Work, there  was in tense opposition to public funding of care 

fo r  dependent children  a t  home. 0 . T. Barnard, Vice President of the 

New York COS, claimed th a t a f te r  s ta te  mothers pensions, the poor would 

demand "free food, f re e  c lo th in g , and coal to  the unemployed, and the 

r ig h t to be given work," an a t t i tu d e  which "represses the desire  fo r
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32self~help  and se lf - re sp e c t . . .  I t  I s  no t American, I t  i s  not v i r i l e . " 

Perhaps more to  the p o in t was the f e a r  o f many so c ia l workers th a t  p r i ­

vate funds would dry up once the government entered the welfare f ie ld
33and th a t  agencies l ik e  the COS would no longer have any power. But 

statem ents l ik e  Barnard’s and the concerns o f p riv a te  agencies were no 

longer im portant.

The f i r s t  statew ide Mothers Pension law went in to  e ffe c t in 

I l l in o i s  in 1911. The "Funds to  Parents Act" allowed the juvenile 

courts to  f ix  an amount necessary to  allow fo r  the support of dependent 

ch ild ren  a t  home.

The use of the  courts as the  cen ter of ch ild  welfare admini­

s tra tio n  was a  revea ling  example o f the in te n t of the Mothers Pension 

program. In essence i t  was a  measure fo r  con tro l of delinquent ch ild ren . 

Mothers acted as agents of the state*  The s ta te  o ften  required a  " s u i t­

able home" as  a  condition fo r  a  pension, which, as  Winifred B ell po in ts 

ou t, "implied a  p artnersh ip  between the s ta te  and dependent mothers; 

the s ta te  committed i t s e l f  to  provide f in a n c ia l support to  enable mo­

th e rs  to  maintain su ita b le  homes; the mother in  tu rn  agreed to  be a
JL

• f i t  and proper* custodian of her children."*^

Mothers Pensions were the outgrowth of the s t a t e 's  need to  deal 

with the delinquency a ttendan t to  poverty and broken homes a t  a  cost 

lower than th a t  of in s t i tu t io n a liz a t io n .

Although both s ta te  o f f ic ia l s  and so c ia l workers agreed th a t 

orphan asylums were Inadequate and excessively expensive, they d iffe red  

on the proper ro le  o f government in  dealing with dependent children.

The p riv a te  c h a r i t ie s  ended up lo s in g  th e i r  hegemony over soc ia l welfare 

serv ices. One observer notes th a t  " th is  a sse rtio n  of a  s ta te
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re sp o n sib ility  involved a  quantum leap  d iv id ing  the ro les  of public

and p rivate  welfare agencies . . . P riva te  ch a rity  was never to  recoup

the premier position  th a t  I t  had held in  the beginning of the tw entieth

c e n t u r y . W h a t  had been given to  the p riv a te  agencies by d e fau lt had

now been reclaimed by the government. U ltim ately , however, the agencies

accepted the r e a l i ty  and worked to  take con tro l of the new system. They

generally  succeeded. In' some c i t i e s ,  the COS was used as an in v e s ti-
36gative and adm inistra tive arm of the Mothers Pension program.

By 1915* twenty s ta te s  had passed such law s, and fo r ty  by 1923*

By the time the Social Security  Act was passed, only Georgia and South 

Carolina had no t done so, although the program had become inoperative 

in  several o thers s ta te s  fo r  adm inistra tive reasons.

The le g is la t iv e  p a tte rn  was generally  the same. S ta te s  autho­

rized  counties to  award subsistence to  fam ilies  lacking  a  f a th e r 's  sup­

p o rt. Although the general standards of e l ig ib i l i ty  and occasionally  

maximum b en e fits  were s e t  up by the s ta te ,  sp e c if ic  entitlem ents were 

lo c a lly  determined. L o c a lit ie s  bore the brunt of the f in an c ia l burden t
37by 1935, over 8(#  of Mothers Pensions were paid  fo r  out of lo c a l taxes. ' 

Urban centers tended to  adopt the program more read ily  and paid higher 

b en e fits . The r e s u l t  was patchwork coverage with tremendous varia tion  

in  b en efits . The statew ide average g ran t ranged from $4 a  month in  

Arkansas to over $40 in  M assachusetts, Bhode Is lan d , New York, and Con­

n ec ticu t. Within the s ta te s  th e re  was often even g rea te r d isp a rity ! 

C leveland's average g ran t was $55 monthly; Jackson County, in  southern 

Ohio, awarded an average of $2.63* Sim ilar v a ria tio n s  could be found 

n a t i o n - w i d e . o n l y  6056 o f the n a t io n 's  counties offered a  Mothers 

Pension program, since s ta te  le g is la t io n  was o ften  permissive ra th e r
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39than mandatory.

By 1931, 93*000 fam ilie s  w ith 250,000 children were Being aided

a t  a  cost of $35*000 ,000 , rep resen ting  2 . 3$ of the almost four m illion

female-headed fam ilies  in  th e  nation . I t  seems evident th a t  only a

miniscule portion of those e l ig ib le  were ac tu a lly  aided, even assuming
40th a t most female-headed fam ilie s  were capable of se lf-support.

E l ig ib i l i ty  standards had a  good deal to  do with th is  lim ited  

fig u re . Although a l l  s ta te  laws covered widows, and most covered 

mothers with incapacita ted  o r imprisoned husbands, only ten  covered 

a l l  cases of d ese rtio n , d ivorce, or illeg itim acy . Even these provisions 

were re a lly  never used, since they were o ften  the r e s u l t  of le g is la tiv e  

imprecision or were thought of an being unconstitu tional. F ive-six th s 

of a l l  Mothers Pensions money went to  widows. This narrow coverage was 

fu rth e r r e s tr ic te d  through lo c a l adm inistration , esp ec ia lly  by the ap­

p lica tio n  o f the "su itab le  home" po licy . As Bell poin ts out, "contem­

porary observers o ften  noted th a t  the mere a c t of receiv ing  a  Mothers 

Pension g ran t bestowed p re s tig e , so high were the moral and ch ild -

rearing  expecta tions."  Judgments were often  the re sp o n s ib ility  of

the same ch a rity  organization  workers who had opposed the program in  

the f i r s t  place. I t  was thus an " e li te "  program, a s  evidenced by the

fa c t  th a t only % o f the re c ip ie n ts  were Negro.

The fragm entation o f the program was exacerbated by i t s  admi­

n is t ra tiv e  s tru c tu re . In  1929* twenty s ta te s  administered the program 

through the lo c a l (u su a lly  juvenile) courts* fourteen re lie d  on county 

commissioners or boards, th ree  on municipal au th o ritie s . Only e igh t

s ta te s  had some kind of state-w ide adm inistrative apparatus} in  the
hh

case of New Hampshire, i t  was the Board of Education.
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This combination of localism , r e s tr ic te d  e l ig ib i l i ty ,  and inade­

quate coverage, created  a  program which hardly d e a lt in  any serious way 

with the r e a l  poverty of the mothers Involved, nor was i t  apparently 

intended to  do so. Mothers Pensions did n o t speak well fo r  the c rea tiv e  

p o te n tia l of the fed era l system. As Mark Leff s ta te s , "The program pro­

mised to  be cheap and morally u p lif tin g , while ra is in g  no specter of
Ilk

d isso lu te  m is f its  lin in g  up fo r  th e ir  monthly liq u o r money.H

The program d id  s e t  the tone fo r i t s  successor, Aid to  Dependent 

Children. I t  s e t  the precedent of sing ling  out the "worthy poor" fo r  

specia l treatm ent. Before the New Deal there  were almost no comprehen­

sive programs o f any kind to  deal with so c ia l problems. Workmens' Com­

pensation and Mothers Pensions were the exception, growing out of the 

p o l i t ic a l  strugg les ea rly  in  the century. N either, however, co s t e i th e r  

government or employers a  g rea t d ea l.

Mothers Pensions was an economical way of caring fo r  those who

would in  any case have been l ik e ly  to  end up as wards of the s ta te .  As

B ell p u ts  i t ,  the  1909 Conference consisted  of "pragmatic and hard-

headed r e a l i s t s  who had been uneasily  aware of the d isp a rity  in  cost

between m aintaining ch ild ren  in  in s t i tu tio n s  and in th e ir  own fam ily 
46homes". No doubt s ta te  le g is la tu re s  were equally r e a l i s t i c .

As mentioned e a r l ie r ,  Mothers Pensions put mothers in  p artn e r­

ship w ith the s ta te  to  achieve the goal of delinquency prevention in  

the l e a s t  expensive way. This implied th a t  a t  the time a  female family 

head was not a s  Important in  the low-wage labor force as she was in  her 

ro le  in  ra is in g  ch ild ren . Grace Abbott s ta te s  th a t the enactment of 

Mothers Pensions "constitu ted  public recognition by the s ta te s  th a t  the 

contribu tion  of the unsk illed  or sem i-skilled  mothers in  th e ir  own



homes exceeded th e ir  earnings outside of the home and th a t  i t  was in
47the public in te re s t  to  conserve th e ir  ch ild -rea rin g  fu n c tio n s ." . None­

th e le ss . mothers could ra re ly  l iv e  on th e ir  g ran ts  alone, and were often 

obliged to  take in  washing o r do o ther work a t  home in order to  survive.

S tringen t e l ig ib i l i ty  standards made c e rta in  th a t  by no means 

would pensions become a  r ig h t  ra th e r  than a  p riv ile g e . I f  a  mother 

was to  withdraw from the work force to  tend her .children with a  public 

subsidy, she would have to  be "worthy"—and even the worthy might need 

corrective treatm ent i "Although advocates of Mothers Pensions empha­

sized  high standards of economic assis tan ce , they did n o t question the 

claim of voluntary agencies th a t  fam ily 'r e h a b i l i ta t io n ' was the rea l

objective. They d id  no t seek to  d iscard  th is  p rin c ip le , but ra th e r
48the corro lary  th a t public agencies could n o t perform the ta sk ."

Given the necessity  f o r  a  la rge  low-wage unsk illed  labor pool 

in  developing an in d u s tr ia l  economy in  the n ineteenth  century, public 

policy  would n o t respond to  demands fo r  pensioning o ff p o ten tia l labor 

force p a rtic ip an ts . In tim idation  and the almshouse became the means 

fo r  keeping people a t  work and o ff the do le , and preventing starvation  

when they were n o t needed.

The ea rly  tw entieth  century brought the successes of reform ist 

movements and the decline o f Social Darwinist ideology. The argument 

here i s  th a t the p o l i t ic a l  success of reform movements, especially  in  

the welfare f i e ld ,  depended to  an ex ten t on the stage of economic 

development reached in  America. Mothers Pension le g is la tio n  would 

have faced strong p o l i t ic a l  opposition unless the economy had reached 

a  stage in  which the to ta l  m obilization o f unsk illed  labor was no 

longer necessary. The in d u s tr ia l  system could now do without the
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labor of female fam ily heads, and a  welfare device such as Mothers Pen­

sions could become "th inkable"• As a  contemporary ana ly st wrote,

There was nothing Inherent In  the C Mothers Pension! idea 
to  s t i r  up any group o r c ry s ta ll iz e  and opposition in  any 
d e f in ite  organization except fo r  the ch a rity  workers. I f  i t  
had been a  measure th a t  would in te r fe re  in  any way with eco­
nomic in s t i tu t io n s ,  then we could have predicted an e ffec tiv e  
organized opposition with a  strong l o b b y . ^

Thus the economy of the ea rly  tw entieth  century created the 

conditions in which one small segment of the low-wage work force could 

be s p l i t  o ff and whose re tirem en t could be ju s t if ie d  by other types of 

labor such as ch ild -rea rin g  and delinquency prevention' under s ta te  aus­

p ices. Although th is  does no t explain the e n tire  development of wel­

fa re  policy a t  the tim e, i t  i l l u s t r a t e s  the connection between th a t  

process and the nature of the labor fo rce .

The Depression spawned a  massive expansion of the welfare sys­

tem a f te r  Franklin D, R oosevelt's  e lec tio n  in  1932. Most of i t  came 

through specia l home and' work r e l i e f  programs. The fed era l government 

now assumed a  major new re sp o n s ib ility  fo r  the maintenance of economic 

s ta b i l i ty .  P a r t of th is  re sp o n s ib ility  en ta iled  the development of a  

system of so c ia l insurance.

Aid to  Dependent Children was l i t t l e  more than a  le g is la tiv e  

by-product of the Social Security  Act. The old-age pension and unemploy­

ment insurance provisions of the le g is la t io n  a ttra c te d  f a r  more p o l i t ic a l  

in te re s t;  ADC was l i t t l e  moticed or discussed. I t  was ju s t  one o f the 

"categorical assistan ce"  programs meant to  supplement contributory  

socia l insurance. In  addition  to  ADC, there  was Old Age Assistance (OAA), 

Aid to  the Blind (AB), General A ssistance (GA), and a f te r  1951» Aid to 

the Permanently and T otally  Disabled (APTD). Since 197^» OAA, AB, and



APTD have "been in teg ra ted  in to  the Supplemental Security Income program 

adm inistered by Social Security .

On June 8 , 193̂> Roosevelt announced to Congress th a t "next

month we may well undertake the g rea t ta sk  of fu rthering  the secu rity
50of the c itiz e n  and h is  fam ily through so c ia l insurance."-^ Three weeks

r

l a t e r ,  he issued an executive order forming the Committee on Economic 

Security , which was given the task  of developing le g is la tio n  fo r  a  com- 

prehensive so c ia l insurance program.

Although th i s  new d irec tio n  was consisten t with the government's 

new ro le  in  the economy, Roosevelt was ac ting  p a rtly  in  response to 

increasing p o l i t ic a l  p ressure. The Dill-Connery and Wagner-Lewis B il ls ,  

providing fed era l g ran ts -in -a id  fo r  s ta te  old-age and unemployment in ­

surance plans, were introduced a f te r  1933 and had s ta lle d  only fo r  lack  

of p re s id en tia l support. The Townsend Plan fo r  $200 monthly pensions 

to  the aged had considerable national support. Even more th reatening 

p o l i t ic a l ly  was Senator Huey Long's "Share-the-Wealth" income r e d i s t r i ­

bution plan. Roosevelt f e l t  constrained to  develop a lte rn a tiv e s . *^

His in s tru c tio n s  to  the newly formed committee were no t overly 

sp ec ific . As Edwin W itte, chairman of the C.E.S., reported l a te r ,  

Roosevelt " f e l t  committed to  both unemployment insurance and provisions 

fo r  old-age secu rity  and also  wanted the committee to explore thoroughly 

the p o s s ib ili ty  of a  un ified  so c ia l insurance system o ffe rin g  p ro tec tion  

aga inst a l l  major personal hazards which lead  to  poverty and dependency."

Placing top p r io r i ty  on unemployment insurance, Roosevelt backed 

a  contributory  ra th e r  than revenue-funded economic secu rity  program, 

and supported decen tra lized  adm inistration of the program.

The Committee worked through the f a l l  of 193^* Witte rep o rts



considerable f ru s tra tio n  with the in e ffic ien cy  and p e tty  p o l i t ic s  among 

subordinate agencies and s ta f f .  Nonetheless, the C.E.S, submitted a  

rep o rt to  the P residen t on January 15» 1935*

The committee had spent most o f i t s  e f fo r ts  developing old-age 

pensions and unemployment insurance. Arthur Altmeyer, A ssistan t Secre­

ta ry  of Labor* s ta ted  th a t "the committee had in  mind th a t so c ia l i n ­

surance should be the f i r s t  l in e  of defense against d e s titu tio n  and 

public a ssis tan ce  a  second lin e  to  be re lie d  upon to  the ex ten t the 

f i r s t  l in e  proved to  be inadequate."  The question of ch ild  secu rity  

was placed w ith a  s ta f f  under the guidance of Grace Abbott, former 

Childrens Bureau ch ie f . ' This group produced Aid to  Dependent Children.

The sec tion  of the rep o rt dealing  with ch ild  security  empha­

sized  the need fo r  a  fed e ra l Mothers Pensions program which would enable 

impoverished s ta te s  and lo c a l i t ie s  to  deal with the problem of dependent 

ch ild ren . Hie re p o rt made e x p l ic i t  th a t  which was only implied in  th e  

e a r l ie r  programi

C Mothers Pensions 3  are no t p rim arily  a id  to  mothers but 
defense measures fo r  ch ild ren . They are  designed to  re lease  
from the wage-earning ro le  the person whose natu ra l function 
i t  i s  to  r e a r  Cher ch ild ren 3 in to  c itiz e n s  capable of c o n tr i­
buting to  s o c ie ty .^

The com m ittee's le g is la t iv e  recommendations ca lled  fo r  a  closed-end 

appropriation &f $25,000,000 fo r  the f i r s t  year of ADC, to be p ro -ra ted  

among the s ta te s  i f  in s u f f ic ie n t to  meet the  fu l l  need. No fixed  p e r­

centage l im i t  was to  be placed on the  fed era l share of ADC b en e fits . 

Waiting l i s t s  might have to  be compiled, but s ta te s  were to  provide fo r  

"assistance a t  l e a s t  g rea t enough to  provide, when added to  the fam ily 

income, a  reasonable subsistence compatible with decency and h ea lth " .

Two days a f te r  Roosevelt received the C.E.S. rep o rt, the
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Economic S ecurity  Act ( la te r  renamed Social Security  in  committee) was 

Introduced by Robert Wagner in  the Senate and David Lewis in  the House, 

the o r ig in a l sponsors of the Wagner-Lewis B ill .  In sp ite  of the P re s i­

d e n t 's  d e s ire  fo r  a  specia l Jo in t committee to  handle the le g is la t io n , 

i t  was re fe rre d  to Ways and Means in  the House and Finance in  the Senate.

The chairman of the House Labor Committee wanted the b i l l ,  and 

indeed under House ru le s  i t  may well have been more appropriate fo r  r e ­

f e r r a l  to  Labor. Paxil Douglas speculates th a t Labor was shunted aside
56on tech n ica l grounds but ac tu a lly  because of i t s  reputed rad icalism . 

Indeed, the committee l a t e r  reported the r iv a l  Lundeen B i l l ,  which pro­

vided fo r  g ran ts  to  a l l  the unemployed under the adm inistration  of 

"bodies chosen by farmers and workers"• I t  never reached the f lo o r  of 

the House.

ADC received almost no a tten tio n  in  committee hearings. Two 

thousand pages of testimony Include only a  few dozen containing d is ­

cussion of th e  program. Edwin W itte, Grace Abbott, and Childrens Bu­

reau head Katherine Lenroot presented i t  as a  modest bjit important

ch ild  w elfare program. Questions generally  centered around i t s  admini-
57

s tra tio n  and i t s  e f fe c t  on disabled ch ildren . '

D eliberations in  committee on Social Security  focussed on o ld - 

age and unemployment provisions, but a  number of changes were made in  

ADC. Most im portant was the removal o f the requirement thAt b en e fits  

provide "reasonable subsistence". S ta tes  were now to  provide assis tan ce  

"only as f a r  as  p rac ticab le  under the conditions o f such s ta te " .  The 

system of financing  was changed to  an open-ended appropriation providing 

fo r  o n e-th ird  of an $18 b en e fit fo r  the f i r s t  ch ild  and $12 f o r  each 

additional*  Wilbur Cohen po in ts out th a t  these provisions "grew out of
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the  consideration of old-age assis tan ce , which was by f a r  the most 

im portant program In terms of Congressional In te re s t .  The character 

of the ADC program was therefore determined In la rg e  p a r t by considers-
CO

tio n s  re lev an t to  OAA . . .

A number of adm inistrative s h if ts  were made. ADC was placed 

under an independent Social Security Board by Ways and Means, under the 

Childrens Bureau by Finance, and back again to  the Board by the con­

ference committee. Public assistance adm inistration  was opened fo r

patronage use by Ways and Means deletion  of the requirem ent in  the 

d r a f t  b i l l  th a t s ta te s  use a  m erit system in  s ta ff in g  w elfare o ff ic e s . 

The ea rly  years of the Social Security  Board were thus to  become occu­

pied in  f ig h tin g  the use of public assistance  funds u n t i l  the m erit 

system was f in a l ly  mandated by Congress in  1939*

Although other public assistance programs were funded 50$ by

the fed e ra l government, ADC had been s e t  a t  o n e-th ird . Even though

W itte pointed th is  out a t  the committee hearings,

. . . there  was so l i t t l e  in te re s t  on any p a r t  o f any of the 
members in  the Aid to  Dependent Children th a t  no one th e re ­
a f te r  made a  motion to  s tr ik e  out the r e s t r ic t io n  . • .
There was l i t t l e  in te re s t  in  Congress in  ADC. I t  i s  my be­
l i e f  nothing would have been done on th is  sub jec t i f  i t  had
no t been included in the rep o rt of the Committee on Economic 
S ecu rity .59

The Social Security  Act was passed by the House in  A p ril, 1935» 

and by the Senate in  August. P resident Roosevelt signed i t  in to  law 

August 14, 1935* T itle  IV of the Act provided fo r  assis tan ce  to  needy 

ch ild ren  "deprived of parental support o r care by reason of the death, 

continued absence from the home, or physical o r mental incapacity  of 

the p a ren t."  The fed era l government would pay the s ta te s  up to  $6 per 

month fo r  a id  to  the f i r s t  ch ild  of each fam ily and $4 fo r  each added
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ch ild  on a  one-th ird  matching basis. Thus a widow with th ree ch ild ren  

might in  1936 expect a  maximum monthly pension o f  $42, $14 of which 

would come from the  federal treasury; she would rece iv e  more only in  

the event th a t the  s ta te  alone paid the ex tra  money, which, given the 

low fed era l maximum, some s ta te s  f e l t  constrained  to  do.

In order to  qualify  fo r  federal g ran ts, s ta te s  were required  

to pu t ADC in to  a f fe c t  in  a l l  p o li t ic a l  subdivisions o f the s ta te ,  

help lo c a l i t ie s  fund the program, supervise i t  through a  sing le s ta te  

agency, and allow re jec ted  applicants a  " fa ir  hearing". ADC could be 

adm inistered on e ith e r  s ta te  o r local le v e ls , and the Social Security  

Board could make no ru le s  of operation a ffec tin g  tenure of o ffic e  or 

compensation of personnel. S ta tes could make no residence requirement 

over one year. Congress provided an i n i t i a l  annual appropriation  of 

$25,000,000.

In a  sense, Congress had merely fed era lized  the Mothers Pension 

program without much thought. Administrative and e l ig ib i l i t y  standards 

were in  the hands of the s ta te s , with only the vague gu idelines pro­

vided in  the Social Security Act. S ta te s  could pay b en e fits  f a r  below 

any standard of decency, or conversely, could o b lig a te  Congress to pro­

vide as much money as needed—within the  per c a p ita  l im i ts —to  support 

a  la rg e  scale program. The door was l e f t  open to  p a rtisa n  use of public 

assistance money and patronage. Aid to  Dependent Children was an open- 

ended program without con tro ls or su ff ic ie n t acco u n tab ility  passed 

because i t  was thought to be an in s ig n ifican t c h ild  welfare measure.

And th a t  i s  in  f a c t  what i t  was. B enefits were to be paid 

according to  the number of children; the  parent was n o t included u n ti l  

1950. The amount provided might or might not a f f e c t  the  mothers'
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p a rtic ip a tio n  in  the labor force. This was of no p a r tic u la r  concern 

a t  the t in e ,  especially  with the Depression ravaging the country. ADC 

represented a  t a c i t  decision th a t mothers of dependent ch ildren  d id  not 

n ecessarily  have to  be p a rt of any sec to r of the lab o r fo rce . This pre­

sented no problem as long as the number of re c ip ie n ts  was sm all, most 

were victim s of circumstance such as widows, and the co st was minimal. 

A ll these conditions changed ra d ic a lly  within twenty years. ADC evolved 

in to  a v a s t subsidy program fo r unemployed or low-wage working mothers— 

and some fa th e rs .

During the period from 1935 to  1950, Aid to  Dependent Children 

was r e la tiv e ly  uncontroversial. L eg is la tive  changes in  the program were 

minor by-products of periodic rev isio n s of the S ocial Security  Act. 

During th i s  period the increase in  the number of ADC re c ip ie n ts  was 

slow but steady (see Figure 1-2). By the ea rly  f i f t i e s ,  the trend  was 

no ticeab le and resu lted  in  the f i r s t  e f fo r ts  to  curb the growth of the 

ADC r o l l s .  The r is in g  expense I t s e l f ,  however, may not have been so 

con troversia l were i t  not fo r  the f a c t  th a t  ADC a f te r  World War I I  was 

beginning to  b en e fit a  population d if fe re n t from th a t  which had been 

foreseen .

By 1938, a l l  s ta te s  had some kind of public assistance  plan 

approved by the Social Security Board, although n o t n ecessa rily  admini­

stered  th e  way the Board might have lik e d :

The Bureau of Public A ssistance almost from i t s  Inception 
became in te re s ted  In Improving the standards o f adm inistration 
in  th e  s ta te s , prim arily though no t e n tire ly  in  terms of the 
accepted p rac tices of social work. I t  must be remembered th a t  
the bureau was s ta ffed  from top to  bottom w ith professional 
so c ia l workers, who tr ie d  to  lead  the s ta te s  to  accept the 
standards of th a t profession. In p rac tice , these standards 
were almost en tire ly  concerned with personnel questions. • • 
g e ttin g  tra in ed  social workers ra th e r  than p o l i t ic a l  appoin­
te e s  in  s ta te  agencies.”®
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This noble quest was made more d i f f i c u l t  by Ways and Means' de­

le tio n  of the m erit system requirement from the public assistance  pro­

v isions of the Social Security  Act. The Bureau's e f fo r ts  to  promote 

p rofessionaliza tion  re su lte d  in  nineteen s ta te s  adopting a  m erit system 

fo r  th e ir  welfare bureaucracies. The p artisan  use of funds in  the other 

s ta te s  formed the b as is  of co n f lic t w ith the Social Security  Board and 

resu lted  in  the suspension of fed era l funds to  such s ta te s  as  Ohio and 

I l l in o is  in  1937* The Board i t s e l f  c u ltiv a te d  a  n o n -p o litica l image, 

h irin g  "experts” ra th e r  than p o li t ic ia n s  o r c iv i l  servants, and staying 

away from questions of b en e fit adequacy by "pursuing a  defensive a t t i ­

tude toward questions bf 'h ig h ' so c ia l po licy , keeping s i le n t  about the 

la rg e r  economic problems in  which i t s  functions are  enmeshed”. ^

The opening salvoes in  the p o l i t ic a l  c o n f lic t over ABC were thus 

between so c ia l workers in  the fed era l bureaucracy and patronage appoin­

tees  in  the s ta te s  over use of funds and personnel. In 1939, Congress 

enacted a  m erit system requirement f o r  s ta te  welfare agencies, ending 

the b a t tle  in  favor of the soc ia l workers. The focus of c o n f lic t there­

a f te r  sh ifted  to  questions of e l ig ib i l i ty ,  which were to  become especia lly  

contentious in  the ea rly  1950*s.

E l ig ib i l i ty  became an issue as  a  r e s u l t  of the unforeseen con­

sequences of the 1939 amendments to  the Social Security  Act. The most 

important of these was the addition o f Survivors' Insurance, providing 

benefits  fo r  the wives and children  o f deceased workers. The widows 

and orphans who had up to  now been forced to  re ly  on tax-supported 

"welfare" could begin to  qualify  fo r  con tribu tory  "insurance".

G ilbert S te iner presents the th e s is  th a t  from the beginning 

ADC was considered a  re s id u a l program which would "wither away". He
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quotes the chairman of the Social Security  Board, a t  Congressional

hearings in  19391 "As th i s  insurance system g e ts  in to  operation . . .

i t  ought to  remove a  la rg e  proportion of these dependent ch ildren  from
62the mothers pension r o l l s . "  This was accurate , hut he did not ex­

pect th e ir  replacement by o th e rs . Whether th is  perception was shared 

by a l l  concerned a t  the time i s  an open question. Even in  1948, how­

ever, the Advisory Council on Social Security  reported  th a t the nation 

could s t i l l

. . . look forward to  the time when v ir tu a l ly  a l l  persons 
in the United S ta te s  w ill have survivors or retirem ent pro­
tection  . . . Public assis tan ce  w ill then be necessary only 
fo r  those aged persons and survivors with unusual needs and 
fo r the few who fo r  one reason o r another, have been unable 
to earn insurance r ig h ts  through work. Under such conditions 
the fed era l expenditures fo r  public assistan ce  can be reduced 
to a small frac tio n  of i t s  p resen t a m o u n t .

The Council added th a t the postwar r i s e  in  welfare co s ts  could be a t t r i ­

buted to "slow adjustments" to  the new programs.

Survivors' Insurance d id  remove widows from the ADC r o l l s  (see 

Figure 1 -1 ). This trend  was no t to  become apparent u n ti l  the early  

f i f t i e s ,  when Arthur Altmeyer wrote th a t " i f  i t  were not fo r  the 

CSurvivors3 insurance program, many of the 800,000 beneficiary  c h i l ­

dren who are orphans o r p a r t ia l  orphans would undoubtedly have been
64e lig ib le  fo r  ADC."°*

But ADC r o l l s  d id  not d ec lin e . The gradual increase continued, 

and children of deserted  or unwed mothers were the most s ig n ific an t 

p a r t of the increase. This of course changed the p o l i t ic a l  complexion 

of the program. In 1950, the Bureau of Public Assistance noted th a t

The predominance of ch ild ren  w ith parents estranged has 
brought to  assistan ce  agencies and to  the le g is la to rs  and 
board members who share in  determining assistance policy pro­
blems th a t were no t o f th e ir  own making. . . . Public concern
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fo r  the ch ild ren  i s  mingled with censure of the p a ren ts .. 
Conflicting a t t i tu d e s  about providing assistance  re s u lt .  -5

This was something of an understatement. Widows perhaps de­

served the s ta tu s  of subsidized withdrawal from the labor force, but 

not unwed mothers, and e sp ec ia lly  no t in  la rg e  numbers.

Prom 1935 to  1950, le g is la t iv e  a c t iv i ty  in  the area of public 

assistance was generally  p o s itiv e . The fed era l share of assistance 

payments was ra ise d  and in  1950 the responsib le ad u lt in  the family 

was added as a  b en efic ia ry . This p o sitiv e  a t t i tu d e  was to  change soon.
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TABLE 1-1

CHANGES IN FEDERAL SHARE OF ADC, 1935-1950

Fed-subsidized
Year B enefit—1 ch ild  Each Addl. Adult Federal % Paid

1935 $ 18.00 $ 12.00 One-third ($6 + $4)

1939 18.00 12.00 One-Half ($9 + $6)

1946 24.00 15.00 2/3 of f i r s t  $9.00 
Plus h a lf of balance

1948 27.00 18.00 3/4 of f i r s t  $12.00 
Plus h a lf  of balance

1950 27.00 18.00 $ 27.00 Same as 1948

SOURCE: Blackwell and Gould, Future C itizens A ll (Chicago* A.P.W.A.) 
1952), p. 3.

I f  a  s ta te  gave as much assistance as the federa l government 

would subsidize and no more, a  fam ily of four in  1935 would have r e ­

ceived $4-2, of which $14 would be fed era l money. F ifteen  years l a t e r  

the f ig u res  were $90 and $57* I t  i s  s ig n ific an t to  note how fed era l 

generosity  faded a f te r  1950; f if te e n  years la te r ,  in  1965* the maximum 

fed e ra lly  subsidized s ta te  gran t to  a  family of four was $128, a  45$ 

increase compared with more than 100$ in  the previous f if te e n  years.

The fed era l share, which had quadrupled from 1935 to  1950, increased 

onlylby about tw o-th irds by 1965 to  around $90 fo r  a  family of fou r.

A second example of the increasing Congressional h o s t i l i ty  to ­

ward ADC was the N0LE0 Amendment of 1950, requ iring  deserted ADC r e c i ­

p ien ts  to  provide information enabling welfare agencies to  n o tify  law 

enforcement o f f ic ia ls  (these four words are  the source of the acronym) 

to pursue the e rra n t husband. Hie action  was something of a  compromise 

aga inst more extreme measures, and was more symbolic than substan tive .
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Law enforcement o ff ic ia ls  were to use th e ir  d iscretion  in  follow ing up 

any such n o tific a tio n  and res u lts  were skimpy. The re a l significance 

of NOLEO, as G ilb e rt S te iner points out, is  th a t is  "was a sign that
66le g is la tiv e  good w ill toward public assistance had passed its  peak".

The states , too, began to crack down, notably through the use 

of "suitable home" provisions. Federal law allowed states to require 

a suitable home fo r  children to be e lig ib le  fo r  ADC. Beginning in  the 

f i f t ie s ,  states used th is  c rite rio n  as a means o f reducing welfare ro lls .

Georgia in  1951 passed a  law cu ttin g  ADC o ff  to any family 

bearing more than one ille g itim a te  ch ild  while on w elfare. Veiled 

th rea ts  from the Social Security  Administration e ffec ted  i t s  repeal 

the following year. Eighteen o ther s ta te s  considered sim ilar r e s t r ic ­

tio n s  but fed e ra l disapproval kept them in  l i n e . ^

Ille g itim a c y  was out of bounds as a discretionary c rite rio n , 

so "man-in-the-house" ru les  were devised in  i t s  place. Certain men 

could be tagged as a "substitute parent" responsible fo r  the ch ildren 's  

support and providing grounds fo r term ination o f b en efits . Standards 

fo r  placing a man in  th is  position varied—a Georgia law declared the 

b irth  o f an ille g itim a te  c h ild  as proof of a substitute parents pre­

sence. Although amounting to  the same kind o f discrim ination as that 

which resu lted  from e a r lie r  laws, th is  approach won ta c it  federal appro­

v a l, so th a t by the end o f the decade a number o f states had adopted 

the substitute parent measure. The midnight search fo r  a man in  the 

house o f w elfare mothers was an enforcement measure.

In 1959> F lo rida  provided fo r  placement o f welfare children in  

fo s te r  homes i f  there  was a  " fa ilu re  Cby the paren t3 to  provide a stab le 

moral environment fo r  the ch ild , by engaging in  promiscuous conduct . . .
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or by having an ille g it im a te  ch ild  a f te r  receiving an assistance payment." 

Thus mothers fe a rfu l of lo s in g  th e ir  children were scared away from ADC, 

especially  since "promiscuity" was defined as any non-m arital sexual 

re la tio n sh ip .

The next year Louisiana went one b e tte r  by defining any home 

with an illeg itim a te  ch ild  a s  unsuitable and cu t 20,000 children off 

the ADC r o l l s ,  9% of them black. This was too much fo r  HEW, which on 

January 17, 1961, issued a  d irec tiv e  forbidding the use of "su itab le  home" 

provisions to cu t o ff  ADC b en e fits  unless a lte rn a te  means were used to  

meet the needs of dependent ch ild ren . Congress legitim ized th is  action 

in  1962, requiring  e ig h t s ta te s  to  rev ise  th e ir  welfare laws.

In two decades, then , ADC had developed from a  re la tiv e ly  small 

welfare program prim arily  fo r  widows' dependents in to  a  growing system 

of aid  fo r  deserted o r unmarried low-wage working or unemployed mothers 

and th e ir  ch ildren . The proportion o f blacks had increased su b stan tia lly , 

reaching by I 96I .  The a t t i tu d e  of Congress and the s ta te  le g is la ­

tu res  had sh ifted  from mild benevolence to increasing re s tr ic tiv e n e ss .

One reason was th a t  the poor being subsidized by ADC were no 

longer quite as few or q u ite  as  "worthy" in  i 960 as they were in 1935*

ADC, l ik e  Mothers Pensions, was intended as a  lim ited , low-cost program 

to  support the ch ildren  o f mothers whom society  could afford  to  re lease  

from th e ir  low-wage labo r fo rce  re sp o n s ib ili t ie s . Thus the question of 

employability was no t a t  is su e . Once the Increasing number of female 

heads of poor fam ilies  began to  fin d  ADC as a  way oflt of th e ir  frequent 

fin an c ia l c r ise s , the r o l l s  swelled. M iddle-class widows moved in to  

OASDI, and they were replaced with a  group which had always been present 

but was becoming more apparent. ADC had become the unintended solution
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fo r  an unforeseen policy  problem i the support of low-wage female wor­

kers. Once th is  happened, the Issue of employment reappeared, fo r  the 

o rig in a l decision was no longer re lev an t. But i t  could no t e a s ily  be 

resolved) lab o r fo rce  needs were no t as demanding as they had been in  

the previous century. There were simply le s s  jobs availab le  fo r  these 

women, even a t  low wages.

The unanticipated  expansion of ADC led  to the r e s tr ic t iv e  

le g is la tio n  of the 1950's .  The "welfare explosion" which began in  the 

following decade created a  n a tional issu e , re su ltin g  in* the welfare 

rev isions o f 1962 and 196?, and the attem pt a t  a to ta l  overhaul in  1969* 

As m illions were added to  what was now ca lled  Aid to Fam ilies with 

Dependent Children (unemployed fa th e rs  were made e lig ib le  a f te r  1961), 

"welfare" became a  d ir ty  word.

In 1950, there were 2,235*000 ADC rec ip ien ts ; by the end of 

i 960 , there  were 3,073,000. Then years a f te r  th a t the fig u re  was close 

to  ten  m illion . The r o l l s  had decreased between 1950 and 195^* then 

had r isen  a t  an average ra te  of 150,000 per year u n til  the end o f the 

decade. A h a lf  m illion  were added in  I 96I  and 200,000 each year u n ti l  

I 966 . In 1967, 650,000 new re c ip ie n ts  were added, 800,000 more in  1968, 

and 1.3 m illion  in  I 969 and again in  1970. The pace slowed th e re a f te r , 

but by 1972 th e re  were over eleven m illion AFDC rec ip ien ts , a t  which 

po in t the r i s e  lev e lled  o f f .

Money payments had reached $1 b il l io n  by 1959* and $2.5 b il l io n  

by 1967. They doubled by 1970, and doubled again by 197^* By compari­

son the o ther ca teg o rica l programs remained re la tiv e ly  s tab le .

There are  no commonly accepted explanations fo r the massive 

expansion of AFDC. Several stud ies in  the early  s ix t ie s  blamed- the
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Increases on Congressional action and a r is e  in  the number of female­

headed fam ilies , hu t a  1963 study concluded th a t  most of the increases
69since 1940 could no t he a ttr ib u te d  to  such fa c to rs .

The d e f in itiv e  Congressional rep o rt on the welfare explosion 

was published in  1969 by the Ways and Means Committee, focussing on 

New York C ity  and comparing i t s  welfare s itu a tio n  with ten o ther c i t i e s .  

M igration, high b e n e fits , reduction of welfare "stigma", influence of 

an ti-poverty  agencies, and adm inistrative leniency o r ineffic iency  

were a l l  considered as possib le causes. The re s u lts  were inconclusive. 

There d id  no t seem to  be any one s e t  of fac to rs  th a t could account fo r  

the sudden r is e  in  welfare r o l l s .  Rising b enefit le v e ls , which occa­

siona lly  exceeded the wages of low-paying jobs, seemed to be most r e la ­

ted  to  the increase , esp ec ia lly  in  New York, but fo r  a l l  eleven c i t i e s  

together there was no c lea r  co rre la tio n  between the f in an c ia l a t t r a c ­

tiveness o f welfare re la tiv e  to wages from work and the percentage of
70poor receiv ing  AFDC.

Further i l lu s t r a t in g  the confusion surrounding the question, 

two p riv a te  stud ies of welfare in  New York City arrived  a t  d ire c tly  

opposite conclusions.

E lizabeth  Durbin s ta te s  th a t  "we can say the increase in  bene­

f i t s  has by d e fin itio n  increased the numbers p o te n tia lly  e l ig ib le  in  

the l a s t  few years and th a t  more of the e lig ib le  are  receiving welfare

. . . the increase in  openings i s  almost e n tire ly  due to the increase in
71acceptance r a te s ."

David Gordon, on the other hand, uses somewhat d if fe re n t income

pro jec tio n s to show th a t  the pool of e l ig ib ie s  had grown tremendously
72and the acceptance r a te  had remained the same. D urbin's position
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seems more defensib le , but there i s  re a l  d if f ic u l ty  in  obtaining r e l i ­

able s t a t i s t i c s  on who i s  poor enough to  qualify  fo r  welfare.

S tudies by Martin and Mildred Rein conclude th a t  increased

b en e fits  are  the most l ik e ly  cause of AFDC expansion. The l a t t e r  no tes,

however, th a t  the re  i s  no data  to ind ica te  whether or not a growing
73portion of a  constan t number have simply stopped working.

There e x is t  su rp ris in g ly  few s t a t i s t i c a l  stud ies of the welfare 

c r i s i s .  These few reach inconclusive r e s u l ts .  Finding "s ig n ifican t 

re la tio n sh ip s  between dependent and determining variab les" fo r  other 

public assis tan ce  programs, Lora S. C ollins notes th e i r  absence in  

AFDC, which "suggest the p o s s ib ili ty  th a t  the sta tes*  contro l over e l i ­

g ib i l i ty  and standards, coupled with th e i r  d iverse soc ia l s tru c tu re s

and a t t i tu d e s , r e s u l t  in  AFDC expenditures being determined in  large
74degree by non-quantifiab le  fa c to rs ."

G ilb e rt S te in e r c i te s  a  study by Glenn Fisbher which attem pts 

to  use reg ression  an a ly sis  to  r e la te  the socioeconomic conditions in  

each s ta te  to  the expenditure increase fo r  various programs and finding  

th a t  "the le a s t  sa tis fa c to ry  r e s u lts  provided by th is  method occur in  

the welfare f i e l d " . ^

The most comprehensive explanation of the welfare explosion i s  

o ffered  by Frances Piven and Richard Cloward in  the in f lu e n tia l book, 

Regulating the Poor.

In summary, modernization, m igration, urban unemployment, 
the breakup of fam ilie s , r is in g  g ran t le v e ls , and other fac to rs  
contributed  to  a  growing pool o f 'e l ig ib le ' fam ilies in  the 
1950's  and 1960 's. N evertheless, the r e l i e f  r o l l s  did no t r is e  
u n ti l  the 1960's. And when they d id , i t  was la rg e ly  as a  r e s u lt  
of governmental programs designed to  moderate widespread p o li­
t i c a l  u n rest among the black poor. One consequence of these 
programs was th a t  the poor were suddenly stim ulated to apply 
fo r  r e l i e f  in  unprecedented numbers (except in  the South);
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another consequence was th a t  welfare o f f ic ia ls  were suddenly 
stim ulated to  approve app lica tio n s in  unprecedented numbers. 
The re s u lt  was the r e l i e f  explosion of the la te  I960 's . 76

Their contentions are simply no t supported by th e ir  own fig u res .

TABLE 1-2

NUMBER OF AFDC APPLICATIONS RECEIVED AND APPROVED, 1960-1968

Region I960 1961 1962 1963 1964 1965 1966 1967 1968

National 
Received (000) 
Approved (%)

588
55

751
60

746
60

788
56

853
61

858
62

902
64

998
68

1088
70

Northeast 
Received fOOO) 
Approved (%)

159
63

231
67

239
66

254
67

249
67

246
67

252
70

294
75

329
79

N. Central 
Received (000) 
Approved {%)

107
60

142
62

137
66

135
60

155
67

146
67

145
67

144
67

162
70

West
Received (000) 
Approved {%)

114
57

133
56

134
57

156
55

206
66

223
67

261
67

306
67

349
70

South
Received (000) 
Approved (%)

210
49

245
50

237
50

244
49

243
50

242
50

244
51

254
60

248
65

SOURCEt Piven and Cloward, Appendix.

The most s ig n if ic a n t increases in  app lica tions nation-wide 

occurred in 1960-61 and 1963-64, well before the urban r io t s .  Appli­

ca tions increased 45$ from i 960 to  1964 and only 2?% from 1964 to  1968. 

Approval r a te s  did go up more in  the la te  1960's, but not nearly  as 

dram atically a s  the authors imply. Only in  the northeast and the south 

did they increase sharply—and the south, with the g rea te s t increase 

in approval r a te s ,  was le a s t  affected  by r io t s .  Piven and Cloward
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a t tr ib u te  th is  to  NURO a g ita tio n  and government le g a l serv ices, again 

without much su b stan tia tio n .

There was a lso  no p a r tic u la r ly  la rge Increase in  the percentage 

of blacks on w elfare—Indiana, Michigan, C alifo rn ia , and I l l in o is  re g i­

stered  e ith e r  no change or a  decline in  the percentage of th e ir  case-
77loads which was black in  the period 1961-1967* I t  should also be 

noted th a t the most s ig n if ic a n t increases in the welfare r o l l s  took 

place under the Nixon Adm inistration in  1969 and 1970. Although wel­

fa re  r ig h ts  organizers and the O ffice o f Economic Opportunity may have 

stim ulated more welfare ap p lica tio n s, a t  best th is  conclusion i s  an 

educated guess, as an HEtf re p o rt c ite d  by the authors duly notesi 

"A s ta t i s t i c a l ly  s ig n if ic a n t re la tio n  did e x is t between Community Action 

Program expenditures and the AFDC poor ra te  . . . Although there i s  no 

d ire c t evidence, CAP programs may have helped the poor understand 

th e ir  r ig h ts  . * . and may have lowered the amount of personal stigma 

rec ip ien ts  fe lt."^®

The argument of the authors th a t  welfare i s  h is to r ic a lly  a  

means of soc ia l con tro l w ill be d e a lt  with in  a  la te r  chapter. In any 

case, th e ir  attem pt to  apply th is  to  the welfare explosion of the 1 9 6 0 * s  

does not seem to  be ju s t i f ie d .

Although Daniel Moynihan never o ffe rs  a  d e ta iled  explanation 

o f the welfare increase in  h is  P o l i t ic s  of a  Guaranteed Income, he im­

p lie s  th a t increased "dependency" was the source. This argument, too, 

must be d e a lt w ith l a t e r .  For now, i t  can only be said th a t the con­

cept i s  too vaguely defined in  h is  book to serve as a  concrete expla­

nation.

This study cannot e s ta b lish  a  d e fin itiv e  explanation fo r the
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welfare explosion. The more important question i s  the response of the
)

government to  th a t  explosion. The assumption here i s  th a t  the expan -  

sion of AFDC cannot be demonstrated to  be a  new and d e lib era te  policy 

response to  poverty. I t  was, ra th e r , the lo g ic a l culmination of a  s i tu ­

ation  which had been allowed to  develop fo r  two decades.

ADC had been transformed in  the ea rly  f i f t i e s  in to  a  program 

of subsidy fo r  mothers in  the low-wage labor fo rce . I t  had no t been 

planned th a t  way, but as widows came under OASDI, ADC was open to use 

by other female-headed fam ilies  in  poverty. This group had always been 

sizable and re la t iv e ly  stab le  in  number* in  1959* 10.^ m illion people 

lived  in  poor female-headed fam ilies ; in  197^, the number was 11.8 

m il l io n .^  The most l ik e ly  explanation fo r  the massive growth in  wel­

fa re  i s  th a t th is  group of people, in  the more l ib e ra l  olimate of the 

Kennedy-Johnson years, began to  see welfare as a  way out of the problems 

a ris in g  from low wages and sporadic employment. The government did not 

have to  d e lib e ra te ly  encourage th is  response. The p o s s ib ili ty  was a l ­

ways there ; i t  simply took time fo r  p o te n tia l elig ihL es to  re a liz e  i t .  

The argument being made here i s  th a t  the government was caught by sur­

p rise  as  the poor flocked to  aprogram th a t by accident had been l e f t  

open to  them. C ertainly  the so -ca lled  "War on Poverty" made recourse 

to  welfare more so c ia lly  acceptable, but there  i s  no basis fo r arguing 

th a t the Johnson A dm inistration—much le s s  the Nixon A dm in istra tion- 

wanted eleven m illion  people on AFDC as a  measure of soc ia l con tro l.

The WIN program of 1967* the Family A ssistance Flan o f 1969* and the 

adm inistrative crackdowns on welfare a f te r  1972 were responses to  an 

unexpected tu rn  of events, no t rev e rsa ls  of policy  re la ted  to fea r  of 

r io ts  o r to changes in  the labo r supply.
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The structu re o f the lab o r market, however, I s  Indeed cruc ia l 

fo r  an understanding of welfare po licy . I t  i s  from th is  perspective 

th a t both the expansion of AFDC in  the s ix t ie s  and the subsequent 

policy  proposals can be understood. Before th is  cane can be made, how­

ever, there has to  be a  c le a r  understanding of how the welfare program 

works.

AFDC i s  a  g ran t-in -a id  program designed

. • • fo r the purpose of encouraging the care of dependent 
children in  th e ir  own homes o r in  the homes of r e la t iv e s  by 
enabling each s ta te  to  fu rn ish  f in a n c ia l assistance  and r e ­
h ab ilita tio n  and o th e r se rv ic es , as f a r  as p rac ticab le  under 
the conditions in  such s ta te ,  to  needy dependent ch ildren and 
the parents or r e la t iv e s  w ith whom they are living.®®

A dependent ch ild  i s  one "who has been deprived of paren ta l support by

reason of the death, continued absence from the home, or physical or

mental incapacity of the p a ren t,"  o r one "deprived of paren tal support

by reason of the unemployment of h is  fa th e r" , who i s  liv in g  with a
81re la t iv e  in  th a t r e la t iv e 's  home.

In exchange fo r  compliance with a  number of standards, the 

fed era l government funds state-developed programs f iv e -s ix th s  of the 

f i r s t  $18 and 50-6^S o f  the next. $14 (depending on the s t a t e 's  per 

cap ita  income) fo r each re c ip ie n t each month. Thus, around $90 of a  

s ta te  grant of $128 to  a  fam ily of fou r w ill come from federa l funds. 

This has meant a  fed era l share of 5O-60J6 of nationwide AFDC costs  since 

the 1950’s ,  with considerable v aria tio n  from s ta te  to  s ta te ;  high bene­

f i t  s ta te s  must pay the  ex tra  on th e i r  own.

S tate  AFDC laws must provide fo r ,  among o ther th ings, appro­

p r ia te  adm inistration of the program, f a i r  hearings fo r  those denied 

b en efits , safeguards ag a in st d isc lo su re  of information on re c ip ien ts , .
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and n o tif ic a tio n  of law enforcement o f f ic ia ls  in  cases of desertion .

The s ta te  may s e t  standards fo r  a  su itab le  home, but must provide 

a lte rn a te  means o f support fo r  ch ild ren  deprived of b en efits  under 

such a  provision. Certain hinds of residency requirements are  fo r ­

bidden, but the whole issue has been in  confusion since the Shapiro vs. 

Thompson decision by the Supreme Court in  1969» outlawing any such r e ­

quirements. The decision has as  y e t had only a  lim ited  e f fe c t .

Since Congress in  1935 turned down Administration requests fo r  

fed era l minimum b en e fit standards, the s ta te s  have had a fre e  hand in  

ca lcu la ting  g ran ts to  fam ilies  except th a t  they must take in to  consi­

deration the f in an c ia l resources o f any indiv idual liv in g  in the home 

"whose needs the S ta te  determines should be considered in  determining
O o

the needs of the ch ild " .

As a  r e s u l t  of the 1967 work incentive amendments, earnings of 

$30 p lus one-th ird  of monthly income above th a t  amount must be d is re ­

garded in  computing b e n e fits , a f te r  e l ig ib i l i ty  has been es tab lished , 

as well as a l l  earnings of a  re c ip ie n t who i s  a  f u l l  or part-tim e s tu ­

dent. Vork expenses are  to  be deducted as w ell. As a  p a r t of the in ­

centive program, known as WIN, "each appropriate ch ild  add re la tiv e "  

over sixteen and a l l  o thers "whose needs are taken in to  account" must 

be re fe rred  to  the Department of Labor fo r  job placement or tra in in g  

unless he or she i s  i l l ,  studying fu ll- tim e , caring fo r a  disabled 

family member, o r caring  fo r  a  ch ild  under s ix . Provisions are  also  

made fo r  the funding o f c e r ta in  so c ia l serv ices.

AFDC i s  thus a  program fo r  which f i f t y  s ta te s  p lus the D is tr ic t  

of Columbia, Puerto Rico, Guam, and the Virgin Islands are f re e  to  

develop, adm inister, and s e t  standards p re tty  much as they p lease .
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D ecentralization o f th is  kind has produced a wide range o f e lig ib ility  

standards and b en efit leve ls*

Bach s ta te  develops a  standard of need* decides what proportion 

to subsid ize, and to  whom i t  w ill o ffe r  th is  subsidy, while staying 

within fed era l reg u la tio n s . As pointed out e a r l ie r ,  most fed era l pres­

sure during the fo rty  year h is to ry  of the program has been aimed a t 

curbing " p o li t ic a l"  use of welfare money and adm inistrative positions, 

the pro tec tion  o f  records co n fid e n tia lity , and remedying abuses of 

NOLEO and su itab le  home provisions. E l ig ib i l i ty  and benefit d i s t r i ­

bution are s ta te  m atters.

Federal regulations lim it  e lig ib i l i t y  to children under 18 and 

fu ll-tim e  students under 21. Forty-two states have opted to include 

the la t te r . Under AFDC-UP, an unemployed fa th e r's  fam ily may be e l i ­

g ib le  i f  he has been unemployed more than th ir ty  days, works less than 

100 hours per month, and co llec ts  no unemployment insurance. In  1971.

23 s ta te s  had such programs.

There are  h a lf  a  dozen methods of ca lcu la ting  benefits  th a t are  

used by the s ta te s . A ll s t a r t  by es tab lish in g  a  " fu ll standard of need", 

the monthly amount of income below which a  family i s  deemed e lig ib le  

fo r  AFDC. For a  fam ily o f four in  197^» th is  standard ranged from $18^ 

in  North C arolina to $^56 in  Wisconsin. The median was Maryland's $316.

The ac tu a l b en e fit paid depends on the s t a t e 's  method of calcu­

la t io n . In 1974, th i r ty - s ix  s ta te s  had a  payment standard equal to the 

f u l l  standard; fourteen  o thers es tab lished  a  payment standard below the 

f u l l  standard. Countable income was subtracted from one of these fig u res  

to  reach a  b en e fit payment le v e l. Seventeen s ta te s  used th is  method but 

estab lished  an a rb itra ry  maximum. Most s ta te s  divided payments between
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re n t and other needs. A number of d if fe re n t methods were used in  making 

up the d ifference between Income and e ith e r  the payment standard or the 

f u l l  standard. The outcome o f th is  confusion was th a t nineteen s ta te s  

paid a  maximum equ ivalen t to  the f u l l  standard, ranging from North Caro­

l i n a 's  $184 to M ichigan's $400. As of 1974-1 the re  was on$y one s ta te — 

Wisconsin—with a  f u l l  standard above the poverty le v e l; no s ta te  had 

an actual payment a t  th a t  le v e l. Absolute maximum payments ranged from 

$60 in  M ississippi (ou t o f a  $277 standard) to  $403 in  Wisconsin (out 

of a  $456 standard).®^

More to the p o in t, a fam ily of four with a  $100 countable income 

monthly ( th a t i s ,  a f t e r  deduction of "$30 + 1/3" and work expenses) 

would in  1972 have received  an AFDC payment o f $213 in  Pennsylvania,

$160 in Wyoming, $130 in  M issouri, $112 in  Delaware, $100 in  Maryland,
84and $60 in M ississippi.

In those s ta te s  which have seen f i t  to  decen tralize adm inistra­

tion  and benefit determ ination, the In eq u ities  occur between lo c a l i t ie s  

as well. In Louisiana, an AFDC mother with th ree children would in 

1972 have received a  y early  b en e fit of $1752 in  New Orleans, $1872 in  

Flaquemine, and $2000 in  A bbeville. In Bessemer, Michigan, she would 

receive $3588; in  Ann Arbor, $4332. In  New York C ity, the payment would 

be $3996; she would rece ive  $150 more in  Albany and $500 le s s  in  Buffalo. 

I f  she liv ed  on Long Is lan d , Mineola would give her $4656, $60 more than 

Riverhead.®-*

A ll but Alaska and Arizona have medicaid programs fo r which 

AFDC rec ip ien ts  are  e l ig ib le .  Together with food stamps, public housing, 

and other kinds of b e n e fits  av a ilab le  in  d if fe re n t amounts in  d iffe re n t
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parts of the country, the pattern o f w elfare benefits in  the United 

States has become a hodgepodge o f Inadequacy, a rb itra rin ess , and Inco­

herence.

The absurd fragmentation o f the program has produced an Impro­

vised, disconnected program, the outcome o f more than f i f t y  sets o f 

policy decisions made w ith in loosely set federa l guidelines. The lack  

of any systematic objectives or established p r io r itie s  is  perhaps more 

apparent in  AFDC than in  almost any other federa l program. Since the 

states determine e l ig ib i l i t y ,  the fed era l government is  committed to the 

funding o f an open-ended program over which i t  has only nominal con tro l. 

The structure of the program makes the states accountable only admini­

s tra tiv e ly  ra th er than fin a n c ia lly . As the states respond to whatever 

pressure there is  to expand or reduce b en efits , the federa l government 

must pay out accordingly.

There is  l i t t l e  po int in  reviewing the tremendous attacks which 

AFDC has come under in  the la s t f ifte e n  years. The program is  not de­

signed to s a tis fy  anyone: the rec ip ien ts  receive inadequate benefits  

accompanied by o f f ic ia l harrassment; state and lo ca l governments bear 

the p o litic a l burden o f se ttin g  standards; the federa l government pays 

b illio n s  fo r  a program which i t  does not contro l. There is  nothing in  

AFDC fo r anyone, and no one has a good word fo r  the program. The in ­

a b ility  o f the p o lit ic a l system to  develop a replacement fo r  i t  thus 

requires an explanation. The f ie ld  o f p o lit ic a l science has produced 

surprisingly few, and none o f convincing accuracy. The follow ing  

chapter w ill examine what these explanations are.
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CHAPTER TWO

WELFARE POLICY ANALYSIS: A CRITIQUE

Pluralism  i s  the dominant th e o re tic a l framework in  the study of 

American p o l i t ic s ,  as i t  i s  fo r  the f ie ld  o f po licy  analysis* What 

l i t t l e  study there  i s  of welfare po licy  i s  no exception.

There are ahout h a lf  a dozen major hooks on welfare policy  in  

America, the most widely known being Piven and Cloward's Regulating 

the Poor and Daniel Moynihan's The P o li t ic s  of a  Guaranteed Income* 

G ilbert S teiner has w ritten two volumes, Social In secu rity  and The 

S ta te  of Welfare* M. Kenneth Bowler has done a  study o f HR 1 e n tit le d  

The Nixon Guaranteed Income Proposal.

There i s  a  la rg e r number o f le s s  e laborate  s tu d ies , including 

those of Henry Aaron, Sar Levitan, and a  s e r ie s  of monographs from the 

In s t i tu te  fo r  Research in Poverty, located  a t  the U niversity of Wiscon­

s in . Journal a r t ic le s  on the p o l i t ic s  of welfare are  few and f a r  be­

tween. All these studies e s se n tia lly  r e s t  on p lu r a l i s t  assumptions.

Pluralism  i s  an ideology and a  s e t  of re la te d  methodologies.

A c le a r  d e fin itio n  i s  necessary to  evaluate i t s  impact on welfare policy 

ana ly sis .

P lu ra l is t  ideology s ta te s  th a t p o l i t ic a l  power in  the United 

S ta te s  i s  d iffuesed among a  m u ltip lic ity  o f groups o r e l i t e s  of groups, 

an arrangement which p lu ra lis ts  f e e l  i s  w ell-su ited  fo r  American society .

Arnold Rose, who emphasizes the importance of e l i t e s  within a

63
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p lu ra lis t system, describes the "power structure" In  America as "highly 

complex and d iv e rs ifie d ". The p o litic a l system is  "more or less demo­

c ra tic " , and "In  p o litic a l processes the p o lit ic a l e lite  is  ascendant 

over and not subordinate to the economic e lite .  . . .  The p o lit ic a l 

e lite  influences or controls the economic e lite  a t le a s t as much as 

the economic e lite  controls the p o litic a l e lite .

Robert Dahl, discarding the term "pluralism " although not the 

concept, describes the United States as one o f the th ir ty  " fu lly  in c lu ­

sive polyarchies" in  the world, "a m ixture o f e lite  ru le  and democracy" 

guided by in s titu tio n a l and procedural guarantees fa c ilita t in g  the pub­

l ic 's  r ig h t to partic ip atio n  in  the p o lit ic a l system. "These systems 

are not democracies in  the id ea l sense," says Dahl, "yet they contain

democratic components. Nor are they dominated by a united e lite , yet
2

e lite s  and leaders play powerful p a rts ."  Dahl acknowledges considerable 

p o litic a l ineq uality  re la ted  to "differences in  social and economic 

status", but argues th at th is  does not necessarily preclude any group

from achieving i ts  policy goal si "In  polyarchies, the p o lit ic a l in s t i-
3

tutions are intended to  disperse influence w idely."

David Truman espoused a less  c r it ic a l view o f pluralism  twenty- 

f iv e  years ago, and in  contrast to Rose, de-emphasized the ro le  o f 

e lite s . According to Truman, "At le a s t on the American scene there are 

s ig n ific a n t differences between economic and p o lit ic a l power. . . .  In  

the United States the relationships producing p o lit ic a l power depend on 

e lic it in g  consent from a heterogenous mass o f people—not an aggrega­

tio n  o f ind ividuals, but . . .  an overlapping congeries o f groups, orga-
L

nized and p o ten tia l.

Thus p lu ra lis t theorists have d iffe re d  among themselves on such
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issu es as the Importance of e l i te s  and the re la tio n sh ip  between economic

and p o l i t ic a l  power. What they share, however, i s  a  re je c tio n  o f socia l

c la ss  as a  major fa c to r  in  American p o li t ic a l  c o n f lic t .  The r e s u l t ,  in

Ralph N iliband 's  words,

. . .  i s  to  exclude, by d efin itio n , the notion th a t  the s ta te  
might be a  ra th e r  special in s ti tu tio n , whose main purpose i s  
to  defend the predominance in  society of a  p a r tic u la r  c la ss .
There a re , in  Western so c ie tie s , Caccording to  p lu r a l i s t s j  
no such predominant c lasses,, in te r s ts ,  o r groups. There are 
only competing blocs of in te re s ts , whose com petition, which 
i s  sanctioned and guaranteed by the s ta te  I t s e l f ,  ensures 
th a t power i s  d iffused  and balanced, and th a t no p a r tic u la r  
in te re s t  i s  able to  weigh too heavily upon the s ta te .  5

One of the c ru c ia l differences between M arxist and p lu r a l i s t  

power analyses i s  therefore in  th e ir  respective concepts of the purpose 

of the s ta te . In  the p lu ra l is t  scheme of th ings, government i s  ideolo­

g ic a lly  n eu tra l, ac ting  to resolve co n flic ts  among groups according to  

es tab lished  "ru les of the game", in  lin e  with o f f i c ia l s ' power in te re s ts  

and re la tio n sh ip s , th e ir  ro le  perceptions, and constituency in te re s ts .  

Government has no p r io r  commitment to any group o r s e t  o f groups, and 

no group in  society  i s  capable of demanding such a  commitment.

M arxists view the s ta te  as an instrument o f the dominant c la ss .

Under cap ita lism , the s ta te  serves the in te re s ts  of those who own and

contro l the means of production. This does not n ecessarily  mean a  "mono­

l i t h i c "  o r co n sp ira to ria l ru lin g  c lass without any in tra -c la s s  c o n f lic t . 

I t  does mean th a t the s ta te  has an in te re s t  in  preserving the hegemony 

of the dominant c la ss  over the r e s t  of socie ty , and attem pts to  impose

i t  with varying degrees of success.

Each Ideology has i t s  normative and p re sc rip tiv e  aspects, r e la ­

ted  to  i t s  ana ly sis  of p o li t ic a l  l i f e .  According to  D arryl Baskin,

At the h ea rt of p rescrip tive  pluralism  o r p lu r a l i s t  ideo­
logy i s  the d esire  to  fashion in s t i tu tio n a l arrangements capable
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of in su la tin g  individual l ib e r ty  against both the power of 
the s ta te  and the tendency to  inclusiveness inherent in  many 
groups. • . • Order and 'ju s t ic e ' are made to  depend on com­
munity in s t i tu tio n s  th a t by design can function successfu lly  
only by m obilizing and balancing what d ivides men ra th e r  than 
what u n ite s  them. i .  e . p riva te  in te re s ts  in stead  o f public 
sentim ents. °

Most p lu r a l l s ts  accept th e ir  analysis of power in  America both em piri­

c a lly  and normatively. Even,Dahl, who s ta te s  th a t " in e q u a litie s  in  

p o l i t ic a l  resources are a t  the roo t of many of the most serious pro­

blems of the American polyarchy", tends to  see flaws in  the system as 

unsolveablet

There i s  a  s e l f - f u l f i l l in g  prophecy about p o l i t ic a l  influences 
p o l i t ic a l  weakness leads to  continued p o l i t ic a l  weakness, and 
streng th  to  continued strength . Where a  long h is to ry  o f in ­
eq u a lity  c rea tes  a  group with few resources—wealth, income, 
s ta tu s , education, o f f ic ia l  p o s itio n ~ th e  prospects of success­
fu l  p o l i t ic a l  action are so meager th a t incen tives to  a c t 
p o l i t ic a l ly  are lows as a  consequence, p o l i t ic a l  s k i l l s  are  
not acquired. So the cycle tends to  be perpetuated .7

Even a t  i t s  worst, then, the system i s  se lf-su s ta in in g . The 

p lu r a l i s t  view o f American p o li t ic s  also sees an underlying consensus 

on basic democratic values, a t  le a s t  among those ac tiv e  in  p o l i t ic s .  

Says Dahl, "P o litic a l c o n f lic ts  and disagreements in  the United S tates 

do no t o rd in a rily  po larize  Americans in to  two highly an tagon istic  camps. 

Nor are Americans fragmented in to  numerous groups too h o s ti le  to  a c t 

in  concert. • . . The p revailing  democratic ideology tends to u n ite , 

not divide Americans."® Much ex isting  research in  voting and p o l i t ic a l  

p a rtic ip a tio n  concludes th a t  p o ten tia lly  "anti-dem ocratic" ideas are 

p revalen t la rg e ly  among non-partic ipants, whose lack  of involvement 

helps maintain the p revailing  consensus.

I t  i s  not su rprising , then, th a t ra d ic a l change i s  considered 

something of an anomaly in  p lu r a l i s t  ana lysis , and sharp c o n f lic t  i s  

d i f f i c u l t  to  explain.
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P lu ra lis t po licy research is  thus based on an analysis o f power 

in  America which re je c ts  the notion th a t government devises and attempts 

to impose p o lic ies  based on a p a rtic u la r class or ideo log ical in te re s t. 

The ex is tin g  power structure is  considered appropriate fo r  American 

society, notwithstanding i t s  in eq u ities , especially  since most Americans 

share the values th a t underlie the structure. This po int o f view s h ifts  

the focus o f po licy analysis away from the nature o f the socia l struc­

ture and the economic system. I f  the working o f the society i t s e lf  is  

not a t issue, there w ill fo llow  n a tu ra lly  a  tendency to examine in d i­

vidual p o lit ic a l issues in  iso la tio n  from broad economic and socio­

lo g ic a l contexts. The variables chosen fo r  analysis w ill exclude the 

fundamental p o lit ic a l, economic, and social in s titu tio n s , o r else such 

variables as " p o litic a l system" or "social class" w ill be defined very 

narrowly.

There w ill also be a tendency to examine issues separately, 

without a close look a t th e ir  in terre la tio n sh ip s , because power and 

influence are considered to be d iffused. In  the p lu ra lis t view, in d i­

vidual issues are in  a certa in  sense the "property";of in d iv id u a l groups; 

each is  concerned only w ith i t s  own p a rtic u la r po licy area. I f  there 

is  no overarching in te re s t among private  in te re s t groups o r between 

those groups and the government, each po licy decision becomes something 

o f a special case. This leads to a highly compartmentalized view o f 

American p o litic s .

Such lim ita tio n s  are compounded by the use of "behavioralist" 

techniques, which emphasize quantification  as the highest standard of 

s c ie n tific  research.

Methodologies based on p lu ra lis t Ideology which fin d  expression
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In  research  on welfare are  systems an a ly sis , r a t io n a l is t ,  in c rem en ta lis t, 

and group theory. These approaches are p racticab le  only w ithin the fun­

damental assumptions of p luralism , and proceed on the basis o f  those 

assumptions.

In the language o f systems an a ly sis , public policy i s  the pro­

duct o f the " p o li t ic a l system" responding to  the demands and supports 

("inpu ts") o f competing groups. The system makes policy decisions 

("outputs") which in  tu rn  produce a  new p o li t ic a l  environment and fu r ­

th e r  in p u ts . Welfare po licy  should then be explainable in  terms o f the 

"au th o rita tiv e  a llo ca tio n  of values" made in  response to  public pressure 

and in  re la tio n  to  c e rta in  socioeconomic variab les.

Thomas R. Dye has elaborated on the application of th i s  method 

to  welfare po licy . The focus i s  placed on the individual d iffe ren ces 

among s ta te s  in  welfare b en e fits . These are accounted fo r  by co rre la tio n

with a  number of " p o li t ic a l variab les" t s ta te  economic development, urba-
9

n lz a tio n , median income, party  competition, and even malapportionment.^ 

This methodology was used by Cnudde and McCrone, who attem pt 

to  account fo r  welfare policy  v aria tio n s in  terms of s ta te  p a rty  compe­

tition .*®  A more elaborate example i s  the study by Asher and Van Meter 

in  which six  welfare po licy  variab les are co rrela ted  with f iv e  "socio­

economic" and th ree " p o li tic a l"  variab les (such as  the "Adapted Ranney 

Measure of In te rp arty  Competition, 1956-196^") • The re s u lts  a re  admit­

te d ly , and not su rp ris in g ly , inconclusive.**

Dye has recen tly  been c r i t i c a l  o f what he c a l ls  the p ro fessiona l 

and Ideological "myopia" of many policy analysts in lim itin g  themselves 

to  the ana ly sis  of governmental in s t i tu tio n s  and accepting a  p r io r i  th a t  

p lu r a l i s t  democratic systems are  more responsive than other systems*



M ethodologically, however, he i s  s t i l l  attached to  systems techniques 

such as path an a ly sis , which he fin d s  p a r tic u la r ly  useful in  the "so rt 

ing out of s ig n if ic a n t causal sequences" in  s ta te  welfare spending po­

l ic y . He c i te s  approvingly the use of th is  technique by Gary Tompkins

to  c la r ify  the re la tio n sh ip  between s ta te  economic development and wel 
12fa re  ou tlays.

This kind of approach s t i l l  omits a  g reat number of important 

socio-economic and p o l i t ic a l  variab les which are not ea s ily  quan tified  

By simply matching d o lla r  welfare outlays with quan tifiab le  v ariab les , 

no re a l  understanding i s  possible o f the re la tio n  between p o l i t ic a l  

decision-making and the so c ia l and economic s tru c tu re . The welfare 

system i s  no t represented  simply by the amount of money spent on i t .

Even on i t s  own terms, systems methodology i s  open to  strong 

c r itic ism . For one th ing , there i s  no discussion o f what goes on 

w ithin the p o l i t ic a l  system to  "process" the inputs*

£ Dye's approach3 t e l l s  us nothing about what happens inside 
the so -ca lled  'b lack  box' of the p o l i t ic a l  system. Ve know 
qu ite  well th a t some policy proposals are  passed and do become 
policy  as  the model suggests. But many more never emerge from 
the p o l i t ic a l  system in  the form of po licy , and many o thers 
become po licy  in  a  form quite d if fe re n t from th e ir  o rig in a l . . • 
What must be done i s  to question c le a r ly  what happens to inputs 
on th e i r  way to  becoming outputs, why some make i t  and o thers 
do n o t, and why some are su b stan tia lly  changed while o thers 
are  simply r a t i f ie d  by the governmental in s t i tu tio n s . *3

Robert Salisbury explains the neglect of the "black box" by 

poin ting  to  research  by Dye and o thers in  which " p o li tic a l variab les" 

such as  p a rty  competition and In te re s t group demand p a tte rn s  "made

l i t t l e  d iffe rence  to  output"; the re fo re , "analysis of the 'b lack  box'
14-w ill y ie ld  l i t t l e  of in te re s t  respecting  outputs or p o lic ie s ."  This 

i s  a  se lf-d e fea tin g  argument, fu r th e r  weakened by a  narrow use of the 

word " p o li t ic a l"  and a  conception o f policy output as being th a t which
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is  q u an tifiab le . The re s u lt here is  th a t p o litic s  is  replaced by what 

C hristian Bay has ca lled  "pseudopolitics" and analysis o f public po licy  

remains fixed  on the more t r iv ia l  aspects o f spending varia tion s. Larger 

questions o f the o rig ins o f po licy directions and th e ir  re la tio n  to  the 

social and economic system are not even asked, much less answered.

In  Understanding Public P o licy . Dye s h ifts  to "ra tio n a lis t"  

theory in  analyzing w elfare po licy . This approach measures policy  

against a ra tio n a l id e a l o f "net value achievement", which requires a 

satis facto ry  matching o f tradeoffs toward a goal o f ben efit maximization 

fo r  a l l  concerned. This concept is  normative as w ell as em pirical— 

i t  is  a goal fo r  policy-makers as w ell as a way o f evaluating policy  

decisions. In  a chapter e n title d  "The Lim its of R a tio n a lity", Dye o ffe rs  

no specific  explanation o f w elfare policy other than to point out the 

"unintended consequences" o f the Social Security Act. AFDC is  therefore  

an example o f " irra tio n a l"  policy making, as is  the poverty program. ^  

John C. Donovan, in  The P o litic s  o f Poverty, adopts the same approach 

and reaches s im ilar conclusionst Lyndon Johnson, the consummate p o lit i ­

cian , did not understand the p o litic s  o f h is  own programs and could not 

foresee the impending d isasters .*^

Why " ra tio n a lity "  should evaporate in  the face o f issues o f wel­

fa re  and poverty is  never adequately explained. The ra tio n a lis t approach 

apparently cannot explain the p o litic s  o f the d is trib u tio n  of wealth, and 

w elfare is  thus relegated outside the lim its  of s c ie n tific  analysis.

An approach re la te d  to ra tio n a lis t theory is  one which a t t r i ­

butes flaw s in  w elfare po licy  to  mistaken perceptions. Leonard Goodwin 

authored a study e n title d  Do the Poor Want to Work? The answer is  a f f i r ­

m ative, in  contradiction to what he sees as the dominant "conservative"
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dent is  a case o f fa lse  perception; i t  is  the task o f social science 

research to a lte r  such views. ̂  This libera l-co nservative  categoriza­

tio n  is  perhaps too s im p lis tic . Moreover, i t  s t i l l  leaves unanswered 

the question o f why certa in  ind iv iduals  p ers is t in  "misperceiving" the 

issue. The im plication o f th is  approach is  th a t w ith the r ig h t in fo r­

mation, policy-makers w ill abandon th e ir  groundless prejudices. This 

surely underestimates the power o f ideology in  shaping an In d iv id u a l's  

perceptions of the world and of p o litic s .

Henry J . Aaron has addressed him self to the question o f w elfare

policy development in  his study Why is  W elfare So Hard to Beform?, w ritten

in  1973. Although a t  the o u tse t he s ta te s  th a t  "the most basic reason
18. . . is  that welfare rec ip ien ts  are p o lit ic a lly  unpopular and weak," 

he emphasizes the technical problems in  reconciling d iffe re n t po licy  

objectives w ithin one welfare program.

One of the major in eq u ities  in  AFDC is  what has been ca lled  the 

"notch problem". As an AFDC rec ip ie n t increases his or her earnings 

from work, benefits are reduced by a varying amount, depending on fede­

r a l and state regulations. At a c e rta in  p o in t, however, there may be 

an additional loss of medicaid, public housing, or food stamps i f  income 

from work goes high enough. Thus, a one d o lla r increase in  income a t a 

certa in  point may re s u lt in  the loss o f hundreds o f d o lla rs  o f welfare 

benefits—creating a "notch" in  to ta l income from a l l  sources. This 

im p lic it marginal tax ra te  on each d o lla r may go high enough to act as 

a work disincentive. Thus w elfare may end up paying b e tte r than work.

Welfare reform must therefore in tegrate  a l l  ex isting  programs 

in to  one which provides an adequate support le v e l a t re la tiv e ly  low
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cost and which consistently rewards work. Aaron, a fte r  examining recent*
reform proposals, states th a t "no such plan ex is ts  or can he devisedj

19these objectives are mutually Inconsistent."

S im ilar conclusions are reached by the In s titu te  fo r  Research 

In  Poverty*

While there is  general agreement on a l i s t  o f system goals, 
these goals are , by th e ir  nature, somewhat inconsistent.
Thus, what Is  now viewed as a problem, o r a damning program 
or system fea tu re , happened to some extent as the In ev itab le  
re s u lt o f coming down on one side or another o f an unpleasant 
but necessary tra d e -o ff. . . • The goals o f ta rg e t e ffic ie n c y , 
po sitive  work Incentive, and v e rtic a l equity are not m utually
consistent.20

Sar Levitan and Martin Rein come to the same answer* "There is  a per­

s is ten t and unresolvable c o n flic t, Inherent in  the structure o f the 

scheme, between the three princip les o f encouraging work incentives

through lower tax ra te s , reducing poverty by assuring adequate minimum
21le v e ls  o f assistance, and maintaining reasonable costs.

These analyses are examples of ra tio n a lis t theory* p o licy  

development should and does fo llow  the course o f b en e fit maximization 

through a balance o f tradeoffs . The problem with w elfare, accordingly, 

is  th a t no such reasonable tradeoff is  possible.

This is  in  a sense accurate, but only w ith in i t s  own frame o f 

reference. There is  no "general agreement on a l i s t  o f system goals" 

fo r  welfare po licy  even among policy-makers; there are instead a number 

o f sharply c o n flic tin g  in te re s ts . I t  is  in  the in te re s t o f the poor 

to get as much money as they can. I t  is  in  the in te re s t o f low-wage 

employers to maintain a large labor pool. I t  is  in  the in te re s t o f the 

government to  maintain s ta b ility  w ithin the ex is tin g  economic and p o li­

t ic a l system a t the lowest cost. Social workers want to keep th e ir  jobs. 

Big labor and b ig  business want to maintain th e ir  leverage over wages
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and p roductiv ity . These in te re s ts  are a l l  re la te d  to  welfare policy 

and are Indeed inconsisten t to  one ex ten t or another.

The c o n f lic t  among welfare po licy  ob jectives i s  not in te rn a l 

and lo g ic a lf but p o l i t ic a l .  Each goal l i s te d  i s  the ob jective of d i f ­

fe re n t in te re s ts .  Goals are  in  c o n f lic t because in te re s ts  are  in  con­

f l i c t .  Thus welfare reform may be hard to achieve not because of in ­

heren t inconsistencies in  the proposals themselves, but because of the 

lack  of consensus on which in te re s ts  welfare reform should serve.

Incrementalism i s  also  an approach derived from pluralism , and 

i s  based on the assumption of a  continuing and se lf-su s ta in in g  system 

s ta b i l i ty .  Cavala and Wildavsky, w riting in  1970, borrowed the frame­

work o f Charles Lindblom in  examining the prospects of a  guaranteed 

incomes "The p o l i t ic a l  process w ill continue to  function in  ways only 

increm entally d if fe re n t from i t s  operation in  the p a s t .” They concluded 

a f te r  a  survey of Congressmen th a t  "income by r ig h t i s  not fe a s ib le  in

the near fu tu re . The P resident w ill not support i t  and Congress would
22not pass i t  i f  he d id ."  As Moynihan ra th er g lo atin g ly  pointed out,

"At the very moment Cavala and Wildavsky were interview ing Congressmen, 

a plan fo r  a guaranteed income was being presented to the President of 

the United S tates. Five months la te r  he proposed i t .  Nine months a fte r  

th a t the House passed i t . "  J  Increm entalist theory loses i t s  explanatory 

value when confronted by examples o f rad ic a l change. The tendency is  

then to  dismiss them as a typ ica l or ir ra tio n a l.

The analysis of HR 1 by M. Kenneth Bowler i s  based on the in c re ­

m en ta lis t approach. Normally, says Bowler, policy-making i s  increm ental, 

but FAP and HR 1 represen t cases in  which "a s ig n ific a n t number of 

po licy  makers and esp ec ia lly  the policy  leaders w ithin an in s t i tu t io n . . .
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have rev ised  o r replaced, tem porarily or permanently, some of the per­

cep tions, assumptions, and expectations they previously associated  with 

the policy  or problem under consideration ." This happens under c e r ta in  

conditions!

1. I f  repeated attem pts in  the p as t to  modify the policy o r 
program in  response to  s im ila r complaints have fa ile d  . . .
2. I f  some o f the most s a lie n t  consequences of the current 
program, or in d ica to rs  of policy  performance . . . are 
highly e r ra tic  and unpredictable . . . .
3. I f  i t  appears to  decision makers th a t the d is trib u tio n  
of co s ts  and b en e fits  . . .  i s  f lag ran tly  inequitable . . .

I f  recognized policy experts support rad ica l innovation . . .
5. I f  in f lu e n tia l ind iv iduals and groups support or appear 
amenable to  d ra s tic  ch an g e .^

This begs the question of the c r i t e r i a  policy makers use to 

reach such conclusions, and what th e ir  p o li t ic a l  values a re . For exam­

p le , a t  what po in t do the co s ts  o f an ex isting  policy  become too high? 

Why do experts change th e ir  ideas? How did a  rad ica l innovation such 

as FAP g e t as f a r  as i t  did? Bowler does not answer these questions, 

fo r  he I s  lim ited  by h is  th e o re tic a l framework and h is  methodology. 

Incrementalism assumes th a t  policy  changes w ill no t be d ra s tic  and 

i s  hence a t  a  lo s s  to  explain such changes when they occur.

Group theory sees public policy as a  r e s u l t  of the com petition 

among groups in  soc ie ty , including both p rivate  in te re s t groups, ac tu a l 

and p o te n tia l, and d if fe re n t sec to rs  of government. The key variab le  

i s  "access"—the a b i l i ty  of a  group to  have i t s  demands heard and taken 

in to  account by the appropriate group of decision-makers. Groups w ill 

g e t th e i r  way depending on th e i r  p o l i t ic a l  resources, Including "access", 

and the nature of the com petition. Some group th e o ris ts , such as E arl 

Latham, have accepted an equilibrium  modelt "What may be ca lle d  public 

policy  i s  the equilibrium  reached in  th is  struggle a t  any given moment,
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and i t  rep resen ts  a  balance which the contending fac tio n s or groups
25constantly  s tr iv e  to weight in  th e i r  fav o r."

Applying group theory , welfare po licy  should be explainable in  

terms o f the nature o f the competition among groups in  and out of 

government. Several s tu d ies , including S te in e r’s , f i t  in to  th is  frame­

work.

Matthew Holden blames the welfare c r i s i s  on the socia l work pro­

fession* "Policy leadersh ip  has fo r  many years been provided by a f a i r ly  

small group of deans o f social work schools, of fed era l adm inistrative 

o f f ic ia ls ,  of p r iv a te  persons playing en trepreneurial ro le s , and of 

s ta te  and lo c a l welfare commissioners." He points to  the " rec ip ien ts '

lack  of p o l i t ic a l  capacity" as having been "p a rticu la rly  disadvantageous
26in  recen t years".

I t  i s  no t so c le a r  th a t  socia l workers have so /thoroughly domi­

nated welfare po licy  development. They do contro l the adm inistration of 

the welfare program, and they do have a  stake in  the maintenance of a 

"service" approach, bu t they have not always gotten what they wanted.

The 1962 amendments were a  v ic to ry  fo r  the profession; the 196? WIN 

program was a  d e fea t. Nor was the so c ia l work p ro fe ss io n 's  impact in  

the PAP f ig h t e sp ec ia lly  s ig n ific an t.

Like Holden, Jon Van T il  sees the in a b il i ty  of the poor to  change 

the welfare system as  a  function of th e i r  lack  of "access" to  the group

strugg le , stemming from p o l i t ic a l  "nondecisions", and th e ir  own in a b il i ty
27to organize and form c o a litio n s  due to  lack  of p o l i t ic a l  resources. ' 

Charles G ilb e rt, examining the p o l i t ic s  o f the 1962 amendments, adopts 

a  "non-decision" framework* he concludes th a t "the p o l i t ic s  of income 

maintenance c o n s is t p rim arily  in  adm inistrative movement conditioned by
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amorphous public a t t i tu d e s  on the moral issu es, ra th e r  than by d ire c t
28s e lf - in te re s t ."  The im plication in  a l l  th ree a r t ic le s  i s  th a t i f  the 

group process were functioning properly, welfare would change. This of 

course assumes th a t  government i s  a  n eu tra l decision-maker.

G ilbert S te in er of the Brookings In s titu tio n  has w ritten  two 

major stud ies of the p o l i t ic s  o f w elfare. Social In secu rity , published 

in  1965» argues th a t  the lack  of change in  welfare policy  i s  a  r e s u l t  

of the absence of innovative proposals due to  obstacles b u il t  in to  the 

policy-making process and the lack  of involved organized in te re s t  groups. 

The open-ended appropriations process fo r  AFDC prevents Congressional 

committees from being forced in to  a  thorough review of the program. 

P re s id en tia l leadersh ip  has been absent. F inancial and adm inistrative 

accoun tab ility  has been separated, making a  un ified  a ssau lt on the wel­

fa re  c r i s i s  a  d i f f i c u l t  ta sk .

Most im portant, however, i s  the lack  of pressure group ac tiv ity*

I t  would seem a  f a i r  guess th a t  proposals fo r  policy  innovations 
in  public assistance  would come from the Id en tif ia b le  groups 
most d ire c tly  involved in  i t s  operation. • . . For a  varie ty  of 
reasons, however, each of these groups has been le s s  of an in s tru ­
ment o f  change than one o f re ta in in g  the p a r tic u la rs  of a pro­
gram with which they a l l  acknowledge d i s s e n t . ^9

The American Public Welfare A ssociation has been prim arily  concerned with 

i t s  share of fed era l g ran ts  fo r  soc ia l se rv ices. The rec ip ien ts—as of 

1965—had no organization . The re levan t Congressional committees had 

o ther p r io r i t ie s  and no welfare s ta f f .  Welfare adm inistrators, espe­

c ia l ly  under Eisenhower, were preoccupied with day-to-day bureaucratic 

tasks.

Developments in  the l a s t  decade have te s ted  the v a lid ity  of these 

arguments. Within a  few years a f te r  the book appeared, the welfare ex­

plosion crea ted  a  n a tio n a l issu e . This, p lus the expiration  of the f iv e -
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year t r i a l  period of the 1962 reforms, forced  Congress to  deal with wel­

fa re  in  1967, and resu lted  in  the c rea tio n  of the Work Incentive Program, 

The National Welfare Bights Organization was estab lished . In  1969* 

P residen t Nixon personally  sponsored the Family Assistance Plan, and in  

1972 the Jo in t Economic Committee began publishing a multi-volume study 

o f the welfare system. In 197^» the Ford Administration made te n ta tiv e  

moves in  the d irec tio n  of welfare reform . Thus many of S te in e r 's  con­

d itio n s  fo r change have been s a t is f ie d —and ten years l a te r ,  AFDC r e ­

mains the same. The fa c to rs  he c i te s  may be necessary conditions fo r 

welfare reform, but they are  apparently not su ff ic ie n t.

S te iner's  second book, The State o f W elfare, was w ritten  in  1971,

and there i s  an acknowledgement of some of these developments. His

focus s h if ts ,  however, to the concept o f "dependency" 1

New public r e l ie f  policy  should be based on frank recognition 
th a t  n e ith e r f u l l  employment nor minimum wage le g is la tio n  nor 
universal coverage under so c ia l insurance programs p ro tec ts  
a l l  persons against an absence of resources adequate to sus­
ta in  l i f e .  I t  should be a  r e l i e f  po licy  most l ik e ly  to meet 
the needs of a fra c tio n  of the population th a t may be dependent 
fo r  as long as the f i r s t  two decades of l i f e  and fo r  whom 
n e ith er so c ia l serv ices nor work o rien ta tio n  i s  as important 
a  consideration as money. . . . The negative income tax plan 
, . . frankly  accepts the lik e lih o o d  of a  continuing dependent 
segment o f the population. . . .

The present c r i s i s  in  welfare i s  p a r tly  a  consequence of the 
indecision of po licy  makers, of in f lu e n tia l  o u ts id ers , and of 
rec ip ien ts  about what course to  follow . The s ta tu s  quo w ill 
no t do, y e t the idea of a  negative income tax th a t  accepts 
honorable In d efin ite  dependency comes hard to dependent and 
benefactor a l ik e .30

A ll th is ,  of course, i s  based on the im p lic it assumption, shared by

Daniel Moynlhan among others, th a t rec ip ien ts  are in  some way inheren tly ,

even i f  "honorably" dependent. Like Moynlhan, S teiner does not c la r ify

h is  concept o f dependency, although he i s  evidently  ta lk in g  about an

ind ividual psychological c h a ra c te ris tic . I t  seems then th a t the b a rrie r

to reform, in  S te iner's  view, is  an unwillingness by policy-makers to
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accept subsidizing an economically useless portion  of the population—

esp ec ia lly  women "who are too l i t t l e  sk illed  or too l i t t l e  motivated or
31too ch ild -o rien ted  to  be f i t t e d  in to  the labo r fo rc e ."

S te iner thus accepts a p r io r i  a conception of welfare mothers

as dependent and unemployable. Chapter th ree  of th is  study w ill attem pt

to  document an a lte rn a tiv e  view. Beyond th is  problem, however, S te in e r 's

group theory approach imposes important lim ita tio n s  on h is  an a ly sis .

In a  197^ a r t ic le ,  S te iner claimed th a t  welfare reform had

ac tu a lly  been in  p a r t achieved: " I t  i s  also  a  mistake to  conclude th a t

fa ilu re  to  meet the s ta ted  goals of the various reform e f fo r ts  means

th a t there  has been no welfare reform. Admitting more o f the needy poor

to the r e l i e f  r o l l s ,  no m atter how re lu c tan tly , ra th e r  than keeping them
32o f f ,  no m atter how ingeniously, i s  the quintessence of welfare reform ." 

S te in e r 's  approach to  an understanding of welfare p o l i t ic s  i s  based on 

group theory. What was needed to reform AFDC was group p ressure; in so far 

as the expansion of welfare in  the s ix t ie s  was a  response to  demands fo r  

add itiona l income from the poor, the system has been reformed.

S te in e r 's  d e fin itio n  of reform i s  inadequate because h is  theo­

r e t ic a l  framework w ill not accomodate a  broader d e f in itio n . More people 

may receive b en e fits  today than ten years ago, but none of the s tru c tu ra l 

In eq u ities  and inconsistencies have been remedied. "More money" i s  not 

in  i t s e l f  reform in  any meaningful sense o f the word. S te in e r 's  approach 

to welfare policy  analysis i s  one of defining p o sitiv e  achievement in  

terms of the lim its  of group theory and h is  ra th e r  patron izing  view of 

the poors i f  groups have made demands fo r  money and there  has been some 

response, i t  must be "reform" i f  th a t group has m ateria lly  benefited .

This does not go f a r  in  explaining the p o l i t ic s  o f welfare reform and
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p a r tic u la r ly  the fa te  o f the Family Assistance Flan.

The best-known study of the p o l i t ic s  of welfare i s  Piven and

Cloward's Regulating the Poor. The function of w elfare, they s ta te ,

v a rie s  between so c ia l contro l and regulation  of the low-wage labo r fo rce .

In times of economic p rosperity  i t  i s  administered r e s t r ic t iv e ly  to

force low-wage work; in  times of economic d is tre s s  the government i s

forced by the th re a t of so c ia l d isorder to expand i t s  b en e fits .

Capitalism  . . . r e l ie s  prim arily  upon the mechanisms of a 
market—the promise of f in an c ia l rewards or p e n a ltie s—to 
motivate men and women to work and to hold them to  th e ir
occupational tasks. . . . tb u t  1 during the economic down­
tu rns o r depressions th a t have marked the advance of cap i­
ta lism , the s tru c tu re  of market incentives simply co llapses 
. . . During periods of rap id  modernization Ce. g. 19^0- 
1960 3 portions of the laboring population may be rendered 
obsolete . . . market incentives do not co llapse , they are 
simply not su ff ic ie n t to  compel people to abandon one way 
of l iv in g  and working in  favor of a n o t h e r .33

Thus welfare breaches the gap and provides the con tro l necessary to

m aintain the shape of the labor force.

I t  does not make sense to  ta lk  about the "collapse" or "insuf­

fic ien cy " of market incen tives in  re la tio n  to the work fo rce as Piven 

and Cloward do. Economic cycles themselves are a  means of shaping and 

d isc ip lin in g  a work fo rce . Depressions reduce wages and place workers 

in to  sharp competition with each o ther fo r  the few ava ilab le  jobs.

Market incen tives do not collapse or lessen  th e ir  impact; th e ir  s tru c ­

tu re  changes. I t  i s  the market i t s e l f  which co n tro ls  the labor force 

a t  a l l  tim es, and those who contro l and regu la te  the market determine 

the a v a ila b il i ty ,  p roductiv ity , and cost of labor.

There i s  always a  low-wage labor force in  a  c a p i ta l i s t  economy.

The question fo r  the p o l i t ic a l  and economic system would seem to  be how

large  i t  needs to  be and how much i t  w ill get. This question e x is ts  in
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tim es of p ro sp erity  as well a s  depression.

The most im portant problem with th e ir  analysis i s  th a t th e ir

own evidence f a i l s  to  support i t ,  and often  con trad ic ts i t ,  I r a  H.

C utler makes an accurate and succinct critiq u es

The 1970 *s have thus f a r  been a  time of only minimal c iv il  
un rest . . .  I t  would seem then, i f  Piven and (Howard re a lly  
have a  handle on the expansion/contraction cycle, th a t the 
time i s  r ig h t  fo r  a  con traction . Yet caseloads in  the AFDC 
category continue to  grow . . .  In  my judgment, the expansion/ 
con traction  r e l i e f  model i s  no longer v a lid . This model sup­
poses i t  i s  necessary and desirab le  fo r  the system to  have as 
near a  f u l l  work force as i s  possib le . I  maintain th a t th is  i s  
no longer the case and th a t  the addition of the m illions cur­
re n tly  unemployed and on welfare to  the job seeking market 
would be d isastro u s and d is ru p tiv e . 3̂

C utler goes on to  c i te  a  footnote in  the Fiven-Cloward book which r e ­

je c ts  h is  idea. And in  f a c t ,  the authors s ta te  th a t i f  th is  idea were 

indeed accurate ,

the cu rren t r e l i e f  explosion would come to  have an en tire ly  
new meaning, fo r  i t  would sign ify  th a t a  new means of a l lo ­
ca tin g  income in  addition  to  the occupational ro le  i s  required 
in  advanced technological so c ie tie s . A national minimum Income 
—such as the $1600' subsidy proposed by the Nixon Administra­
tio n —might thus become the f i r s t  step  in  th a t  d irec tio n . But 
i t  should be made c le a r  th a t  the reforms proposed by the Nixon 
Adm inistration are no t intended to  take people out of the 
lab o r market, but to  force them back in to  i t . 35

This an a ly sis  of FAP i s  arguable a t  b es t. Piven and Cloward accept

the rh e to ric  ra th e r  than the r e a l i ty  o f FAP) as succeeding chapters

w ill attem pt to  show, FAP was not re a l ly  a work b i l l .

Chapter one contained an ana ly sis  of the authors' explanation 

of the welfare explosion of the 1960's, pointing out the fa u lty  use 

o f d a ta . Even th e ir  review of the ea rly  h isto ry  of welfare focusses 

on the le s s e r  events in  th a t  h is to ry . The Elizabethan Poor Laws, the 

Reform Law of 183^ in  England, two cen tu ries  o f ups and downs in  American 

w elfare po licy  before 1933 are  neglected in favor of f a r  more obscure
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occurrences* And th e i r  prime example, the s ix t ie s ,  provides no evidence 

fo r  th e ir  hypothesis.

Piven and (Howard sp e c if ic a lly  r e fe r  to  black p ro te s t as the 

source of welfare expansion in  the s ix t ie s ,  thus fu rth e r perpetuating 

the myth th a t  welfare i s  a  program fo r  blacks. Eugene Durman, using 

th e ir  own f ig u re s , subjected th e i r  hypothesis to  some s ta t i s t i c a l  te s ts .

He found no co rre la tio n  between r io t s  in  major urban cen ters and wel­

fa re  r o l l  increases. He a lso  found th a t blacks were a  more s ig n ifican t 

fac to r in  the r i s e  of w elfare caseloads in  the f i f t i e s  than the s ix tie s . 

Durman concludes th a t th e i r  hypothesis makes no sense in  terms of timing— 

poverty programs began before the r io t s ,  fo r  one th ing—and makes no 

sense p o l i t ic a l ly ,  in  terms o f the needs of the Democratic party  in  

the s i x t i e s . ^

A c e rta in  confusion has been created  by the Piven-Cloward th es is  

because i t  has been widely accepted as a  " rad ic a l” or even "Marxist" 

analysis sympathetic to  the cause o f the poor.

I f  the re  i s  any th e o re tic a l framework which app lies to  th e ir  

study, i t  i s  group theory. In equating the expansion of welfare with 

the lev e l of so c ia l d iso rd e r, they apparently ru le  out the p o ss ib ility  

of other responses to  u n res t. The government has always responded to 

a l l  forms of p ro te s t with a  combination of concessions, co-optation, 

and repression , depending on the p a r tic u la r  circumstances.

Their proposed reform stra teg y —not included in  th e ir  book— 

i s  to mob welfare cen te rs  and pack the r o l l s  with new app lican ts to 

"overload" the system and fo rce  i t s  re s tru c tu re  and expansion. The 

strategy  only makes sense in  terms of an acceptance of assumptions 

underlying group theory—th a t  government i s  co n sis ten tly  prepared to
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respon&'lnr. affirm ative fashion to  organized group demands. Insofar 

as th is  s tra teg y  r e s ts  on th e ir  an a ly sis  of welfare policy, i t  would 

seem th a t Regulating the Poor i s  c lo se r  to  pluralism  than the t i t l e  

might imply.

Thus i t  seems there i s  not su ff ic ie n t evidence in the book to 

substan tia te  the "pacifica tion" function  of welfare. I t  can be argued 

th a t  a l l  welfare programs serve to  maintain so c ia l and economic s ta b i­

l i t y  in  the long run , but there i s  no basis  fo r  claiming th a t the expan­

sion of programs such as AFDC i s  sp e c if ic a lly  designed to curb p ro te s t, 

especia lly  black p ro te s t.

This leaves the labo r supply function . Piven and (Howard argue 

th a t r e l i e f  arrangements during tim es of p o l i t ic a l  quiescence are  used 

to  enforce low-wage work by con tracting  the welfare r o l l s .  I t  i s  never 

made qu ite c le a r  when the need fo r  low-wage lab o r—requiring  a  welfare 

con traction—takes precedence over the need fo r  p ac ifica tio n —requiring  

an expansion.

The contention of th is  d is se r ta tio n  i s  th a t welfare policy  i s  

designed to  be co n sisten t with the maintenance of an adequate low-wage 

labor supply. This i s  no t, however, a  periodic purpose, but a  consi­

s te n t purpose, even i f  i t  i s  no t the only one a t  a l l  times. H is to rica lly , 

changes in  welfare po licy  are b e t te r  explained with reference to  v a ri­

a tio n s in  the labo r market ra th e r  than v aria tio n s in  p o li t ic a l  unrest. 

Moreover, AFDC does not co n trac t and expand to  accomplish th is  goal; 

the s tru c tu re  of f in a n c ia l incen tives w ithin the program i t s e l f  works 

to  keep people w ithin the low-wage labo r pool (see the following chapter). 

F in a lly , the AFDC program i s  ta rge ted  sp e c if ic a lly  a t  th a t group which 

i s  the mainstay o f th a t  poolt female family heads o f a l l  races.
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I f  there are changes in  welfare po licy , i t  may not necessarily  

be because the function of welfare has changed. I t  may be due to  changes 

in  the s tru c tu re  of the labor force—esp ecia lly  in  terms of low-wage 

workers—which have f a c i l i ta te d  o r required  a l te ra tio n s  in  th a t  policy .

I f  changes are  blocked, i t  may be due to  th e ir  p o te n tia l impact on the 

low-wage labor supply.

Welfare may serve other purposes as w ell—so c ia l s ta b i l i ty ,  

economic stim ulation, even humane considerations—but, I  w ill argue, 

the key to  an understanding of the development of welfare policy  l i e s  

in  i t s  connection to low-wage work.

To even consider the p o s s ib il i ty  th a t government shapes public 

po licy  in  the in te re s ts  of employers, one must go beyond the l im its  of 

p lu r a l i s t  methodology. An analysis of welfare po licy  development thus 

req u ires a  perspective which can take in  broad so c ia l and economic 

variab les and which examines the welfare system in  a  to ta l  soc ia l con­

te x t .  I  am concluding a t  th is  po in t th a t  p lu r a l i s t  analyses have fa ile d  

to  do th is  and have therefore not provided a  comprehensive explanation 

of the p o l i t ic s  of welfare reform.

An understanding of welfare req u ires  a  methodology w illing  to  

consider p rec ise ly  those assumptions re je c te d  by p lu r a l i s ts .  This i s  

not to  say th a t  p lu ra l is t  assumptions are  autom atically  in v a lid  or th a t  

co n flic tin g  assumptions are to  be autom atically  accepted. There must, 

however, be a t  le a s t  a  w illingness to  consider the p o s s ib il i ty  th a t 

government may ac t consisten tly  and consciously in  the in te re s ts  of a  

p a r tic u la r  c la ss  or group. There i s  n o t always agreement on methods 

within th a t c la ss , and in  a l ib e ra l  democracy th e re  w ill often  be ac tive  

opposition from other c lasses or groups. Thus government cannot always
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a c t d ec isiv e ly  or always get exactly what i t  wants. Insofar as  l ib e r a l  

" ru les  of the game" p rev a il, the government may have to  respond to  orga­

nized groups, hut i t  i s  never n eu tra l. I t  uses i t s  power to  defend the 

ex is tin g  economic system and the p revailing  d is tr ib u tio n  of wealth; i t  

may be more o r le s s  e ffec tiv e  a t  d if fe re n t times in  achieving in te rn a l 

consensus on how to  use th a t  power.

An issue such as welfare must then be examined in  terms of the 

p o s s ib il i ty  th a t the government has a  c la ss  in te re s t  a t  stake. The 

explanation of a  p a r tic u la r  policy d irec tio n , such as AFDC or FAP, 

req u ires  an examination of the whole complex issue of w elfare. In 

tu rn , there must be an attem pt to r e la te  the la rg e r  issue to the broad 

so c ia l, h is to r ic a l ,  and economic context. This requ ires a  "hunch" about 

which p a rts  of th a t  massive context are the cruc ia l fac to rs ; th is  

choice depends to  some ex ten t on assumptions about which in te re s ts  

government i s  committed to  defending. This approach w ill le ad  to  an­

swers th a t may only be lo g ic a lly , ra th e r  than q u an tita tiv e ly  conclusive. 

But i t  w ill c e rta in ly  lead  to  asking the r ig h t questions.

The study of welfare undertaken here i s  therefore also  a  t e s t  

of po licy  ana ly sis  based on a  n o n -p lu ra lis t approach. I t  i s  the hypo­

th e s is  of th is  study th a t  welfare policy  i s  designed to  be co n s is ten t 

with p riv a te  secto r decisions on the structu re  of the low-wage labor 

fo rce ; any policy  d irec tio n  taken in  contradiction o r ignorance of th is  

connection w ill f a i l .  To lay  a  basis  fo r  defending th is  hypothesis, 

we must begin to  examine the re la tio n sh ip  between welfare and the lab o r 

fo rce .
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CHAPTER THREE 

WELFARE AND THE LABOR FORCE

I t  is  being argued in  th is  study th a t welfare po licy is  a 

governmental action which supplements and supports p riva te  sector deci­

sions on the structure o f the low-wage labor force. Welfare reforms 

devised in  disregard o f th is  connection w ill e ith e r f a i l  as le g is la ­

tio n  because o f opposition from economic in terests  dependent on low - 

wage labor or f a i l  as po licy  because o f th e ir  d isruptive e ffe c t on 

the labor market.

This chapter w ill attempt f i r s t  o f a l l  to demonstrate th a t the 

low-wage labor force and the AFDC rec ip ien ts  population overlap consi­

derably, meaning th at most welfare rec ip ien ts  work or have a h istory  

o f work, usually a t low wages, and th a t most of the remainder are a t 

le a s t capable and desirous o f work. Thus the d is tin c tio n  between 

"working poor" and "w elfare poor" is  la rg e ly  without foundation.

Secondly, i t  w ill  be shown th a t AFDC s ig n ific a n tly  a ffec ts  the 

structure o f the low-wage labor force by helping to keep large numbers 

o f people w ith in i t .

I f  th is  kind o f re la tion sh ip  between work and welfare ex is ts , 

w elfare po licy  development is  explainable in  terms o f how policy-makers 

deal w ith th is  r e a lity . I t  is  not being argued th a t welfare has been 

e x p lic it ly  and consciously designed to maintain a low-wage work force. 

I t  is  ra th er th a t policy-makers are constrained—whether they are aware 

of i t  or not—to devise w elfare programs which are consistent w ith the

88
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needs o f American capitalism , one o f which is  an adequate low-wage work 

force. Some of those involved in  w elfare po licy development are more 

conscious than others o f these lim ita tio n s . One must then focus on 

the perceptions o f policy-makers only in  terms o f what can be deduced 

about the actual re la tion sh ip  o f AFDC to  the labor force.

I f  the two propositions above can be v e rif ie d , then AFDC i s  in  

a  ce rta in  sense a  " ra tio n a l"  po licy  because i t  serves an important 

policy  purpose, a lb e i t  qu ite  in e f f ic ie n t ly . Even i f  the program was 

no t o rig in a lly  designed fo r  th a t  purpose, i t  i s  of su ff ic ie n t u se fu l­

ness to the economic system and to  im portant economic in te re s ts  to 

make reform somewhat le s s  urgent and more d i f f i c u l t  p o l i t ic a l ly .

To demonstrate an overlap between welfare re c ip ien ts  and the 

low-wage work force one must examine both the work h is to ry  of welfare 

rec ip ien ts  and the id e n tity  of low-wage workers. The f i r s t  question 

i s  whether welfare re c ip ie n ts  are a lso  jobholders.

Since 196?, the Social and R ehab ilita tion  Service has conducted 

a  b iennial na tional case-record study o f AFDC re c ip ie n ts . The 1973 

study indicated th a t of 2,793*000 welfare mothers, 448,000 (16$) were 

employed, 321,000 (12$) were ac tiv e ly  seeking work, and 97*000 (4$) 

were in  work tra in in g  programs. Thus, almost one-th ird  of a l l  welfare 

mothers were a t  the time of the survey ac tive  in  the labo r market. In 

addition , 464,000 (17$) had been employed sometime in  the past two years. 

The survey notes th a t  240,000 mothers had reg is te red  v o lu n ta rily  fo r  

work tra in in g  in  the WIN program.

Of the 1,530,000 mothers in d ica tin g  d e f in ite ly  some kind of 

employment h is to ry , nearly  h a lf  had been service workers, including p r i ­

vate household serv ice. The remainder had been employed as c le r ic a l
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workers, operatives, or labo re rs .

Over o n e -f if th  of the to ta l  indicated they had never worked, 

and another f i f t h  had "unknown” work h is to rie s .*  I t  i s  reasonable to  

assume th a t rec ip ien ts  might not read ily  admit to  work since repo rting  

earnings might le ad  to a c u t in ben efits .

A 1968 study of 5,000 ac tive  AFDC rec ip ien ts  by the Department 

o f Health, Education, and Welfare showed 91% with a  h is to ry  of employ­

ment} 73% reported  having worked f u l l  time. One-third of the  sample 

reported  being dependent on welfare en tire ly  fo r  the th ree  years p re­

ceding the survey. Almost a l l  reported th a t th e ir  h ighest wage had 

been le s s  than $2.00 per hour; h a lf  of them had been serv ice workers, 

another one-quarter worked as operatives. Although the sample was 

biased toward the South, where more rec ip ien ts  work, Robert G. Williams 

concludes in  reviewing the data th a t "the popular image of AFDC as a 

permanent way of l i f e  th a t  excludes work as an a lte rn a tiv e  i s  b e lied

by the survey d a ta  described here, which suggest a  re la tio n sh ip  between
2

work and AFDC of considerable complexity and interdependence."

The 1970 Census includes figu res on the income sources and work 

experience of low income fam ilies . Of the 3,44*7,000 fam ilie s  with 

female heads and re la ted  children under 18, 33% subsisted  on earnings 

only, 10% on a  combination of public assistance and earnings, and 9% 
on assistance alone. Of the 1,493»000 poor fam ilies in  th i s  category, 

th e  fig u res were 27%, 13%, and 19% respectively.*^ The public assistance  

f ig u re s  are probably fa r  too low; the Census Bureau s ta te s  " i t  has been 

determined th a t  income earned from wages or sa lary  in  the Current Popu­

la tio n  Survey tends to be much b e tte r  reported than o ther sources of 
4*income." Even with th a t  in  mind, there i s  a s ig n if ic a n t work-welfare
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combination apparent.

A number o f other manpower researchers have also Investigated, 

the connection between work and w elfare. One o f the s ig n ifican t stu­

dies in  th is  area, commissioned by the U. S. Department o f Labor, was 

conducted by Joe A. M ille r  and Louis Ferman. On the basis o f a survey 

o f low-wage workers both on and o ff  w elfare, they concluded th a t d if fe ­

rences between them could be accounted fo r by chance factors alone, 

w ith randomly d is trib u ted  personal crises forcing low-wage workers 

onto AFDC as a temporary "problem-solving device". As the authors 

s ta te , "These people are l i t e r a l ly  teetering  on the edge and a s lig h t 

push would send them in to  prolonged economic d is tress ." In  any case, 

work means no re a l fin a n c ia l improvement fo r w elfare fam ilies , because 

low-wage employment pays less than combined w elfare services.

What seems apparent is  th a t we are dealing w ith two faces o f 
wage poverty but a t the same social stratum. . . . The low - 
wage labor market is  essen tia lly  a woman's labor market domi­
nated by low -leve l c le ric a l and service employment. . . .
The emphasis should not be on welfare rec ip ien ts  versus non­
w elfare rec ip ien ts  (meaningless categories) but rather on male 
workers versus female workers. Second, the emphasis should be 
sh ifted  from one o f a welfare problem to one o f a labor market 
problem.^

As fa r  back as 1952, a study sponsored by the American Public 

Welfare Association reported th a t "incidence o f employment of ADC home­

makers was not g rea tly  d iffe re n t from th at fo r  a l l  mothers without hus­

bands in  the labo r force and w ith annual fam ily  income under $2000. . . • 

Employment by homemakers continued to be frequent during the period o f 

rece ip t o f ADC."^

Sydney Bernard, in an unpublished 19&5 dissertation on the use 

of public welfare by low-income fam ilies, concluded that "the socia l 

group that f i l l s  unstable, low -skilled , low-paid occupational ro les are
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b u ttre ss  to  the economic system a t  th is  c la ss  le v e l ."  Martin Rein

s ta te s  in  a 1969 study th a t "AFDC mothers are frequen tly  ac tive  members

of the subemployed lab o r fo rce—the underemployed and low-wage workers

. . , welfare s ta tu s , th e re fo re , does no t necessarily  represen t a  sharp
8break with the labor fo rce , as the theory of assistance  would imply."

Mildred Rein and Barbara Wlshnov c i te  a  number of national and 

lo c a l stud ies to support th is  view. They note a  p a tte rn  of high tu rn ­

over and short duration  on the welfare r o l l s ,  which might ind ica te  the 

existence of a  "small group of 's ta b le ' AFDC fam ilies  th a t  uses public

assistance continuously and a  la rge group th a t  ro ta te s  between being 
g

on and o f f . " They caution th a t "there i s  no t a  c e r ta in  way of conclu­

sive ly  link ing  these two phenomena", given the inadequate d a ta  ava ilab le , 

but conclude th a t  there  i s  some basis fo r  making th a t  assumption.

Levitan, Rein, and Mar wick confirm the turnover s ta t i s t i c s ,  

noting th a t 40$ o f the fam ilies  on the r o l l s  a t  the beginning of 1970 

were o ff  by the following year, which, the authors claim , r e f le c ts  the 

f a c t  th a t  welfare poverty i s  "frequently  tran s ito ry " . The high frequency 

of welfare "repeaters" i s  c i te d  as another ind ication  of the " in te r ­

dependence between work and w e l f a r e " . I n  f a c t ,  the turnover phenome­

non i s  an old story* the Social Security  Administration reported the
11same p a tte rn  as f a r  back an 1953*

Local stud ies c ite d  by Genevieve G arter fu r th e r  demonstrate the 

work-welfare connection. A Baltimore study by the Social and R ehabili­

ta tio n  Service, the adm inistrative o ffic e  fo r  AFDC, showed 70$ of the 

AFDC applican ts expecting work within a year? 80$ had held fu ll- tim e  

employment. A Mew York study showed sim ilar r e s u l ts .  An American Public
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Welfare Association study of closed cases In  i 960 shoved th a t  of a l l  

white and 41% of a l l  Negro AFDC children were in  fam ilie s  In which the 

mother had worked while on welfare. C arter concluded th a t  "more AFDC 

mothers p a r tic ip a te  in  the labor fo rce , esp ec ia lly  in  the ir re g u la r  

employment economy, than has been recognized. . ,. . The welfare system 

and the Irreg u la r  job economy in te rla c e —when the AFDC m other's dead­

end job i s  over, the welfare system becomes of necessity  the source of
12economic support."

Recognition of the. work-welfare re la tio n sh ip  has even found i t s  

way in to  the publications o f the Social and R ehab ilita tion  Service (SRS), 

which shares the socia l work concept of "dependent" re c ip ie n ts . Blanche 

C oll, w riting  in  the SRS Record, notes th a t  su b stitu tio n  o f work fo r  

welfare has been a  major national goal fo r  almost ten  years, and 

acknowledges the general trend toward p a rtic ip a tio n  in  the labor force 

by mothers, Including those on welfare. She adds th a t  the "male-female 

earnings d if fe re n tia l  i s  one of the major b a rr ie rs  to  la rg e  numbers of 

AFDC mothers.

Much of the availab le  data, therefo re , supports the conclusion 

th a t most welfare rec ip ien ts  do work. There i s  one study which con­

cludes th a t  "current programs and economic conditions, a t  le a s t  in  New 

York C ity , have not produced a  common p a tte rn  of combined or a lte rn a tin g  

work and welfare incomes." Ostow and Dutka surveyed a  sample of 1700 

welfare re c ip ie n ts , d e lib e ra te ly  weighted to  overrepresent those they 

considered employable! women with grown ch ild ren , and ad u lt males. The 

f a c t  i s  th a t  th is  sample i s  ac tu a lly  biased aga inst em ployability! AFDC 

males are probably the le a s t  "marketable" and AFDC women over 40 w ill 

n a tu ra lly  represen t long-term welfare cases. Both groups are a  small 

proportion of the to ta l  caseload. Ostow and Dutka disregarded p rec ise ly
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in,
AFDC.

There i s  ev idently  a  sizab le  group o f welfare re c ip ien ts  who do 

not work, and adm ittedly the work experience of many o thers i s  lim ited  

and sporadic. Nonetheless, there i s  not enough evidence to  support 

the separation  of the poor in to  "working" and "welfare" ca tegories.

Some poor people work and never go on welfare; some remain on welfare 

to  the exclusion of work. Most combine both in  order to  survive. This 

group co n s titu te s  the bulk of the AFDC population.

D iscussions of the employability o f AFDC mothers as a  whole 

are  extremely ambiguous, la rg e ly  because a  single d e fin itio n  of "employ­

a b i l i ty "  does n o t e x is t .  Conclusions depend on what standard i s  used.

A Manpower Adm inistration study defines em ployability as having "a t a  

very high le v e l of aggregate demand . . .  a high p ro b ab ility  of finding 

one o r more hours of su itab le  work per week a t  some market wage". By 

th is  c r i te r io n  the study concludes th a t i s  i s  very d i f f i c u l t  fo r  AFDC 

re c ip ie n ts  "to earn as much as they could receive from a l l  sources 

while on welfare . . .  By and la rge  they are incapable of being s e lf -  

s u f f ic ie n t a t  th e i r  a tta in ab le  welfare income lev e ls" . The im plica­

tio n  i s  th a t  employment b a rr ie rs  are  s tru c tu ra l ra th e r  than ind iv idual.

Other stud ies on em ployability also end up im p lic itly  o r ex p li­

c i t ly  blaming the wage s tru c tu re . The Greenleigh Associates 1964 

Washington S ta te  study begins by pointing out th a t public myths about 

"welfare lo a fe rs"  are  fa ls e  since 83fc "are not in  the labor market a t  

a l l " .  Twenty pages la te r  the re p o rt s ta te s  th a t th ree -q u arte rs  had 

been in  the labo r market in  the p as t ten  years, but they "do no t command 

s k i l l s  which are  necessary to  compete in  the present labor market"; jobs
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in  the p a s t had been sho rt term.*^ A small New York S ta te  study of

"employable" re c ip ie n ts  revealed th a t  o n e -f if th  to  one-th ird  of those

no t cu rren tly  working were " re lu c tan t to  take low-paying jobs, the only
17jobs ava ilab le  to  them!*. Edward Op ton, on the b as is  of a  ra th e r  small 

C a lifo rn ia  sample, f in d s  no p erso n a lity  fa c to rs  which would account fo r  

"unemployability", and believes th a t  b a r r ie rs  to  employment can be
18lowered only "by changing the society  th a t  gives meaning to  them".

C ertain s tu d ies  a s s e r t  th a t  welfare mothers are  indeed employ­

ab le , even when th a t  term i s  used to  mean marketable. Using educa­

tio n a l le v e l and employment h is to ry  as te s t s ,  Ferry Levinson notes an 

increase in  em ployability since 1961t

Employability 1961 126Z 1268
Low 74.6$ 67. 4$ 55.3*

High Z5.% 32.6$ 4 4 .#

Vork b a r r ie rs  c i te d  by re c ip ie n ts  were i l l  hea lth , day-care needs, and 

the labo r market. ̂  A s ix - s ta te  survey by Betty Burnside rep o rts  the 

same obstac les in  the way o f 60$ of a l l  re c ip ie n ts  surveyed who said
on

they were w illin g  to  work. The previously c ite d  1968 AFDC survey 

showed th a t  of 3500 welfare mothers n e ith e r  working nor seriously  d is­

abled, 76$ wanted to  work. One-quarter o f the sample was needed a t  home;

another quarte r c i te d  the expense of ch ild  care , 1 (Sf> i l l  h ea lth , and 13$
21u n av a ila b ility  o f a  su itab le  job as the major b a r r ie rs  to employment.

None of these small s tud ies i s  conclusive. I f  they show any­

th ing , i t  i s  th a t  em ployability i s  a  very sub jective term, most often 

used to  mean m ark e tab ility . The most in te re s tin g  example of th is  i s  

the 1972 SRS l e a f l e t  e n t i t le d  "Welfare Myths Vs. Facts";

MYTH; The welfare r o l l s  are f u l l  of able-bodied lo a fe rs .
FACT; Less than one percent of welfare re c ip ie n ts  are  ab le-



96

bodied males* * . • With add itiona l day c a n
service and job tra in in g  av a ilab le , 3^# Cot
AFDC mothers 3 would be p o te n tia l employees*

Elsewhere, the le a f le t  l i s t s  an add itiona l 22# of mothers a t  work or

in  work tra in in g —thus, scattered  throughout th i s  l e a f l e t  i s  the in f  or*

mation th a t  over a  m illion employable women a re  on w elfare, a  fa c t

obscured by i t s  focus on able-bodied males. Apparently, the SRS

does no t want to  bring the social work Ideology o f "dependency" in to

question.

I f  em ployability i s  defined no t as m ark e tab ility , but as  the 

capacity  to  work given adequate jo b s, day ca re , and tra in in g , c le a r ly  

the m ajority  of welfare mothers could be working. The question i s  no t 

whether they are employable, but whether employers need them to  work 

and how much they are ready to pay them.

Nonetheless, a  National Opinion Research Council survey in  1969 

showed th a t  "a m ajority of Americans held poor people themselves respon­

s ib le  fo r  poverty". Such c h a ra c te ris tic s  a s  lack  o f t h r i f t ,  e f fo r t ,  o r 

a b i l i ty  were considered very im portant as causes o f poverty by 45# to  

60$ of the sample. Low wages were blamed by 42#, poor schools by 35#> 

racism by 33#» and lack  of jobs by 27#. The survey noted th a t support 

fo r  " in d iv id u a lis tic "  explanations remained above 50# though a l l  Income

groups, although s tru c tu ra l explanations were emphasized by blacks,
22Jews, and the poor.

This position , s ta ted  in  more scho larly  language, apparently 

dominates the social work profession and the  welfare bureaucracy i t  

co n tro ls . The in d iv id u a lis tic  and psychoanalytic o rien ta tio n  of so c ia l 

work i s  a  m atter of h is to r ic a l record . Although c o n f lic t  over these 

d irec tio n s  has increased in  recen t years, th e  standard l i te r a tu r e  in
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the areas o f poverty and welfare s t i l l  echoes the sentiments o f the 

C harity  Organization Society. The voluminous l i t e r a tu r e  cannot a l l  

he reviewed here, hut some ty p ica l examples may he c ite d .

Vilensky and Leheaux, in  a  discussion o f casework included in

th e ir  well-known hook on soc ia l welfare, note th a t  "a man out of work,

fo r  example, w ill no t usually  he supplied with a  job, hu t w ill he helped

to  understand why he w ill no t seek, or cannot hold one—or why one i s

no t ava ilab le  to him on h is  own terms. Casework's motto i s  'h e lp
23people to  help them selves'."

Burgess and P rice , in  th e ir  19&3 survey of welfare fam ilies  

e n t i t le d  An American Dependency Challenge (notei A.D.C.), found th a t  

almost h a lf  had "some kind of behavior d if f ic u lty " —the mean number of
2/i

problems being 5*5» "mental co n flic t"  being most frequent. Forty per­

cen t of ADC ad u lts  were themselves reared in  welfare homes—which the

authors believe "may represen t a  pattern  of so c ia l and/or psychological
2*5dependency".

Henry M iller, in  a  19&5 a r t ic le ,  s ta te s  th a t

In order to  ju s t ify  the creation  of a complicated, expensive 
and con troversia l re h a b ilita tiv e  in s t i tu t io n , the profession 
must before too long be prepared to exp lica te  these d if fe re n tia l  
a t t r ib u te s  Eof AFDC fam ilie s^  . . . The most promising l in e s  of 
research  concern family l i f e  s ty le  c h a ra c te r is tic s . . . .  I t  i s  
hypothesized th a t  CAFDC fam ilies  3 are In te lle c tu a lly  cripp led  and 
constrained in  th e ir  cognitions; th a t they are s tu l t i f i e d  in  
th e i r  a sp ira tio n s , confused in  th e ir  b e lie fs  and a t t i tu d e s , th a t  
they are  • • . 'hopeless f a m i l i e s '.^

Somehow even the language of the Quincy and Yates Reports seems p re fe r­

able to  th is .

S im ilar views, i f  not qu ite  so extreme, predominate in  the SRS, 

which has d is tr ib u te d  booklets such as Growing Up Poor and Low-Income 

L ife  S ty les , expressing the socia l work Ideology. The l a t t e r ,  rep rin ted
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th ree  tim es since 1967» notes th a t in  dealing with welfare dependency, 

"energetic patience must p rev a il. The a lien a ted  ad u lt cannot he com­

p le te ly  ire-educated. His ch ild ren  can be somewhat swayed. But i s  i s
27with h is  grandchildren th a t  one can re a l ly  have hope." ' This repre­

sen ts  no change from the philosophy which motivated "friendly  v is i ts " .

Research in to  the whole concept of " in tergenerational welfare 

dependency" has been reviewed by Norman Veissberg, who notes th a t "very

few s tu d ies  have been reported  which focus d ire c tly  on th is  problem".
*

Following a  d iscussion  of research  findings he concludes th a t what

has been documented " is  the dearth  of meaningful d a ta  on the incidence,

antecedents, and c o rre la te s  of dependency upon public assistance exhi-
28b ite d  by fam ilies from one generation to  the n e x t."

In co n tra s t, a  study by Leonard Goodwin o f 4000 subjects, includ­

ing long and short-term  welfare mothers, th e ir  sons, and "successful" 

blacks and whites liv in g  in  the same areas o f Baltimore and Washington, 

showed high attachment to the "work e th ic"  among a l l  of them. Welfare 

mothers have lower expectations o f th e i r  success, but Goodwin concludes

th a t  " th is  can be reasonably a ttr ib u te d  to  th e ir  d if fe re n t experiences
29of success and fa ilu re  in  the world." Goodwin thus a t tr ib u te s  the the 

so c ia l s tru c tu re  what so c ia l workers would see as "low self-esteem " or 

"dependency".

Two opposing perspectives on the welfare population have been

*"Schneiderman (1964) rep o rts  th a t  welfare c l ie n ts  d iffe red  from 
the two professional groups in  th a t the former were le s s  inclined  than 
the l a t t e r  to  (1) believe th a t  man may master nature (2) have a  fu tu re­
tim e-orien ta tion  (3 ) adopt a  *doing-accompllshing-go-getting a ttitu d e  
. . • Podell (1968) asked h is  AFDC respondents 'How often do you fe e l  
so beat down th a t  you would ju s t  l ik e  to  give up and be taken care of by 
someone e lse ? ' 34# answered 'n e v e r ',  4 #  sa id  'sometimes', 19# responded 
'f a i r l y  o f te n '."  Weissberg adds, "One wonders what the d is tr ib u tio n  o f 
answers to  th is  question would be among middle c la ss  respondents."
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reviewed. The f i r s t  is  th a t w elfare rec ip ien ts  are not much d iffe re n t 

from other poor people. Although some o f the poor are employed more 

consistently than others, and some depend e n tire ly  on w elfare, most 

combine work and w elfare. There is  no basis fo r  a r ig id  separation o f 

"working poor" from "welfare poor". Poor people can be considered as 

a single group, distinguishable from the re s t o f the population only 

by th e ir  lower incomes, and axe poor through no p a rtic u la r fa u lt  o f 

th e ir  own.

The second view, espoused by most so c ia l workers as w ell as 

most government o ff ic ia ls  and policy-m akers, is  that an in d iv id u a l's  

poverty is  in  some way a re fle c tio n  on h is  or her character t r a its  or 

cu ltu re . "Welfare dependency5' in  p a rtic u la r is  said to represent a type 

o f behavior and a set o f a ttitu d es  which keeps people on w elfare. This 

perspective on poverty and w elfare may be couched in  elaborate psycho­

lo g ic a l and sociological language or in  words such as "lazy, s h iftle s s  

welfare chiselers"—i t  is  e ssen tia lly  the same idea.

The contention of th is  study is  th a t the la t te r  view has no 

demonstrable basis in  re a lity . The fa c t th a t new welfare programs have 

been designed p a rtly  on the basis o f such ideas is  p a rt o f the reason 

w elfare reform has fa ile d . Welfare operates in  the re a l world. What 

is  being argued here is  th at AFDC la rg e ly  a ffe c ts  a working population 

bearing l i t t l e  resemblance to the proconceived notions o f social workers. 

I t  is  th a t demonstrable impact on the economy which determines the p o li­

tic s  o f w elfare. Although the rh e to ric  surrounding w elfare po licy is  

one o f "dependency" or "culture o f poverty" o r "unem ployability", the 

r e a lity  lie s  in  i ts  impact on low-wage workers.

I t  is  the f i r s t  set o f assumptions th a t seems more defensible
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on the b as is  of ex is tin g  data  on the work h is to ry  of welfare re c ip ie n ts  ( 

esp ec ia lly  when th is  da ta  i s  contrasted  with the re la tiv e  weakness of 

the l i t e r a tu r e  on "dependency".

The question now becomes that o f the nature o f the low-wage 

labor fo rce. In  examining AFDC, i t  is  not enough ju s t to id e n tify  a l l  

those working fo r  low wages, because not a l l  o f them are also poor. One 

must therefore look both a t workers* hourly wages and weekly or annual 

earnings, as w ell as th e ir  fam ily  status.

"Low wage lab o r force" i s  a  re la tiv e  term, used d if fe re n tly  by 

each ex is tin g  study of th is  group. For our purposes, i t  can be defined— 

ra th e r  conservatively—as those whose hourly wages would no t, on a  f u l l ­

time year-round b as is , provide more than a  poverty le v e l gross income 

fo r  a  small fam ily. This would in  1974 have given a  fig u re  of $2.50 

an hour o r le s s .  Again, in  studying AFDC, i t  i s  best to focus especi­

a l ly  on th a t  p a r t of the low-wage force which i s  a lso  poor by government 

standards.

In 1972, the U. S. Department of Labor counted 11.2 m illion  

workers in  nonfarm p riv a te  in d u s trie s  earning under $2.00 an hour.

A c lo se r look in d ica tes  th a t  low-wage workers are  concentrated in  

ce rta in  in d u s tr ie s . In te x t i le  m ills , apparel fa c to r ie s , the le a th e r  

industry , h o te ls , laund ries, and movies, 8($ o r more of the 3*5 m illion  

employees earned le s s  than $3*00 an hour in  1972. Between h a lf  and two- 

th lrd s  earned le s s  than $2*30 . ^

Non-manufacturing in d u s trie s  such as r e t a i l  trade and serv ices 

re ly  heavily  on low-wage workers. Nearly th re e - f if th s  o f a l l  workers 

paid  le s s  than $2.00 an hour in  minimum-wage establishm ents were in  these 

two areas. Combined, they account fo r  70# of a l l  low-wage workers, twice
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31th e i r  proportion o f a l l  workers.

The Department of Labor publishes periodic compilations of wage 

and hour s ta t i s t ic s !  in  1976 these were combined in to  one volume. Using 

average weekly earnings as a  standard, one i s  presented with a  graphic 

p ic tu re  of which in d u s trie s  are high-wage, which axe low-wage, and who 

worksrsin each (see Figure 3~l)« There i s  no information fo r  many of 

the ca tego ries of service and r e t a i l  workers. The average weekly wage 

fo r  a l l  13«75 m illion  serv ice workers, 55# of them female, was $133.00. 

For 13*35 m illion  r e t a i l  workers, 48$ of them female, i t  was $104.00.

The ch a rt c le a r ly  shows th a t  women co n s titu te  the m ajority o f employees 

in  low-wage in d u s tr ie s . Figure 3-2 shows the breakdown of annual wages 

by occupational ca tegories; within each category, women consisten tly  

earn le s s .

An attem pt to  analyze the hourly wage stru c tu re  within occupa­

tio n s  by sex, race , and education was conducted by Barry Bluestone, 

using f ig u re s  from a  196? survey by the O ffice of Economic Opportunity. 

The most im portant independent variab le  determining earnings s ta tu s  

seems to  be sex. Even in  jobs where black and white males earn decent 

wages, women o f both races with s im ila r o r  b e t te r  educations do fa r  

worse.

Figure 3-3 demonstrates th a t  average hourly wages in  each 

occupational a re a  are low est fo r  females of both races. The propor­

tio n  o f women co n s titu tin g  the low-wage sec to r of each occupational 

a rea  i s  higher than the proportion of men, as shown in  Figure 3-4. 

Education has f a r  l e s s  e f fe c t on upward wage m obility fo r  women than 

fo r  men; th is  i s  ind icated  in  Figure 3~5*

Examining low-wage occupations in  low-wage in d u strie s  y ie lds 

the f ig u re s  i l lu s t r a te d  in  Figure 3-6. Generally, men are outnumbered
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M illions o f Employees
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;  i   i _

R e ta il Foojd 
Apparel Manufacture
■ " j  i _._.j i i.....

Gen. Merchj. R etail 
Apparel; R eta il 

i Hotelis 
Restaurant/Bars

Pig* 3-1 • Proportion of Female Employees in  Selected In d u stries , by 
Average Weekly Earnings, December 19?h. (Shaded areapFemale)

SOURCEt U. S. Department o f Labor, Employment and Earnings 1909-1976
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•Sales

M illions of Employees

I

Household

- . j  J -

Male
.1.. ...l...
Female

Under
$5000

!....1
.Over
$5000

in  1969,

SOURCE 1 U. S. Census, Occupational C h a rac te ris tic s . Table 25.

Fig. 3-2. Percent o f Workers Over 16 Working 50-52 Weeks 
Earning Under $5000, by Occupation and Sex.
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Preceding Paget Fig. 3~3* Average Wage Rates by Occupation fo r  Race-
Sex Groups.

Fig. 3-4« Proportion o f Low-Wage Employment by Occu­
pational Category fo r  Race-Sex Groups.

%

YEARSTOF EDUGATION

Fig. 3-5. Percent Low-Vage Employment by Occupational 
Category and Educational Level fo r  Race-Sex Groups.

SOURCE1 Bluestone, pp. 168 f f .
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Fig . 3“6. Male and Female Employees in  Selected Industry 
Jobs With Average Hourly Wage Under $4.00. (Shaded Area® 
Female)

SOURCE* U. S. Census, Occupation by Industry

almost f iv e  to  one in  these low wage occupations. These fig u res  do not 

include over one m illion  p riv a te  household workers, nearly  9% female. 

The only low-wage industry  job which i s  predominantly male i s  farm 

wage-laborer. An exceptionally  hlgh-wage "female" job—telephone ope­

r a to r —i s  also  om itted.

An overview of low wage earners by Vera F e rre lla  confirms the
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male-female d iv ision  In the labor fo rce . Of the 5*5 m illion  workers 

reporting  earnings under $2300 fo r  year-round fu ll- tim e  work in  1969»

3 m illion  were men and 2 .5  m illion  were women. Forty percent o f the 

men were self-employed, however, la rg e ly  as farm ers, compared to  eleven 

percent o f the women. In  the non-ag ricu ltu ra l sec to r, men were almost 

evenly divided between manufacturing, r e t a i l  trad e , and serv ice; over 

h a lf  the women were in  service occupations. Most low-wage women wor­

kers were sing le , and many were wives in  middle-income fam ilie s , but 

"fo r an appreciable number o f wage and sa la ry  workers—among them 

ad u lt men and women who are the main support of themselves and o ther
32family members, such low earnings p e r s is t  throughout th e ir  work l i f e . "

An important p a r t o f th is  low-wage labor force i s  part-tim e 

workers. The sec to r o f the labor force labeled  "involuntary p a r t 

time" by the Bureau of Labor S ta t i s t ic s  co n s is ts  of workers who had 

to  work le s s  than 35 hours per week because of conditions not under 

th e ir  con tro l. Of 2 .4  m illion  in  th is  category in  1972, one-th ird  

were in  r e t a i l  trade , and 42$ in  finance and serv ices. Women are 

again d isproportionately  represented.

TABLE 3-1 

INVOLUNTARY PART-TIME WORKERS, 1972

Race/Sex % o f Invol. P/T 
(A)

% o f Labor Force 
(B)

C oeffic ien t of 
Overrep. (a/ b)

White Males 41S6 61$ .6?
Black Males 8 6 1.3
White Females 41 28 1.4
Black Females 10 5 2.0

SOURCE* Manpower Report of the P residen t. 1973. pp. 161-162.
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k New York Tiroes rep o rt on the part-tim e work force p resen ts  

an in te re s tin g  p ic tu res

P a r t tim ers are most obvious se llin g  c lo thes a t  Sears or 
dispensing hamburgers a t  McDonalds. But they are  also b u sily  
punching keyboards In  o ffic e s , teaching in  u n iv e rs itie s , 
se llin g  Insurance, o r standing watch as secu rity  guards.
Today one American vo lun tarily  works part-tim e fo r  every f iv e  
and a  h a lf  f u l l  time workers, A decade ago I t  was one p a r t-  
tim er fo r  e ig h t f u l l  tim ers, and 15 years ago i t  was one fo r  
t en. . . .

The Im plications o f th is  swing have ju s t  begun to  be 
studied but may be s ig n ifican t. P a rt tim ers, fo r  example, 
provide a  low-paid but eager work force, which d e lig h ts  em­
ployers. They are hard to organize, which d isg ru n tle s  unions.

Employers pay p a r t tim ers close to the minimum wage and 
give them few frin g e  benefits . Providing frin g es  accounts 
fo r  35 percent of labor costs a t  many companies.

'Loyalty? Absolute lo y a lty , ' boasts Mr. Mangram of 
Control Data when he ta lk s  about h is  p a rt tim ers, mostly 
black women . . .33

Although the workers described here are voluntary, the s itu a tio n  obvi­

ously applies to involuntary part-tim ers as well.

The data  reviewed thus fa r  i s  su ffic ie n t to  conclude th a t  

women predominate in  the low-wage labor force. This i s  no t a  new pheno­

menon by any means, as a  review of the h isto ry  of women in  the labor 

force shows.

This h is to ry  can be grouped in to  three periods. The f i r s t  was 

from Colonial tim es to  1815» during which female wage-eamers had th e ir  

work "farmed out" to them a t  home. The next one hundred years saw the 

movement of women in to  fa c to rie s  and in to  p rivate  homes, followed a f te r  

1920 by th e ir  en try  in to  c le r ic a l and non-private service sec to rs  of the 

economy. Women who previously would not have worked have since 19^0 

entered the work force in  droves.

None o f these s h if ts  meant economic advancement. The movement 

was from the bottom of one ladder to the bottom o f another.

During the f i r s t  period, there were almost no women wage-earners
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outside the home except fo r  a  few farm workers. Most women e ith e r  did 

unpaid housework o r farmed themselves out fo r  spinning and weaving a t  

low piecework r a te s  in  the home. Id leness was in  any case frowned oni 

"The co lo n ia l a t t i tu d e  toward women's work was, in  b r ie f ,  one of r ig id  

in sis ten ce  on th e i r  employment. Court o rders, laws, and public sub­

sc rip tio n s  were reso rted  to  in  order th a t poor women might be saved from
34the sin  o f id leness and taught to be self-supporting . The te x ti le  

industry  was among the f i r s t  to grow with the in d u stria liz ed  American 

economy a f te r  1?90. I t  was about th is  time th a t Alexander Hamilton 

s ta ted  in  h is  Report on Manufactures th a t women and children could be
3 «5

"rendered more usefu l" by fac to ry  employment. The fac to ry  system in 

te x t i le s  took the work previously done a t  workers' homes and placed i t  

under one roof.

The establishm ent of the fac to ry  system therefore su b stan tia lly  
meant with us the crea tion  of new work and made imperative a 
la rg e  increase in  our wage-earning population. Moreover, th is  
new work was id e n tic a l with the work which women had long been 
doing in  th e i r  own homes, and i t  was inev itab le  th a t  the d i f ­
ference caused by the sca rc ity  and high cost of male labor 
should be met by the employment of women.36

An 1816 Congressional re p o rt counted 100,000 te x t i le  m ill workers

—proportional to  population, about the size  of the construction industry
37today—o f whom-two-thirds were women. Thousands of women l e f t  the 

farms to  l iv e  in  fac to ry  towns where the m ills  were located . Among the 

best known of these was the complex a t  Lowell, Mass., s i t e  of the f i r s t  

complete cotton fac to ry , b u i l t  in 1815*

These women were generally  of native  stock and from the small- 

farmer c la s s . Their work was temporary and low-paid. The m ill communi­

t i e s ,  as in  Lowell, occasionally  became cen ters of self-education and 

union a c t iv i ty .  These were not the most benefic ia l a c t iv i t ie s  as  f a r
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as employers were concerned, so I t  I s  n o t su rp rising  to  see the rep lace­

ment of women by immigrants of both sexes as  they became av a ilab le , in  

the 1840's .

Native women, followed again by immigrants, entered in to  the 

le s s  sk ille d  branches o f o ther in d u s tr ie s  such as shoemaking, c ig a r-  

making, and in  the  ready to wear garment industry . Wherever more ad­

vanced technology increased the s k i l l  le v e l o r  the physical load o f the 

work, men—especia lly  immigrants—were h ired  over women. A contemporary 

female observer could say th a t  " th is  i s ,  th e re fo re , fu rth e r  testimony 

in  support of the  theory th a t the woman i s  poorly paid, in  p a r t a t  

le a s t ,  because she i s  In e ff ic ie n t and i s  doing work which i s  le s s  sk ille d  

than th a t  done by men."^® This of course i s  the employers' po in t of view. 

I t  was more l ik e ly  th a t the t r a i t s  used as an excuse fo r  sh if tin g  women 

in to  le s s  sk il le d  work "may no t even be t r a i t s  proven to be of one sex 

o r the o ther—i t  i s  su ff ic ie n t th a t  employers believe they a re , o r be­

lie v e  th a t  one sex has an advantage over the o ther in  some important 

r e s p e c t ." ^  That advantage i s  l ik e ly  to be p ro f i ta b i l i ty .

Conditions of work were uniformly poor and wages extremely low,

A contemporary summary of s ta te  rep o rts  describes the s itu a tio n  in  1890s

Massachusetts: At bes t the wage i s  a  minimum and only the most 
r ig id  economy renders i t  possib le  fo r  the earner to l iv e  on i t  . . .
Women work harder and more hours than men and receive much le s s  
pay • . • C Rhode Island !
I t  i s  In New York City on which focuses every e v il th a t  hedges 
about women workers. . . .
Owing to Eastern competition on the sta rv a tio n  wage p lan , are 
found women and g i r l s  working fo r  mere subsistence. E Indiana!
Wages are lower than in  the East fo r  the re a s o n  th a t  Chinese 
came more in to  competition with women than with men. £ C alifo rn ian

The average wage fo r  women workers in  1889, according to  th is  report',

based on a  survey of 22 c i t i e s ,  was about $5*00 a  week fo r  a  ten-hour
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Fig. 3~7* Women in  the Labor 
Force, 1870-1970.

SOURCEt Womens Bureau 
B ulletin  #218; Oppenheimer, 
Female Labor Force.

day. Most women began work a t  f if te e n , most were native  bom and sin g le ,
40and h a lf  supported o th e rs  on th e ir  wages.

Census f ig u re s  become more re lia b le  a f te r  1870, and several 

trends become apparent. One i s  the constant increase in  both propor­

tion  of the work fo rce  which i s  female, and the proportion o f women 

working, as ind icated  in  Figure 3“7» The figu res are  not e n t ire ly  

comparable from year to  year in  the census s ta t i s t i c s ,  but c le a r ly  

more women worked and more workers were women.

In the l a s t  h a lf  of the nineteenth century, the predominant 

occupations of women wage earners were p rivate  household serv ice and 

te x t i le  and apparel operatives—these occupations alone accounted fo r

60$ of a l l  women workers. Most of the r e s t  worked on farms; there
41were some teachers and nurses.

Beginning in  1910-1920, a  s h i f t  in to  c le r ic a l  work s ta r te d  a  

trend which would l a s t  u n ti l  the present. The most dramatic increase 

in  c le r ic a l  personnel began a f te r  1940 and had not reached i t s  peak by
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1975* In the sane year, there  began a  trend  toward the replacement of

younger sing le  women In the lab o r fo rce  by o lder married women. In

1940, 49$ of working women were sin g le , 3^$ married} by 1965* 23$ were

single and 62$ m arried—and so i t  has remained. In 1972, the median
42age of single working women was 22, of married women, 40.

A. I 969 study by V alerie Oppenheimer concludes th a t  demand, not

supply, had changed. Noting th a t  male and female labor markets are 

"non-competitive" ( l .  e . se p a ra te ) , she s ta te s  th a t the expansion of 

c le r ic a l work drew on a  previously unused segment of the female popula­

tio n , which was re ad ily  av a ilab le .

In discussing "sex-labeled" jobs, she explains th a t they 

re s u lt  from the cheapness of female lab o r in  la rg e  q u an titie s . The 

occupations women have entered, Including professions such as teaching

and nursing, are those in  which tra in in g  i s  received p rio r  to  employment

and where con tinu ity  i s  no t e s se n tia l . C le rica l positions of the kind 

now offered  to women req u ire  minimal tra in in g . This i s  qu ite  consisten t 

with Harry Braverman's th e s is  of the degradation of the work now a v a il­

able to women, which w ill be discussed sh o rtly .

Special a tte n tio n  must be paid to  the position  of black female 

workers, who have th e i r  own h is to ry . Throughout the past century, black 

women have had a  much higher ra te  o f work-force p a rtic ip a tio n  than white 

women, and have had the worst jobs.

In 1890, one m illion  o f the fou r m illion  women wage-eamers 

were black—twice th e i r  proportion in  the population. Almost a l l  were 

domestics or farm la b o re rs—the better-pay ing  fac to ry  jobs (such as 

they were) went to  white women. Not u n ti l  the 1920's did black women 

enter the fa c to r ie s , as  white women entered the o ffic e s . Most of them
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were In the tobacco Industry , where they d id  "heavy and dusty labor" 

a t  f iv e  to  ten d o lla rs  a  week. Forty percent were married women.

Farm workers were the worst o f f ,  earning in  1938 from f i f t y  to  one 

hundred d o lla rs  annually. As a  contemporary re p o rt pu t i t ,  "Long as 

may be the hours of the Negro domestic workers, low a s  may be heryearn­

ings . . . her economic s ta tu s  i s  much more favorable than th a t of 

Negro female ag ric u ltu ra l laborers^"

By the la te  th i r t i e s ,  a  tin y  number o f black women had made

th e ir  way in to  o ffice  p o sitio n s (generally  in  a ll-b la c k  f irm s), but

only f iv e  percent of black women had such jobs as aga in st 5$> o f white 
45women. ^

The occupational position  o f black women in  the 1970 ' s  i s  

s t i l l  a t  the bottom of the bottom—i t  i s  ju s t  th a t  th is  position  i s  

b e tte r  paying than i t  was in  1936. Black women are concentrated in  the 

le a s t  sk illed  c le r ic a l  jobs, cleaning and h ea lth  serv ice jobs, as well 

as the more tedious fac to ry  worker p o sitio n s.

The p a rtic ip a tio n  r a te  of black women i s  no longer so much 

higher than whites—the expansion o f the female labo r force has brought 

in  more whites. What has apparently happened i s  th a t b e t te r  c le r ic a l  

jobs have opened fo r  previously non-working o lder white married women, 

and black women have been thrown ou t of farms and p riv a te  homes in to  

laundries, re s ta u ra n ts , h o sp ita ls , and typing pools.

For two cen tu ries  women have been co n s is ten t p a rtic ip a n ts  in  

the low-wage labor fo rce . They have been offered  the jobs males were 

unwilling to  take. Forced in to  a  poorer job market position  by th e ir  

disenfrachisem ent, and by th e ir  ch ild -rea rin g  re s p o n s ib il i t ie s  (volun­

ta ry  or n o t) , they have become the national source o f cheap labor,
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ca lle d  upon In tin e s  of high demand, removed In time of low demand.

As fa c to r ie s  opened and males were s t i l l  on the farms, women were

rec ru ite d . As male immigrants became availab le  a t  even lower p rice s ,

women were shunted as id e . As the in d u s tr ia l revolution boomed, women

were rec ru ite d  once again. As white women have "advanced" in to  degraded

w hite -co llar p o sitio n s , black women have been offered  what was l e f t .

The economic position  of women workers has been defined by

the power of employers—backed by and la rge by the government—to h ire

or f i r e  in  th e ir  p u rsu it of p ro f i t  and p roductiv ity . In the process

they have created  a  la rg e ly  female low-wage labor fo rce . I t  i s  in

th is  fo rce we find  the th ree m illion AFDC rec ip ien ts .

Contrary to  popular b e l ie f , the s itu a tio n  has not improved in

recen t years. A. Labor Department rep o rt in  1976 confirmed th a t  the

gap between men's and women's wages had increased in  the p a s t twenty

years* "The earnings of men who worked fu ll- tim e  and year round in  1974

were 74.6$ higher than those of women who also worked fu ll- tim e
46and year-round. . . .  In 1955 > the gap was 56.4 percen t."

Nor i s  the prognosis any b e tte r . The Conference Board in  1976 

pro jected  th a t  by 1985* *'the vast m ajority of women w ill s t i l l  be em­

ployed in  tr a d it io n a lly  'fem ale ', low-paying jobs . . . more than two- 

th ird s  of the increase in  female employment w ill be in  c le r ic a l  and

service jobs. . . . The earnings d if fe re n tia l  between men and women w ill
47remain and in  some instances widen in  the coming years ."

Harry Braverman's analysis i s  most useful here as an explanation. 

He devotes two v iv id  chapters of Labor and Monopoly C apital to  a  d is ­

cussion of the degradation of service and c le r ic a l  work, and notes th a t  

women are prime candidates fo r  these expanding low-wage sec to rs  of the
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economy!
i

Women form the id ea l re se rv o ir  of labo r fo r  the new mass 
occupations. The b a r r ie r  which confines women to  much lower 
pay scales i s  re in fo rced  by the vast numbers in  which they are 
available to  c a p ita l .  These v as t numbers are guaranteed in  
turn , fo r  a  considerable period of tim e, by the lower ra te  of 
p a rtic ip a tio n  in  the  working population with which women en­
tered  in to  the e ra  of monopoly c a p ita l ............ Women have been
p artic ip a tin g  in  employment a t  a  very rap id ly  r is in g  ra te  
throughout th is  cen tury . For c a p ita l, th is  i s  an expression 
of the movement to  poorly paid, menial, and 'supplementary' 
o ccu p atio n s.^

Braverman m aintains th a t  work has been fragmented and tr iv ia liz e d — 

"degraded”-- in  p u rsu it of p ro f i ta b i l i ty .  The le g a l, p o l i t ic a l ,  and 

c u ltu ra l suppression o f American women has l e f t  them ea s ily  explo itab le . 

Thus a f te r  employers have broken down work in to  i t s  most p ro fitab le  com­

ponents, they could o f fe r  the low-paying remains to  women, who had 

l i t t l e  choice but to  accept. Women are thus the mainstay of the low- 

wage labor fo rce . Even i f  males of m inority races have not caught up 

to  the employment and wage le v e ls  of white males, they are as a whole 

ahead of women of a l l  races.

Housework and c h ild  care , of course, are forms of unpaid labor 

fo r  women, but one need n o t take these in to  consideration to  make a  

case. An examination of wage work i s  su ff ic ie n t.

I  am re je c tin g  the hypothesis th a t  th is  s ta te  of a f f a ir s  i s  

due to the p a r tic u la r  mental and physical c h a ra c te r is tic s  of women, 

whatever those are supposed to  be. I t  i s  simply th a t  women have lacked 

the p o li t ic a l  and economic power to  demand a  b e tte r  position  in  the labor 

market. Given th is  s itu a tio n , physical and b io log ica l d ifferences can 

be used to make a  case fo r  employment only a t  low -sk illed  jobs a t  mini­

mal wages. In  a  word, women are p ro fitab le  only as cheap labor. The 

h is to ric a l record  shows they have been forced in to  th is  position  by
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employers) and the laws and c u ltu ra l norms have not only reinforced  th is ,  

but perhaps have th e ir  o rig in s  In th is .

Are welfare re c ip ie n ts  p a r t of th is  low-wage labor force? To 

answer th is  question one must examine the ch a ra c te r is tic s  of welfare 

rec ip ien ts  and the poor as  a  whole.

Ve have already reviewed the issu e  of whether welfare rec ip ien ts  

are ac tu a lly  working and examined the types of work they do. The adu lt 

AFDC population consists  la rg e ly  of more than two m illion  female • family 

heads, the m ajority of idiom have some kind of employment h is to ry  in  

low-wage in d u s trie s  and occupations. In  th is  regard they are not espe­

c ia l ly  d if fe re n t from the poor as a  whole.

In 1974, there were 24,300,000 people in  the United S ta tes 

with incomes below the governm ents poverty l in e —the equivalent of 

$5038 annual gross income fo r  a nonfarm family of fou r. This broke 

down as follows:

2.8 m illion male fam ily heads
3.3 m illion wives and other ad u lts  in  these fam ilies
4.8  m illion ch ildren

2.4  m illion female fam ily heads
.8 m illion  o ther ad u lts  in  these fam ilies

5 .4  m illion  ch ild ren

1.6 m illion male "unrelated ind iv iduals"
493.2 m illion female "unrelated ind iv iduals"

The AFDC population comes from the poor female-headed fam ilies; a  small 

proportion of the male-headed fam ilies  are on AFDC-UP.

Thus 46$ of a l l  poor fam ilies  had female heads, compared with 

9$ of a l l  non-poor fam ilies . Six percent of a l l  male-headed fam ilies 

were poor, compared with 33# of a l l  female-headed f a m il ie s .^

The employment h is to ry  of poor family heads as a  whole i s  d is t in c t



117 

TABLE 3-2

EMPLOYMENT'EXPERIENCE OF FAMILY HEADS UNDER 65 , 1969

Male_Famil£_Heads
“Non-Poor" ~Poor~______________ Non-Poor ~ Poor"

Professional W 12% 256
Managerial 13 4 4 1
Sales 7 3 4 2
C lerica l 7 3 27 7
C rafts 23 14 3 1
Operatives 13 11 14 8
Transport 6 6 - -
Laborers 5 1° 1 1
Farmers 2 8 - -

Farm Labor 1 7 - 1
Service 1 7 14 14
P riva te  Hshld - - 3 7
Did Not Work 2 23 16 54

TOTAL (M illions) 36.28 2.50 2.95 1.55

SOURCE* U. S. Census, Low-Income Population. Tables 1? and 25.

from th a t  of non-poor heads—i t  i s  sporadic and concentrated in  low- 

wage areas (see Table 3-2).

An examination of the c h a ra c te ris tic s  of the AFDC population 

suggests th a t  re c ip ie n ts  have t r a i t s  sim ilar to those o f poor people 

as a  whole in  terms of demographics and employment experience. This 

in  i t s e l f  does no t confirm the re la tio n sh ip  between work and w elfare, 

but does help d is c re d it  th eo ries  of welfare based on "dependency" and 

the so c ia l con tro l of m inority populations.

Table 3-3 warrants close examination. The most in te re s tin g  

conclusion to  be drawn from i t  i s  th a t while welfare r o l l s  have quadru­

pled since the f i f t i e s ,  the average welfare c l ie n t i s  the same type
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TABLE 3-3

CHARACTERISTICS OP AEDC RECIPIENTS, 1942-1973

1942 1948 1958 1961 1967 1969 1971 1973

Recipients (M illions) 1 .3  1.6 2.8 3 .4  5.0 6.6 10.2 10.7

Fam ilies*
Avg. Mos. on AFDC — — 25 25 25 23 20 24
1st Time on AFDC — — — 66$ 59$ 60$ 66$ —
Non-Vhite 22$ 30$ — 43$ 46$ 43$ 46$
Hispanic ~ ....... - .................................................  14$ 13$
I l l e g i t .  Child(ren) - ...........................................................43$ 43$ 4 #
Two or more — — — — — 23$ 21$ 18$

Father's Statusi
Dead 38$ 23$ 11$ 8$ 6$ 3$ 4$ 4$
Incapacitated 22$ 27$ 22$ 18$ 14$ — 10$ 8$
Deserted 1?$ 18$ 18$ 18$ 16$ 1 #  15$
Not Married to Mother 10$ 14$ 20$ 21$ 27$ 2?$ 28$ 33$
Whereabouts Unknown — — — — 33$ 39$ 38$ 42$

Mother's Status*
Employed o r Seeking Work— — — 19$ 20$ 18$ 19$ 27$
Education* 0-8 Yrs.  -  54$ 33$ 25$ 26$ 20$

12f Yrs. ...............................  16$ 18$ 18$ 22$ 26$
Last Job: C le rica l — — — 10$ 10$ — — 10$

Operative — — — 10$ 7$ — —
Farm — — % 4$ — — 2$
Service — — — 26$ 19$ — — 18$
Household — — — 28$ 14$ — — 7$
U nskilled ...............................  17$ 13$ ~  — 4$

Never Worked — — — - -  Z% 23$ 23$ 22$
Needed Home — — — — 39$ 36$  37$ 47$

SOURCES* Bureau o f Public Assistance Reports, 1942, 1948} Social 
Security B u lle tin . March, 1963; SRS AFDC Reports, 1967* 1969* 1971* 
1973; SRS Trend Report. 1971.

of person.

There has always been a  high percentage of blacks, a  re la tiv e ly  

low educational le v e l , and most with some kind of work h is to ry , mostly 

in low-wage a reas . The only s ig n ific an t demographic change since the 

1950's i s  in  the proportion of unwed mothers and in  the lev e l of education.
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The proportion o f deserted mothers has decreased s lig h tly  

since 19^8; the Increase in  unmarried mothers Is  considerable, but not 

overwhelming. Ille g itim a c y  has been stable while the ro lls  increased 

from s ix  to ten m illio n , and m ultip le ille g itim a c ie s  have decreased. 

Duration on AFDC, employment h is to ry , and ra c ia l composition have a l l  

been steady since 1961, while the number o f rec ip ien ts  more than tr ip le d .

This seems to  show th at w elfare r o lls  grew as increasing numbers 

of the same socio-economic group found i t  p ro fita b le  to sign up. I f  the 

w elfare explosion were a "dependency" c r is is  o f increasing desertion and 

ille g itim a c y , i t  might be expected th a t these percentages would increase; 

they do not. I f  i t  was a Johnson Adm inistration move to qu iet the black 

population, the non-white percentage would have increased; i t  did not.

The re a l change in  the AFDC population occurred in  the f i f t ie s ,  as most 

widows le f t  to go on Survivors Insurance, and fam ilies  with disabled 

breadwinners could draw on D is a b ility  Insurance. This le f t  low-wage 

workers, the number o f which was as great or greater in  the f i f t ie s  

than the seventies, and among whom the problems o f desertion and i l le g i ­

timacy were chronic. In  the s ix tie s , low-wage female fam ily  heads 

began to re a lize  th a t AFDC made a convenient temprorary supplement fo r  

times when low-wage work was not ava ilab le  o r not s u ffic ie n t to handle 

a money c r is is .

What is  re a lly  needed to te s t the re la tion sh ip  o f welfare and 

work is  a national long itud inal study o f the work h istory o f the poor— 

a p ro ject not as yet conducted. In  the absence o f such data, one is  

l e f t  to defend te n ta tive  conclusions on the basis o f fa ir ly  sound 

circum stantial evidence.

Most AFDC rec ip ien ts  are female fam ily  heads, who are dispropor­

tio n a te ly  represented among the poor. A t le a s t h a lf, and almost surely
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more than h a lf  of a l l  re c ip ie n ts  have an active  employment h is to ry , 

la rg e ly  In low-wage in d u s trie s  and jobs.

The low-wage force i t s e l f  i s  overwhelmingly female, including 

both family heads and sing le people. A la rge proportion o f th a t  low- 

wage force i s  a lso  poor.

I t  seems reasonable to  conclude th a t a  s ig n ific an t proportion 

o f the American low-wage labo r force i s  subsidized by the AFDC program. 

AFDC i s  the one welfare program—medicaid might be another—whose e l i ­

g ib i l i ty  standards p ra c tic a lly  r e s t r i c t  i t  to use by members of the 

low-wage labo r fo rce .

Most s ig n if ic a n t, however, i s  the actual e f fe c t of AFDC on 

ind iv iduals in  the low-wage labor force: i t  keeps them th e re .

Since 1969* a welfare rec ip ie n t who works lo ses  only p a r t  of 

h is  or her b en e fits . Although previously the reduction had been d o lla r  

fo r  d o lla r  (even i f  loosely  enforced and often evaded), the changes 

s t i l l  l e f t  a  p ro h ib itiv e ly  high im p lic it tax ra te  on add itiona l earn­

ings. This a r is e s  la rg e ly  due to program overlap: a t  a  c e rta in  lev e l 

of income, "in  kind" b en e fits  such as medicaid and food stamps cease, 

thus ac tu a lly  lowering n e t income as earnings increase. This s itu a tio n  

i s  re fe rred  to as a  "notch" in  benefit le v e ls .

In Chicago, an AFDC family w ill lo se  money as soon as earnings 

go over $8600; the lo ss  w ill be g rea te r i f  i t  i s  receiving add itiona l 

in-kind b en e fits . In D etro it the break-even le v e l i s  c lo se r to  $7000; 

in  Wilmington, D el., $6800. A sim ilar study fo r  New York C ity concluded 

th a t  "there i s  p ra c tic a lly  no advantage to  the in ta c t  four-person fami l y 

in  increasing  earnings from zero up to  $7000 gross income. A de­

ta i le d  study of the work incentive program in  Michigan concluded th a t
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TABLE 3 -4

EARNINGS, TRANSFERS, AND TAXES FOR FEMALE-HEADED FAMILY 
ON AFDC WITH 3 CHILDREN, 1971.

(A)
Gross
Income

(B)
Take-Home

Pay

(G) 
(B) P lus 

AFDC

(D)
Cumulative 

Marginal Tax

(E) 
(C) P lus 
In-Kind*

(F) 
Tax Rate 
fo r  (E)

CHICAGO
$ None $ None $ 3384 — $ 6021 _ _ _

57 6 546 3930 % 6296 5&
4300 3968 5800 50% 7641
8600 7414 7456 8700
8698 7436 7436 "Notch"

DETROIT
7515 "Notch"

$ None $ None $ 3152 -------- $ 5604 — _

1106 1048 4200 % 6210 45#
1170 1109 4261 5% 6265 1456
4300 4076 5305 67$ 7271 68$
7060 6210 6225 67% 8191 6?%
7100 6241 6241 60# 6241 "Notch"

Cash Equivalent of Medicaid, Food Stamps, Public Housing.
SOURCE: U. S. Congress, Jo in t Economic Committee, S tudies in  Public 

Welfare. No. 4 . p. 102.

"almost no female-headed fam ily on AFDC can work i t s  way o ff  welfare
52a t  zero cost to  i t s e l f " .

In 1974, the Jo in t Economic Committee published a rep o rt sum­

marizing previous research in  th is  area . I t  s ta ted  th a t  "many persons 

in groups once regarded as unemployable and therefore deserving of pub­

l i c  help are in  today 's  labo r fo rce . This i s  esp ec ia lly  true  of mothers, 

who society  used to  f e e l  should no t work. . . .  I t  i s  imperative to  r e ­

cognize th a t m illions of workers and p o te n tia l workers already are 

rec ip ien ts  of w elfare."

In comparing to ta l  b en e fits  available, to  AFDC re c ip ie n ts , i t  

concluded th a t there warn no co n test between AFDC and p revailing  wage
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r a te s  in  many s ta te s  fo r  jobs availab le  to  welfare rec ip ien ts !  "Sixty- 

one percent o f a l l  AFDC rec ip ien ts  l iv e  in  the 28 s ta te s  where the AFDC 

payment fo r  a  family of four exceeds the n e t  pay from a  minimum wage 

job; and ten  percent l iv e  in  the four s ta te s  where AFDC plus food

stamps exceed the sum of n e t earnings from a  $2.50  per hour job and
53food stamps."

A Rand Corporation rep o rt fo r  New York C ity in  1976 s ta te d  th a t 

"the combined cash and serv ices received by a  fam ily in  New York City 

exceed also  the amount workers paid the minimum wage would gross in 

f u l l  time jobs.

Thus not only are AFDC rec ip ien ts  offered  somewhat more in  wel­

fa re  than they would be in a  low wage f u l l  time job—a t  le a s t  in  nor­

thern  in d u s tr ia l s ta te s —but they also face economic d isin cen tiv es 

aga in st working toward a f u l l  time job paying much above $7000. Of 

course( in  the South the s itu a tio n  i s  much d if fe re n t. Half o f the AFDC 

re c ip ie n ts  in  M ississippi received monthly payments of $25 to  $^9 in 

1973? the proportion in Alabama was 25# • No AFDC fam ily in  Georgia got 

more than $200.“̂  This might be in te rp re ted  with reference to  the more 

" lib e ra l"  p o lic ie s  of the northern s ta te s t but th is  would only explain 

h a lf  the p ic tu re . The d isincentive e f fe c t o f welfare co n trad ic ts  ex p li­

c i t  policy  ob jec tives. Why has i t  taken so long to  make goals and 

ac tual policy  consistent? Having re je c te d  p lu r a l i s t  explanations, th is  

study must provide an a lte rn a tiv e .

At le a s t  p a r t  of the answer i s  th a t  in  f a c t  what AFDC ac tua lly  

does i s  co n sis ten t with the needs of the economy; i t  i s  objectionable 

only fo r  i t s  cost and ine ffic iency . AFDC does n o t, in  co n tra s t to 

popular myth, pay people no t to  work. I t  pays them to  work p a r t  of
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the time fo r  low wages. Welfare benefits  everywhere are too low fo r a 

decent standard o f liv in g . At the same time* a w elfare fam ily  Is  pena­

liz e d  fo r  becoming self-supporting. Thus the most p ro fitab le  position  

fo r  a w elfare mother is  to get low wage work, preferably p art time and 

perhaps "o ff the books", supplement i t  w ith w elfare and in -k ind  benefits , 

and take care o f the children during the time away from work. Even i f  

f u l l  time work proved more p ro fita b le , such jobs are simply not a v a il­

able to w elfare rec ip ien ts .

This discussion raises some s ig n ific a n t questions about the 

structure o f the labor force as a whole. A c learer understanding of 

the re la tio n  o f w elfare—including programs other than AFDC—to the 

supply o f labor in  America is  possible only i f  one can reach a c lear 

conception o f the structure of th a t supply. Not only are there quite  

sharply d iffe r in g  perspectives on th is  issue, but the government has 

established d e fin itio n s  o f employment and unemployment which seem only 

fu rth e r to  obscure i t .

Much more research is  necessary in  th is  area. From the point 

o f view o f th is  study, the most promising d irections is  the application  

o f the M arxist concept of the " in d u s tria l reserve army" or "re la tiv e  

surplus population". Marx divided th is  group in to  three segments* the 

"flo a tin g " ( job-changers follow ing movements in  c a p ita l and changes in  

technology), the "la ten t" (farm workers unemployed as ag ricu ltu ra l 

technology advances), and the "stagnant" (irre g u la rly  and sporadically  

employed).

The in d u s tria l reserve army, during the periods of stagnation 
and average prosperity, weights down the active  labor-army; 
during the periods o f over-production and paroxysm, i t  holds 
i t s  pretensions in  check. R elative  surpLus-population is  there­
fore  the p ivo t upon which the law of demand and supply o f labor 
works. . . . The re la tiv e  surplus population exists in  every
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possible form. Every laborer belongs to i t  during the time 
when he is  only p a rtia lly  employed or wholly unemployed.

Marx* concept was th at the in d u s tria l reserve army is  organized by

cap ita l in  the in terests  o f m aintaining a cheap and fle x ib le  labor

force.

A notable recent attempt to apply th is  concept to the structure  

of the'American labor force is  th a t o f Harry Braverman. I t  is  h is  con­

ten tio n , as discussed in  his book Labor and Monopoly C a p ita l, th a t the 

divis ion  o f labor within the American economy has developed in  such a 

way as to guarantee the employers contro l over th e ir  workers and hence 

to insure stable p ro fits .

Employers have system atically broken down work in to  i ts  "ment&l" 

and "physical" components, appropriating the "mental" and fragmenting 

the "physical". The motive is  p ro f it , and the re s u lt is  the degradation 

of work and the worker. This allows the assignment of the most re p e ti­

t iv e , uninteresting, and physically burdensome tasks to the most "de­

graded" segment o f the work force—the in d u s tria l reserve army, con­

s is tin g  prim arily  of women in  the c le r ic a l and service occupations.

The concept of an in d u s tria l reserve army has in  fa c t been bor­

rowed by many contemporary non-Marxist economists, a lb e it stripped of 

i ts  most important p o litic a l im p lications. There is  a wide acceptance 

of the concept o f "subemployment" or "underemployment" as an inherent 

characteristic  o f the American economy.

This has been given a th e o re tic a l basis in  "labor market seg­

mentation" theory. This model, as described by Peter Doeringer and 

Michael Piore, sees two h irin g  lin e s  fo r  p o ten tia l workers set up by
57employersi one fo r  the primary job market and one fo r the secondary.^ 

The jobs are divided in  a manner consistent .with Robert A v e ritt's
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concept of the "dual economy", consisting  of "center" and "peripheral"

sec to rs . The cen ter firm s are la rg e , v e r tic a lly  in teg ra ted , d ispersed ,

d iv e rs if ie d , and using mass-market techniques; periphera l firm s are  the
58opposite, h ir in g  more temporary, unsk illed , low-wage workers.

Doeringer and Fiore do no t sp e c if ica lly  use A v e r i t t 's  model, 

but th e ir  own i s  re la te d . The secondary labor market, they claim , con­

s i s t s  of low-wage jobs under poor conditions in  frin g e  areas o f the 

economy. High turnover, poor advancement, and harsh supervision a t t r a c t  

only unsk illed  workers with uneven work h is to r ie s . The primary labor 

market co n s is ts  of b e tte r  jobs in  basic in d u s trie s , appealing to  

"steady" workers—such as male family heads—with more s k i l l s .  This

means two h irin g  processes and a ce rta in  lev e l of unemployment in  each
%

group.

They contend th a t ce rta in  ind iv iduals w ill always be secondary 

workers i " I t  i s  the permanent and involuntary confinement in  the second­

ary market of workers with major family re sp o n s ib ili t ie s  th a t  poses the
59problem fo r  public policy . M obility in to  the primary force i s  lim ited  

and not affec ted  by aggregate demand, an increase iri which would only 

lead  to  the h ir in g  of a  la rg e r  percentage of each group. Manpower 

tra in in g  w ill have l i t t l e  use unless i t  o ffe rs  a  p o sitio n  in  the primary 

market near the f ro n t of the l in e ,  which in  any case would c rea te  new 

unemployment in  the rea r .

They say fu rth e r th a t race and sex are " f a ir ly  accurate p red ic­

to rs"  of which workers w ill end up in  which market, and th a t  hours are 

variab le  and wages steady and low in  the secondary market, thus a t t r a c t ­

ing those who cannot always put in  an eight-hour day, such as female 
60fam ily heads.
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A ll th is  o f course d iffe rs  from orthodox economic theory, which 

sees one h irin g  lin e  based on Ind iv idu al s k ills  and Ind ividual choices 

about self-advancement. What is  being suggested here is  th at the con­

cept o f an " in d u s tria l reserve army" or a "segmented labor force" per­

haps provides a b e tte r p icture o f the labor force and thus a c learer 

view o f i t s  re la tio n  to w elfare. I t  should be added th a t the d ifference  

between the two concepts is  p o lit ic a lly  s ig n ific a n t.

A M arxist views the In d u s tria l reserve army as a necessary and 

delib era te  creation o f c a p ita lis ts  to m aintain productivity and p ro fits . 

The non-Marxists do not address the question o f in te n t a t a l l .  Their 

assumption seems to be th a t "subemployment" or the "secondary labor 

force" is  somehow a malfunction o f the system or o f impersonal forces 

such as "racism" and "sexism", which could be perhaps remedied w ithin  

the lim its  o f the ex is tin g  system.

This question is  not one fo r  th is  Study to decide. However, i t  

does introduce the problem o f whether w elfare po licy making re fle c ts  a 

conscious attempt by policy-makers to help structure and maintain a 

low-wage labor fo rce, and i t s  resolution depends on which point o f view 

seems more accurate. This issue w ill be d ea lt w ith in  succeeding chap­

te rs . For now, what can be demonstrated is  th a t a large group o f low- 

wage workers, sporadically employed and disproportionately female, is  

a s tru ctu ra lly -c reated  and apparently inherent feature o f American 

capita lism . I t  can also be shown th a t AFDC has i ts  most s ig n ifican t 

impact on th is  group and in  fa c t helps maintain i t ,  notwithstanding 

policy-makers* in ten tions. Again, whether they are aware o f th is  fa c t 

and whether they accept i t s  " in e v ita b ility "  w ill be taken up la te r .

This chapter has only attempted to show th a t there is  a group which
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can be ca lled  a low-wage labor force, created by the economic system, 

and th a t AFDC has the e ffe c t o f keeping women w ithin th is  group.

Whatever i t  is  c a lle d --" In d u s tria l reserve army", "underemployed", 

or "secondary labor force"—one thing is  c le a rt the government does not 

o f f ic ia lly  recognize any such category.

The Bureau of Labor S ta t i s t ic s  has s ta ted  th a t  "because of the 

d if f ic u lty  of d ra ftin g  an ob jective s e t  o f c r i t e r i a  . . .  no o f f ic ia l  

Government s ta t i s t i c s  are ava ilab le  on the to ta l  number o f persons 

cu rren tly  underemployed." In any case, the BLS concludes th a t  "under­

employment in  a  highly in d u stria liz ed  country l ik e  the United S ta te s  i s  

no t the serious problem i t  i s  fo r  most underdeveloped c o u n tr ie s ." ^

During the Johnson Adm inistration, however, some o f f ic ia l s  saw 

underemployment as  a policy  problem. A 19^6 Labor Department rep o rt 

cau tiously  concluded th a t "the d a ta  av a ilab le  do in d ica te  th a t . . .  a  

s ig n ific an t number of men are no t in  the lab o r force because they are

discouraged or inh ib ited  from finding o r  seeking the jobs in  which they
62can make th e ir  maximum contribu tion ." No mention is  made o f women.

The 1967 Manpower Report o f the P residen t noted considerable manpower 

u n d eru tiliza tio n , especia lly  among b lacks. The 1968 Report discussed 

the BLS survey o f those outside the la b o r fo rce  who want jobs. In 1969» 

the Report suggested a c la s s if ic a tio n  o f underemployed workers in to  

four groupst employed below s k i l l  le v e l, ou tside the labo r force but 

w illing  to  work, inadequately paid , and involuntary p art-tim ers .

With the end of the Johnson A dm inistration, concern about the 

p lig h t of the underemployed faded. Manpower Reports issued since 1970 

note the lack  o f progress in  dealing w ith manpower u n d eru tiliza tio n , 

but lo se  the tone of urgency of previous re p o rts , and g loss over the
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TABLE 3-5
T

UNEMPLOYMENT AND LOW-WAGE WORK. 1958-197** 
(M illions of Workers)

Year Unemployed
Involuntary*
Part-tim ers

p
Outside Force? 

Want Job
F u ll Time3 

Low-Wage Force Total

1958 **.6 2.9 3.3
I 960 3.8 2.5 3.2*

1963 **.i 2.3 2.7
1966 2.9 1.7 5.3 2.3 12 .2

1967 3.0 1.9 **.7 2 .0* 11.6
1968 2 .8 1.7 **.5 1.7 10.7
1969 2 .8 1 .8 **.5 1.3 10 .**
1970 **.1 2 .2 3.9 1.3 11.5
1971 5.0 2 .** **.** 1.3 13.1
1972 **.8 2.4 **.5 1.3 13.0

1973 **.3 2.3 4 .4 1.3 12.3
197** • 5.1 2.7 **.7 1 .6 l* * .l

SOURCES* Manpower Report of the P residen t. 1975: Handbook of Labor 
S ta t i s t i c s .  1975* Bureau of the Census, Consumer Income (Reports Series 
P-60), 1958-197**.

^Seeking fu ll- tim e  jobs; over 1** years of age u n ti l  1965; over 16 
th e re a f te r .

2
Counted as outside labor fo rce , would l ik e  job.

3
^Working fu ll- tim e  a l l  year, earning below poverty le v e l. Approxi­

mations fo r  some years. (*)

underemployment issue in  a  paragraph o r two.

Using th ree of the 1969 ca teg o ries , along with unemployment 

f ig u re s , the p ic tu re  emerges in  the tab le  above of a  r e la t iv e ly  s tab le  

number o f people who e ith e r  want work, want more work, o r cannot earn a  

liv in g  even working f u l l  time. Notwithstanding these f ig u re s , the govern­

ment does not o f f ic ia l ly  recognize them in  monthly unemployment s t a t i s t i c s .
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The problem l i e s  In the way the government uses the term 

"labor fo rce" . The o f f ic ia l  d e fin itio n  i s  narrow and q u i te  a rb itra ry .

The percentage of unemployed i s  derived from a  monthly survey of 47,000 

households by the Department of Labor, which produces a  sample o f every 

n o n -in s titu tlo n a lize d  c iv ilia n  over six teen. The sample i s  c la s s if ie d  

as employed, unemployed, o r not in  the labor fo rce . Anyone who during 

the survey week worked in  a  paid position or worked unpaid f if te e n  hours 

or more in  a fam ily en terp rise  i s  counted as employed, as well as workers 

tem porarily absent due to  i l ln e s s  and sim ilar reasons.

The unemployed are those who did not work during the survey 

week and who had engaged in  "specific job-seeking a c t iv i ty ” during the 

previous four weeks. Those temporarily la id  o ff  or w aiting to  rep o rt 

to a  new job are also  counted as unemployed. 1

All o thers—those not working or seeking work—including those 

in  the Armed Forces, are considered outside the labor fo rce . This

group i s  fu rth e r  broken down in to  categories such as "engaged in  house-
63worki, "in school", "disabled", and so on.

The d e fin itio n  of unemployment i s  thus s truc tu red  so as no t to  

count those who might want to  work but have no t been looking ac tiv e ly .

A c lo se r examination of the non-participants in  the lab o r force might 

in d ica te  th a t th e ir  exclusion does not necessarily  s ig n ify  la ck  of 

d es ire  fo r  o r h is to ry  o f employment.

Ju liu s  Shi sk in , cu rren tly  Commissioner of the Bureau of Labor 

S ta t i s t ic s ,  has said  th a t "no single way of measuring unemployment can 

s a tis fy  a l l  an a ly tica l o r ideological in te re s ts " . He has proposed a  

seven-part unemployment index, each p a r t including a  la rg e r  portion  of 

the lab o r fo rce . Depending on whether the "U-l" ra te  or the "U-7" ra te
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64I s  used, unemployment on S h isk ln 's  scale  was e ith e r  3$ o r 11% In 1975* 

Sim ilar c r itic ism s  and proposals fo r  su b s titu te s  have come from others 

le s s  highly s itu a te d , but the monthly percentage unemployment figure 

continues to  be the focus o f  media a tten tio n  and policy d irec tio n s.

One such proposed index is  th a t o f Sar Levitan and Robert Tag­

g art. The "Index o f Employment and Earnings Inadequacy" (EEl) would 

consist o f the percentage o f those in  the labor force who are unemployed 

and a c tiv e ly  seeking work, discouraged job seekers, low-wage heads of 

household, and involuntary part-tim e workers.

This excludes fu ll- tim e  students and senior c itiz e n s , and i s  

"screened" to  omit workers whose spouses bring family income up to a 

reasonable amount. In March, 1972, by L ev itan 's  computations, 12.87 

m illion workers—almost 13% of the lab o r fo rce—were "underemployed".

Of these, 9.94 m illion  suffered  inadequate employment and earnings, 

fo r  an EEI of 11 .3%.65

Such new indices are steps in  the r ig h t d irec tio n . But they 

do not define the f u l l  magnitude of the problem, and do not allow  the 

c lear location o f AFDC rec ip ien ts  w ith in the labor force. The d i f f i ­

cu lty  is  created by the BLS d e fin itio n  of "labor force". A worker is  

out of the labor force as soon as four weeks have gone by without 

"specific job-seeking a c tiv ity " . This group in  1974 consisted of 14.9 

m illio n  men and 42.6 m illio n  women. Three-quarters o f the women claimed 

"home res p o n s ib ilitie s " as th e ir  reason fo r  not working. ̂  Superfi­

c ia lly , th is  seems reasonable, but a closer examination reveals new 

com plexities. F irs t o f a l l ,  the poor are disproportionately represented 

in  th is  group, especia lly  poor women (see Table 3-6).

S ta r tin g  in  1966 , surveys were taken by the BLS to f in d  out
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TABLE 3-6

FAMILY HEADS OUTSIDE THE LABOR FORGE, 1970

Males Females
Family Heads in
Labor Force (M illio n s ) . . . . 3*08
#  o f Total Family Heads . . . . . . . 85 . # 55*9#
% Below Poverty Line . . . . . 20.0#

Family Heads Outside
Labor Force (M illio n s ) . . . . 2.43
#  o f Total Family Heads . . • 44.1#
#  Below Poverty Line . . . . . 47*0#

SOURCE* U. S. Census, Low-Income Population, pp. I9I - I 92 .

how many of those outside the labor force would take a  job i f  one were

offered to  them* nearly  f iv e  m illion  responded a f f irm a tiv e ly .^

In 1976, 59*1 m illion  people were counted as not in  the labor

force; 43 m illion (73#) were women. Of these women, 1*$ had worked the

previous year, and another 18$ between one and f iv e  years before.

Eighteen percent had never worked—4-2# of those aged 16-24, but only

10# of those aged 25-59* Less than h a lf  o f the women outside the labor

force c ite d  “home re sp o n s ib ilit ie s"  as the reason fo r  not working; one-

f i f t h  c i te d  "economic reasons" such as an end of temporary o r seasonal

jobs, or slack work; f iv e  and a  h a lf  m illion  o f these women intended
68to  seek work during the coming year.

A census study of family heads no t in  the  labor force shows 

s ig n ific an t, i f  tra n s ito ry , attachment to  work (see Table 3~7) * To 

be outside the labor fo rce , then, does not mean the absence of any work 

h is to ry  o r of the d esire  to  work. A ll i t  means i s  th a t  a t  the time of 

the BLS survey, an ind iv idual was no t working and had not looked fo r
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TABLE 3-7

WORK HISTORY OP FAMILY HEADS HOT IN LABOR FORCE, 1970

Family HeadB Not 
in  Labor Force

Worked Since 1964 Never Worked

Hale Noo-foor Poor
4.970.000
1 .660.000

3 ,030,000 (61#) 
770,000 (475$)

60,000  ( 15$) 
70,000  (4J$)

_ Non-Poor 
Fem- Poor

1,280,000
1 , 160,000

420.000 (33#)
450.000 (36#)

280,000 (225$) 
300,000  (26#)

SOURCEt U. S. Census, Persons Not Employed, p 79*

a job in  the past month. I t  i s  e s se n tia lly  an a rb itra ry  category 

which im plies unemployability but in f a c t  does not demonstrate i t .

Most welfare mothers are probably considered outside the lab o r force 

in  sp ite  o f th e ir  frequent employment.

This, Inc iden ta lly , is  the problem with L ev itan 's  "EEI"—i t  

accepts the BLS d e fin itio n  of labor force and thus undercounts low- 

wage employment, esp ec ia lly  among women.

Thus the presence of a s ig n ific an t segment o f the lab o r force 

which i s  unemployed or working fo r low wages has been obscured by the 

o f f ic ia l  s t a t i s t i c s .  Regardless of what term i s  used to  describe them, 

some ten  to  f if te e n  m illion or more people are  unable to  f in d  a  decent 

job a t  a  decent wage even in  times of r e la tiv e  p ro sp erity . Id terms 

o f BLS ca teg o ries , they are  scattered  among the unemployed and those 

n o t in  the labor fo rce . A meaningful d e fin itio n  of unemployment r e ­

qu ires a  concept of the labor force which Includes everyone w illing  and 

ab le to  work.

The importance o f a l l  th is  fo r  the study of welfare i s  th a t 

the ex is tin g  governmental c la s s if ic a tio n s  o f labor fo rce  s ta tu s  are
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inadequate fo r  a  f u l l  understanding o f labor force s tru c tu re  and the 

employment h is to ry  o f ind iv idual workers. Most welfare rec ip ien ts  

are  c la s s if ie d  ou tside the labor fo rce , ye t th is  has nothing to  do 

with th e i r  d es ire  o r a b i l i ty  to work.

Does an expressed d es ire  fo r  work re a l ly  mean a  job would be 

taken i f  offered? Frank Furstenberg and Charles T hrall c i te  a  long i­

tud inal study in  progress o f the work experience of groups of workers. 

They conclude) "These d a ta  appear to  support our assertion  th a t when 

ind iv iduals  say they are in te re s te d  in  working, even i f  they are not

a c tiv e ly  looking fo r  a  job, the like lihood  i s  th a t  they re a l ly  do want
69to  work and w ill respond to  an opportun ity .fo r employment." v This 

seems to  be borne ou t by the h is to ry  o f work tra in in g  programs fo r 

welfare re c ip ie n ts . There i s  nothing conclusive about th is ,  but i t  

seems to  make sense i f  one does not accept the idea th a t  the poor are 

congenital l i a r s .

The Census Bureau has published a  ra th e r  revealing se t of f i ­

gures on what i t  c a l l s  the "labor reserve" —a category unrecognized 

by the BLS. This term re fe rs  to  a l l  those not in  the labor force who 

had worked sometime since 1959* The Bureau's find ings are shown in  

Figure 3-8. The m illio n s o f women c la s s if ie d  as "labor reserve" do not 

n ecessa rily  in tend  to  work. C learly , however, many of them do, and the 

a v a ila b i l i ty  o f such a  "reserve" among women presen ts a possible expla­

nation fo r  the lower wages of women as a  whole. I t  has been noted th a t 

there has been an increasing  tendency among employers, especially  those 

seeking c le r ic a l  workers, to  h ire  women over 40. This provides an 

example of the p o te n tia l use of a  "labor reserve", among whom are cer­

ta in ly  most AFDC re c ip ie n ts .
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The Census l i s t s  1,116,000 female household heads, e i th e r

s in g le , divorced,, o r with spouses absent (about one-th ird  of the to ta l

each), among the labor reserve.' Nearly h a lf a m illio n  poor female

fam ily heads with children under eighteen were counted as p a r t  o f the
70reserve , with a  s lig h tly  sm aller fig u re  outside i t .

These f ig u re s  are not conclusive in  themselves, but are  qu ite  

supportive o f the notion th a t women are the mainstay of the low-wage 

labor force and welfare mothers are a  sizab le p a r t  of th a t  group.

There seems then to be considerable evidence to  confirm the 

i n i t i a l  two hypotheses of th is  cahpter. At the  very le a s t ,  surely  the 

conception of rec ip ien ts  as non-working "dependents" can be re je c ted .

AFDC serves a  function qu ite  necessary fo r  American capitalism ! 

i t  helps maintain a  pool of low-wage lab o r. This in  i t s e l f  would not 

be considered a  policy  problem by government o f f ic ia l s ,  who, in  accept­

ing the economic assumptions of cap ita lism , must a lso —consciously or 

no t—accept the need fo r  profound economic in eq u a lity  and a  la rg e  low- 

wage work fo rce .

AFDC presents a  policy problem because i t  performs th is  function , 

among o th e rs , in e ff ic ie n tly , in co n sis ten tly , and a t  too g rea t a  co st.

The problem i s  to  construct a  welfare program which w ill n e ith e r  create  

too much subsidized unemployment nor ex e rt an upward pressure on wage 

le v e ls . I f  these co n stra in ts  are ignored because o f stereotypes about 

welfare re c ip ie n ts , or because policy-makers a re  try in g  to be "humane", 

o r fo r  any o ther reason, the re su ltin g  so lu tions w ill be ir re le v a n t and 

se lf-co n trad ic to ry . This i s  the core o f the d i f f ic u l ty  facing  the 

development of an adequate welfare reform, a t  learnt w ithin the l im its  

of American cap ita lism .
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CHAPTER POUR 

THE DEVELOPMENT OF THE FAMILY ASSISTANCE PLAN

This study has attempted to  e s ta b lish  the v a lid ity  o f the 

following propositions*

(1) H is to ric a lly , welfare po licy  has been adjusted to  s u i t  the 

needs of employers fo r  low-wage labor. The general, i f  uneven, trend  

toward lib e ra liz a tio n  in  th is  century has been p o l i t ic a l ly  possible 

due to the reduced demand fo r  low-wage lab o r a f te r  the In d u s tr ia l 

Revolution,

(2) E xisting  analyses o f welfare po licy , based on p lu r a l i s t  

assumptions, do not adequately explain i t s  development or the p o l i t ic s  

of welfare reform,

(3) There i s  a  la rge  low-wage lab o r force in  the United S ta tes, 

la rg e ly  female, whose workers r e s o r t  to  welfare as  an occasional wage 

supplement. There i s  no re a l  d is t in c tio n  between "welfare poor" and 

"working poor". AFDC has the e f fe c t  of helping to  keep workers in  the 

low-wage lab o r fo rce .

I f  these propositions are  accurate , one has the b asis  fo r  hypo­

thesizing  th a t  welfare i s  a  public po licy  with the im p lic it purpose 

of supplementing p riv a te  sec to r decisions on the s iz e , composition, and 

income of the low-wage labor fo rce .

This does no t mean th a t  a l l  policy-makers deal with welfare with 

th a t  end in  mind. What i s  being sa id  i s  th a t ,  f i r s t  of a l l ,  those
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responsible fo r  welfare policy development accept the values, goals, 

and assumptions of American capitalism , and th a t  AFDC i s —and new pro­

grams must be—co n sisten t with them. This provides the l im its  w ithin 

which the c o n f lic t  over welfare policy  i s  conducted. The American eco­

nomic system needs a  low-wage labor force of some s iz e , the p riv a te  

secto r has crea ted  one, and the government, i f  i t .  wishes to  maintain 

the ex is tin g  system, has to  cooperate, and has chosen to  do so. AFDC 

i s  one method of accomplishing th is  end.

The problem i s  th a t  i t  does so in e ff ic ie n tly , and a t  considerable 

co s t. In ad d itio n , there i s  no consensus on the basic question of who 

should be in  the low-wage labor force and how much they should earn.

A properly functioning  welfare system should not c rea te  too much unem­

ployment, r a is e  wages in the reserve labor fo rce , or c rea te  so c ia l d is ­

order. I t  must be in  tune with the low-wage labor fo rce  needs of the 

economy. I t  i s  these goals which provide the context f o r  an under­

standing of the p o l i t ic s  of welfare reform.

The rh e to ric  and co n flic t surrounding welfare po licy  involves 

a  number of d if fe re n t conceptions of who AFDC re c ip ie n ts  a re  and what 

they should be doing. But i f  these individuals are a  s izab le  segment 

of a  low-wage labor fo rce , and welfare reform has a  s ig n if ic a n t impact 

on i t s  composition and income, then th a t i s  the issu e—whether those 

involved in  the debate are  aware of i t  or no t. Those who understand 

th is  and have a  m aterial in te re s t in  the work-welfare connection thus 

have a  p o l i t ic a l  advantage in g e tting  a welfare program of th e ir  choice. 

And given the nature of the issue , there w ill always be such people.

Those who do no t w ill be unable to  devise or enact a  coherent program. 

These w ill be ind iv iduals whose in te re s t  in  the problem i s  purely
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academic o r th e o re tic a l. I t  i s  not th a t a l l  policy-makers are conscious 

of the  impact of welfare on the stru c tu re  o f the labor fo rce; hut those 

who are  have been numerous enough to have gotten what they wanted, or 

a t  l e a s t  to  stop what they d id  not want. The American p o l i t ic a l  system 

has always favored negative m inorities with strong m aterial in te re s ts .

I t  i s  th i s  group which got i t s  way on the Family Assistance Plan.

This chapter w ill examine the development o f the Family Assistance 

Plan to  t e s t  th is  idea . I t  w ill he argued th a t those who were involved 

in  drawing up the plan did no t c le a r ly  examine i t s  im plications fo r  the 

low-wage lab o r fo rce , because th e ir  p o l i t ic a l  focus was elsewhere. The 

concern o f Johnson Administration l ib e ra ls  was fo r  the r e l i e f  of poverty! 

f o r  Daniel Moynihan i t  was a  so lu tion  to "dependency"; fo r  Richard Nixon 

i t  was personal p o l i t ic a l  reward as well as g e ttin g  rec ip ie n ts  o f f  the 

r o l l s .  These goals were inconsisten t and based on co n flic tin g  and in ­

accurate assumptions. They borrowed ideas fo r programs which were based 

on several d if fe re n t so c ia l goals. None o f those involved e x p lic i t ly  

addressed the question of who would provide the cheap labor in  the 

American economy—la rg e ly  because they had no personal stake in  th is  

is su e , and as a  consequence were no t aware of i t s  importance to  o thers 

who d id—esp ec ia lly  in  Congress. The policy so lu tion  they chose to  deal 

with the welfare c r i s i s  embodied a l l  these inconsistencies and contra­

d ic tio n s .

The Family A ssistance Plan was b as ica lly  a  negative income tax , 

n o t a  guaranteed income. I t  i s  v i ta l  to understand the d iffe rence .

The l a t t e r  simply es tab lish ed  a basic minimum income below which no 

in d iv id u a l o r fam ily i s  allowed to  f a l l  under any circumstances. Id ea lly  

th e  money i s  provided with no s tr in g s  attached. For example* the
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government might decide th a t  $5000 fo r  a  fam ily of four was the minimum; 

the Treasury would then simply give a  needy fam ily the d ifference between 

th a t  f ig u re  and earned Income.

A negative Income tax , on the o ther hand, I s  something which i s  

qu ite  d if fe re n t.  A fam ily would be granted a  ce rta in  tax c re d it ,  say 

$6000 fo r  a fam ily of fo u r. Above th is  f ig u re , a  p o sitiv e  tax would be 

due from the  fam ily to  the government. Below i t ,  however, the govern­

ment would pay the fam ily a  "negative" tax . I f  there were a  f l a t  ra te  

fo r  both p o s itiv e  and negative tax r a te s  of 23%, a  fam ily 's  income would 

increase as follow s;

TABLE 4-iA 

IMPACT OF NEGATIVE TAX

Pre-tax  Income Deductible Taxable Rate \Tax Net Income

$ None $ 6000 $ -6000 2# $ -1500 $ 1500
2000 ft -4000 It -1000 3000
4000 It -2000 II -  500 4500
6000 It None II None 6000
8000 II +2000 It + 500 7500

10000 II +4000 II +1000 9000

A sid tila r ch a rt fo r  the guaranteed annual income, which can be 

understood as a  100% negative tax , would look l ik e  Table 4-lB on the 

follow ing page.

Obviously there  would be no reason under a  guaranteed income 

fo r  any fam ily to  work to  increase i t s  earnings from zero to  $6000; 

only above th a t  f ig u re  would there be any gain. A negative income tax , 

on the o ther hand, would provide a  co n sisten t incen tive , especia lly  i f  

the f l a t  ra te  were m aintained.
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TABLE 4-iB 

IMPACT OF GUARANTEED INCOME

Pre-tax income Deductible Taxable Rate Tax Net Income

$ None $ 6000 . $ -6000 lOO# $ -6000 $ 6000
2000 •• -4000 10Q£ -4000 6000
4000 n -2000 100JS -2000 6000
6000 •i None 10Q# None 6000
8000 (Net income above the $6000 guarantee would depend

10000 on p o sitiv e  tax  r a te s  and deductibles)

The Family Assistance Plan was designed on the negative tax 

model; I t  ended up including fea tu re s  of the guaranteed Income. The 

two do not mix well because, although sharing ce rta in  values, they 

are based on opposite notions of the natu re of man and modem soc ie ty . 

Moynihan touches on th is  d is tin c tio n  briefly*

The o rig in a l proponents of a  guaranteed income tended 
to  be apocalyptic about cap ita lism  and more or le s s  d isdain ­
fu l  of bourgeois v ir tu e . The o rig in a l advocates of a  nega­
tiv e  income tax , by co n tra s t, tended to  be l i t t l e  impressed 
by social workers and le s s  s t i l l  by so c ia l v is io n arie s . As 
the two ideas merged some of these d is t in c tio n s  in  soc ia l 
purpose and p o li t ic a l  s ty le  were obscured, but they were 
never elim inated. *

The th eo re tica l d iffe rence  between the two concepts req u ires  

a  g rea te r elaboration which Moynihan does no t provide. For th i s ,  one 

must examine the w ritings of Robert Theobald and Milton Friedman.

The basis  of the idea of the guaranteed income i s  th a t in c reas­

ing economic growth and p rosperity  have made the necessity  fo r  a  work- 

wage connection obsolete. I f  a  soc ie ty  i s  r ic h  enough to  provide fo r  

a l l  i t s  members without everyone working, the re  i s  then no ra tio n a le  

fo r  requiring  employment as a  condition of subsistence.

Above a l l ,  "cybernation" , the replacement of men by machines,
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fo r  a  un iversa l guaranteed Income can be ju s t i f ie d  on the ground th a t

the evolution Lof cybernation3 ensures th a t most types o f  s tru c tu red

jobs w ill be taken over, w ithin a  re la tiv e ly  b r ie f  period, by advanced 
2machinery." G reater unemployment i s  thus in e v itab le . "I am convinced, 

he continues, " th a t i f  we d esire  to maintain freedom, a guaranteed 

income w ill necessarily  have to  be introduced." The key word here i s  

"freedom".

Theobald i s  absolu tely  committed to  a  "free en te rp rise"  system, 

A guaranteed income would f a c i l i t a te  the development of "consentives" j 

i .  e .("p roductive groups formed by ind iv iduals who w ill come together 

on a  voluntary basis  simply because they wish to do so". This demon­

s tr a te s  the l ib e r ta r ia n , almost anarch ist ideology a t  the h e a rt of the 

idea of a  guaranteed income. Theobald e x p lic itly  s ta te s  th a t  the gua­

ranteed income " is  based on the fundamental American b e l ie f  in  the 

r ig h t  and a b i l i ty  of the individual to decide what he wishes and ought
l±

to  do". I t s  purpose i s  to fre e  what Theobald sees as inh eren t human 

capacity  fo r  c rea tiv e  and spontaneous productive a c t iv i ty  by removing 

the worry and lim ita tio n s  imposed by the need to  work fo r  a  l iv in g . 

Humans apparently  require  no o ther incentive to produce but freedom.

The 1964 rep o rt o f the "Ad Hoc Committee on the T rip le  Revo­

lu tio n "  has the same tonei

Because of cybernation, society  no longer needs to  impose 
re p e ti t iv e  and meaningless (because unnecessary) t o l l  upon 
the ind iv idual. Society can now se t the c itiz e n  free  to 
make h is  own choice o f occupation and vocation from a  wide 
range o f a c t iv i t ie s  not fo ste red  by our value system and 
our accepted modes of 'work' . . .  i t  i s  e s se n tia l to  
recognize th a t  the tra d it io n a l lin k  between jobs and in ­
comes i s  being broken. The economy o f  abundance can su sta in  
a l l  c i t iz e n s  in  comfort and economic secu rity  whether o r  not 
they engage in  what i s  commonly reckoned as work. 5



14?

The signatories to  the statement included Theobald, as w ell as Erich  

Fromm, Michael Harrington, Tom Hayden, Robert Heilbroner, A. J . Muste, 

Gunnar Myrdal, Bayard Rustin, and Norman Thomas. Moynihan had good 

reason to la b e l the guaranteed income "an idea of the le f t " .

Not a l l  o f the l e f t  was enamored of the idea , however, as ev i­

denced by a comment from Robert Lekachmani

Ours is  s t i l l  a job-d irected society . . .  In  the American 
context a job subsidy is  not replacement fo r  an acceptable 
ro le  in  the community, a  ro le  th a t accompanies the holding 
of a job . . . Indeed, the T rip le  Revolution plan is  l i t t l e
b e tte r than a bribe to  the unemployed to  go th e ir  way and
not bother the re s t o f us. Vork gives point and pattern to  
most people's liv e s . The men and women to be 'assisted ' 
under the T rip le  Revolution pcheme are the very ones who 
are le a s t able to  cope w ith 16 unoccupied hours a day.°

The negative income tax a lso  i s  based on an ideology o f in d i­

vidual freedom, but one th a t  a r is e s  out of a  d if fe re n t concept of 

human nature and soc ia l organization.

Milton Friedman i s  generally  cred ited  with being the o rig in a to r 

of the negative tax  concept. His goal i s  c lea rt "Although a  humber of 

my proposals would have the immediate e f fe c t of improving our economic 

w ell-being, t h a t 's  r e a l ly  a  secondary goal to preserving indiv idual 

freedom."^ '•Each man has an equal r ig h t to  freedom," he says in  

Capitalism  and Freedom, and th is  i s  the poin t of the negative income 

tax . In  f a c t ,  in  a  p e rfec t free-m arket society , the tax  might be a  

poor ideal

I f  we were s ta r t in g  with a  clean s la te —i f  we had no 
government welfare programs, no Social Security , e tc e te ra —
I'm  no t sure I  would be in  favor of a  negative income tax .
But unfortunately , we d o n 't  have a  tabula ra sa . Instead  we 
have th is  extraordinary  mess of welfare arrangements and the 
problem i s ,  how do you g e t out of them?°

The negative tax  i s  thus a  tra n s itio n a l measure on the way to  economic

l ib e r ty  and f re e  choice in  a  competitive market economy. Id ea lly , i t
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would, rep lace a l l  o ther w elfare measures, although Friedman does fe e l 

th a t  p o l i t ic a l  r e a l i ty  might requ ire  th e ir  re te n tio n .

Nowhere does Friedman say e x p lic i tly  what i s  to  become of the 

low-wage lab o r fo rce , but the im plication i s  c le a n  they w ill fend fo r  

themselves in  the market, while being maintained a t  a  subsistence le v e l. 

They w ill be on th e i r  own bedause the goal of a  negative tax  i s  economic 

freedom and the re s to ra tio n  of the com petitive market, no t equality  or 

even the a l le v ia tio n  of poverty.

In commenting on the acceptance of h is  idea  by the l e f t ,  F ried­

man says th is  stems from a  confusion with the guaranteed income (which 

he dep lo res), a d e s ire  to  add a  negative tax to  ex is tin g  welfare programs 

(which he deems p o l i t ic a l ly  unavoidable), and d isgust with the present 

welfare system (which he shares). The r ig h t opposes i t ,  he says, fo r

weakening incen tives and fo r  c rea tin g  pressure fo r  the re d is trib u tio n
9

of wealth—both of which he denies would r e s u l t .

T estify ing  on the Family Assistance Flan a t  Ways and Means 

hearings in  1969, Friedman supported the program, but c r i t ic iz e d  i t  

fo r  i t s  high and in co n sis ten t marginal tax ra te s  on increased earnings, 

i t s  unequal treatm ent of re c ip ie n ts , and i t s  assignment to  HEW as a  wel­

fa re  plan, ra th e r  than to  the In te rn a l Revenue Service as a  tax plan. 

S ig n ifican tly , no one on the committee d e a lt  with h is  c ritic ism s.*^  

Although the  guaranteed income stems from a  more visionary 

philosophy, both i t  and the negative income tax have th e ir  ro o ts  in  

rad ica l individualism  and free-m arket cap italism . As Friedman puts i t ,  

"men are d if fe re n t,  because one man w ill want to  do d if fe re n t things 

with h is  freedom than another, and in  the process can contribute more 

than another to  the general cu ltu re  o f the society  in  which many men
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l iv e ." 1,1 Theobald agrees: " t  A guaranteed Income 1  w ill provide the
12individual with freedom to  develop him self and h is  society*"

While income maintenance to  Theobald i s  thus a  revolutionary 

measure to  f re e  mankind's creative'*impulses, to  Friedman i t  i s  only a  

step  toward a  free-m arket id ea l. Friedman i s  cyn ical about human 

nature and does not believe in  "something fo r  noth ing", e i th e r  as 

public policy or as a  guide to  the human propensity  to  produce. Theo­

bald , on the other hand, apparently has an im p lic it b e lie f  in  human 

p e r f e c t ib i l i ty .  As he puts i t ,  "my ob jec t in  providing the indiv idual 

with a  guaranteed annual income i s  not to  move back to  u n res tric ted  

economic competition . . .  but ra th e r  to  move forward in to  a  new so c ia l 

o rd e r."13

What they both share, however, i s  a  notion of "freedom" as the 

h ighest goal, and the free  market as the most ra tio n a l  form o f socia l 

organization.

I t  can be argued, therefo re, th a t  to  transform  e ith e r  program 

in to  an e g a lita rian  anti-poverty  measure i s  in  d ire c t  c o n f lic t  with 

th e ir  ideological ro o ts  and places them in to  a  context in which they 

cannot succeed. This i s  p rec ise ly  what happened to the Family Assistance 

Flan. Leon Keyserling ap tly  describes the q u a lity  of thinking which led  

to  th is  s itu a tio n !

To understand what Friedman i s  a f te r ,  we need only read  
h is  book, Capitalism and Freedom. He would torpedo old-age 
Insurance, unemployment insurance, and a l l  minimum wage le g i­
s la tio n . He would get r id  of public housing. He would aban­
don fre e  public education. He has a  deep aversion to our 
g rea t public parksj he would put them in  p riv a te  hands, ' He 
would even su b stitu te  a p riva te  army fo r  our national defense 
fo rces . I t  i s  qu ite  a  commentary on the cu rren t s ta te  of 
public understanding th a t Professor Friedman, merely by pro­
posing something th a t sounds new, has been welcomed warmly 
by an increasing number of perplexed l i b e r a l s . ^
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In h is  book, Moynihan ce leb rates the convergence of r ig h t  and 

l e f t  ideology In the form ulation of FAP. I t  would be more In  order to  

moumi the attem pt to  mix rad ica l indivudalism with welfare lib e ra lism  

made FAP lo g ic a lly  and p o l i t ic a l ly  untenable. I f  Moynihan f a i le d  to  

recognize th is ,  i t  i s  because h is  poin t of view obscured h is  v is io n .

The l ib e ra ls  of the Office of Economic Opportunity who designed 

the Family Assistance Plan took the negative income tax and apparently  

without thinking placed i t  on top of a l l  the o ther ex is tin g  programs, 

thus c rea ting  a  hybrid against which Friedman had sp e c if ic a lly  warned, 

fo r  good reason. This autom atically ra ised  the issue of work incen tive , 

because "notches" would reappear; Friedman had la id  th is  problem to r e s t  

in  the o rig in a l p lan. I f  there are no other welfare programs, and there  

i s  a  f l a t  tax r a te  both p ositive  and negative, a  worker works more and 

earns more, never f a l l in g  below a  ce rta in  minimum which by i t s e l f  i s  

inadequate fo r  more than' bare su rv ival. Vork then becomes a  choice 

on the b asis  of m aterial s e lf - in te re s t ,  and no one ac tu a lly  s ta rv es . 

There i s  no question of labor supply; i t  i s  s t i l l  regulated  by the f re e  

market.

Theobald also  s e t t le s  the labor market issue * i t  d o e sn 't m atter 

who works since there are enough goods to  go around as a  consequence of 

cybernation. A ll th a t i s  required i s  freedom fo r  human c re a tiv ity  to 

develop.

However, to  introduce a  negative income tax in to  an ex is tin g  

welfare system c rea tes  a  highly flawed guaranteed income, producing 

n e ith e r  freedom nor equality . The question of work incen tives and labor 

fo rce  e ffe c ts  i s  l e f t  unanswered and open to  d iscussion , and thus deve­

lops in to  a  p o li t ic a l  issue obscuring the need fo r  welfare reform.
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Thoughtlessly and caxelessly i the form ulators o f the Family 

Assistance Flan d id  ju s t  th is  and signed the death warrant fo r  th e ir  

own program.

A second phase in  the development of the Family Assistance Flan 

came with the work o f the various advisory and investiga to ry  commissions 

on the sub ject o f w elfare. Such bodies serve a  number o f p o li t ic a l  

functions; they may bring  an issue in to  public awareness; they may 

serve to  develop le g is la tio n ; they may be mere "sumbolic" responses to 

public p ressure. I f  anything, the commissions on welfare conferred a 

ce rta in  legitim acy on the idea o f the guaranteed income; th e ir  actual 

p o l i t ic a l  Impact besides th is  was minimal. What i s  notable about them 

i s  the way they re f le c te d  the b iases and perspectives o f th e ir  respec­

tiv e  constituencies. They o ffe r  p a r tic u la r  in s ig h t in to  the thinking 

of the so c ia l work profession and the corporate e l i t e .

Four commissions, two public and two p riv a te , were s e t up in  the 

mid-60's to  examine pub lic  welfare. The f i r s t  of these was the Advisory 

Council on Fublic Welfare, appointed by the HEW Secretary in  July, 1964, 

under the au th o rity  o f  the 1962 welfare amendments. On June 29, 1966, 

the Council submitted i t s  rep o rt, e n t i t le d  "Having the Fower, We Have 

the Duty", which derived from a  speech by Lyndon Johnson on income 

maintenance.

The Council was almost e n tire ly  a  so c ia l work group. Of the 

twelve members, e ig h t were a f f i l ia te d  with p riv a te  o r public soc ia l work 

in s t i tu tio n s , The chairman, Fedele F. Fauri, wan Dean of the University 

of Michigan School o f  Social Work.

The rep o rt i t s e l f  accepted the basic te n e ts  o f soc ia l work 

ideology; "The examination of present caneloads h ig h lig h ts  the fa c t
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th a t  most public welfare re c ip ien ts , with the exception of ch ild ren  

and the younger ad u lts , cannot r e a l i s t i c a l ly  be expected ever to  become 

se lf-su s ta in in g . The analysis o f poverty in  the rep o rt emphasized 

heavily  the need fo r  services to  help the poor adapt to  the needs of 

a  modem technological society .

Among the proposed so lu tions were a  fe d e ra l f lo o r  under welfare 

payments; and an end to ca tegorical programs, with need as the sole 

c r ite r io n  in stead . A more equitable fe d e ra l-s ta te  funding arrangement 

and lib e ra liz a tio n  of social Insurance were a lso  recommended.

Almost h a lf  the repo rt was devoted to  an elaboration  o f the need 

fo r  more and b e tte r  services;

In general, indiv iduals have a  complexity o f problems in  
which the very determination o f e l ig ib i l i t y  fo r  money may 
involve the provision of a  so c ia l serv ice . . • Poverty and 
dependence are usually the ultim ate r e s u l t s  o f a  v a rie ty  of 
soc ia l o r emotional causes. • . . Not enough i s  y e t being 
done to  bring supportive, r e f e r r a l ,  preventive, and rehab i­
l i t a t i v e  so c ia l services to  a l l  o f the people now liv in g  
within c r i t i c a l ly  disadvantaged groups o r  to  those who are 
struggling  to  maintain th e ir  place w ithin the norms of 
so c ia l adjustm ent.16

A fu rth e r  need was seen to  re lie v e  the  "soc ia l welfare manpower 

shortage", to mount la rge-scale  programs in  "extending so c ia l welfare 

research", to  ra is e  sa la r ie s  and o ther incen tives fo r  so c ia l work 

adm inistra tors, and to Increase p a rtic ip a tio n  in  in te rn a tio n a l so c ia l 

welfare research .

There could be no c lea re r  statem ent o f  the position  of the 

soc ia l work profession. The rep o rt was r e la t iv e ly  conservative in  i t s  

proposals fo r  change in  the welfare system, but q u ite  expansive in  

advocating increased " reh a b ilita tiv e "  se rv ices under the auspices of 

a  heavily subsidized social work profession . I t  i s  s ig n ific a n t as one
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of the many statem ents of the notion popular among so c ia l workers th a t 

welfare reform means providing them with more money to  study and reha­

b i l i t a t e  the poor. To judge by the re p o rt, there  was no g rea t enthu­

siasm fo r  a  guaranteed Income, although th is  a lte rn a tiv e  was n o t ex p li­

c i t l y  re je c te d .

The rep o rt came out a s  Congress was beginning to  consider what 

were to  become the 1967 WIN amendments. They were based on a  re je c tio n  

of the so c ia l work philosophy underlying the 1962 amendments, widely 

regarded by le g is la to r s ,  especia lly  by Wilbur M ills, as a  f a i lu re .

The second of these commissions began i t s  work on November 2, 

1967, as 112 notables gathered a t  Arden House in  New York in  response 

to  Governor Nelson R ockefe lle r 's  in v ita tio n  to  d iscuss the question,

"What would you recommend as sound public policy  £ in  public welfare 1 

fo r  the next decade?"

Nearly h a lf the p a rtic ip an ts  came from the corporate and fin an ­

c ia l  community, esp ec ia lly  those a f f i l i a te d  with la rg e r  in s t i tu t io n s .  

Over th i r ty  o thers were present represen ting  public and p riv a te  welfare 

agencies, ten  each from the media and p o l i t ic s ,  f iv e  educators—and 

th ree  lab o r union o f f ic ia ls .  The S teering  Committee consisted  of a  

dozen businessmen, headed by Joseph C. Wilson, chairman o f the Xerox 

Corporation. I t  included the chairman of Inland S tee l; a  senior p a r t­

n er in  a  New York Stock Exchange firm ; the chairman of M etropolitan L ife; 

the chairman of Marine Midland Bank; vice-chairman of Ford Motor Company; 

the p residen t of the Committee fo r  Economic Development; chairman of 

Mobil O il; and a v ice-president of Pepsico. A ppropriately, in  con­

vening the conference, Rockefeller proclaimed " i t  i s  la rg e ly  the p r i ­

vate sec to r of the nation th a t  has h is to r ic a l ly  demonstrated ingenuity
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and Inventiveness? the resources and resourcefulness th a t made America 

what i t  i s  today.

The rep o rt of the Arden House Conference concluded th a t  "only 

a  small proportion of the ad u lts  Con w elfare3  can be helped to  be s e l f -  

supporting." Based on th is ,  the Conference proposed a  negative income 

tax  i "The S teering  Committee believes th a t the nation i s  now a t  a  stage 

in  i t s  h is to ry  when i t  can affo rd  to  give serious consideration to  such

a  plan which would r a is e  a l l  30 m illion  American to  a t  le a s t  the poverty
18le v e l ."  I t  ca lled  fo r  na tional welfare standards, increased f in an c ia l 

work incen tives, day care , and e l ig ib i l i ty  determination by a f f id a v it  

of the app lican t. I t  placed a  strong emphasis on the need to  promote 

fam ily planning. Government-subsidized job tra in in g  was advocated. In 

ind iv idual comments and suggestions l i s te d  separately from the main body 

of the rep o rt, there  were strong demands fo r  fu rth e r research—perhaps 

from the so c ia l workers.

Arden House i s  a  c lea r  statem ent of the position  of th e . corporate 

e l i t e  on welfare po licy . I t  i s  apparently what might be ca lled  a  " lib e ­

r a l"  program. I t  c a l ls  fo r  a  subsidy fo r  the n a tio n 's  poor without any 

work requirem ent. In f a c t ,  d iscussion of jobs and work i s  conspicuous 

by i t s  absence in  the rep o rt. These sub jects are mentioned only in  the 

context of government-funded tra in in g  programs. The Arden House pro­

gram rep resen ts  the big business brand of libe ra lism —as well as the 

l ib e r a l  wing o f big business ideology. There i s  apparently no d esire  

on the p a r t of the more l ib e ra l  rep resen ta tives of the corporate and 

f in a n c ia l e l i t e  fo r  any la rg e -sc a le  p a rtic ip a tio n  in  the labor fo rce  

by the poor—the d irec tio n  i t  favors fo r  welfare policy i s  to subsidize 

th e i r  obsolescence and hold down th e ir  reproduction.
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A. sim ilar tone was s e t  "by the Committee fo r  Economic Development, 

whose Research and Policy  Committee issued a  rep o rt in  A pril, 1970, en­

t i t l e d  Improving Public Welfare. The Subcommittee on Poverty and Welfare 

was headed by, again , Joseph C. Wilson, joined by several of h is  Arden 

House colleagues along with the chairman of Pan Am, the chairman of 

General Foods, and the p residen t of Gulf and Western.

The rep o rt opened by p ra is in g  the Family Assistance Plan as a

"very important f i r s t  step". I t s  basic recommendation was a  "federally -

supported program to  provide a  na tio n a l minimum income with e l ig ib i l i ty

determined so le ly  on the basis  o f need Cincluding3 working single-person

fam ilies and working c h ild le ss  couples". The minimum fo r  a family of

four was to be $2400. The re p o rt ca lled  fo r  "increased opportun ities

fo r  p riva te  or public employment". In te re s tin g ly , two non-business

members of the committee added mild rese rv a tio n s, one ca llin g  fo r

"assured opportun ities", another c a llin g  fo r  a  public service employment 
19program.

The CED fu r th e r  recommended " th a t n e ith e r  tra in in g  nor work 

should be made a  condition  fo r  continuance' of public assistance to 

women heads of households"—a  p o sitio n  firm ly  supported by l ib e ra l  

Democrats and the N ational Welfare Rights Organization. Day care, how­

ever, was advocated as a  means o f allowing mothers to  work i f  they 

wished. The e n tire  system was to  be fe d e ra lly  funded and adm inistered.

I f  anything, the CED re p o rt was more " lib e ra l"  than th a t  of 

Arden House, and c e r ta in ly  more than the Family Assistance Plan i t s e l f .  

This ra is e s  the in te re s tin g  question of why a t  le a s t  one segment of 

big business was so w illing  to  allow public money to  subsidize unem­

ployment. There i s  no mention in  e i th e r  Arden House o r the CED rep o rt
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of "dependency” or o f the "cybernation rev o lu tio n ”. Assuming th is  

was not pure altru ism , a  possible answer i s  th a t  a  guaranteed income 

was "th inkable” and perhaps even d esirab le  to the more l ib e ra l  members 

of the corporate e l i t e  because the p o te n tia l re c ip ie n ts  served no pro­

ductive purpose in  th e i r  sector of American industry , leaving only 

the concern over the soc ia l d islocation  a f is in g  out of an inadequate 

and inequitab le  welfare system. The types o f businesses represented 

in  Arden House and the CED are not th a t  heavily  dependent on low-wage 

employees, and thus have somewhat le s s  m aterial in te r e s t  in  the question 

of work incen tives fo r  the poor. As we sh a ll see, FAP s p l i t  the busi­

ness community, with the National A ssociation of Manufacturers in  favor, 

and the Chamber of Commerce opposed. A possib le explanation may l i e  

in  the d iffe rin g  labor force needs of each sec to r.

In January, 1968, President Johnson s e t  up yet another commis­

sion t the P re s id en t 's  Commission on Income Maintenance Programs. I t  was 

chaired by Ben V. Heineman, head of Northwest In d u s tr ie s .

The Heineman Commission had the d is tin c tio n  of being dominated 

by educators and p o lit ic ia n s . Businessmen and so c ia l workers were 

re la tiv e ly  few.

I t s  rep o rt was submitted to  P residen t Nixon on November 12,

1969* The l e t t e r  of tran sm itta l p ra ised  FAP as represen ting  "a major 

step forward towards meeting the needs th a t  we have documented”. The 

rep o rt continued, "Our main recommendation i s  f o f  the creation  o f a  

universal income supplement program financed and administered by the

Federal Government, making cash payment to  a l l  members of the population
20with income needs.”

The main assumption of the rep o rt was th a t  most of the poor
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could no t escape from poverty "because most are already doing as much 

as can be reasonably expected of them to change th e ir  conditions . . . 

Our economic and so c ia l s tru c tu re  v ir tu a lly  guarantees poverty fo r  m il­

lio n s  o f Americans." The rep o rt emphasized the problem of low-wage 

work and f in an c ia l in secu rity . "With so many working a t  jobs th a t

a re  both unpleasant and f in an c ia lly  unrewarding, one wonders how the
21stereotype of the malingering poor can be sustained ."

The so lu tion  was a  minimum income of $750 per ad u lt and $450 

per ch ild  annually—$2400 fo r  a  fam ily of fou r, with ra is e s  in  the 

minimum hopefully to  follow . The rep o rt condemned blanket work req u ire ­

ments as in e ffec tiv e!

They do not f i t  Individual cases well. The only meaningful 
determ ination of em ployability fo r  an individual i s  the ou t­
come of a f re e ly  operating labor market . . .  We do not th ink  
i t  i s  desirab le  to  put the power of determining, whether an 
Individual should work in the hands of a  Government agency 
when i t  can be l e f t  to  individual choice and market incen tives.
Since we do no t now have employment fo r  those who want to  work, 
em ployability te s ts  lo se  much of th e ir  meaning in  the aggre­
gate . . . . Most of the poor want to work . . . the poor would 
l ik e  to  do something with th e ir  l iv e s  beyond merely su b sistin g .
By providing them with a  basic system of income support, we 
provide them with an opportunity to do these th ings . 22

Guaranteed employment i s  therefore out of the question because

the " free ly  operating labo r market" i s  to be l e f t  unhindered. That i s

why the Heineman Commission could issue such a damning Indictment of

the economic system and yet conclude th a t the best solution was a

guaranteed income ra th e r  than a  jobs program. nThe rep o rt i s  a t  le a s t

f re e  of hypocrisy—i t  i s  openly w illing  to preserve a  system th a t  i t

admits has d isrupted m illions of l iv e s .

This d id  not mean an end to  job tra in in g . On the contrary ,

the commission advocated more o f i t ,  in addition to  the continued

"pu rsu it of f i s c a l  and monetary p o lic ie s  which ensure the steady growth



158

of employment opportun ities w ithin the co n s tra in ts  Imposed by the goal
23of reasonable p rice  s ta b i l i ty * 1* The commission also  suggested p ilo t  

p ro jects in  public serv ice employment.

Although n o t sp e c if ic a lly  re je c tin g  e ith e r  wage subsidies or 

guaranteed employment, th e  Commission somewhat vaguely dismissed these 

ideas as a lte rn a tiv e s  due to  high co s t and lower effectiveness in r e ­

liev ing  poverty. Even lim ited  employment programs "might best be used

as complements to  a  basic income maintenance system should, they prove
2Ufeasib le  a f te r  fu r th e r  study".

I f  the various commission rep o rts  show anything, they demon­

s tra te  th a t  the guaranteed income i s  not ju s t  an idea of the rad ica l 

l e f t .  The l ib e ra l  wing o f  big business, a t  le a s t ,  was w illing  to  accept 

th a t  part o f Theobald's id e a  which advanced the notion th a t a  good p a rt 

of the lab o r force was now obsolete and could be pensioned o ff with a 

guaranteed income. I f  i t  d id  n o t accept h is  more visionary concepts, 

i t  could favor a  guaranteed income in  th a t i t  placed the government in 

the position  of supporting th a t  segment of the population fo r  which 

much of b ig  business had no p a r tic u la r  need. This could make the 

Family Assistance Flan a  ra d ic a l measure acceptable to p a rt of the 

business e l i t e ,  much the way previous soc ia l insurance plans had been 

acceptable, and f o r  much the same reasonst i t  "socialized" an economic 

lo s s . If the la rg e r  businesses could not o r would not provide jobs fo r  

a  segmedt of the population there had to  be some means of preventing 

social d is a s te r , p referab ly  a t  the expense of government. The Family 

Assistance Flan f i t s  in to  th is  category. This i s  not to  say th a t  was 

the specific  motive of th e  Arden House or CED conferees, but th a t given 

labor market conditions made FAF acceptable to  p a r t  of the corporate
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The ac tual development o f the Family A ssistance Flan i s  described 

ra th e r  thoroughly in  books by Moynihan, Bowler, and Burke. Each, how­

ever, emphasizes d if fe re n t aspects, and i t  i s  worth p u lling  the whole 

sto ry  together to  give an idea of the nature o f the p o l i t ic a l  and ideo­

lo g ica l co n s tra in ts  which produced a  mutated negative income tax .

Several days a f te r  h is  e lec tio n , Richard Nixon picked Richard F. 

Nathan o f the Brookings In s ti tu t io n  to  head a  Task Force on Public Wel­

fa re , which included M itchell Ginsberg o f New York's Social Services 

Department, James Sundquist, a lso  of Brookings, Robert F a t r ic e l l i ,  mino­

r i t y  counsel on the Senate Employment, Manpower, and Poverty subcommittee 

and William Schmidt, Wisoonsin welfare d ire c to r .

This b ip a rtisan  panel operated under two co n s tra in ts t one was 

Nathan's fee lin g  th a t  budgetary considerations lim ited  the p o s s ib ili ty  

fo r  reform; another, as Moynihan r e c a l ls ,  was th a t  "the co s t of rad ica l 

transform ation was too g rea t fo r  a  group of persons, no one of whom was 

close to  the P re s id en t-e lec t, to  propose with any expectation of success.

The task  fo rce thus aimed to modify the huge v a ria tio n s  among 

s ta te s  in  AFDC b en e fits . I t s  rep o rt, submitted a t  the end of I 968 and 

leaked to  the p ress, ca lled  fo r  a  federally -financed  minimum national 

b en e fit. The fed era l government would pay 100# o f a  $30 monthly average 

s ta te  payment per re c ip ie n t, and one-half of add itiona l b en e fits  up to 

$70. No s ta te  couLd average le s s  than $40 monthly per re c ip ie n t. More 

rad ic a l changes might be d es irab le , however 1

I t  i s  the conviction of some members of the Task Force 
th a t incremental improvements in  the Public A ssistance programs 
w ill f a i l  in the long run to  provide a  basic Income maintenance 
program . . . .  I f  CTask Force proposals I] do no t provide s a t i s ­
fac to ry  progress, we believe the new Adm inistration should turn
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i t s  a tte n tio n  to  longer-run a lte rn a tiv e s , such as . . . 
the negative Income t a x . 26

On January 23, I 969 , Nixon formed the Urban A ffa irs  Council,

modeled on the National Security  Council, consisting  of him self, Agnew,

John M itchell, and the S ecre ta ries  of HEW, A griculture, Commerce, Labor,

Housing, and T ransportation. Nine subcommittees were formed, including

one on w elfare, which consisted  of the f i r s t  f iv e  Cabinet o ff ic e rs

l i s te d  above. Moynihan was Executive Secretary and Arthur Bums,

Nixon's domestic a f f a i r s  advisor, was Counselor.

G ilb e rt S te iner,specu la tes th a t Nathan had underestimated the

read iness of p o lit ic ia n s  to  accept a ra d ic a l reform; a t  le a s t  HEW
27Secretary  Pinch, a f te r  reading the rep o rt, asked, " Is  th a t  a l l? "  The

Urban A ffa irs  Council, however, was not qu ite  so hospitable to  new ideas.
28Nixon's own response was " I lik ed  i t ,  but Everett Dirksen d id n 't ."

The C ouncil's reac tion  to  the Task Force rep o rt was generally  negative 

but Finch and Moynihan seized on Nathan's in i t ia t iv e s  to  advance th e ir  

own ideas.

Nathan was in  a  position  to  f ig h t fo r h is  suggestions in  h is  

new position  as Budget Bureau A ssistan t D irector fo r  Human Resources.

In a.m eeting with Tom Joe, an a s s is ta n t  to  Finch s ta f f  member John G. 

Veneman, Nathan suggested a  new sub-cabinet task  fo rce .

At th is  time, co inciden tally  or n o t, a  Johnson holdover in  HEV 

named Vorth Bateman submitted a  c r itiq u e  to  Joe of the NAthan Flan, 

c a llin g  fo r  a  negative income tax with low b enefit payments as  a  means 

of dealing with the work-incentive versus b en e fit adequacy tra d e o ff .

The idea was nothing new. Bateman was one of a  number of HEV o f f ic ia ls  

who fo r  years had fought fo r  a  negative income tax . Moynihan notes
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th a t the Johnson Adm inistration "was teeming with economist-planners

drawing up various negative income tax schemes and try in g  to  s e l l  them
2 0to  th e ir  superiors'1. Bowler quotes an HEW o f f ic ia l :

You have to understand th a t  there  had "been a  conspiracy 
among lower lev e l Bureaucrats in  favor of a  negative income 
tax since 1965* They a re  Democratic appointed o f f ic ia l s — 
most of them economists—who have Been pushing fo r  a  negative 
tax program since 1965—But they never could get Johnson or 
£ HEW Secretary 3  Wilbur Cohen to  go fo r  i t .  What happened 
was th a t some of these guys, Bateman, Lyday, and Mahoney, 
stayed on fo r a  while under Nixon and got involved in  the 
welfare deBate through V e n e m a n .^0

James Lyday, of the O ffice o f Economic Opportunity, was ca lled  on By

Joe*s Boss, Veneman, to  form a  working group to develop a  suB stitu te

fo r  the moribund Nathan F lan.

Thus the Family A ssistance Flan was Based on an idea By Milton 

Friedman, and developed By two l ib e ra l  Democrats (Bateman and Lyday), 

under the supervision of two l ib e ra l  Republicans (Veneman and Nathan), 

with the support of a  B ipartisan team (Finch and Moynihan). The plan 

Became a le g is la tiv e  proposal Because a  conservative Republican P re s i­

dent adopted i t  as h is  own. This kind of parentage not unsurprisingly 

produced something o f  a mongrel.

The e s se n tia l design of FAP was developed By Bateman on the 

Basis of Nathan's id ea . Unlike the l a t t e r ' s  100% federally-funded low 

minimum guarantee w ith  50-50  f e d e ra l-s ta te  funding above th a t le v e l, 

Bateman came up w ith a  h igher fed era l minimum with no federa l money a t  

a l l  above th a t  p o in t. The submission of th is  plan to  Veneman met with 

p ro tests  from Tom Joe over the low B enefit le v e l re su ltin g  from the lack 

of federally -subsid ized  s ta te  supplementation. Bateman and Lyday r e ­

jected any ra ise  in  minimum support le v e ls  Because " i t  won't f ly  i f  
31we do. The f in a l  proposal ca lled  fo r  a  negative income tax ,
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federally-funded and administered, fo r a l l  fam ilies  K ith  ch ild ren . The

minimum payment would he $1500 fo r  a  fam ily of four with a  marginal tax

on earnings up to  $3000. The reasoning, as a  member of the Bateman

group la te r  explained, went thusly*

Ve f e l t  the exclusion of the 'working poor' was the major 
inequ ity  in  the present program and th a t in  f a c t ,  th is  in ­
equity  would be made worse i f  you improved the presen t sys­
tem . . . We concentrated on fam ilies  with children  because 
we f e l t  they were the ones in  worst shape. . . . We were 
so r t of backed in to  the $1500 b en e fit le v e l by the $2 b il l io n  
f i s c a l  l im it  se t up by Nathan and the need to  s e t  a  le v e l 
th a t  . . . would provide some fin an c ia l savings fo r  the 
s ta te s .32

Finch, who had been kept advised by Veneman, read  and approved 

the f in a l  memo on March 3* Burke and Bowler note th a t  there  was enough 

trep id a tio n  a t  the in troduction  of a  "rad ica l"  proposal to  lead  to  the 

suggestion th a t the b i l l  be ca lled  the "C hristian  Working Man's A nti-

Communist National Defense Rivers and Harbors Act of 1969". The approach
33to  p u tting  the measure across was to  be "low key and guarded".

The proposal was presented to  the Urban A ffa irs  Council wel­

fa re  subcommittee on March 24. Present were Finch, Moynihan, Maurice 

S tans, C liffo rd  Hardin, George Schultz, and Arthur Bums' a s s is ta n t,  

Martin Anderson. The subcommittee response was noncommittal. Only 

Anderson grasped the meaning of the proposal—a  negative Income tax . 

Moynihan d e a lt with th is  by laughing i t  o ff  1

'L e t us c a l l  a  spade a spade,' Anderson sa id . 'L et us remember 
Oscar W ilde's conclusion ,' said  I ,  ' t h a t  anyone who would c a l l  
a  spade a  spade should be forced to  use o n e .' The general im­
pression in  the room was th a t of two academics fussing* but 
both of us knew well enough what we were fussing  kbout.34

There was a c le a r  s p l i t  in  the Administration. Nixon wanted some kind

of welfare reform; Finch and Moynihan were to take up the cause of the

Johnson holdovers in  a  contest with Bums and h is  a l l i e s .
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John Ehrlichman informed Moynihan upon h is  a rr iv a l fo r  a meet-
35

ing a t  Key Biscayne on A pril 4 th a t Nixon "liked  the fee l"  of PAP.

At the meeting, however, attended hy Nixon, Finch, Burns, Ehrlichman, 

Moynihan, and Bryce Harlow, the P resident appeared neu tra l while Burns 

and Harlow attacked the proposal on the grounds of p o li t ic a l  in fe a s i­

b i l i ty .

Bums became the p rincipa l opponent, and on April 21 made h is

own proposal. I t  accepted the basis  of the Nathan Plan, which he had

previously  opposed, and tie d  i t  to  h is  own pet program, revenue-sharing.

S ta te s  would not receive revenue-sharing funds unless they provided

minimum b en efits  averaging $40 per re c ip ie n t monthly. He also  ca lled

fo r  mandatory s ta te  p a rtic ip a tio n  in  AFDC-UP, and increased tra in in g  and

day care . Said Bums:

The so-called  Family Security  System . . .  i s  simply a  specific  
app lica tion  of the negative income tax , as formulated by Mil­
ton Friedman . . .  we have been moving away from the concept 
of welfare as a m atter of r ig h t . . . doing so would not end 
poverty C and J  would have a  very detrim ental e ffec t on the 
productive capacity  of the American people.3°

An A pril 26 meeting of the p rincipa l contenders over FAP d ea lt 

with the question of stronger work incen tives, with Labor Secretary 

Schultz and Bryce Harlow pushing hard fo r  them. This counterattack 

had two e ffe c ts t Nixon so lic ite d  memos on welfare reform from a l l  areas 

of government, and Finch began to  move away from the pure negative 

income tax and became w illin g  to  accept work requirements.

As a  r e s u l t  of th a t  meeting, a technical panel was se t up under 

Paul McCracken, chairman of the Council of Economic Advisors, to d e te r­

mine the re la tiv e  co s ts  of the Burns and Finch-Moynihan proposals. The 

d iffe ren ces were not g rea t, but McCracken came down on the side of Bums'
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suggestions as an "interim " measure. At the same tim e, Nixon turned, 

the p ile s  of memos over to Schultz to  review the p lans. This became the 

job of Jerome Rosow, h is  a s s is ta n t.

The upshot was the in troduction  of an earnings disregard.—a 

work incentive in  the form o f disallow ing c e rta in  work-related expenses 

in  computation of FAP ben efits . Burke describes the reasoning behind 

th is .  Although Rosow la te r  sa id  "At the time I  thought we were invent­

ing  the wheel", the idea of an earnings d isregard  was already included 

in  the I 967 WIN program and was to  take e f fe c t July  1, 19^9. Moreover, 

as Burke describes i t ,

G etting welfare mothers to  work had no t been an objective 
of the o rig inal a rch itec ts  of the Family Security  System.
Democrats Bateman and Lyday assumed th a t  the purpose of sup­
plementing incomes of working poor fa th e rs  was twofold*
1) to  combat poverty, and 2)to elim inate w e lfa re 's  destruc­
tiv e  incentives. Lyday, the negative income tax p u r is t , was 
appalled a t  S chu ltz 's  proposal to  increase work incentive by 
disregarding the f i r s t  $20 in  weekly earnings.

' I t  was r id ic u lo u s ,' Lyday sa id  l a t e r .  ' I t  was lousy 
s ta f f  work by S chultz 's  men. We were dealing  with people 
who were already working. You d o n 't need an earnings d is ­
regard fo r  them. I f  Nixon had an ex tra  b i l l io n  to  spend, 
i t  should have been used to  ra is e  the guaran tee.37

S chultz 's arguments, however, impressed Nixon. And Nixon by 

th is  time had made up h is mind in  favor of FAP. None of the ana ly sts  

are  c le a r  about the reasons fo r  th is  decision . The consensus seems to 

be th a t  Nixon wanted some kind of d ra s tic  w elfare reform as evidence 

of an a c t iv i s t  domestic po licy . Moynihan addressed a l l  h is  appeals to 

Nixon in  th a t frame. He was ready to  hear an FAP-type proposal, with 

work requirements attached. Bums, though respected , could o ffe r  only 

a patched-up AFDC as an a lte rn a tiv e ; Nixon wanted more.

In la te  June, Nixon assigned Ehrlichman the re sp o n s ib ility  of 

d ra ftin g  a  b i l l ,  which was turned over to  Edward Morgan, a member of h is
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s t a f f , and Robert P a t r ic e l l i ,  a  deputy a s s is ta n t secreta ry  a t  HEW. For 

a  month, the process Kent on se c re tly . By Ju ly , the sec re t Kas out, 

and Nathan, Rosow, and Anderson were included—or co-opted.

The P residen t gave ten d ire c tiv e s , Including the elim ination 

of> "social workers snooping", a  "work package", and a  fed era l income 

f lo o r . D irective number e ig h t readt "We oppose a pure negative Income 

tax becasue i t  includes no work incen tive". This in d ica te s  the le v e l 

of understanding of the concepts o f negative taxation  and the guaran­

teed income.

Bowler says th a t  "they soon became bogged down with the same 

policy  c o n f lic ts  which had impeded the process during the preceding six  

months . . . The most troublesome decisions included devising an e ffe c ­

tiv e  and f a i r  work requirement and penalty f o r  noncompliance, specify­

ing payment le v e ls  and the earnings d isregard and the tax ra te  in  the 

new fed era l program with the s ta te  supplemental payment and the food
oo

stamp program.

Some decisions such as the basic payment le v e l were based on 

budget and p o l i t ic a l  co n s tra in ts , but some were qu ite  a rb itra ry t

Many who attended the meeting with Ehrlichman th a t  Monday 
were vague la te r  about the d e ta i ls ,  but Rosow said he never 
would fo rg e t. When he a rriv ed , Rosow wan s ta r t le d  to hear the 
group ta lk in g  about an FSS f lo o r  of $1600 w ith an earnings d is ­
regard o f $500. This was no t a co st trad e -o ff  1 Cutting the 
d isregard  more than 50$ would reduce the to ta l  FSS price tag!
What was up?

'What?* Rosow almost shouted, 'Who sa id  $500?'
'The P re s id e n t, ' he was to ld .
' I t ' l l  never work.' Rosow was emphatic. 'Schultz  w ill 

never stand fo r  i t . '
Five hundred d o lla rs  a  year wouldn't even cover the cost 

of going to  work, Rosow thought.
'How about $600?* someone suggested.
'No!' said  Rosow
'What about $60 a  month, $?20 a  year? '
'T h a t 's  a  nice round f ig u re , ' Anderson joked,
'Okay,' said Rosow.
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'Okay,' said  Ehrlichman.
So i t  was se ttle d !  $1600 f lo o r , $720 d isregard .
(L ater, Adm inistration w itnesses would assure Congress th a t 

the $720 f ig u re  had been ca re fu lly  ca lcu la ted  on the b as is  of 
surveys of work expenses.)39

Last minute a ttac k s  by Bums re su lted  in  a  postponement of the b i l l ' s

in troduction , but in  ea rly  August, a t  a  Camp David meeting, Nixon calmly

supported the Family Security  System—replaced with the le s s  "New Deal-

ish" name of Family A ssistance Plan—against repeated c r itic ism s from

Bums, Budget Bureau D irecto r Robert Mayo, and Spiro Agnew.

The process by which the Family A ssistance Plan evolved as a 

le g is la t iv e  proposal i l l u s t r a te s  how lack  of c la r i ty  and understanding 

in  re la tio n  to  the o rig in a l ideo log ical and economic base of the gua­

ranteed income and negative income tax led  to  the development of a  s e l f -  

defeating  and in co n sis ten t program.

This i s  not to  say th a t  "purity" in  ideas would have f a c i l i ta te d  

success—f a r  from i t .  To propose a re a l negative income tax would have 

opened the door to  overt and immediate p o l i t ic a l  c o n f lic t. However, by 

try in g  to  av e rt th is  c o n f lic t , the designers of the plan merely post­

poned i t .

Work incen tives, i t  has been pointed out, are  b u il t  in to  a 

"pure" negative income tax system. If  o ther welfare programs are e l i ­

minated, the only work requirement necessary i s  a  low minimum b en efit, 

adequate only fo r  bare subsistence. As soon as l ib e ra l  Democrats bor­

rowed the idea and attached  i t  to  an ex is tin g  so c ia l welfare system, 

they autom atically  re-opened the question o f work. This forced them to  

deal with the issue  by requ iring  work or tra in in g , including an earnings 

d isregard , and co-ordinating  the negative tax with other income main­

tenance programs.
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Thus, instead  of facing an open f ig h t  on the p rin c ip le  of a  

minimum income with \nd s tr in g s  attached, they took the path which 

seemed p o l i t ic a l ly  more promising. But th i s  expediency simply sh ifted  

the ground of the c o n f lic t. Proponents o f FAP now had to  defend a pro­

gram based on the inconsisten t goals of guaranteeing income and fo rcing  

work. Both Theobald and Friedman had recognized th a t  one could not 

and should not do both. A negative tax o r guaranteed income would have 

faced a  b a t t le  only against the adm ittedly strong fo rces  opposed to  an 

"income by r ig h t" ; the Family Assistance Plan opened a  tw o-front war. 

Whether Bateman and h is  cohorts recognized i t  or n o t, they had to  face 

up to  the issue of the stru c tu re  of the work fo rc e , and now they had to 

deal with both l ib e ra ls  and conservatives on th a t  issu e .

The d e f in itiv e  work up to  now on the sub jec t of the Family

A ssistance Plan i s  Daniel Moynihan's The P o li t ic s  of a  Guaranteed Income.

I t  contains a  thorough discussion of the h is to ry  of the Family Assistance

Plan and the a tti tu d e s  and behavior of le g is la to r s  and in te re s t  groups

re la te d  to  the concept of a  guaranteed income. To a  s ig n if ic a n t ex ten t

th is  d is se r ta tio n  covers much the same ground; the question may be

ra ise d  as to the nature of the d iffe rence . The answer derives from the

f i r s t  sentences of Moynihan's booki "The issue of welfare i s  the issue

of dependency . . .  In a  world where completed men and women stand on

th e ir  own f e e t ,  persons who are dependent—as the buried imagery of the
40word denotes—hang." A footnote on th e  same page seems to  a t tr ib u te  

th is  conception to the society  a t  la rge  ra th e r  than to  Moynihan him self t 

" I f  American society  recognized home-making and ch ild -rea rin g  as pro­

ductive work . . . the re c e ip t of welfare might no t imply dependency.

But we d o n 't. I t  may be hoped the women's movement of the present time
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w ill change th is .  But as of the time I  w rite, i t  had n o t."

For a l l  o f h is  d isclaim ers, however, Moynihan c le a r ly  shares 

"so c ie ty 's "  viewpoint. In the context of h is  discussion of dependency, 

he s ta te s  th a t

. . . the s e n s ib i l i t ie s  of American socia l reform ers have grown 
increasing ly  offended by d efin itio n s  of soc ia l problems which 
seem to  lo ca te  the source o f d if f ic u lty  in  the behavior of 
the ind iv idual in  trouble ra th e r  than in  some ab strac tio n  made 
up of persons not in  troub le. . . . Dependency amounts to 
f a i lu r e ,  a  fa te  seemingly more dreaded among us than o th e rs .
Americans f e e l  the need to deny f a i lu re ,  o r to ascribe  i t  to 
the most generalized sources. I f  there i s  a  p a tte rn  among 
us i t  i s  th a t  of denying the existence of a problem as long 
as possib le , and th e re a fte r  quickly ascribing i t  to some gene­
ra liz e d  f a i l in g  o f society  a t  la rg e .

He obviously shares what he c a l ls  the so c ie ty 's  idea th a t  the 

problem of welfare "dependency" l i e s  within the ind iv idual in  some way 

not completely comprehensible to the f ie ld  of so c ia l science. For 

example, he w ill not r e je c t  Arthur Jensen 's  conclusions on the r a c ia l  

in fe r io r i ty  o f blacks; he merely s ta te s  th a t "the only responsib le

course government could take was to proceed as i f  the hypothesis. . .
ko

was not tru e ."

Moynihan i s  fond of c itin g  the lim its  of so c ia l science research . 

He notes the conclusion of a  Labor Department study on "The R elationship  

of Employment t6  Welfare Dependency", which s ta ted  th a t "the inform ation 

ava ilab le  i s  inadequate fo r  understanding what i s  happening". This, to 

Moynihan, " i l lu s t r a te s  both the extent and lim its  o f government ana lysis 

a t  th i s  t im e " .^  In describing FAP as the "p ro fessionalization  o f reform" 

he notes th a t "fo r a l l  i t s  advances the lim its  of so c ia l science in fo r­

mation and understanding were immensely constrain ing . At times the
î k

g re a te s t danger was the presumption of knowledge where none ex is ted ."

I t  i s  thus in te re s tin g  to note what he chooses as d e f in itiv e
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research . In reviewing what was ava ilab le  to policy makers In I 969 on 

the topic o f w elfare, he b r ie f ly  c i te s  Lawrence P o d e ll 's  study on the 

s tren g th  o f the work e th ic  among welfare mothers. He goes on fo r  

several pages, however, e laborating  on the " re la tiv e ly  hard data" on 

dependency, c i t in g  a r t ic le s  on the "psychological impairment" of wel-
h,c

fa re  fam ilies . To cap i t  o ff , he concludes th a t "the problem of the

American tr a d it io n  in  welfare i s  th a t i t  may be more p ro tec tive  of
2*6weakness than o f s tren g th ."

The so c ia l fa c to rs  o thers might look to  as the sources of 

"dependency" a re  accepted by Moynihan as unchangeable fa c ts  of l i f e .  

This i s  apparent in  h is  discussion of unemployment*

Save fo r  th ree wartime in te rv a ls , there had not been f u l l  
employment in  the United S ta tes in  upwards of fo rty  years. 
Unemployment p e rs is ted , and a t  times reached depression le v e ls , 
among p rec ise ly  those groups most l ik e ly  to  be to ld  to 'seek  
and keep employment*. There were no jobs, or a t  a l l  events 
those involved d id  not have jobs • • . The f a c t  of unemploy­
ment, having become almost a  fixed  condition of American 
society  in  'normal* tim es, imposed su b tle , unspoken, but 
severe co n s tra in ts  upon soc ia l po licy . Some measures simply 
were not to  be considered.

Thus i t  was out o f the question th a t  anyone in  the 
Adm inistration should consider the one move with respect to 
welfare dependency th a t  otherwise might reasonably enough 
have been in fe rred  from the ava ilab le  evidence, namely, to 
abolish  the welfare system.^7

He does no t consider abolishing unemployment. But th is  would perhaps

be an ir re le v a n t so lu tion , given the nature of the problem*

In the United S ta te s , a  la rge  and growing proportion of the 
dependent poor had got th a t way as a  r e s u l t  of behavior not 
much sanctioned by the tra d it io n a l moral standards of the 
soc ie ty . A case could be made fo r  ra is in g  the p rice  of such 
behavior. But no such case was made. In the absence o f a 
policy  o f f u l l  employment no such case could be made. The 
in s t in c t  o f  the P re s id en t 's  advisors was to search fo r ways 
to provide more welfare ra th e r  than le s s .^8

There i s  no discussion here of the reason fo r  the absence of a
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f u l l  employment policy. Apparently, whatever Moynihan sees as a  fixed  

p a r t of the environment requ ires no explanation. But even I f  there 

were such a  po licy , i t  would apparently be necessary to  force work out 

o f the "dependent" poor. In f a c t ,  the so c ia l d isease of dependency 

might be incurables

Dependency had become a  so c ia l condition beyond the appa­
re n t power o f so c ia l policy  to a f f e c t ,  save possib ly  a t  the 
margin. This was the h ea rt of the A dm inistra tion 's under­
standing of the m atter. I t  i s  no t a  judgment th a t  w ill be 
found in  the archives. I t  was no t even a judgment. I t  was 
simply an awareness o f the lim its  o f knowledge th a t  gradually 
emerged and th e re a fte r  d id  not need to  be dwelt upon o r even 
acknowledged.*^

Moynihan i s  being almost too coy. Once again, h is  own conceptions are 

a ttr ib u te d  to someone e lse  when c le a r ly  th is  was not the case. Once 

again, the " lim its  of knowledge" are invoked to  defend h is  own b iases. 

Moynihan does add th a t "no person of consequence in  the planning o f FAP 

thought 'th e  cause of poverty l i e s  w ithin the poor themselves* in  the 

sense of ascrib ing  blame." But even i f  one never blames an ind iv idual 

fo r  being "psychologically impaired", he remains impaired, as d id  the 

poor in  Moynihan's view.

There i s  some p o l i t ic a l  cup id ity  in  a l l  th i s  as well.

An income stra tegy  such as FAP would re s to re —th is  was con­
sidered a t  the time—some sense o f ind iv idual re sp o n sib ility  
fo r  outcomes. Where a  serv ices s tra teg y  tends to  locate  in  
government blame fo r  serv ices th a t  do not succeed, an income 
stra tegy  would tend to  im plicate the ind iv iduals , who would 
make th e ir  own choices in  the market, in  the r e s u lts  of them.-5°

This whole framework leads Moynihan to  dwell a t  length  on the 

r i s e  of illeg itim acy  and fam ily breakup in  the 1960 ' s  as the major 

cause of the welfare explosion, and to  describe AFDC as the unintended 

"cen tra l family policy of the United S ta te s  in  the 1 9 6 0 's"^

This was the genius of the Family A ssistance Plant i t  accepted
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dependency i because none of the cures had worked. Moynihan never says 

th is  e x p lic i t ly , but i t  i s  c le a r ly  h is  meaning. The lesson o f the 60*s 

was th a t serv ices such as the War on Poverty had no t worked to  a l le v ia te  

dependency; th is  exemplified the im perfection o f our knowledge o f so c ia l 

behavior. The so lu tion  was thus to hand the poor enough to  avoid s ta r ­

vation and l e t  them work i t  out fo r  themselves. This i s  the standpoint 

from which Moynihan explores the fa te  of FAP. This was c le a r ly  not the 

p o in t of view o f most of h is  colleagues, who were e ith e r  in te re s te d  in  

an "income by r ig h t" , or were struggling  to make the welfare " lo afe rs"  

work. The c lo se s t any group comes to Moynihan's ideo log ical perspective 

i s  of course the so c ia l work profession.

Moynihan's framework i s  also the opposite o f  th a t  which under­

l i e s  th is  d is se r ta tio n . I f  Moynihan was r ig h t  about the reasons fo r  the 

f a i lu re  of FAP, he i s  r ig h t fo r  the wrong reasons. From h is  po in t of 

view, welfare reform fa ile d  because "the hope o f the program's advocates 

was th a t  'co n serv a tiv es ' would take the program a t  face value and th a t  

' l i b e r a l s '  would see the r e a l i ty  behind i t .  As th ings worked ou t, the 

opposite h a p p e n e d . W h a t  he means i s  th a t conservatives should have 

taken the FAP work incen tives seriously  but d id  no t; l ib e ra ls  should have 

accepted the notion o f a  minimum income, but in stead  focussed on i t s  low 

le v e l while perceiving "workfare" as an oppressive r e a l i ty .

On one le v e l, th is  i s  tru e i Moynihan's grand s tra teg y  backfired. 

What he never explains i s  why th is  happened, and th is  i s  because he pro­

ceeds from a  "dependency" framework. I f  , however, welfare i s  under­

stood as a  labo r market issu e , a  d iffe re n t p ic tu re  emerges.

The hypothesis of th is  d isse r ta tio n  i s  th a t  the issue of welfare 

i s  an issue of labor force s tru c tu re , not dependency. I f  th is  i s  tru e ,
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Moynihan's s tra teg y  could not work because h is  theo ries of dependency 

had nothing to  do with the ac tual p o l i t ic a l  In te re s ts  and perspectives 

of anyone but perhaps the so c ia l work establishm ent.

He s ta te s  th a t  as  soon as conservative senators began to take 

FAP seriously  as w elfare reform, the cause was lo s t  because FAP was 

no t welfare reform t

L iberal votes defeated Family A ssistance, but th is  In the 
main was the triumph of conservative s tra teg y  . . . Once 
C. Senator John J .3  Williams Cof Delaware! had demonstrated th a t  
Family A ssistance could produce sharp work d isincen tives, the 
Adm inistration, because of i t s  own characte riza tion  of the pro­
gram, was forced to  t r y  to  elim inate them. I t  could never do 
so completely, and so could never s a tis fy  the conservatives. 
Simultaneously, with each adjustment to  elim inate 'no tches' 
and 'ga llop ing  supplements' some fam ily somewhere was deprived 
of a  r ig h t- in -b e in g . This could only arouse the l ib e ra ls ,  whom 
save C Senator Abraham 3 R ibicoff Cof Connecticut!, had any g rea t 
knowledge o f the f ie ld ,  to a  not unfam iliar se lf-c e r tify in g  
fu ry . More cunning ought not to be ascribed to  the conserva­
tiv e s  than they claim , but the l ib e ra l  senators were reac tive  
throughout, and i t  took no excessive s k i l l  on the p a rt of Wil­
liam s and h is  a l l i e s  to obtain the desired  response.53

Moynihan a lso  adds th a t

. . .  i t  was d i f f i c u l t  to  demonstrate th a t  FAP provided wel­
fa re  reform in  terms of the general expectations of a  man 
such as CSenator B u sse ll!  Long Cof L o u isian a! V i t  did no t.
The measure was no t d irec ted  to  co rrec ting  abuses. In p a rt 
th is  re f le c te d  concern fo r  s e n s ib i l i t ie s  such as those of 
the NWRO C National Welfare B ights Organization 3 • But also 
in  p a r t i t  re f le c te d  p la in  ignorance. The planners of FAP 
had no idea how absurd the welfare system had become.

The problem was indeed ignorance, but no t absurdity . Welfare reform

foundered, because notw ithstanding Moynihan's elaborate theories o f

dependency, the issue to  most le g is la to r s  was s t i l l  one of work, o r

in  the words of Senator John Williams, "Who do you think should wash

your sh ir t?

L eg is la to rs  would not work within Moynihan's frame of reference 

because the issue was no t what Moynihan wanted i t  to  be.
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In te res tin g ly , one of the few of those involved in  the FAP 

f ig h t fo r  whom Moynihan has a  kind word i s  George Wiley of the NHRO, 

who "became the f i r s t  black leader to  define the problem of h is  people 

as in  s ig n ific an t measure th a t  of the female-headed family in  the Nor­

thern urban slum . . .  He and h is  a sso c ia te s , and of course the  women 

who followed him, made an im aginative leap  th a t seemed to  have regene­

ra tiv e  q u a lit ie s . Instead  of denying dependency, they asse rted  i t .

In  asserting  dependency, they ceased in  ways to  be dependent.

Unfortunately fo r  Moynihan, few o thers saw the problem in  such

an "imaginative" way, no t even Nixon, whom Moynihan cu ltiv a ted  by appeals

to  the P resid en tia l ego. Even when Moynihan h i t s  on the r e a l  reasons

fo r  the fa i lu re  of h is  s tra teg y , he g losses over i t i

The p o ten tia l e ffe c ts  of a  guaranteed income in  the South were 
impossible to  conceal. . . . Southerners in s ta n tly  grasped the 
r e a l i ty .  Family Assistance was income r e d i s t r ib u t io n , and by 
any previous standards i t  was massive. I t  was a  necessary and 
massive th rea t to  an es tab lish ed  p o l i t ic a l  order th a t a lready 
knew i t s e l f  to  be h a lf-d ise s tab lish ed . For Southern p o li t ic ia n s  
there was nothing a t  a l l  sub tle  about FAP.-57

He notes the South 's fe a r  of change, and he tends to  base th is  fe a r  on 

the benefits accruing to  blacks. But th is  i s  passed over in  a  few pages 

dealing with southern reac tio n s. I t  i s  in  f a c t  the basis of the fa ilu re  

of Moynihan's approach} and i t  was not lim ited  to  the South, or to  que­

s tions of race . I f  welfare i s  viewed as  a  labo r market is su e , and FAP 

as a  th re a t to the ex is tin g  s tru c tu re  of the low-wage labor fo rce , i t  

becomes c lea r  why le g is la to r s  saw through to  the " re a lity "  o f the Family 

Assistance Plan.

There i s  one o ther book which attem pts to  deal with the fa ilu re  

of FAP. Although probably no more or le s s  biased than Moynihan, Vincent 

and Vee Burke's Nixon's Good Deed succumbs to  i t s  b iases f a r  more
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d isa s tro u s ly .

The blame fo r  FAP's defea t, they say, l i e s  squarely with the

American people and the se lfishness of in te re s t  groups* "Mr. Nixon's

welfare reform tested  the conscience and in te llig en ce  of America* Both

fa i le d . Americans cherished the work e th ic  and fam ily s ta b i l i ty ,  but

no t su ff ic ie n tly  to  pay the p rice of la rg e  r e l i e f  r o l l s  . . .  In  a
58broad sense the American public i s  the welfare problem.

The p o li t ic a l  b a rr ie rs  to  the passage of FAP were the oppor­

tunism and short-sightedness of p o lit ic ia n s  and the "m e-first"  a t t i ­

tudes of in te re s t  groups* "Society must understand th a t  every choice 

s a c r if ic e s  one good fo r  another . . .But the p o li t ic ia n  t r i e s  to  cover

up such c o n flic ts  . . .  he knows th a t  some voters want to  have th e ir
59Z cake3 and some want to  e a t i t  and he wants to p lease them a l l . "

And further*  "Instead of judging the fam ily income f lo o r  fo r  i t s  e f fe c t 

on poor fam ilies  on or o ff  welfare, in  North o r South, specia l in te re s t
Zq

groups scru tin ized  the plan through the myopic len ses  of s e l f - in te r e s t ."

Needless to sgty, th is  kind of m oralizing c a s ts  no l ig h t  on

the ro le  of public opinion and in te re s t  groups in  the h is to ry  of FAP.

S im ilarly , they c r i t ic iz e  the Senate Finance Committee fo r  being

"pupils Ewho 3 d id n 't  want to learn  fa c ts  o r solve problems" the way
61E lio t  Richardson taught. Moreover, the "conservative philosophy

62th a t  ru led  th e ir  committee? doomed FAP from the s t a r t .  To the Burkes 

the d efea t of FAP i s  l i t e r a l l y  a  case o f "reason versus p o l i t ic s " .  Not 

even Moynihan would go th a t f a r .

An a r t ic le  by Theodore Marmor and Martin Rein emphasizes the 

"contrad ictions" w ithin FAP th a t led  to  i t s  fa ilu re*  expanding sh o rt­

term co s ts  to  lower long-range expense; program overlap; and the "high-
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b en e fit low-work incentive" dichotomy. Theyaadopt an explanation here 

sim ila r to  th a t  offered by Henry Aarons program goals were in  c o n f lic t . 

"The e f fo r ts  to  harmonize these objectives proved unworkable, and the 

problems ra ise d  were no t c le a r ly  delineated . They were patched over,

and the patchiness was revealed as  sp e c ia l- in te re s t groups reviewed
63with the Congress one o r another program fe a tu re ."

H issing from th is  b r ie f  a r t ic le  i s  an explanation of why the 

con trad ic tions were ignored by FAP's d ra f te rs , and why they reso rted  

to  patchwork. They a lso  share Aaron's tendency to  view them as  lo g ic a l 

ra th e r  than p o l i t ic a l  and re la te d  to the s tru c tu re  of the lab o r fo rce .

I t  i s  necessary to  examine more c losely  the p a r tic u la r  economic and 

p o l i t ic a l  impact of the Family Assistance Plan.

On August 8, 19^9* President Nixon addressed the nation  on 

w elfare. C iting  the in eq u itie s  and d isincen tives of AFDC, he condemned 

as "wrong and indefenslb le" the maintenance of a  welfare system "which 

makes i t  more p ro fitab le  fo r  a  man not to  work than to  work . . . That 

i s  why ton igh t 1 therefo re  propose th a t we abolish  the p resen t welfare 

system and th a t  we adopt in  i t s  place a  new fam ily assis tan ce  system." 

Nixon emphasized FAP's "workfare" fea tu re s , d istingu ish ing  i t  from a

guaranteed income, which "would undermine the incen tive to  work CandH
64es tab lish es  a  r ig h t without any re s p o n s ib ili t ie s ."

On October 3* the Family Assistance Act of 1969, HR 14173» was 

introduced by Rep. John Byrnes, ranking m inority member o f the Ways 

and Means Committee. Through numerous rev isio n s in  i t s  le g is la t iv e  

h is to ry , the basic plan was to  remain e s se n tia lly  the same.

The b i l l ' s  declaration  of purpose echoed Nixon's speech. Noting 

the same in eq u itie s  and d isincen tives , the purpose of the b i l l  was to
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be, f i r s t  of a l l ,  " to  expand the tra in in g  and employment incentives and 

opportun ities" fo r  w elfare re c ip ie n ts j secondly, "to provide more ade­

quate le v e l and q u a lity  of l iv in g  . . . fo r  dependent persons and 

fam ilies" , and f in a l ly ,  "to strengthen fam ily l i f e  and to  estab lish  

more nearly  uniform n a tio n a l standards of e l ig ib i l i ty  and aid ; and to

move to  g rea te r  assumption by the Federal government of the financ ia l
6*5burden of these a c t iv i t ie s ."  Thus FAP was introduced as a  workfare 

b i l l .

E lig ib le  fam ilie s  consisted  of two o r more re la te d  indiv iduals, 

a t  le a s t  one of them a  ch ild  under 18 or a  student under 21, whose "non­

excludable" income was le s s  than $500 a  year fo r  the f i r s t  two members 

and $300 f o r  each ad d itio n a l member, and whose resources outside of home 

and household or personal e f fe c ts  were under $1500.

In ca lcu la tin g  income, excluded were a  s tu d e n t's  earnings, 

sporadic income, c h ild  care co s ts , and the f i r s t  $720 of yearly earned 

income, p lus 50$ of the remainder. A ll unearned income—re n ts , d iv i­

dends, o ther government b en e fits  except food stamps—was to be deducted 

from FAP b en e fits  on a  d o lla r- fo r-d o lla r  b a s is . Thus a  family of fou r 

was e l ig ib le  fo r  FAP i f  i t s  to ta l  earned income was le s s  than $3920 a  

year—$48 le s s  than the o f f ic ia l  1970 poverty lin v e .

A ll e l ig ib le s  were to  r e g is te r  fo r  manpower serv ices, tra in in g , 

and employment with the  Labor departm ent's employment serv ice. Any 

re c ip ie n t f a i l in g  to  do so "without good cause" o r refusing  "suitab le 

employment" would n o t be counted fo r  the purpose of family benefit com­

pu ta tion , although h is  income would.

Excluded from the w ork-training requirement were the old and 

d isab led , anyone caring  fo r  a  ch ild  under s ix , the mother in a  family
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headed by a  non-excluded male, ch ild ren , or those already working f u l l  

t in e .

The amount to  be paid to  e l ig ib le  fam ilies  was $300 per year fo r  

each o f the f i r s t  two members p lu s $300 per year fo r  each add itiona l 

member minus non-excludahle income. Thus a  fam ily of four with $720 or 

le s s  in  excludable income would receive the f u l l  $1600. The amount de-

300 fo r  every ad d itio n a l d o lla r  in  earned Income.

TABLE 4-2

FAP BENEFITS

Excludable FAP Benefit?8 Net Income
Income $1600 -  i(A-720) (A+B)

$ None $ 1600 $ 1600
720 1600 2320

1000 1460 2460
2000 960 2960
3000 460 3460
3920 None 3920

In addition to th is ,  s ta te s  were required  to  supplement th is  

amount "to any fam ily o ther than a  fam ily in  which both paren ts are 

p resen t, n e ith e r parent i s  incapacita ted  and the male parent i s  no t un­

employed." Thus, in ta c t  working poor fam ilie s  would no t receive s ta te  

supplements unless headed by an unemployed male. The June, 1970, r e ­

v isions of the b i l l ,  drawn up in  response to  ob jections over th i s  d is ­

crim ination, elim inated a l l  but s in g le-p aren t fam ilies  from receiv ing  

s ta te  supplements.

The amount of the supplement would be the d iffe rence  between the 

s ta te 'b  need standard or maximum payment, whibhever was lower, and the 

fam ily 's  Income minus ce rta in  exclusions ($720 p lus 1/3 of the remainder
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This complex formula was designed to  prevent any s ig n if ic a n t decrease 

in  payments to  durren t AFDC re c ip ie n ts—although some decreases would 

nonetheless probably occur. The June rev is io n  changed the s ta te  supple­

ment formula to  the AFDC payment le v e l as  o f January 1970 minus the sum 

fif non-excludahle Income and FAP benefits* thus lowering the amount of 

s ta te  supplements.

An equally  complex formula re la te d  to  p r io r  AFDC spending was 

attached  fo r  p a r t ia l  fed era l funding of these s ta te  supplements—the 

ac tu a l figu re  coming to  about 3Q#« S ta te  savings were no t th a t  impres­

sive . A la te r  study by Senate Finance ind ica ted  C a lifo rn ia  would do 

b e s t—$164 m illion . This represented one-th ird  of to ta l  savings to  a l l  

s ta te s . The remainder of the b i l l  provided generous subsid ies to  s ta te s  

fo r  so c ia l services* manpower training* and day care .

On i t s  face , the program was simple and d ire c ti  a  d e f in ite  in ­

centive fo r  Increased earnings, a  work requirement with some teeth* a  

conditional minimum Income, national standards, and funds fo r  supporting 

serv ices. The working and welfare poor were both covered on the sole 

c r i t e r i a  of need and ch ild ren , with no te s t s  except income and w illin g ­

ness to  work. The problems, of course, came from what FAP l e f t  out or 

ignored.

The ac tual impact of th is  plan on the American so c ia l s tru c tu re  

may well have been su b s tan tia l, though no t in  the way i t s  advocates fo re ­

saw. Even a  modified negative Income tax would have tremendous e f fe c ts  

on the s tru c tu re  of the low-wage labo r fo rce and thus on the na tio n a l 

economy as a  whole.

The June, 1970 Senate Finance Committee rep o rt contained a
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d e ta ile d  s e t  of f ig u re s  on the Impact of FAP* The 1971 co s t o f the pro- 

gram to  the fed e ra l government would have been $5 b il l io n —about twice 

a s  much as the p ro jected  fed e ra l share of AFDC. More than twenty m illion  

Americans would receive fam ily ass is tan ce , compared to  8*5 m illion  on 

AFDC.

The most s ig n if ic a n t demographic change would be the add ition  

of male-headed fam ilie s , which would comprise h a lf  of the FAP caseload 

as aga in st 20$ o f the AFDC caseload. The proportion of whites would in ­

crease considerably, from 40$ to  61$. Fully  43$ of a l l  FAP fam ilies  

would be liv in g  in  the South, as ag a in st about 25$ of AFDC fam ilies . 

One-third of FAP fam ily heads would be fu ll-tim e  a ll-y e a r  workers, com­

pared with 10$ of the AFDC population. One-third would be to ta l ly  un­

employed—one-eighth of the males, one-half of the females. Female 

serv ice  workers, male craftsm en, and operatives of both sexes would be 

the main b en e fic ia rie s .

The most dramatic co n tra s ts  appear when welfare re c ip ie n t 

populations are  broken down by s ta te .  The e ffe c ts  of the Family A ssis­

tance Plan on ce rta in  regions would be d ra s tic . (See Table 4-3)

The South would have found i t s  welfare r o l l s  tr ip le d  o r quadru­

p led . The AFDC program covered 2 to  7$ of the population o f each of 

eleven southern s ta te s ;  FAP would increase these proportions to  9 to  

31$. Almost one-th ird  o f  the population of M ississippi, and close to  

o n e -f if th  o f  th a t  of Georgia and Louisiana would receive fed era l Family 

A ssistance checks.

Border s ta te s —notably Kentucky and Vest V irginia—and s ta te s  

in  the upper midwest and southwest would have experienced s im ila r 

increases. North D akota's welfare population, fo r  example, would have



TABLE 4 -3

IMPACT OF FAMILY ASSISTANCE ON STATE WELFARE CASELOADS

State % on AFDC, 
1970

# on FAP, 
1971 S tate % on AFDC, 

1970
|  on FtS, 
* 1971

Alabama 4 .8 15.2 Montana 2.6 6.6
Alaska 3.3 7.5 Nebraska 2.5 10.4
Arizona 3 .4 10.3 Nevada 3.3 5.7
Arkansas 3.1 14.3 New Hamp. 1.8 4.6
C alifo rn ia 7 .7 9.0 New Jersey 5.9 6.6
Colorado 4 .2 14.6 New Mexico 5.7 17.1
Connecticut 3 .2 5.6 New York 6.7 10.0
Delaware 4 .7 9.2 No. Carolina 2.9 17.3
D. C. 8.0 7.3 No. Dakota 1.9 14.5
Florida 3 .8 8.7 Ohio 3.2 6.6
Georgia 5.7 18.9 Oklahoma 4.2 10.2
Hawaii 4 .2 7.5 Oregon 4.9 6.0
Idaho 2.7 6.5 Penn sy l stania 4.8 4.6
I l l in o is 4 .4 6.5 Rhode Island 4.9 6.3
Indiana 2.2 5.2 So. Carolina 2.7 17.5
Iowa 2.7 7.2 So. Dakota 2.9 15.1
Kansas 3.1 6.1 Tennessee 4.3 16.2
Kentucky 4.3 13.2 Texas 3.0 11.0
Louisiana 7.0 21.6 Utah 3.7 4*1
Maine 5 .2 13.0 Vermont 3.3 9.0
Maryland 4.1 5.9 V irg in ia 2.5 8.7
Massachusetts 4 .5 6.3 Washington 4.4 7.9
Michigan 5.0 6 .5 W. V irg in ia 5.7 14.6
Minnesota 2.6 7.9 Wisconsin 2.2 4.7
M ississippi 6 .2 31.4 Wyoming 1.8 5.1
Missouri 3.7 7.0 Puerto Rico 21.7 27.7

UNITED STATES 4.8 9.8

SOURCES* S ta t i s t i c a l  A bstract. 1975. p . 307; U. S. Senate, Committee 
on Finance, HR 16311 * The Family A ssistance Act Revised and Resubmitted. 
June, 1970.

Increased from 2# to  13#.

The le a s t  Impact would he f e l t  In u rb a n  in d u s tr ia l s ta te s . The 

r o l l s  in  C a lifo rn ia , Michigan, New Jersey , I l l in o is ,  and Massachusetts 

would have undergone minimal expansion. In  New York the increase would 

be from 6$ to  10#. In  Pennsylvania, and the D is tr ic t  of Columbia, under 

the June rev is io n  of the b i l l ,  welfare r o l l s  would have ac tu a lly  decreased.
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Such an Increase in  re c ip ie n t population could no t help hut 

have an impact on labo r marketB in  the s ta te s  most a ffec ted . The 

question i s  what kind of impact.

A w rite r  in  Fortune, in  an a r t ic le  c ited  by Moynihan a t  some 

leng th , saw i t  th is  wayi

The Family A ssistance Act of 1970, now before Congress, 
could very well make a  revo lu tion  in  the shanty-towns and 
ru ra l hovels of the Deep South, down where the  present 
grant f o r  a  fam ily of fou r i s  as  l i t t l e  as $60 a  month, 
and where fu lly  h a lf  the e l ig ib le  fam ilies  are  excluded— 
in  some cases because of re g is te r in g  to  vote. The new 
program, i f  passed would have an explosive e f fe c t on black 
(and poor white) incomes and give a  powerful boost to  black 
p o l i t ic a l  movements a l l  over the lower®South • . .

'T h e re 's  no t going to  be anybody l e f t  to r o l l  those 
wheelbarrows and p ress those s h i r t s , '  says Georgia Repre­
sen ta tiv e  P hil Landrum . . . 'T hey 're a l l  going to  be on 
w e lfa re .' . . . James Jones, a  young black who i s  f ie ld  
coordinator fo r  the Federation of Southern Cooperatives 
in  A tlan ta  says th a t  i f  the program re a l ly  d e liv e rs  a  mini­
mum basic income as ad vertised , ' I  know a . l o t  of white 
people who w ill g e t to ld  to  go to  h e l l . '6®

A Vail S tre e t Journal w rite r  presented a  sim ilar view. He

noted the strong opposition of southern p o lit ic ia n s  to FAP, which to

some ex ten t was based on the "welfare bum" stereotype. He added,

"But there are  o ther ob jections th a t  run deeper. Chief among them i s

the fea r th a t  the b i l l  would speed a  reshaping of the economic and

socia l s tru c tu re  in  hundreds o f southern communities, esp ec ia lly

ru ra l  ones, which would receive more a id  than anywhere e lse . And of
67course a  major benefic iary  o f th a t  reshaping would be Negroes." '

The ac tual e f fe c t  o f any negative income tax on labor force 

p a rtic ip a tio n  has been much debated but no consensus has arisen  on the 

b asis  of research .

The best known o f the numerous stud ies done i s  the New Jersey
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Income Maintenance Experiments of 1968-1971 * In which se lec ted  fam ilies  

received an income maintenance supplement. The 0E0 researchers con­

cluded!

There i s  . . .  no indication  of a  p rec ip ito u s withdrawal from 
the labo r force by fam ilies who receive income maintenance 
payments . . .  I t  appears th a t an income a ss is ta n ce  system 
may give poor people, p a rtic u la r ly  the working poor, the a b i­
l i t y  to  seek out b e tte r  Jobs. Their dependence on the v ic is ­
s itu d es  of low-wage labor markets w ill be reduced because 
when faced with unemployment, they w ill be ab le to  search fo r  
higher-paying, more permanent employment. I f  t h i s  i s  tru e , 
i t  should be viewed as a  s ig n ific an t step forward in  our 
p o lic ie s  fo r  dealing with poverty. 68

I t  might be added th a t  employers of low-wage lab o r would g reet 

th is  "step  forward" with considerably le s s  enthusiasm.

There was also  some d if fe re n tia l  between the  work performance 

of husbands and wives in  the experiment, with the l a t t e r  tending to 

cu t down on work as long as the husband was employed.

The 0E0 experiments were r e la t iv e ly  b r ie f  and no t without 

flaw s, so r e s u l ts  must be viewed cau tiously . N evertheless, there  i s  

something very common-sense about these conclusions! w ith new money 

coming in  which was no t in i t s e l f  adequate to  l iv e  on,-working wives 

might take advantage of the program to  stay  home i f  they wished) male 

o r female fam ily heads could afford  to  hold ou t fo r  b e t te r  Jobs— 

assuming they wanted to  work. This would not be un like the e f fe c t 

of unemployment insurance on middle-income fam ilie s , which lessen s the 

need to  accept the f i r s t  Job coming along and perm its a  ce rta in  amount 

of choice.

There might be l i t t l e  e ffec t on those already  receiv ing  AFDC, 

although FAP would be a  more secure source of income, thus perhaps l e s ­

sening the r is k s  of going o ff  welfare to  fin d  a  Job.
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I f  th is  were indeed to  be the e f fe c t of the Family Assistance 

P lant then c le a r ly  i t  would have a  tremendous Impact on the work force 

in  those s ta te s  facing  la rge Increases in  th e ir  welfare r o l l s .  Low- 

wage lab o r markets would f in d  themselves with le s s  women w illin g  to  work, 

and heads o f fam ilies holding out fo r  b e t te r  wages and conditions, espe­

c ia l ly  i f  the $1600 minimum moved upward. - In sh o rt,, the bargaining 

power of the low-wage labor force would be s ig n ific an tly  enhanced.

I t  cannot be argued th a t  those who opposed FAP c le a rly  saw a l l  

these consequences, although those most involved in  destroying FAP, such 

as Senator R ussell Long, were aware of them. Nevertheless, a  M ississipp i 

Congressman o r a  r e ta i l - t r a d e  employer in  Georgia o r a  farm -labor con­

t r a c to r  in  the Midwest would have to be qu ite  b lind  not to  v isu a lize  

the  consequences of up to one-th ird  o f the lo ca l population receiv ing  

a  fed e ra l check.

The g re a te s t advantage would have accrued to  the 12 m illion  in ­

d iv idua ls  added to welfare r o l l s  by FAP. AFDC mothers, however, would 

gen era lly  lo se  money (as much as $480 fo r  a  mother of th ree  in  New York 

C ity  earning $3320). Unemployed fa th e rs , especially  in  s ta te s  without 

AFDC-UP, would have fared  much b e tte r  under the b i l l  before the June 

rev is io n s .

These continued in eq u itie s  were the re s u lt  of poor coordination 

with ex is tin g  programs, and with fed era l income and so c ia l secu rity  taxes. 

In sh o rt, the "notch" problem remained.

This was to  be dram atically  i l lu s tr a te d  by Senator John Williams 

o f Delaware in  the Finance Committee hearings, and would be instrum ental 

in  the d efea t of FAP. But th is  inconsistency by i t s e l f  would no t have 

been enough to  k i l l  the b i l l ;  the Administration made sincere i f  somewhat
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sloppy attem pts to  rev ise  FAP and elim inate the notches. I t  was used 

by enemies of FAP as a  coup de grace to  f in is h  o ff  an idea they never 

lik ed .

The Family Assistance Plan met opposition fo r  a  number o f r e a ­

sons. The common ground fo r  a l l  of them, however, was a  concern with 

the e f fe c t  o f  a  negative income tax o r guaranteed income on the work 

fo rce . Those who assumed th a t welfare re c ip ie n ts  were inheren tly  lazy  

objected to  subsid izing  id leness . But the more thoughtful conserva­

tiv e  opposition , which was o rig in a lly  inc lined  to  support Nixon and 

welfare reform, was upset about the impact on the work force i t s e l f .  

Accepting n e ith e r  the idea  of income by r ig h t nor so c ia l work ideology 

nor a  concept of the poor as lazy , the conservatives perceived FAP 

as a  fundamental change in  the American system of so c ia l rewards.

Even among those southerners who used the coarsest arguments about 

lazy , s h i f t le s s ,  drug-peddling welfare lo a fe rs , most had an underlying 

concern about where the cheap labor would come from. I t  was th is  re a ­

liz a t io n  of what FAP would mean th a t buried i t  in  Congress. A revo­

lu tio n  o f th is  kind could not be put over by subterfuge.
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CHAPTER FIVE

INTEREST GROUPS AND WELFARE REFORM

In te re s t  groups had l i t t l e  d ire c t  Impact on the le g is la tiv e  

h isto ry  o f the Family A ssistance Plan. Only the National Welfare 

Rights Organization and the U. S. Chamber of Commerce, both opposed 

to  FAP, launched any matfor lobbying e f fo r t .  But the fa te  of the 

b i l l  was not the r e s u l t  of th e ir  e f fo r ts .  "Pressure" had l i t t l e  to  

do with Congressional voting on FAP, esp ec ia lly  in  committee. Public 

opinion was genera lly  favorable.^  Most of the constituencies poten­

t i a l ly  affec ted  by FAP were not deeply involvedin  the c o n flic t..

In any case , the p o sitio n s taken by in te re s t  groups r e f le c t  the 

nature of the issu e  of welfare reform and shed some in te re s tin g  l ig h t  on 

p lu r a l is t  group theory . Groups s p l i t  not on the ab s tra c t issue of wel­

fare  reform—none supported AFDC as i t  stood—but on the p a r tic u la r  

issue of i t s  impact on the work fo rce . Moreover, each group reached 

d iffe re n t conclusions on the nature of th a t  impact. This would seem to  

support two arguments made in  the preceding chapters! th a t welfare reform 

i s  an issue of work and wages, and th a t FAP was inconsisten t and s e lf -  

contradictory  on these issu es . Such fa c to rs  structu red  the response 

of in te re s t  groups, and those most ac tive  were the one most threatened 

by what they f e l t  to  be the labo r force e f fe c ts  of welfare reform.

The e l i t e  of the AFL-CIO responded a t  f i r s t  with strong oppo­

s itio n  to  FAP. One week a f te r  Nixon's welfare reform speech, George

189
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Meany made the following statements

Ve have long shared and vigorously pressed the idea th a t  the 
n a tio n 's  ex is tin g  welfare system i s  g rossly  d e fic ien t and in 
need of comprehensive reform . . We only wish the P re s i­
d e n t 's  proposals met th a t  need . . .  I f  Congress were to  ac­
cept the proposed new s tru c tu re s , i t  would have to  v as tly  
increase the sums requested fo r  no adequate so lu tions are 
possible a t  a  bargain basement p rice  tag . But even the 
s tru c tu re s  w ill f a l l  fo r  they make no provision fo r  the 
basic need—decent jobs and liv in g  wages fo r  those working 
a t  the bottom of the n a tio n 's  economic ladder. Instead  of 
forcing  America's worst employers to  pay a  r e a l i s t i c  minimum 
wage, i t  i s  proposed th a t  the taxpayers support those emplo­
yers who pay substandard wages.2

In October, the AFL-CIO leadersh ip  adopted a  b r ie f  "Policy Re­

so lu tion  on Elim inating Poverty"• I t  c a lle d  fo r  a  $2.00 minimum wage 

extended to  a l l  American'workers. This, i t  was claimed, would l i f t  

one-th ird  of a l l  the poor out of poverty. For those not working, the 

reso lu tion  proposed broader so c ia l Insurance coverage and a  federalized  

minimum standard fo r  w elfare. I t s  sole mention of FAP was th a t  "the 

A dm inistration 's proposal would supplement the wages of underemployed

workers and those forced to  work a t  extremely low wages, but without
3

requ iring  the employer to  ra is e  wages to  a  decent le v e l .

On February 23 > 1970,.the AFL-CIO Executive Council issued a

statem ent saying "we cannot support the A dm inistration 's welfare proposal."

A fundamental fa lla c y  in  the A dm inistration 's proposal i s  i t s  
f a t a l i s t i c  a t t i tu d e  toward the existence of the working poor.
. . .  The simple so lu tion  fo r  poverty i s  th a t employers be r e -

shouldl provide no hidden

la te r .  T estify ing  a t  Senate Finance Committee hearings, Clinton F a ir, 

the AFL-CIO le g is la t iv e  rep resen ta tiv e , ^supported FAP as an i n i t i a l  step, 

but added strong reserva tions about the "su itab le  work" requirement, and

subsidies to  substandard employers 

Apparently th is  a t t i tu d e  had modified somewhat a  few months

demanded th a t jobs required  of re c ip ie n ts  pay the p reva iling  or minimum
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wage, whichever was higher.

The AFL-CIO had evidently taken some time to  a rr iv e  a t  the con­

clusion  th a t  FAP could he used as a  too l fo r  extending the minimum wage— 

a  change in  stra tegy  perhaps necessary once the House had passed the 

b i l l .  But without the added provisions, the unions saw FAP as la rg e ly  

a  subsidy fo r  low-wage employers.

This may not ac tu a lly  have been the case. Indeed, Sen. R ussell 

Long opposed FAP because i t  was not th is  kind of subsidy, among other 

reasons. The 0E0 study c ite d  e a r l ie r  ind icated  th a t  FAP might ac tu a lly  

r a is e  wages. The am biguities and con trad ictions of the Family Assistance 

Flan could e a s ily  lead  to  d ire c tly  opposite condlusions concerning i t s  

e f fe c t on the work fo rce . There i s  l i t t l e  doubt, however, th a t  an un­

changed FAP would have taken the steam out of the d riv e  fo r  a  $2.00 

minimum wage. A guaranteed income i s ,  in  one sense, a  minimum wage, 

but paid fo r  by taxpayers ra th e r than employers—a  c ru c ia l d is tin c tio n .

In the long run, i t  could also  weaken union organizing attem pts among 

low-wage workers. In any case, both the ac tual and perceived e ffe c ts  

of a  quasi-guaranteed income on wages and on the lab o r fo rce  determined 

the AFL-CIO position  on FAP. The union goal, a t  l e a s t  on paper, was 

jobs a t  decent wages. FAP would no t achieve th i s ,  and conceivably 

could undermine i t s  achievement.

Business in te re s ts  s p l i t  on FAPt the N ational A ssociation of 

Manufacturers favored the b i l l ,  the U. S. Chamber o f Commerce was 

strongly  opposed.

The d ifference among the th ree  major business groups has per­

haps been best summarized by Herbert S tein  i the Committee on Economic 

Development i s  "Hall S tre e tw business) the NAM i s  "P ittsburgh business";
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and the Chamber i s  "Main S tre e t"  business.*’ This i s  of course something 

of an oversim plifica tion  and ignores the d iv is ions within each group.

Nor can i t  be sa id  th a t  each organization ac tu a lly  represen ts a l l  i t s  

co n s titu e n ts .

Nonetheless! the Committee fo r  Economic Development does tend 

to  speak fo r  the l ib e ra l  wing o f la rg e  f in an c ia l and corporate i n s t i ­

tu tio n s , and i t  had come out in  favor of a  guaranteed income with almost 

no s tr in g s  attached. The NAM supported the Family Assistance Flan, with 

some rese rv a tio n s: "Of the myriad proposals made to  d a te , HR 16311 ap- 

p ea ts  to  us to  o ffe r  the b es t hope of straigh ten ing  out the welfare 

'm ess ', o f elim inating  the controversy and d iscontent which have sur­

rounded ca teg o rica l assis tance  in  general and the AFDC program in  par­

t ic u la r .

The NAM was no t inc lined  toward generosity . I t  advocated an 

increased  penalty  fo r  work re fu sa l, the term ination of a id  fo r  unem­

ployed fa th e rs , a  phaseout of food stamps, and the elim ination of 

fed e ra l subsid ies fo r  s ta te  FAF supplements. I t s  apparent goal was 

th e  cutback of a l l  o ther welfare programs outside of FAF, apposition 

made c le a r  in  a  1972 l e t t e r  to  the Senate Finance Committee concerning 

HR 1*

Quite e x p l ic i t  in  the in troduction  of the A dm inistration 's 
proposal was the assumption th a t  le s s  emphasis would be placed 
on o ther fed e ra l programs th a t  channel various so c ia l welfare 
serv ices to  the population. The 'income s tra teg y ' was to  r e ­
place emphasis on model c i t i e s ,  fed era lly  funded anti-poverty  
programs, food stamps, e tc . However, we see no evidence th a t 
Congress i s  w illin g  to  accept th is  income stra tegy  as a sub­
s t i tu t io n  fo r  o ther programs.”

This po sitio n ,ak in  to  th a t  o f Milton Friedman, Ind ica tes th a t  

th e  NAM took "workfare" se rio u sly . FAF, i t  claimed, "d irec ts  us awav 

from, ra th e r  than c lo se r to , a  f la t-b e n e f i t  guaranteed annual income.
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. . .  I t  would strengthen the th e s is  th a t  public welfare I s  not a

blanket * r i g h t ' T h e  NAM found the plan to  be an Improvement over
9

AFDC in  terms of the HnotchM problem.

This p o sitio n  came out of c le a r  understanding of the work-

welfare re la tio n sh ip , as an a r t ic le  by Archer Bolton, chairman of the

NAM Government Operations/Expenditures Committee, demonstrates *

C The welfare explosion^ represen ts in  p a r t a  re je c tio n  of 
low -level jobs even by those who dO not have s k i l l s  required 
fo r  more productive work. This a tt i tu d e  i s  supported in  
many areas by high b en e fits  th a t compete with wages fo r  the 
lower s k il le d  jobs and by an overly permissive and non-pro­
fess io n a l welfare adm inistration . 1^

There i s  a  tendency here to  separate welfare and working poor, but

the quote In d ica tes  an awareness of the re la tio n sh ip  between welfare

and low-wage work.

An e a r l ie r  a r t i c le  notes th a t  "welfare reform i s  of p a r tic u la r

concern to  the business community because' of the considerable d ire c t

co s ts  involved and, more im portant, because of i t s  p o ten tia l impact on

the e n tire  labo r market, on work a t t i tu d e s , and national p ro d u ctiv ity ."

FAF was acceptable i f  i t  ended "too much ta lk  about 'dead-end* jobs on

the p a rt: of some w elfare adm inistrators" and i f  i t  used only "the most
11objective c r i t e r i a  . . .  in  re fe rrin g  app lican ts fo r  work or tra in in g ."

The NAM was thus w illing  to  support a  welfare reform containing 

s t i f f  work requirem ents. The U. S. Chamber of Commerce apparently 

re je c te d  FAF as such an a lte rn a tiv e . This i s  re f le c te d  in  the conclu­

sions of a  1971 Chamber-sponsored rep o rt on HR 1, a  plan s im ila r to  FAF»

The s tu d y '8 find ings show th a ti
Each o f the income payment plans analysed would discourage 

work by low-income fam ily heads.
Male fam ily heads would keep working but would work fewer 

hours.
Female fam ily heads, in  la rg e  measure, would withdraw from 

the labor fo rce .
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Because the reduced work would cause these fam ilies a  lo ss  
of earnings, th e ir  family income would r i s e  hy much le s s  than 
the amount of the income payment . . .*2

T estify ing  a t  Congressional committee hearings, Karl S ch lo tte r- 

beck, the Chamber's Economic Security  Manager, made i t  c le a r  th a t he 

f e l t  FAF would outdo the work d isincen tive  e f fe c ts  of AFDC. He attacked 

the "myth" th a t AFDC caused fam ily breakup and vigorously opposed aid  

to  the "working poor":

F i r s t ,  the a llo ca tio n s  of increased fed e ra l expenditures > 
r e s u l t  in  wrong p r io r i t ie s .  I f  AFDC i s  the welfare problem, 
no p r io r i ty  in  welfare reform should be given to  increasing 
incomes of whole fam ilies  th a t  are se lf-supporting  and not on 
AFDC.

Second, the ju s t if ic a t io n s  of HEW and Labor Department 
spokesmen fo r  a  major welfare policy change are based la rg e ly  
on b e lie f s  about f a c t s .

Third, the proposed mix of welfare in  cash, and 'in  k in d ', 
would r e s u l t  in  an obvious p o te n tia lly  powerful work disincen­
tiv e  to  ad u lts  on fam ily w elfare.*3

In  co n tra s t to  R ussell Long, he d id  not favor the idea of subsidizing

low-wage employers: ". . . i f  you pay them a  low wage and subsidize i t ,

l e t  us no t foo l ourselves, because we would be paying a  higher p rice
14to  get th a t  work done." In o ther words, the long-range e ffec t might 

be to  r a is e  wages.

S ch lo tte rbeck 's  proposal was " re h a b ilita tio n "  of low-wage wor­

kers through government tra in in g  programs—ac tu a lly , the public sector 

assumption of the co s t of job tra in in g .

The Chamber worked hard to  defea t FAF, taking out fu ll-page 

newspaper ads (a  f i r s t  fo r  the Chamber), w riting  a l l  f i f t y  governors, 

and launching a  telegram campaign aimed a t  Congress.

Vhy the NAM-Chamber s p li t?  Moynihan mentions i t ,  but does not 

t r y  to explain i t .  He notes the d ifference between the Chamber and the 

CED, describ ing the l a t t e r  as having been estab lished  "by men who found
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they could make more money" w ith a  l ib e r a l  position  on so c ia l issues. 

The NAM is  re ferred  to  as having a  base sim ila r to  the Chamber and a  

tra d itio n  even more co n se rv a tiv e .^

On c lo ser examination, the two organizations d i f f e r  s ig n if i­

can tly . Although both have a  sizab le  sm all-business membership, the 

NAM tends to represen t the manufacturing sec to r, while the Chamber 

includes service and trade in d u s tr ie s  as  w ell. More im portant, the 

NAM policy committees tend to  speak fo r  the  la rg e r  com panies.^ Al­

though such companies contribu te a  d isproportionate  share o f  both orga­

n iz a tio n 's  fund, the Chamber's policy  committees are dominated by
17medium and small businesses.

' This might make a  d iffe rence  in  terms of positions on FAP. 

Smaller trade and service In d u s tr ie s  have a  much la rg e r  stake in  the 

maintenance of a  low-wage lab o r pool than do manufacturing in d u strie s , 

or fo r  th a t m atter la rge non -Industria l corporations, although a l l  of 

them together re ly  on the existence o f th i s  pool. The Chamber in  

p a r tic u la r , however, had nothing to  gain and everything to  lose by 

"spoiling" the work force of i t s  co n s titu en t in d u s trie s  w ith a guaran­

teed income. They did not perceive FAF as a subsidy (as d id  the AFL- 

CIO), and, to  judge by S ch lo tterbeck 's  statem ent, would no t have sup­

ported i t  anyway. The NAM could m aintain a s lig h tly  g rea te r degree 

of detachment; the labor fo rce  of i t s  member companies tends to be In 

the unionized, high-wage sec to r. Their concern may have been le s s  

influenced by the issues o f low-wage lab o r, although they obviously 

took th is  in to  account. The Intense Chamber involvement and the r e la ­

tiv e  inaction of the NAM could have derived from the stakes each had 

in  the proposal. The d iffe r in g  perceptions might be explained in  terms
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o f the confusion inherent in  PAP—i t s  "workfare" aspects could he 

taken seriously  o r no t. The NAM's face-value acceptance o f these 

aspects as being su ffic ie n t might be a  function o f i t s  more ab s tra c t 

and le s s  Intense concern with the issue  o f welfare reform. The Cham­

ber having more to lo se  would look more c lose ly .

The CED's even more " lib e ra l"  position  puts th is  in  even shar­

per r e l ie f .  Large corporations and f in a n c ia l in s t i tu t io n s  could affo rd  

to  support a  guaranteed income—o r allow i t s  more l ib e ra l  spokesmen 

to  espouse i t —in  the in te re s ts  o f general economic and so c ia l s ta b i l i ty ,  

much In the way the National Civic Federation had supported progressive 

le g is la tio n  a t  the tu rn  of the century. Smaller manufacturing in d u strie s  

would have to be more cautious. The trade and serv ice sec to rs  could 

no t affo rd  the r isk ; and perhaps i t s  d ire c t m ateria l in te re s t ,  ex­

pressed through the policy committees of the Chamber, gave i t  the 

c le a re s t view of a l l ,  even c le a re r  than th a t o f the AFL-CIO.

Daniel Moynihan spends twenty pages in  h is  book describ ing how

the soc ia l work profession

. . . did a l l  in  th e ir  power to  insure th a t  a  guaranteed income 
was no t enacted . . . The de fac to  stra tegy  o f so c ia l work 
groups was to  seek to k i l l  the program, f i r s t  by In s is tin g  on 
benefit le v e ls  th a t  no Congress would pass and no Congress would 
approve, and second, by ra is in g  issu es about d e ta i ls  of the 
le g is la tio n  which allowed the e n tire  in i t ia t iv e  to  be labeled  
oppressive, reg ressive, o r worse.18

These same demands are in te rp re ted  by the Burkes as showing 

th a t  "socia l workers seemed to f e e l  a  compulsion to  atone fo r  past 

neg lect by ra lly in g  behind demands o f the welfare poor, no m atter how 

absurd.

The so c ia l work profession as  a  w hole apparently did l i t t l e  to 

influence the course of the le g is la tio n  one way o r the o th er. Moynihan's
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ra th e r  co n sp ira to ria l in te rp re ta tio n  simply does no t hold fo r  the whole 

profession , and c e rta in ly  soc ia l workers were no t the only ones to  r a is e  

questions about b en e fit le v e ls  and work requirem ents. The " lib e ra l 

g u il t"  c ited  by the Burkes has more o ften  been a  cover fo r  so c ia l work 

paternalism  and manipulation of the poor; i t  i s  naive to  accept i t  a t  

face value.

Only one group with a  so c ia l work constituency openly opposed

FAPt the American Federation of S ta te , County, and Municipal Employees,

represen ting  among o thers 30,000  welfare workers fearin g  the lo s s  of
20th e i r  s ta te  and lo c a l jobs. Another group, the National Council of 

S ta te  Public Welfare Adm inistrators, was s p l i t ,  though generally  in  

fa v o f .21

The American Public Welfare A ssociation supported FAP, a t  l e a s t

pub lic ly . Boy Nicks, i t s  p residen t, to ld  the Senate Finance Committee

th a t the b i l l  Was "a s ig n ific a n t and constructive step in  the d irectio n

of welfare reform ." He backed the $1600 fig u re  as a  reasonable s ta r t .

However, he came out strongly  fo r  the exemption o f mothers from the

work requirem ents, and suggested the expansion of so c ia l se rv ices.

The National Association of Social Vorkers, on the o ther hand,

was qu ite  negative. Whitney Young, i t s  p residen t, declared to  the

Finance Committee, "CFAPJ w ill no t, as w ritten , bring e ith e r  the

necessary changes in  the welfare system o r the assurance of equity  to

the re c ip ie n ts . This b i l l  does contain some concepts which we can en-
23dorse as forward s tep s ."  He denounced the support le v e l as  Inadequate, 

objected strongly  to the work requirem ents, and proposed th a t  manpower 

provisions and income maintenance be d e a lt  with separate ly . "Through­

out th is  le g is la tio n ,"  he s ta ted , "there i s  the re le n tle s s  im plication
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th a t  the poor are  s h if t le s s ,  lazy , worthless, and Irresp o n sib le  • . .
24

HR 16311 r e s ts  on a  web of vengeful fan ta s ie s  . . . "

The b as is  of the d ifference between the APWA and the NASW i s  

no t c le a r . The l a t t e r  Includes in  i t s  membership so c ia l workers in  

p riv a te  agencies—i t s  opposition to  FA? may well be re la te d  to  the 

h is to r ic  opposition of th is  group to  any la rg e -sca le  expansion of 

public w elfare, fo r  fe a r  of job lo s s .

I t  i s  important to  note than both shared a  strong opposition 

to  the work provisions of FA?. They supported the m others' r ig h t  to  a  

"free choice" of whether o r not to work, in  the in te re s ts  o f "family 

l i f e " .  The work requirement was in  f a c t  one of the main rese rva tions 

held by a l l  soc ia l work groups about FA?. The profession has an im­

p l i c i t  stake in  the existence of "dependent fam ilie s" . Since the e ra  

of Mothers' Pensions, i t  has defended the idea  th a t mothers belonged 

in  the home as  a  mainstay of the family. I t  has no p a r tic u la r  m aterial 

in te re s t  in  f u l l  employment or tra in in g  programs; i f  the government 

pursued a po licy  o f work a t  decent wages fo r  a l l  women, supplemented 

by day care , so c ia l workers would be minus most of th e i r  c l ie n te le . 

Social work groups are  thus not inclined to support any e f fo r t  to  move 

i t s  c l ie n ts  in to  the mainstream of the job market, whether such e f fo r t  

has a  repressive tone or no t. Apparently, the so c ia l work groups took 

seriously  the b i l l ' s  in te n t to  force mothers to  work.

In any case, Moynihan's blanket condemnation of the profession 

does no t seem ju s t i f ie d ,  a t  le a s t  fo f  the misdeeds he e lites. Social 

workers did no t work th a t hard to  e ith e r  help or hinder the passage 

of FA?.

The National Welfare Rights Organization (NWRO) deserves special
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a tte n tio n . I t  a c tiv e ly  opposed FAP, but I ts  d ire c t Impact was probably 

lim ite d  to  a few lib e ra l le g is la to rs , most notably Sen. Eugene McCarthy. 

Although many others in  Congress voiced th e ir  support fo r  the NVRO pro­

gram o f a guaranteed income above the poverty lin e , th is  d id  not prevent 

most o f them from supporting FAF.

The NWRO rose and f e l l  sw iftly . I t s  h is to ry  provides an In te ­

re s tin g  t e s t  case of a  c e rta in  kind of group theory. Darryl Baskin 

has noted th a t  the p lu r a l i s t  model of p o li t ic s  "teaches p o l i t ic a l  voca­

b u la rie s  and ro le  o rien ta tio n s  re su ltin g  in forms of behavior th a t  con-
25firm  the appropriateness of i t s  own ca tego ries."  The NVRO was a  unique 

example of the im position of a  m iddle-class world view and p lu r a l i s t  

o rgan izational s ty le  on a  working c la ss  group. This programmed i t  fo r  

f a i lu r e .

Welfare r ig h ts  groups had appeared as ea rly  as 1962, in  C ali­

fo rn ia ; lo c a l groups began to  develop in  o ther areas as w ell. The fo r ­

mation of a  na tional group arose out of the establishm ent of the Poverty/ 

R ights Action Center (PRAC) in  Washington in  May. 1966. I t s  founder 

was Dr. George Wiley, a  black professor of organic chemistry a t  Syracuse 

U niversity , who had l e f t  CORE. He had been on a  CORE advisory group 

with Richard Cloward.

The purpose of PRAC was the development of a  n a tio n a l "Poverty 

Rights" organization. Since i t  had to  deal w ith what G ilb e rt S te in e r 

terms a "po ten tia l constituency th a t would be d isa ffec ted  by a  long 

time la g  between p i arming and r e s u l ts " , i t s  f i r s t  step  was to  hold 

demonstrations in  a  number of c i t ie s  in  sympathy with a  Cleveland wel­

fa re  r ig h ts  group march to Columbus, the Ohio c a p ita l, on June 30,

1966. The demonstrations were f a i r ly  successful.
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Two months l a t e r ,  I t  held a  national convention in  Chicago of

lo c a l welfare r ig h ts  organizations, se ttin g  up a  National Co-ordinating

Committee to  determine policy . In February, 19&?, a  second conference

was held , where a  na tional le g is la tiv e  program was developed. "By the

summer of I 967 ,"  w rites one observer, "the NWRO had become a  coherent,

functioning n a tiona l organization with i t s  p rin c ip a l ob jective expressed
26in  i t s  slogan, *More Money Now!* " I t s  general goal was "jobs o r in ­

come now", with an emphasis on income. S p ec ifica lly , i t  demanded a 

guaranteed income of $6500 fo r  a  family of four. A statem ent e n t i t le d  

"For a  L ife Free From Poverty" says th a t the poor have a  " r ig h t to  a 

job" but "the job i s  not there" . I t  concluded, "Now i f  a  predominantly 

f re e  en te rp rise  economy cannot provide jobs fo r a l l  i t s  members, then 

the society  i s  responsible fo r  seeing th a t the job less are adequately 

cared fo r , and prepared to  re -en te r  the labor pool in  the fu tu re ."

There was no demand fo r  f u l l  employment o r  job programs. The 

emphasis was on money—the income guarantee, ava ilab le  on the b as is  of 

declared need. Admittedly, th is  would cost s ix ty  b il l io n  d o lla rs  or

more, but th is  could be found by "a more thoroughgoing an a ly sis  o f the
27defense budget" and an end to  tax loopholes.

The NWRO became an o f f ic ia l  organization a t  a  convention in  

Washington, D. C ., in  August, I 967. Two s ig n ific an t policy  decisions 

were madet to  l im it  membership to  welfare rec ip ien ts , and to  r e je c t  the 

Piven-Cloward ta c t ic  of "overloading" the welfare system. The organi­

za tion  opted fo r  a  stra tegy  of figh ting  fo r  immediate tang ib le  b en e fits  

in  the form of supplementary welfare payments, and began i t s  f i r s t  a c t i ­

v i t i e s  aga in st the WIN program, which i t  categorized as "slave labo r" .

In December, 19&8, the NWRO "National Self-Help Corporation"
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won a  $**35,000 g ran t from the Labor Department to  "explore ways o f 

Involving w elfare c l ie n ts  In leadersh ip  ro le s  In WIN". "Slave labor" 

was now the source of NWRO's Income. This w indfall, along with dues 

and co n trib u tio n s from churches and community groups, was used to  

finance what by 1970 was a  na tional organisation of more than 25,000  

members, with an annual budget of h a lf  a  m illion d o lla rs . A year 

l a t e r ,  NWRO was dying, wracked by In te rn a l fac tio n a l d isputes, and 

having l o s t  most of i t s  b a t t le s .

The NWRO had money, membership, and the ea r, I f  not the h ea rt, 

o f the l ib e r a l  community. An explanation of th e ir  rapid  collapse and 

th e ir  lim ited  impact i s  In order. P lu ra l is ts  a ttr ib u te  i t  to th e ir  

in a b i l i ty  to  continue the "payoff" fo r  i t s  own members) but perhaps 

the payoff s tra teg y  i t s e l f  was a t  f a u l t .

The o rg an iza tio n 's  s ta f f  se t i t s  tone and d irec tio n . George 

Wiley was the overrid ing  influence. I t  has already been noted th a t  

Daniel Moynihan thought well of Wiley, whb not only shared h is  notions 

about dependency, but was one of the few prominent blacks who "under­

stood the an a ly sis  o f The Negro Family E Moynihan's notorious 1965

re p o r t^ a n d  was not unsympathetic to  i t  

G ilb e rt S te in er has described W iley's organizational s ty le t

Wiley wants a  s e lf - s u f f ic ie n t ,  dues-supported organization 
th a t  w ill n o t depend on churches, Unions, or the poverty pro­
gram. He believes th a t  the way to  reach th is  goal i s  to  make 
NWRO a t t r a c t iv e  to  i t s  p o ten tia l constituency in  much the same 
way th a t  the In te rn a tio n a l Ladies Garment Workers Union makes 
i t s e l f  a t t r a c t iv e  to  i t s  p o te n tia l constituency—by emphasizing 
a  unique, shared experience, and by building in  the trappings 
and techniques o f middle c la ss  organizations th a t Americans 
are  ap t to  jo in . Welfare c l ie n ts ,  in  other words, are a t t r a c ­
ted  by an opportunity to  do the th ings th a t o ther, more a ff lu en t 
persons do and simultaneously to  re in fo rce  each other in 
e f fo r ts  to  b e tte r  th e i r  cond itions.29 ( i t a l i c s  mine)
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When faced w ith d issen t from other NWRO s ta f f  on what they ca lled  the 

National Headquarters* " p a te rn a lis tic , frequently  r a c i s t  a t t i tu d e s  about 

re c ip ie n ts " ,

. . • Wiley met the problem in  the s ty le  of a  high powered 
middle c la s s  adm in istra to r. He captured a  c r i t i c a l  black,
Hulbert James, who had been d rec to r of the highly e ffec tiv e  
New York C ity  a f f i l i a t e  . • . With James d issocia ted  from 
the black caucus and in s ta lle d  in  a  newly created  position  of 
d ire c to r  of operations, the next move was to  reorganize the 
pub lica tions department out of existence, thereby elim inating 
seventeen black caucus members, including John Lewis. Offered 
a  job in  public re la tio n s , Lewis declined and chose instead 
to  try  to  appeal to  the re c ip ie n ts .-'0

The s ig n if ic a n t word in  both quotes i s  "middle c la ss" . Wiley, 

himself a  p ro fessio n a l, s e t  the NWRO goal as one of achieving a  middle- 

c la ss  l i f e  s ty le , and used conventional "middle c la ss  adm inistrator" 

techniques to  get th e re .

His views on women in  the work force were c le a r ly  expressed in  

a  dialogue with Rep. Martha G rif f ith s  a t  Jo in t Economic Committee hear­

ings in  19681'

WILEY: Our fee lin g  i s  th&t . . . the vast m ajority of welfare 
re c ip ie n ts  . . . should not be in  the labor force because they 
have o ther im portant re sp o n s ib ili t ie s  a t  home . . . the impor­
ta n t  th ing  i s  th a t  the men, th a t the people who are able to  
be heads of households o r ought to  be leg itim ate  heads of house­
holds be the ones th a t  g e t those jobs . • •
GRIFFITHS: Now I  re g re t to  say, Mr. Wiley, th a t  you are speak­
ing  to  the most dedicated fem in ist we have in  Congress . • .

I f  th i s  system continues you are going to  have forever in  
th i s  country a  group of people who are on welfare . • . Those 
people have a  r ig h t  to  p a r tic ip a te  in  the economy of th is  
country. They have ju s t  as much r ig h t to  have a  job as anybody 
e lse  has. . . .  I  am not fo r  ju s t  consigning poor people forever 
to  w elfare .31

This highly revealing  exchange was to  be repeated a  year la te r  a t  Ways 

and Means Committee hearings on FAP (see chapter s ix ) .

W iley's goals were e s se n tia lly  conservative. He was not out to  

organize a l l  the poor, ju s t  the welfare poor. He was not out to  change



203

the system, but only wanted to  make h is  welfare mothers f e e l  l ik e  middle 

c la s s  people} he was no t out fo r  f u l l  employment, but to keep mothers a t  

home so men would g e t the jobs* W iley's ideas bear a  s tr ik in g  resem­

blance both to  Moynihan's Ideas on the problems of the black fam ily, 

and to  so c ia l work ideology in  general. In f a c t ,  W iley's program 

seemed to  be an attem pt to  re s to re  black males to  th e ir  "proper" posi­

tio n  as breadwinners.

This d irec tio n  manifested i t s e l f  in  NWRO a c t iv i t ie s .  The "slave 

labor" program, along with a  $260,000 0E0 g ran t, became the source of 

i t s  income. The NWRO now had a  stake in  the payoffs from the l ib e ra l  

in s t i tu t io n s  i t  a ttacked . An aide to  the NWRO described i t s  s tra tegy

as a  "very Alinsky th ing  • . . Regardless of whether you could end
32poverty, you could g e t some money." Even the "m ilitan t" ta c t ic s  of 

Flven and Cloward were too much fo r  the NWRO. As Plven l a t e r  pointed 

ou t, " CThe NNROU d id n 't  ge t as much as they could while conditions were 

favorable because of th e ir  preoccupation with becoming in f lu e n tia l in  

a  way in  which the system t e l l s  them to  be in f lu e n tia l ."  Added Richard 

Clowardt

Our s tra teg y  was, grab what you can and run l ik e  h e ll. Ours 
was much more o f a  g u e r r i l la  s tra teg y . H it the cen ters, drive 
up the r o l l s ,  take advantage o f the times to  get something fo r  
people while you can . . • The only kind of e ffec tive  p o li t ic a l  
influence which low-income people can o rd in arily  exert, and then 
only a t  c e rta in  tim es, when the r e s t  of the society i s  a fra id  
of them, are  these d isrup tive  ta c t i c s .33

Perhaps i t  was the appearance o f m ilitancy th a t  the NWRO re jec ted ; in

f a c t ,  the Piven-Cloward stra tegy  was even more short-run. I t  u t te r ly

re je c te d  the p o s s ib il i ty  of programmatic soc ia l change as a  consequence

of organizing the poor.

An observer a t  NWRO's 1970 conference noted th a t the rh e to ric
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was inflammatory, "but deep down, i t  seemed, the mood w asn't revolu­

tionary—merely a  hungering a f te r  a  good-sized s lic e  of the American 

p ie ." Moynihan summed i t  upt "The organizational In te re s t of the 

NWRO was to improve the  circum stances of th is  constituency, preferably 

in  steady Increments associa ted  with c r i s i s  bargaining;"-^

The "c re d it card” strugg le  in  Hew York i s  an example. In 1968 

and 1969, Hulbert James, the New York welfare r ig h ts  leader soon to be 

"captured" by Wiley, pushed a  campaign to  g e t department sto re  c red it 

cards fo r  welfare mothers. This was to  a  lim ited  ex ten t successful. 

The goal i s  e sp ec ia lly  s ig n if ic a n t in  l ig h t  of what has been saldt 

welfare mothers could now share in  the middle c la ss  c re d it  addiction. 

They were now to  be p a r t  of the  American Dream, as symbolized by a 

K orvette 's c re d it  card .

The NWRO’s p o sition  on FAP made sense in  these terms. But 

th e ir  addiction to  the quick payoff iso la te d  them from l ib e ra ls  who 

supported them, but who also  supported FAF as a  reasonable beginning. 

The major b en e fic ia rie s  of FAF, i t  has been shown, would have been the 

poor not a t  th a t time on AFDC, esp ec ia lly  the southern working poor. 

Welfare mothers had l i t t l e  to  gain—and maybe something to  lo se . The 

Burkes confirm th is*

For AFDC fam ilie s  already receiv ing  b en e fits  higher than FAF's 
f lo o r , the P re s id e n t 's  program offered  no add itional benefits  
and some disadvantages. . . . FAF would make i t  more d if f ic u l t  
to  gain b en e fit in c reases  in  the fu tu re  and would reduce some 
working mothers' w elfare supplements. 'The working poor would 
get money but th ey 'd  take i t  from u s , '  worried Mrs. Jeanette ' 
Washington, NWRO rep resen ta tiv e  a t  an autumn 1970 meeting 
with l ib e ra l  g r o u p s .  36

Likewise Moynihan 1

Any large a llo ca tio n  o f lim ited  disposable resources to  a  new 
system could n o t serve th e  in te re s ts  of NWRO • . . the organi­
zation was su re ly  r ig h t  in  perceiving th a t  the short-term  e ffec t
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of Family A ssistance would be to  improve the conditions of 
the nondependent poor r e la t iv e  to  the dependent .37

Apparently* the NWRO stuck to  i t s  short-term  guns* guided by the 

philosophy of i t s  leadership* N ixon's plan had o rig in a lly  been greeted 

w arily but p o sitiv e ly  by a  su rprised  NWRO. That support quickly changed 

to opposition. The organization pushed i t s  $6500 guarantee with no 

work requirements; i f  the Family A ssistance Flan was anything short of 

this* i t  was unacceptable* I t  hdd to  f ig h t  fo r  "more money now". From 

Moynihan's poin t of view th i s  o rganizational "imperative" i s  what forced 

an otherwise reasonable man l ik e  Wiley to  oppose FAP.

Other ana ly sts  conclude a t  th i s  po in t; NWRO died when the payoffs

were no longer forthcoming. G ilb ert S te iner, w riting a t  the heigh t of

NWRO's in fluence, says

The Poor Peoples Campaign was a  comparative fa i lu re  and the 
NWRO i s  a  comparative success. One l ik e ly  explanation l i e s  in  
NWRO's preoccupation w ith a  s in g le , sp ec ific  program—public 
r e l i e f  . • • Even in  public r e l i e f ,  demands of the NWRO b o il 
down to  core questions; improving access to  f in an c ia l a id  and 
achieving more adequate support le v e ls  »^8

There i s  of course the question o f why the organization f e l l  ap a rt the

following year. I t  i s  the answers given by p lu r a l i s ts  to  th is  question

which i l lu s t r a te  some o f the inadequacies of p lu r a l i s t  theory.

Mancur Olson has advanced an hypothesis which has become widely 

accepted in  p lu r a l i s t  th ink ing . He s ta te s  th a t  organizations must pro­

vide a t  le a s t  some tang ib le  and immediate b en efits  exclusively fo r  th e ir  

own members in  order to  survive. In  o ther words, organizations based 

on ideology, a ltru ism , or long-run payoffs fo r  la rg e  groups including
39non-members are  usually  sh o rt- liv ed  o r change in to  more ty p ica l forms.

As S te iner puts i t ,  "NWRO's h is to ry  and s ty le  thus lend support to  the 

proposition th a t  formal organizations have ce rta in  un fa iling  c h a ra c te r is tic s
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te rn i t ie s ,  physicians in  medical asso c ia tio n s, o r welfare mothers in  
hn

NWRO."

The problem with S te in e r 's  example i s  th a t  the NWRO d if fe rs  from 

the o ther groups in  one s ig n if ic a n t wayt i t  was a  group of poor working- 

c la ss  women whose goals and ta c t ic s  were s e t  by m iddle-class organizers 

with p lu r a l i s t—sp e c if ic a lly  O lson 's—assumptions. I t s  organizational 

c h a ra c te r is tic s  were imposed upon i t  by people with ideas l ik e  those of 

S te in e r. This i s  made c le a r  in  the two ex is tin g  major s tud ies of the 

NWRO.

Laurence B a ilis  wrote Bread and Ju s tic e  based on h is  experiences

as a  welfare r ig h ts  organizer. He says th a t  organizers l ik e  himself

b u i l t  the Massachusetts Welfare R ights Organization on the following

models 1) the welfare re c ip ie n t w ill make a  sa c rif ic e  i f  "doing so w ill

bring her tang ib le  benefit"} 2 ) the maintenance of continuing personal

contact} and 3) "the le s s  asked Has a  condition of membership^ the b e t te r .

A ll e f fo r ts  were to  be geared to  the quick payoff. The results

Despite a  spectacu lar b ir th  and a  vigorous youth consisting  of 
w ell-attended meetings and m ilita n t demonstrations, the typ ical 
MWRO a f f i l i a t e  soon moved in to  a  period o f doldrums marked by 
a  lo ss  o f in te re s t  by the general membership, and then moved 
towards a  lin g e rin g  death.

The la rg e ly  white m iddle-class male s ta f f ,  while avoiding a  

v is ib le  leadersh ip  ro le , organized "the la d ie s"  along th e ir  own p rin ­

c ip le s . S ta f f  was "non-ideological"} onefcthird had come to  learn  how 

to  organize. Some, such as B a ilis  him self, would get advanced degrees 

out of th is  experience—such are the b en e fits  of a  short-run stra tegy  

fo r  welfare mothers. "Ideology and long-range goals ,"  says B a ilis ,

"were not discussed simply because few people were concerned with such
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42matters^ th e ir  a tten tio n  was on the sho rt ru n ."
\

The motivation of the w elfare mothers* own leadersh ip  was money 

and status* which i s  not e sp ec ia lly  su rp ris in g  since these were s ta f f  

goals fo r  the organization. Both s ta f f  and leadersh ip  were "minimally 

concerned" with PAP or o ther "programmatic" m atters. "The v as t m ajority 

of MVRO members joined in  order to  receive supplementary welfare b enefits  

and p a rtic ip a ted  in  fu rth e r  a c t iv i t ie s  only in so far as  they were re la te d  

to  the re c e ip t of those b e n e f its ."  This happened to  be the way the 

organizers s e t  i t  up. The f a i lu re  of MWRO, according to  B ailis*  i s  due 

to  the fa c t  th a t  an organization of the poor can succeed only i f  the pay­

o ff keeps coming; and the government was no t agreeable to  th is .

C learly  i t  i s  more accurate to  say th a t  any s tra teg y  based on 

the expectation th a t the government w ill continue to  award "tangible 

benefits"  to  poor people i s  dead-end. I t  assumes th a t  the problem of 

poor- people i s  lack  of "access" o r  "resources" or "countervailing power"* 

which are necessary in  order to  "bargain" w ith the government. The 

f a c t  may be th a t  the government has no in ten tio n  of bargaining away 

i t s  purpose of defending the unequal d is t t lb u tio n  of wealth in  society .

Moreover* the m aterialism  ("consum er-orlentation” in  B ailis* 

words) and power plays which B a ilis  c r i t i c iz e s  among "the la d ie s"  were 

a  d ire c t r e s u l t  of a s tra teg y  of "take the money and run". In  other 

words, welfare mothers behaved according to  the patron izing  expectations 

of the middle c la ss  s ta f f  because such behavior was a  condition of 

membership in  the MWRO.

Larry Jackson and William Johnson* adopting a  more e x p lic i t  

p lu r a l i s t  framework* examine th e  New York Welfare R ights Organization.

The f i r s t  ac tions of th is  group began with a  "Winter Clothing Campaign"
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in  I 965-66 , an idea  developed by Ezra Bimbaum, described in  the book 

as a  "student of community development". A "Minimum Standards Campaign" 

followed, using Piven-Cloward ta c t ic s ;  the M obilization fo r  Youth was 

heavily  involved a t  the time. In 196?, Hulbert James stepped in , 

launching a  program with the aim to  "secure la rge  sums o f money fo r
ly i.

ind iv idual members of welfare r ig h ts  groups." Some success was 

achieved toward th is  m illenarian goal.

The following year, in  a  lo g ic a l extension o f i t s  assumptions, 

the organization staked i t s  fu tu re  in  a  f ig h t  aga in st " f la t  g ran ts" . 

P reviously, welfare rec ip ien ts  could receive specia l g ran ts fo r  p a r t i ­

cu la r  needs; the f l a t  grants would standardize b en e fits . This would 

remove the source of the payoff. The New York WRO leadership  decided 

to f ig h t th is ,  f o r  "the movement's success in  organizing and rec ru itin g  

rec ip ien ts  re s ted  on i t s  success in  securing tang ib le  b en e fits  fo r  i t s  

members." The goal of the d rive  was two folds prevent the term ination 

o f specia l g ran ts , and, "while the system la s te d , to  ex trac t from i t  

as  many b en efits  fo r  the membership as  was humanly possib le". The 

stra tegy  fa ile d , and on September 1, 1968, the f l a t  g ran t program took 

e f fe c t .

In succeeding months, most remaining specia l g ran ts  and the 
f l a t  grant I t s e l f  were also  term inated. As a  r e s u l t ,  lo ca l 
caseworkers no longer had an appreciable influence over the 
monthly g ran t le v e l. As a  r e s u l t ,  a lso  the lo c a l welfare 
r ig h ts  organizations lo s t  th e ir  o rgan izational focus and 
much o f th e ir  influence. They were no longer able to pro­
vide, as  tangib le a  b en e fit to th e i r  membership as they d id  
p rio r  to September 1, 1968.^5

Thus, the authors conclude,

The unfortunate f a c t  as f a r  as the welfare r ig h ts  movement 
i s  concerned, i s  th a t e f fo r ts  to  obtain  an Increase in  gran t 
le v e ls  from the s ta te  le g is la tu re  o r Congress, were they suc­
cessfu l, would b enefit a l l  re c ip ie n ts  and n o t ju s t  welfare 
r ig h ts  members only. These e f fo r ts  would r e s u l t  in  public
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b en efits  which, by th e ir  vary natu re , are  no t as  l ik e ly  to  
provide as g rea t an incentive to  membership in  welfare r ig h ts  
groups as d id  specia l g ran ts. One can understand why, since 
1968, the movement had declined in  New York C ity .^6

This i s  saying th a t  unless the NWRO succeeded in  achieving i t s  own n a r­

row, specia l goals, i t  would f a i l ,  even i f  i t  achieved some la rg e r  

public b en e fit.

While the specia l g ran t was c r i t i c a l  to  the short-term  success 
of the movement, i t  was a lso  a h ighly vulnerable organizing 
to o l. What the s ta te  gave, the s ta te  took away. The e s ta ­
blishment reasse rted  i t s  con tro l over the welfare system and 
i t s  au thority  over re c ip ie n ts  by the simple expedient of 
term inating the special g ran t.

The authors of th is  study then launch in to  an array  of elaborate  but

uniformative s t a t i s t i c s  to  explain th i s  phenomenon.

N ationally and lo c a lly  in  the NWRO, m iddle-class organizers with 

p lu r a l i s t  ideologies proceeded from the assumptions th a t  welfare mothers 

could only respond to  immediate personal, m aterial s e l f - in te r e s t  and th a t 

the only possible a ttra c tio n  fo r  them was quick money and m iddle-class 

trappings. The system was expected to  respond, a t  le a s t  fo r  a  while.

When the e f fo r t  collapsed in  sp ite  o f considerable money and support, 

the organizers blamed everything but th e i r  own stra teg y . I f  anything, 

the NWRO experience shows th a t  the "immediate tang ib le  b enefits"  s tra teg y  

i s  absolu tely  se lf-defea ting  fo r  a  working-class group. Such an approach 

w ill meet s t i f f  and immediate re s is tan ce  from a  h o s ti le  government, as 

soon as i t  recovers from the i n i t i a l  a ttac k s . The leadersh ip  w ill f a l l  

in  with th is  approach and begin to  compete among themselves. The NWRO 

organizers had a  narrow view o f the cap ac itie s  o f people to  organize 

fo r  long-run goals, especia lly  i f  those people were poor, female, and 

black. The f a c t  th a t some of the organizers were black made no d i f ­

ference. They were, however, middle c la s s  and committed to  th e ir  system
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and l i f e  s ty le . The NWRO was run Into the ground by i t s  organizers, who 

organized a  s e l f - f u l f i l l in g  prophecy of f a i lu re .

The two h is to r ie s  which are most s ig n ific a n t a re  the Chamber of 

Commerce and the NWRO. The former was the only non-poor group which had 

a  d ire c t stake in  the Family Assistance Plan—i t  had the  most to  lo se .

I t  worked the hardest and perhaps had the c le a re s t view on the impact 

of the plan on i t s  own in te rests*  This view was based on the assump­

tio n  th a t the low-wage labor market would become sm aller, thus d riv ing  

up wages, and lowering i t s  own p ro fits . This danger was too serious to 

allow the Chamber to  accept the meager work requirem ents of the Family 

Assistance Plan.

The Chamber of Commerce got i t s  way, and in  f a c t  fo r  the reasons 

i t  espoused. This was no t a  r e s u lt  of i t s  own e f f o r ts ,  but a  r e s u l t  of 

the fa c t  th a t  i t s  philosophy and in te re s ts  were shared by those who were 

in  the b es t position  to  k i l l  the le g is la tio n . This i s  to be the theme 

of the next chapters.

The National Welfare Rights Organization might well have had a 

considerable impact i f  i t  had been allowed to broaden i t s  approach and 

find  a l l i e s  among the non-welfare poor or even among the non-poor. I t  

was, however, d e lib e ra te ly  focussed by ou tsiders on the  narrowest possible 

goals. When these goals proved unattainable, the e n t ire  organization 

collapsed. The re a l  tragedy of the NWRO i s  th a t  i t s  executioners have 

been the only ones to  w rite i t s  obituary.
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CHAPTER SIX

THE FAMILY ASSISTANCE PLAN IN THE HOUSE

Congress has become an In s t i tu t io n  with a  negative policy-making 

ro le , especially  in  domestic policy* the executive proposes, the le g is ­

la t iv e  disposes. The in i t i a t iv e s  o f P residen ts become the ta rg e t of 

entrenched locally -based  constituency in te re s ts  in  Congress. Of 

course, the ch ie f  hurdle in  th is  o b stac le  course i s  the standing com­

m ittee .

The Family A ssistance P lan, as a  welfare measure, was re fe rred  

to  the Ways and Means Committee in  the House, and a f te r  House passage, 

to  the Finance Committee in  the Senate. Each of these two powerful 

committees has i t s  own d is t in c tiv e  ch a rac te r and s ty le  of work, and 

each has been the ob jec t of considerable study by p o l i t ic a l  s c ie n tis ts .

The le g is la tiv e  h is to ry  of FAP adds some in te re s tin g  d a ta  to 

the study of Congressional committees, which sh a ll be examined in  the 

following chapters.

This i s  no t, however, the c e n tra l focus o f the examination of 

FAP in  Congress. The p o in t here i s  to  o ffe r  an explanation fo r  i t s  

le g is la tiv e  demise in  terms o f the c e n tra l hypothesis of th is  study.

The Family Assistance Plan came a p a rt in  Congress because i t  was con­

struc ted  out o f pieces th a t  did n o t f i t  together. I t s  opponents were 

able to  destroy i t  by picking out I t s  s tru c tu ra l weaknesses. This was

21*f
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a  consequence o f 'building a  le g is la t iv e  s tra teg y  fo r  the b i l l  which Ig­

nored the connection between welfare and manpower Issues.

The designers o f the  plan took the negative Income tax  out o f 

I t s  Ideological context of free-m arket cap ita lism  and Individualism  and 

transformed I t  in to  a  w elfa re -s ta te  an tipoverty  measure. They then a t ­

tempted to  make i t  p o l i t ic a l ly  more p a la tab le  by adding a  work requ ire­

ment and presenting i t  as a  "workfare" b i l l .  This ta c t ic  se riously  

underestimated the capacity  of le g is la to r s  to  perceive the p o te n tia lly  

revolutionary e ffe c t o f the Family A ssistance Plan in  terms o f i t s  im­

pact on the labor fo rce , perhaps because i t s  advocates themselves did 

not perceive th is  d e a r ly .  A measure o f th is  kind could e i th e r  gua­

ran tee Income o r reward work; i t  could no t do both e ith e r  in  r e a l i ty  

or in  appearance. Only a  pure negative income tax  could ac tu a lly  do 

th is ,  and there was no constituency fo r  i t .

There i s  no study, including Moynihan*s, which examines the a t ­

titu d e s  of Congress towards FAP from th is  p o in t of view. This study 

i s  maintaining th a t ind iv idual perspectives on welfare reform a r is e  out 

o f assumptions and in te re s ts  re la te d  to  the use o f low-wage labor.

These ideas may not always be conscious and e x p lic i t ,  but they are  a l ­

ways presen t, and the re fo re  have to  be considered in  any p o l i t ic a l  s t r a ­

tegy around welfare reform. This was not done with FAP. The aim of 

th is  p a r t  of the study i s  to  show how le g is la to r s ' views on work and 

wages affected  th e ir  p o sitio n s on FAP and thus determined the f a te  of 

welfare reform. I t  should become apparent th a t  the opponents of FAP 

had c lea re r and more co n sis ten t views based on sharper s e ts  of in te re s ts  

on the subject of labor fo rce  s tru c tu re  than d id  i t s  supporters. The 

f a ilu re  on the p a r t o f FAP*s proponents to  deal e x p lic i t ly  with work
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and wages may have seemd lik e  the only possib le  p o l i t ic a l  s tra teg y  to  

get i t  across, but in  fa c t  i t  doomed the b i l l ;  the issue  runs too deep 

in  the fab ric  of society  to be simply ignored o r l ig h t ly  d e a lt  with.

The primary source m aterial here i s  the public record , with a l l  

i t s  omissions and the unanswered questions i t  r a is e s .  Interview s would 

have been a  useful supplement, but were precluded by the time and ex­

pense involved.

There i s  no attempt here to co rre la te  s t a t i s t i c a l l y  Congressional 

voting decisions with views on labor force s tru c tu re . The d a ta  i s  not 

av a ilab le , and in  any case th is  approach might n o t be f r u i t f u l .  The 

po in t being made here does not require such methods. What i s  being 

said  i s  th a t  welfare reform programs must deal e x p l ic i t ly  with the 

s tru c tu re  of the labor fo rce, because the two questions are  no t only 

re la te d  in  f a c t ,  but are seen to  be re la te d  by im portant in te re s ts  in  

society  which are w ell-represented in  Congress—esp ec ia lly  in  Senate 

Finance—and are in  a  position  to veto unacceptable approaches.

The hearings held by the House Committee on Ways and Means and 

the Senate Committee on Finance in 1969 and 1970 are the case in  po in t. 

There were o ther doubts and misgivings about FAP, but throughout the 

d e lib e ra tio n s  there i s  a  constant tone of concern on the p a r t of le g is ­

la to r s ,  e sp ec ia lly  moderates and conservative, around the question of 

labor fo rce e f f e c t s .> L iberals, on the o ther hand, tended to  support 

the b i l l  on the basis  of i t s  resemblance to  a  guaranteed income, and 

d e a lt no t a t  a l l  with labor force e f fe c ts . This seems to  a r is e  no t out 

of any emphasis on eg a lita rian  p r io r i t ie s ,  but out of what appears to 

be a  su p e rf ic ia l understanding of the com plexities o f w elfare, as well
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as a  s e t  o f values re la te d  to  so c ia l work ideology and a  s e t  o f p o l i t ic a l  

in te re s ts  re la te d  to  th e ir  constituencies.

For whatever reasons, whether out of ignorance o r ca lcu la tio n , 

supporters o f the Family Assistance Plan chose no t to deal d ire c tly  with 

the question o f lahor force e ffe c ts  u n ti l  i t  was too l a t e .  There was 

no way le g is la tio n  o f th is  so r t  could he put over in  th is  manner. I t  

was n o t enough to  simply include the mandatory provisions fo r  work and 

tra in in g  and to  moderate the notch problem. Even a  modified guaranteed 

income o r negative tax  was not going to  get by without a  very serious 

discussion of the work issue . The review of Congressional hearings 

and debate which i s  to  follow  w ill i l lu s t r a te  th is .

As mentioned e a r l ie r ,  the le g is la tiv e  h is to ry  o f FAP o f fe rs  some 

new inform ation on the behavior o f Congressional committees.

The Ways and Means committee has been described by observers 

as a  consensual group based on "restra ined  p artisansh ip" . By reso lv ing  

c o n f lic t  w ithin the committee, i t  has had a  remarkable record  o f success 

in  g e ttin g  committee-approved b i l l s  passed on the f lo o r . What i s  d i f ­

fe re n t about the FAP episode i s  th a t Wilbur M ills took an unaccustomed 

advocate 's ro le  in  pushing th is  "rad ical" le g is la tio n . Had he not done 

so, the b i l l  might never have passed the House.

The behavior of the Senate Finance Committee and i t s  chairman, 

R ussell Long, was ra th e r  more ty p ica l. Finance has always been considered 

a  more "ideological" committee—i t s  delibera tions on co n tro v ersia l b i l l s  

have been p a rtisan  and contentious, and the ro le  of i t s  chairman has 

been to  exacerbate ra th e r  than moderate c o n flic t. The Family Assistance 

Plan was to  become a  victim  of th is  type o f committee behavior. The 

re la tio n  of the h is to ry  of FAP to  the ex isting  l i t e r a tu r e  on the committee
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system sh a ll be reviewed a t  the end o f each o f the next two chapters.

What must be emphasized, however, I s  th a t  the p a r tic u la r  s ty le  

of behavior of the committee or I t s  chairman was no t the Independent 

v ariab le  which determined the fa te  of the Family A ssistance F lan . The 

natu re o f the welfare Issue I t s e l f ,  and the reac tio n  o f c e r ta in  c o n s ti­

tuencies, would have found expression somewhere In the Congressional 

system. Wilbur H il ls ' consensual s ty le  and R ussell Long's abrasive 

behavior undoubtedly had an e f fe c t on the type of recep tion  FAP received 

In  Congress, bu t these id iosyncrasies themselves d id  no t d ic ta te  the 

p o l i t ic s  o f w elfare reform. There i s  a  tendency in  the ex is tin g  l i t e ­

ra tu re  on Congress to  a t tr ib u te  the fa te  of c e r ta in  p o lic ie s  to  beha­

v io ra l s ty le s  o r  indiv idual quirks. This I s  not the p o in t o f view of 

th is  study. To personalize the issue of welfare reform would be to 

miss the p o in t e n tire ly .

The basic sources of information in  the next two chapters are 

the committee hearings and the Congressional Record. Committee hearings 

are  most revea ling  during the impromptu debates a r is in g  out of random 

comments made by p a rtic ip a n ts . Prepared statem ents are ta ilo re d  fo r  

an audience o f one kind or another and are usually  qu ite  uninform ative. 

S pecific  tech n ica l questions are often  ir re le v a n t (although the nature 

of the irre levance  may be s ig n ific an t)  and answers are  usually  evasive, 

noncommittal, o r designed to  please the questioner, e sp ec ia lly  i f  he o r 

she i s  on the committee.

In the seven volumes of Ways and Means hearings, there  are  a 

number o f exchanges which reveal most c le a r ly  the po in ts  of view of 

committee members and ce rta in  w itnesses on the sub jec t of low-wage work. 

Most committee members were not p resen t or p resen t only p a r t o f  the time.
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The e ig h t or n ine committee members who expressed, th e ir  ideas on the 

sub ject show a  wide range of opinions.

Wilbur H il ls ,  fo r  example, took what might be ca lled  an "educa­

tio n  and tra in in g "  position  on the problem of low-wage work. The solu­

tio n , he f e l t ,  re s te d  with mandatory education and tra in in g  to  make "un­

employables" m arketable; from th a t  po in t i t  was up to  the p rivate  se c to r , 

which was to  coordinate i t s  e f fo r ts  with assis tan ce  from the government. 

This was expressed in  a  dialogue with Dr. A lice R ivlins

HILLS i I t  would seem to  me th k t the g re a te s t resource we have 
i s  manpower and when I  say manpower I  mean women as well i f  
they want to  work. I  d o n 't  see much in  th is  program th a t  has 
been advanced th a t  s a t is f ie d  me any more than 1 see in  the 
ex is tin g  w elfare program in  th is  r e g a r d . . . I  have been g rea tly  
d isappointed with the performance so f a r  of the 1967 amendments 
even though there i s  a  requirement fo r  tra in in g . I  d o n 't know 
how we can help  them to  improve th e i r  own l o t  in  l i f e .  To me 
i t  i s  education and tra in in g  th a t  does i t .  MostmdT them are 
in  th is  p o s itio n , I  presume, because of lack  of s k i l l s ,  are 
they not?

RIVLINj Yes.

MILLSii A re n 't they capable of being tra ined  to  g reater sk ills?  

RIVLINj Oh, I  th ink  so.

HILLS t We have done f a r  more with the poverty program in  one 
county in  my s ta te  in  tra in in g  people than I  th ink  they have 
done a lto g e th e r under the 19&7 amendments in  my s ta te , s ta te ­
wide, in  tra in in g  people to  do th ings th a t  were ava ilab le .

The g rea t question in  my mind, and in  Hr. Bush's mind, and in  
the minds o f the o ther members o f the committee, i s  what e lse  
do you do? I f  you d o n 't  use a  degree of compulsion how do you 
g e t th i s  g re a t bulk of people to  r e a l is e  th a t  they are so much 
b e tte r  o ff  i f  they g e t tra in in g  and go in to  su itab le  employ­
ment?

Nobody here wants to  re tu rn  them to  a  type of employment 
where they c a n 't  make a  liv in g . None of us wants th a t . I  want 
them tra in ed  to th a t  whatever a b i l i ty  they have can be maxi­
mized and they can take th e ir  proper place in  th is  economic 
maelstrom th a t  we have and make th e ir  con tribu tion ...w e are not 
doing enough to  develop the resources th a t  these people have 
and th a t  we are lo sin g  d a ily  or yearly  because they d o n 't do 
more to  see to  i t  th a t  these people are o ff  the welfare r o l l s  
and back on the tax r o l l s .
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RIVLIN: I  agree completely.*
\

In a  d iscussion with M itchell Ginsberg of the New York C ity

Department of Social Services, M ills expressed h is  b e l ie f  th a t "surely

the business community, the community i t s e l f ,  working with people in  your

department, working with people a t  the  fed e ra l le v e l,  can coordinate

the s itu a tio n  and f in d  people who want to  work and jobs su itab le  fo r
2

these people who want to  work a f te r  they are  tra in e d ."

In questioning Joseph C. Wilson, chairman of Xerox and of Nel­

son R ockefeller's  Arden House Conference, and V ictor Weingarten, d ire c ­

to r  of the conference, M ills pressed the same po in t, much to  the discom­

f i tu r e  of the w itnesses.

WEINGARTEN: . . .  We come to  the conclusion th a t  there  are 
re la tiv e ly  few able-bodied men Con AFDC3 able to work . . .
MILLS: Let me ask you how you know th a t?  T h at:is  equal to 
seme of the c lich es th a t  I  g e t from C HEW 3 Department people 
themselves. They never back i t  up. They s t a r t  o ff  with th a t  
as a  premise . . .  I  am no t arguing with you. I  ju s t  d o n 't 
want to continue working w ith myths. I  want f a c ts .  :

S i ■

M ills then ro lle d  out the "fac ts"  about AFDC recip ien ts*  tr a in -  

a b i l i ty  and em ployability, to  which Weingarten could only respond, "Yes, 

s i r . "  Wilson broke in  to  describe how " a f te r  very g rea t d if f ic u lty ,  

many halting  s ta r t s  and f a i lu re s ,  we are beginning to  le a rn  a  l i t t l e

b i t  about how to  C t r a in 3 some o f these people . . .  i f  we w ill spend
3

a  groat deal of ex tra  time and e f f o r t  . . .

M ills continued: "I am a  l i t t l e  b i t  discouraged, however, when 

I  find  th a t most of the w itnesses who come before the committee are  

thinking only in  terms of keeping them in  s ta tu s  quo by insuring th a t 

they get everything th a t  i s  requ ired  fo r  minimal l iv in g  standards."

That happened to  be the p osition  of the Arden House Conference. Wilson
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had c r i t ic iz e d  the $1600 fig u re  as too low, and hacked "freedom of choice" 

fo r  mothers^ "While we believe th a t  many mothers with ch ild ren  over s ix  

w ill welcome the opportunity fo r  work o r tra in in g  and w ill seek employ­

ment, we believe the public in te re s t  might b es t be served i f  th a t  option
it

were l e f t  with the mothers." In response to  M ills ' request th a t  busi­

nessmen develop comprehensive l i s t s  of job openings and match them to 

new tra in e e s , Wilson rep lie d  with a  successful example o f th is  in  

Rochester, N. Y ., but added, "I am no t sure whether any p a r tic u la r  group 

o f  in d u s trie s  can cope with th is  on a  national b a s is , however."^

M ills was serious about education and tra in in g  and was asking 

a  rep resen ta tive  o f the l ib e ra l  corporate e l i t e  whether he was ready 

to  assume the re sp o n s ib ility  fo r  absorbing welfare re c ip ie n ts  in to  the 

lab o r fo rce . Wilson was saying—q u ie tly —th a t  they had no in ten tio n  o f 

going to a l l  th a t  troub le . This i s  co n sis ten t with the p o sitio n  o f the 

top  corporate and f in a n c ia l echelons as expressed by Arden House and 

the CED. The reasons have been s ta ted  in  previous chapters! g ian t 

businesses and f in an c ia l in s t i tu tio n s  have no d ire c t  m ateria l concern 

w ith the low-wage labor fo rc e , as long a s  one o f  some s iz e  e x is ts  and as 

long as i t  i s  s tab le  and peaceful. M ills , however, s t i l l  believed th a t  

the re sp o n s ib ility  of job creation  la y  with p riv a te  en terprise? i t  i s  

no t c le a r  whether he understood W ilson's response.

M ills was ready to  accept PAP as a  means of g e ttin g  people to  

work, i f  business would assume i t s  share o f the re sp o n s ib ility . I t  

apparently was n o t, although M ills chose no t to  pursue the p o in t. He 

c e rta in ly  d id  not accept the idea th a t  welfare re c ip ie n ts  were unw illing 

to  work. He never used the word " re h a b ilita tio n "  in  the so c ia l work 

sense of the word th a t emotional o r  psychological problems underlay
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the  "dependency" of welfare re c ip ie n ts . This i s  in  sharp co n tra s t to  

a  number of o th e r, o stensib ly  more l ib e ra l  members of the committee.

One o f these was James Corman, Democrat of C alifornia!

G etting to the problem of re h a b ilita tio n , i t  seems to  me 
th a t  there  are  both tremendous f is c a l  and soc ia l reasons to  
r e h a b i l i ta te  people so they can g e t back to work. I t  also 
seems to  me th a t  we have never taken a  r e a l i s t i c  approach as 
to  the per ca p ita  co s t o f re h a b ilita tin g  people who are the 
most d i f f i c u l t  to  r e h a b i l i ta te ,  and who I  suspect, make up , 
a  su b s tan tia l p a r t  of the people who liv e  on public ass is tan ce .

Another was Republican John Byrnes of Wisconsin, no l ib e ra l ,  but the

man who had introduced FAP in to  the House i

One of the th ings th a t  has been ca lled  to  my a tten tio n  
. . . i s  th a t  there i s  a  la rg e  problem as f a r  as some of the 
tra in in g  o f some of these people and th e ir  capcity  to  work, 
some of them even th a t  have a  s k i l l .  I t  concerns the problem 
of the a lcoholic  . . .  Am I  r ig h t when I  say th a t there are  
q u ite  a number of cases, in  the a id  to dependent ch ildren 
p a r tic u la r ly , I  th in k , where you do have possibly a  male in  
the house, where the reason th a t  the unemployment e x is ts  i s  
because of alcoholism or because o f narco tics , or because 
o f some fa c to r  th a t  i s  trea tab le?^

Needless to  say, Hiss Switzer of the Social and R ehabilita tion  Service

was then deligh ted  to  e laborate  on the numerous programs designed to

t r e a t  the unemployed.

I t  should be added here th a t these are not iso la ted  comments 

se lec tiv e ly  chosen to  prove a  po in t. The bulk of the discussion in  the 

hearings th a t  d e a lt with FAP (much of i t  was on social security ) i s  of 

a  techn ical nature re la te d  to  program structu re  and cost and a  la rg e  

number of specia lized  issues and lo c a l problems. A f a i r  reading o f  the 

m ateria l shows th a t work requirements were the most contentious issu e , 

followed by b en e fit le v e ls , even i f  in  terms of number of pages these 

to p ic s  do no t comprise most o f the discussion. Both are re la te d  to  

questions such as who i s  on w elfare, who should be, do they work, fo r  

how much, and should they work a t  a l l .  Quotes have been chosen fo r
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inclusion when they deal with such questions. The contention of th is  

study i s  th a t  these are  the key p o l i t ic a l  questions, and th a t the h is to ry  

of FAP hears th i s  ou t.

Gorman and Byxnes thus show a  re la te d  s e t  o f assumptions about 

welfare re c ip ie n ts  which M ills, fo r  one, d id  no t share, although a l l  

th ree favored FAP—fo r  d if fe re n t reasons.

The major rep resen ta tiv e  o f so c ia l work thinking on the committee

was Rep. A1 Ullman of Oregon. At the very beginning of the hearings he

made him self q u ite  c lea rs

My concept of welfare i s  th a t  i t  should be b u i l t  on individual 
r e h a b ili ta tio n  and I  see here no re h a b il i ta t io n . X see here 
an incen tive to  elim inate re h a b ilita tio n  and put people on 
the sh e lf  in  the kind of philosophy th a t  we are  wealthy enough, 
we can a ffo rd  to pay people to  e x is t .  I  want to  bring every­
one w ithin the  mainstream o f  constructive  a c t iv i ty  in  th is  
nation  and th a t  takes in ten siv e , concentrated, specific  pro­
grams.®

Later th a t  day, Ullman elaborated  on how i t  was necessary to deal with

the "hard-core unemployed", who need

. . . so c ia l se rv ices  in  order to  ge t them in to  h ab its  of 
g e ttin g  up in  the morning, and wives g e ttin g  th e i r  husbands 
ou t, and cooking b reak fast and g e ttin g  them o ff  to  work, 
g e ttin g  in to  an organized regimen of ac tiv e  p a rtic ip a tio n  in  
socie ty . Most o f these people have no home organization and 
are not m entally o r  physically  adapted to  constructive p a r t i ­
c ip a tio n . 9

Getting m illions of welfare re c ip ie n ts  up and o ff  to work would c e rta in ly  

have kept the so c ia l work profession busy, a t  le a s t  in  the morning hours. 

In f a c t ,  Ullman i s  no t f a r  from Moynihan on the subject of dependency; 

the d ifference i s  th a t  Moynihan favored p u ttin g  rec ip ien ts  on the she lf 

while Ullman wanted to  g e t them o f f . This i s  a  c ru c ia l d ifference. 

U ltim ately, he was one o f the th ree  committee members to  oppose the b i l l .

A so c ia l work Ideologue could e i th e r  support the b i l l  fo r  i t s
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emphasis on serv ices and i t s  provision of a  minimum income* or oppose

i t  on the same grounds as Ullman* A guaranteed income* however* does

in  fa c t  u ltim ately  undermine the impetus fo r  " re h a b ilita tio n " , which may

account fo r  the lack  of support fo r  FAP by the so c ia l work profession.

Sam Gibbons, Democrat o f Florida* was one of the few on the

committee to  r a is e  d ire c t ly  the issue  of low-wage work* in  th is  case

with Alice R ivlins

GIBBONSi I s n ' t  i t  tru e  th a t  we ju s t  have some jobs in  society  
th a t are  not r e a l ly  a t tra c tiv e ?  For instance* I  used to d is ­
count th is  but now I  believe i t  i s  true* 1 often  run in to  
people in  my p a r t of the country who are engaged in farming.
Ve d o n 't have any cotton  but we have a  l o t  of farming to  do.
They complain constan tly  th a t  they c a n 't  ge t employees. They 
say i f  they get one on a  job he w ill s tay  fo r  3 o r 4  days 
u n ti l  he g e ts  enough money to  get a  b o ttle  of wine and then 
he goes o ff  and they c a n 't  g e t help . I f  they had a  complete 
system of supplying a l l  the needs I  d o n 't know whether you 
would ever ge t some people to  do some of the jobs i f  we ju s t 
had some people th a t could say* " I can g e t a  home and I  can 
g e t a  roof and the medical care and the food I  want."

Some peop le 's  wants and d es ire s  are so small th a t I  d o n 't 
th ink  they would ever r i s e  above th a t  and maybe we would never 
ge t the crops harvested. I s n ' t  th a t one of the th ings we have 
to  face in  our society?
RIVLINj Veil* I  th ink  there  i s  a  problem th a t there  are jobs 
th a t need to be done th a t  ju s t  are  no t very a t tra c tiv e  but I  
would not favor using the welfare system as a  way.

GIBBONS i I  am re a l ly  searching fo r  a  way to  f in d  ways to  make 
th is  job a t t r a c t iv e .  How can you make a  job of picking oranges 
or picking straw berries or tomatoes* o r even corn, a t tra c tiv e  
enough to  keep people doing th a t  a l l  the time? I t  i s  hard 
work. I t  i s  back-breaking work.
RIVLINj I  have never run a  farm. I  am not an expert on a g r i­
c u ltu ra l problems. . . .

GIBBONS t I t  i s  a  r e a l  tough problem. I  know the farmers in  my 
area . I f  ju s t  one to ld  me I  would th ink i t  may be ju s t  th a t 
one farmer but in  the l a s t  7 or 8 years I  have talked to  hun­
dreds of farmers who stop me and say, "I ju s t  c a n 't  ge t the 
labor I  need to  help harvest the crops." . • . I t  i s  a  very 
d i f f i c u l t  job.

RIVLINs V eil, i t  i s .  • . . I  th ink  there must be some way of 
organizing farming so th a t  farm lab o re rs  are  paid w hat the 
r e s t  of the socie ty  regards as a  liv in g  wage and work under 
reasonable conditions.
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GIBBONS; V eil, the farm employers In my a rea  t e l l  me th a t  
they pay re a l good wages. I t  I s  very hard to  see whether the 
wages are  accurate hut some of the wages they c i te  would he 
very a t tra c tiv e . But i s  i s  a  problem you s t i l l  hav en 't lick ed .

Apparently R iv lin  d id  not understand why Gihhons went o ff  in to  

what she saw as a  farm policy  problem. But Gihhons was ta lk in g  about 

the work-welfare re la tio n sh ip . He had an apparently honest concern 

fo r  the d i f f ic u l t ie s  of low-wage work, although he was firm ly  on the 

employers' side. These perspectives help explain why he was one of 

the few southerners to  support FAP—though no t without rese rv a tio n s.

Charles Vanik, a  l ib e r a l  Democrat from Ohio, a lso  ra ised  the 

wages issu e , although from a  d if fe re n t p o in t of view, in  questioning 

Labor Secretary Schultz.

Vanik supported the AFL-CIO p o sitio n  th a t  jobs requ ired  under

FAP should pay the fed era l minimum wage; Schultz disagreed. Pushing

Schultz fo r  information on the  ac tu a l s a la r ie s  of low-wage jobs, he

got no answers. Said Schultz, "What you want i s  the r e s u l t  o f a  survey."

VANIKi Well, I  would appreciate  having in se rted  in  the record 
a t  th is  po in t, i f  we can, Mr. Chairman, the low est p revailing  
possible wages th a t  w ill be allowable under th is  law.

SCHULTZ; That i s  no t the kind o f inform ation one can have.

VANIK; Why, sure.

SCHULTZ; . . . There are  a l l  kinds of aspects o f fig u rin g  out
what the word 'p re v a il in g ' means, and i t  depends somewhat on
the c lu s te rin g  o f r a te s ,  and th ings o f th a t  kind, and you find  
th a t out a t  a  p a r tic u la r  time o r p lace.

VANIK; I  th ink  we ought to  have some idea about what the In d i­
vidual w ill be confronted with when he f in d s  a  job o ffe r  th a t 
may be incred ib ly  unrelated  to  the serv ices he must render, or 
provide him nothing more but a  chance o f ju s t  having to  face 
the a lte rn a tiv e  o f e i th e r  taking th i s  tremendously impossible 
job a t  incred ib ly  low pay, thereby c rea tin g  arconditlon of 
enslavement in  the  law.

SCHULTZ; • . . There are  a  l o t  o f aspects to  a  job th a t  could 
make i t  impossible • • • What we a re  re a l ly  pushing fo r  here i s
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the kind of tra in in g  cap ab ility  and supply serv ice  ca p ab ility  
th a t  w ill allow an individual to have a  chance . . .  to  g e t 
in to  a  good paying job.

The record as p rin ted  included a  chart o f the s ta te  minimum wages, 

ra th e r  than p revailing  wages. Most were $1.00 to  $1*50 an hour; t h i r ­

teen had no such laws, eigh t of them in  the  South.

Concerns such as Vanik's were o ften  repeated during hearings in  

both House and Senate, and Administration w itnesses d e a l t  with them much 

as Schultz had. They would not allow an issue to  be made of wage ra te s , 

and had no in ten tio n  of FAP becoming the basis  o f a  general wage hike— 

even i f  th a t  was in  fa c t  what might have occurred.

The ro le  of women in  the labor market i s  a  key issue  re la te d

to  welfare reform. The subject was brought out by the p e rs is te n t ques­

tio n s  of Rep. Martha G riff ith s , Democrat of Michigan, who had long been 

involved with the welfare issue . There are  two encounters worth describ ­

ing in  d e ta i l  i one with Rep. A llard Lowenstein, New York Democrat, and 

one with rep resen ta tiv es  of the NWRO.

Many Congressmen te s t i f ie d  during the hearings, but almost a l l

on the sub jec t of ra is in g  social secu rity  b e n e fits , which was p a r t of

HR 14173* Lowenstein was one of the few who ta lked  about FAP. He

strongly supported the plan, and noted th a t "the vast m ajo rity  o f AFDC

re c ip ie n ts , as much as 99$ according to  one fed e ra l survey, cannot in
12f a c t  go to  work fo r  one good reason or ano ther."  He a lso  f e l t  th a t

mothers had a  r ig h t  to  choose to  ra ise  th e i r  ch ild ren . This was appa­

re n tly  too much fo r  G riff ith s .

GRIFFITHS i I  thought I  was answering a fe llo w  revo lu tio n ary  and 
I  am a fra id  th a t I  observe a supporter o f the status quo . . .
Would you th ink  i t  was f a i r  where a  widower i s  l e f t  with four or 
f iv e  ch ild ren  under 6 th a t he be perm itted to choose whether he
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would work or not?
T

LOWENSTEIN» Y e s .. .I  ce rta in ly  would.

GRIFFITHSi . . . I  th ink  i f  you are going to  perm it women to  remain 
a t  home, then you have to say th a t men too should he perm itted 
to  have a  choice—

LOWENSTEIN» I  th ink  so.

GRIFFITHSi I f  th a t i s  the only person. But I  th ink , in  f a c t ,  
what we are doing in  saying th a t  the woman has the r ig h t  to  
remain a t  home i s  th a t  we are re in fo rc in g  the old b e l ie f s  w ithin 
so c ie ty . We are making her forever in to  a  second-class c i t iz e n . 
And I  th ink  th a t  the d if f ic u lty  with th is  i s  th a t  unknown perhaps 
to  the r e s t  of you, human l i f e  i s  changing. Thousands of ch ild ­
ren  are  being bom out of wedlock. The mother has already made 
a  choice. Thousands of children are being taken away from th e ir  
fa th e r . The mother makes th a t choice a lso .

I  th ink  th a t the choice you have to  give here i s  the choice 
fo r  a decent job and th a t you have to  say to  h er, as  you have 
to  say to  the fa th e r , "You may make the choice of having the 
ch ild  o r not or taking i t  away from the fa th e r  or no t, bu t when 
you make th is  choice you also  make another one. You are  going 
to  support the ch ild .

LOWENSTEIN: The question of d iscrim ination  between the sexes i s  
always a  ta n ta liz in g  and sometimes a  messy question—

GRIFFITHS: I s  the r e a l  question here. This i s  r e a l ly  the  ques­
tio n .

LOWENSTEIN: I t  i s  something th a t needs to  be ca re fu lly  explored.
I  do f e e l  strongly  th a t i f  a  woman has minor ch ild ren , ch ild ren  
under the age of 6, preschool ch ild ren , whatever the woman's 
"choice" was in  having them, the f a u l t  i s  no t the c h i ld 's ,  the 
choice was not the c h i ld 's .  The ch ild  ought not to  be deprived 
o f some home, of some maternal care , of some fam ily, simply be­
cause the ch ild  arrived  because of a  woman's p rio r  choice. And 
th a t  i s  why I  would be very re lu c ta n t to  say—

GRIFFITHS: But, you see, you have to  assume then once you do 
th is  th a t  th a t  mother i s  the id ea l person to  have fo r  th e  ch ild . 
The tru th  i s  th a t in  many instances the woman who makes th a t  
choice i s  exactly  the wrong person to  have with the c h i ld . . .  I  
th ink  fo r  you to assume th a t  f i r s t  the rmdther. has th a t  r ig h t  
to  stay  a t  home i f  she wants to , fo r  you to  re in fo rce  th i s  in  
law, i s  to  re in fo rce  an old position  of women in  th i s  soc ie ty . 
That i s  one th ing . And i t  i s  a  myth th a t  w asn 't tru e  a  hundred 
years ago. Many women supported th e ir  fam ilie s . So th i s  i s  
wrong to  s t a r t  with.

Second, to  assume th a t the woman who makes idle choice i s  
always the id ea l person i s  r e a l ly  qu ite  in c o rrec t.

F in a lly , you as a  man may fe e l  th a t  you are  ob liga ted  to
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support a l l  women and ch ild ren . But I  as a  woman know th a t 
every woman who works has in  general drawn about h a lf the ave­
rage wage o f a  man. And I  f e e l  th a t i t  i s  rid icu lous to  ask 
th a t woman to  pay taxes to  support in  much b e tte r  s ty le  a  
woman who has perhaps outraged every sense of American family 
l i f e  and i s  being supported by women Mho work.

LOWENSTEIN: Well, the problem i s ,  unless the S ta te  should be 
encouraged—or a t  l e a s t  allowed—to th ru s t i t s e l f  in to  each fam ily 
s itu a tio n  to  determine who i s  b es t equipped to take care of p re­
school ch ild ren , you have a  very d i f f ic u l t  process to go through.

GRIFFITHS * R ight, so I  am going to  g e t away from th a t. I  am 
ju s t  going to  say, ' I f  you want to  have the ch ild , you have i t . . .  
A ll we say to  you i s  th a t  the only thing we ower you i s  the 
r ig h t to  support i t .  Now, i f  we c a n 't  give you th a t r i g h t . . .  
then we w ill take care of i t . . . '

. . . I n  f a c t ,  no t only do I  think th a t you have to do i t  th is  
way. I  th ink  th a t those who ask to  support us with a higher and 
higher le v e l are r e a l ly  espousing the philosophy of a  slave.

LOWENSTEIN* I  d o n 't see what you do with the children i f  you 
req u ire  th a t .  I f  the woman d o esn 't have a  s is te r  or a  mother 
to  take care of the ch ild ren—you d o n 't have S ta te  nu rseries 
in  th is  country.

GRIFFITHS* We are going to have S tate  nu rseries. This we are 
going to  do.

LOWENSTEIN* Then we p ro jec t whole new areas of government a c t i ­
v ity , since these n u rseries  would presumably have to be compul­
sory. I  begin to  see what you mean about who i s  and who i s  no t 
a  rev o lu tio n a ry .. .

GRIFFITHS* I f  we keep re in fo rc in g  the old myths by law, then 
we w ill never break away from i t .  They are myths.

At th is  p o in t, Rep. PhU Landrum, Democrat of Georgia, asked G rif f ith s

to  y ie ld .

LANDRUM* I  know i t  i s  d e lic a te  and dangerous fo r  an old-fashioned 
guy l ik e  me to  step  in to  a  revolutionary  conversation between 
two such eru d ite  people of the opposite se x ...L e t me say th is .
I  believe th a t  there  has never been a  person as near completely 
f i r s t  c la ss  because of the q u a li t ie s  with which she was endowed 
a t  b i r th  as  a  woman. I  d o n 't  th ink  there i s  anything th a t our 
Creator could give th a t  i s  g rea te r  than the qu a lity  th a t  a  woman 
has to  in sp ire  an in fa n t, to  nurture an in fan t, and in sp ire  i t  
when i t  reaches th a t  stage to  grow in to  something.

An old crusty  man lik e  me ju s t  simply doesn 't have those 
q u a litie s ...w h en  we th ink  o f turning over In fan ts, youths, in  
th e ir  formative years to  some hard-knuckled old man and l e t  them 
have the impression to  begin with th a t he i s  going to develop
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the q u a litie s  th a t  are necessary to  make them re fin ed , cu ltu red , 
and insp ired  ch ild ren , we are  ju s t  no t going to  do th a t ,  Mrs. 
G r if f ith s , and, b le ss  your sou l, why d o n 't you come up and help 
these women get in to  the bulsness of being mothers?

GRIFFITHS* I  w ill not y ie ld  any fu r th e r  a f te r  that*

G riff ith s  made c lear in  fu r th e r  d iscussion  feith Lowenstein th a t "free

choice" fo r  welfare mothers was in  f a c t  no choice a t  a l l .

GRIFFITHS* I t  i s  necessary i f  women are ever to  p a r tic ip a te  in  
the decisions of the world th a t  women work. I f  you are going to  
say to any p a r tic u la r  group, "You stay  home with these ch ild - 
ren ; th a t  i s  your jo b ,"  you a re  r e a l ly  asking the country not 
to  provide jobs. You are; p u ttin g  her permanently in to  th a t 
c l a s s . . .

LOWENSTEIN * My basic  fe e lin g  i s  th a t  we ought to  apply the same 
standard to  welfare mothers in  dealing  with th e ir  problems as 
we do to  mothers who are  no t on w elfare. In  o ther words, I  
would not want my wife, were I  to  pass from the scene, to  be 
required  to  go to  work and leave our in fa n t ch ild ren , our ch ild ­
ren  below school age, in  the hands of somebody or something im­
personal . . .

GRIFFITHS* I f  you died a t  th is  moment, though, your wife would 
have a  choice, wouldn't she, as  to  whether she went to  work or 
n o t, because she i s  probably a  tra in ed  woman and could get a 
job?

LOWENSTEIN * We a re  agreed th a t  th e re  should be a  choice, but 
no t th a t they should be req u ired —

GRIFFITHS* A welfare mother d id n 't  r e a l ly  have th a t  choice.
This whole thing i s  a myth, to o . She d o esn 't have tra in in g .
She c a n 't  go to  work. She c a n 't  choose a  job. What job?
. . . I f  you d o n 't have the requirem ent then, she can never make 
the  choice.

Lowenstein concluded by saying, " I  want to  thank my d istinguished  co l­

league from Georgia, Mr. Landrum, fo r  h is  d e lic a te  and courtly  e f fo r t  to  

help me through th is  th ic k e t. I  have heard th a t  politicslm akes strange 

bedfellows, but maybe w elfare makes even stranger bedfellow s."

But Rep. James Burke, Democrat of M assachusetts, would not l e t  

the sub ject d ie t
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BURKE i 1 would ju s t  l ik e  to  make th is  observation with th is  
reference to  the myths.

I  watched the Walt Disney show the o ther evening showing 
these fellow s who were ra is in g  o s tr ic h es . They had th ree  l i t t l e  
baby o str ich es , and the mother o s tr ic h  took care o f them, fed 
them, protected them ag a in st the a ttack s by a  p o te n tia l enemy.

I  th ink  th a t  what we a re  dealing here w ith I s  n a tu re 's  law, 
and I  think th a t we might be taking an approach th a t  I s  contrary 
to  n a tu re 's  law . . . when we say to  the mother th a t  'you have 
to g e t out of the home, go to  work, be absent from the home 
maybe 8 or 9 hours a  d ay ,' and deprive those ch ild ren  of the 
maternal in te re s t  of the mother, we are doing something a 
l i t t l e  b i t  contrary to  natu re , and i t  i s  much more than a  
myth.

Lowenstein had found another a l ly .

LOWENSTEIN* I  hope i t ' s  c le a r—I'm sure I  speak fo r  Mr. Burke 
and Mr. Landrum as well as myself—I  hope i t ' s  c le a r  th a t 
none of us are aga inst la d ie s  having ca re e rs . We have r ig h t 
here with us the proof of what d istingu ished  ca reers  they 
can have when they seek ca reers. The p o in t i s  ra th e r  th a t  
they ought no t to  be deprived of the opportunity to  ra is e  
th e ir  fam ilies i f  th a t  i s  what they p re fe r  to  do. I  d o n 't 
th ink  th a t position  i s  n ecessarily  in co n sis ten t w ith Mrs.
G r if f i th s ' concern th a t  there  be equal opportunity  fo r  women.

This e n tire  debate may seem humorous, o r perhaps p a th e tic .

But in  one way i t  i s  q u ite  serious and goes to  the h ea rt of the issue .

I t  i s  especia lly  s ig n ific an t because Martha G rif f ith s  was perhaps the 

one rep resen tative  most deeply involved the the issu e  of w elfare, and 

was sharply aware of i t s  im plications fo r  the lab o r fo rce .

She had chaired the 19&8 Jo in t Economic Committee hearings on 

the guaranteed income. As chairman of the JEC Subcommittee on F isca l 

Policy , she supervised the production of the more than f if te e n  volumes 

o f "Studies on Public Welfare" between 1972 and 1975* As of her r e t i r e ­

ment in  1975» she was the welfare expert in  Congress. As i s  evident 

from the discussions quoted, her impact was no t n ecessarily  co n sisten t 

with her expertise , however.

Representative G rif f i th s  was no ra d ic a l . The Almanac o f American

P o litic s  described her as a  moderate Democrat. Yet on the issue o f
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w elfare, she was Indeed something o f a  '’revolu tionary"i women, she 

m aintained, must he "forced to  he free"  economically i f  they were to 

share power in  the socie ty , even i f  th a t  meant a  network o f compulsory 

"S tate n u rse ries" . She, o f course, d id  not address the c ru c ia l ques­

tio n  o f whether a  c a p i ta l i s t  economy was prepared to  ahsorh these 

new ly-trained mothers. This placed a  l im it on her rad icalism . Whe­

th e r  she re a liz e d  i t  o r n o t, however, she was the only one d ire c tly  

confronting th is  question from the po in t of view th a t  a l l  women had 

a  r ig h t—even a  re sp o n s ib ility —to p a r tic ip a te  in  the economy on a  

le v e l equal to  men. B elative to almost every male in  Congress, she 

stood out as  a  t r a i lh la z e r ,  a lb e i t  a  lonely  one, and one with no t many 

follow ers i f  any.

Her ultim ate so lu tion  was an "income stra tegy" which included 

tax  breaks fo r  low-wage workers no t on w elfare, as  well as  a  type of

guaranteed income* She d id  not go so fa r  as  to  c a l l  fo r  the re s tru c ­

tu rin g  of work in  Americas

At what so r t  of jobs should welfare re c ip ie n ts  be expected 
to  work? . • . From a l l  around we hear th a t i f  work i s n ' t
meaningful o r i f  i t  i s  a  dead end job, then people shou ldn 't
be expected to  work a t  a l l  . . .  There probably i s  no spe­
c i f ic  occupation today th a t  a l l  persons would c a l l  'meaning­
f u l ' .  What w ill be sa tis fy in g  to  some w ill be drudgery to  
o th e rs .

I t  i s  wonderful to  hope th a t  a l l  people can lead  f u l f i l ­
l in g  work l iv e s ,  but our society  i s  nowhere near achieving 
th a t  goal. N either, 1 surmise, i s  any o ther na tion , and our 
n a tio n a l g u i l t  could be b e t te r  assuaged in  coming to  g r ip s  
with soluble problems. I  believe i t  would be more h e lp fu l 
to  persons who hold poor jobs to  supplement th e ir  wages than 
to  disparage th e ir  jobs.**

Within the l im its  of her basic acceptance-of a  p riv a te  en te r­

p r ise  system, G riff ith s  went about as  f a r  as  she could go. And, as 

the re s id e n t expert on the issue o f w elfare, she saw i t  c le a r ly  as  a
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low-wage labor-m arket Issue, and knew th a t  i t  was women who were g e ttin g  

the sh o rt end of the s tic k .

The question o f bringing welfare mothers fo rc ib ly  in to  the 

labor market became a  major question o f p rin c ip le  fo r  l ib e ra l  males.

They were firm ly  opposed on grounds o f the importance of motherhood 

and freedom of choice, causes ra re ly  supported by conservatives in  the 

debate on w elfare. This anomaly could only have a risen  in  the context 

o f an issue  such as labo r force s tru c tu re . Again and again, l ib e ra ls  

ra ise d  the banners of ind iv idual freedom and the san c tity  of the family 

in  th e i r  defense of the idea of keeping welfare mothers a t  home to tend 

the ch ild ren . This i s  a t  le a s t  in  p a r t  a  r e s u l t  of adherence to soc ia l 

work ideology, which had preached the same th ing  fo r  decades, and in  

f a c t  was the basis  fo r  the o rig in a l Mothers Pensions. The way in  which 

th is  concept was p a r tic u la r ly  defended by males in  Congress can perhaps 

be explained only with reference to  stereotypes about the proper ro le  

of women—as mundane as th a t  may seem. Such ideas stem from Ignorance 

about the ro le  women had always been assigned in  the work fo rce , as 

Martha G rif f i th s  pointed out.

I t  i s  no t a t  a l l  su rp ris in g  to  fin d  the National Welfare Rights 

Organization advancing the same ideas. The day before Lowenstein's 

testimony, George Wiley, Beulah Sanders, NWRO f i r s t  vice-chairman, 

and C arl R achlin, general counsel, came to te s t i f y  against the Family 

A ssistance Plan.

Wiley s ta ted  th a t  the plan, while moving in  the r ig h t d irec tio n , 

" f a i l s  to  go to  the h ea rt of the m atter, which i s  the inadequacy o f the 

Income w hichiis provided and av a ilab le  to  poor people to  r a is e  and nur­

tu re  th e ir  fam ilie s . He ca lle d  fo r  the NWRO program of a  $5500
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guaranteed income.

Sanders added th a t  "a mother should have the r ig h t to  stay  

home with her children  ra th e r  than be forced to  work . . . She should 

have the r ig h t to  say whether her ch ild ren  should be put in to  a  Govern­

ment-run c e n t e r . H i l t o n  Friedman would no doubt have been in  strong 

agreement.

G riff ith s  then pursued the "widower" l in e  o f  questioning, and

a  repea t of the 1968 Jo in t Economic Committee hearings ensued.

GRIFFITHS1 I  observe th a t  you believe th a t  the so lu tion  fo r  a t  
le a s t  p a r t of th is  i s  th a t  the mother must be perm itted to  make 
a  choice of remaining a t  home with her ch ildren  under 6 , maybe 
fo r  a l l  ch ild ren . But you also  equally  emphasize th a t  you ex­
pect a l l  able bodied men to  work. Do you believe th a t a  widower 
with f iv e  ch ild ren  under 6 should be required  to  work?

WILEY1 A widower?

GRIFFITHS: Do you believe th a t  CheU should be required  to  work?

SANDERS: Of course n o t. That i s  im possible. . . .  .

GRIFFITHS: L e t 's  ask Dr. Wiley. You ju s t  now s ta r te d  to agree 
with her. What you should have done was to  have le t ,  her w rite 
th is  testimony in  the f i r s t  p lace , because I  th ink  she i s  r ig h t .
In r e a l i ty ,  what you are  asking fo r  in  the testimony i s  th a t  
every able-bodied man work.

WILEY: We are ta lk in g  about tw o-parent fam ilies . I  suppose i t  
was an oversight the way i t  was w ritten .

GRIFFITHS: Your philosophy i s  so o ld , so deeply engrained in  
society , th a t  what you are r e a l ly  ta lk in g  about i s  th a t every 
man should work and one of the reasons you are objecting to  the 
f a c t  th a t th is  woman with k ids o f school age work i s ,  as appeared 
on page 7 Eof the NWRO statem ent3 th a t  there are  not adequate jobs 
fo r  men. The re a l  question, i t  seems to  me, i s  going begging.
You a r e n 't  f ig h tin g  the system. You are  going r ig h t  along with i t .

WILEY: What is  the r e a l  problem?

GRIFFITHS: The re a l  problem i s  th a t  every parent should be per­
m itted to  go to  work o r requ ired  to  go to  work to  support h is  
fam ily.

WILEY: Wrong.
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Wiley then attempted to  get around th is  problem i

One of the problems th a t I  am concerned about and I  want to  say 
th a t  I  and our organization are  deeply concerned about the prob­
lems and the discrim ination ag a in st women in  the socie ty  and the 
specia l problem th a t women have in  the soc ie ty  t but to  seek to 
deal with those problems while penalizing a l l  people who are poor 
by giveing them inadequate income and no t providing adequate in ­
come fo r  a l l  poor people, i s  r e a l ly  to  my way of th inking , crim i­
nal and I  am concerned.. . a t  the d escrip tion  by several members 
of th is  committee.. .o f th is  as a  ra id  on the T reasury .. .We are 
saying th a t  mothers should be p ro tec ted  ag a in st the b ru ta li ty  
o f a  socie ty  th a t says th a t a  mother can be forced to  leave her 
children  in  some in s t i tu tio n a l care and go and accept work.

Landrum attempted to press Wiley on the sub jec t of work incen tive, re la te d

to  the  issue of low-wage lab o rt
LANDRUM i With a l l  due resp ec t to  your very profound suggetsions, 
some of which I  th ink have m erit, we go back to the basic ques­
tio n , which you have not answered and which no one ever seems 
able to  answer and which I  believe cannot be answered. Under 
such a plan as you are promoting, th a t i s ,  when a  man o r a 
woman who i s  working every d ay .. .rece iv es le s s  fo r  h is  e f fo r ts  
than i s  given to one on w elfare, what are  you going to  say to 
th a t  person who i s  working? Are you going to  say, "Quit your 
job and g e t on w elfare." I s  th a t  what you are going to  say?

WILEY« No, not a t  a l l .  Our proposal in  th a t  area was what I  
spoke to  f i r s t ,  th a t  there should be both a  wage supplementa­
tio n  fo r  people who work fo r  inadequate wages and an income d is ­
regard which allows them by v ir tu e  of th e i r  work to  advance 
th e ir  income beyond the po in t i t  would have been i f  they were 
ju s t  to ta l ly  dependent upon public a ss is ta n ce . I  th ink  th a t 
th is  i s  the th ru s t of the Nixon proposal, which i s  one of the 
po sitiv e  th r u s ts . . .

Landrum i s  here demonstrating a  concern which apparently  a ffec ted  h is

negative vote on FAP.

In responding to a w elfare-tra in ing  "horror story" from Carl

Rachlln, G rif f ith s  s ta ted  her case and Wiley respondedi

GRIFFITHS i I  have g reat sympathy with your statem ent but th is  
th ing  th a t  I  think i s  wrong with i t  i s  th a t  too much emphasis 
i s  placed on what should be paid in  welfare r ig h ts  and too 
l i t t l e  emphasis i s  placed on every person has a  r ig h t  to  a  job 
and th a t  i s  true whether i t  i s  a  man o r a  woman and they should 
be given th a t  train ing ...W hat I  am doing i s  emphasizing over 
and over again the tra in in g  and the requirement th a t  they have
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a reasonable choice, no t th a t  she should be given more money on 
w elfare than she could earn. She should be given tra in in g , then 
a  chance to  work.

WILEY r I  th ink  our organization  disagrees with th a t  fo r  one basic 
reason, Mrs. G r if f i th s .

GRIFFITHSt Because you are  a  man, Dr. Wiley.

Wiley responded th a t  NWRO policy  was made by women, and th e ir  goal was 

an immediate remedy fo r poverty, which a  guaranteed income provided. 

Sanders agreed, saying th a t  "the country has fa ile d  to  provide the {jobs 

th a t  poor people need...You are doggone r ig h t ,  give them money." San­

d e rs  then made a  statem ent th a t  was to  upset Rep. Burke, and push Wiley 

in to  a  c o a lit io n  with him.

SANDERS t One c lass  th a t  i s  g e ttin g  a l l  the wealth and the second 
c la s s  i s  g e ttin g  nothing. We afe constantly  on the bottom of 
the totem pole and we are t i r e d  of th a t .  I  th ink  i t  i s  about 
time th a t you a l l  r e a l iz e  e i th e r  you include us in  decision­
making th a t  i s  going to  govern our l iv e s ,  or I  am going to  t e l l  
you r ig h t  now, we are going to  d isru p t th is  S ta te , th is  country, 
th i s  c a p ita l  and everything th a t goes on, because ju s t s i t t in g  
here l is te n in g  to  some of the questions, everything i s  throwed 
toward the poor. Nothing has been throwed toward the middle 
c la s s ,  and I  get s ick  and t i r e d  of th a t.

I  have got th ree k ids th a t  has got to come through th is  
country, th a t  has got to  l iv e  in  the society  and my children  
a r e n 't  going to f ig h t  fo r  no country th a t I  c a n 't  go out and 
g e t a  helping hand from, and I  mean ju s t  th a t, and th a t i s  the 
end of my statem ent.

BURKEi The jobs w ill e x is t  i f  some o f us can have our w ay...
There are many of us who have spent 20 years f ig h tin g  fo r  the 
th in g s  th a t  you are f ig h tin g  fo r today.

This i s  the g re a te s t country in  the world and you cannot 
name any country th a t  g ives the opportunities to  the people 
th a t  th is  country g ives, ir re sp ec tiv e  of the discrim ination 
th a t  i s  in  e x is ten c e .. .1  deplore the fa c t  th a t anyone would come 
before th i s  committee and th rea ten  th is  country with violence a s  
th e i r  way o f seeking a  so lu tion  to  the problem.

Wiley then in terceded to  soothe Burke's ru ff le d  fea th ers .

WILEYi I  would l ik e  to  say one th in g . Congressman Burke, we in  
th e  N ational Welfare R ights Organization are fam ilia r with your 
reco rd  and i t  has been a  source o f some encouragement and admi­
r a t io n  to  us th a t you have fought fo r  socia l secu rity , th a t  you 
have fought fo r  higher welfare payments, th a t you have re s is te d
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the 1967 amendments and In f a c t  we are aware and to our 
knowledge you are  the only Congressman th a t  voted on the f lo o r  
o f the House of R epresentatives aga inst the 196? C WIN 3 
amendments.

BURKE: That I s  co rrec t.

WILEY1 And fo r  the  r ig h t  reasons.

BURKE * What I  want to  p o in t ou t I s  th a t you make my crusade 
very d i f f i c u l t  when you come in  here and make th re a ts , not you, 
but the young lady .

SANDERS: I  made i t .  George Wiley d id n 't  make i t  and I  have a  
r ig h t  to  say what I  f e e l  l ik e  saying, Hr. Burke.

BURKE1 Of course you have a  r ig h t .  God b le ss  th is  country 
th a t  everyone can say what they th ink.

SANDERS: I  am t i r e d  of being harrassed by fo lk s .

BURKE: . . .  I  believe th a t  i f  we are going to  strengthen the 
fam ily l i f e  in  th i s  country we should g e t the mothers back 
in to  the home where possib le  and I  th in k 1 the mothers should 
be given th a t  opportunity .

Notwithstanding h is  support of Burke's point o f view on mothers in  the

• home, Wiley denied several tim es th a t  he was taking  a "male supremacist"

p o sitio n , and added th a t

I  th ink  our organization  r e a l ly  would support Congresswoman 
G riffith s*  approach in  th a t  we fe e l  th a t  the mother should 
have the opportunity  to  work. We are no t saying th a t the 
mother has to  be forced  back in to  the home i f  her choice was 
to  go out and accept a  job. We only oppose the requirement 
th a t  fo rces her out of the home.1?

But th is  was n o t G r i f f i th s ' p o sitio n , and from her po in t of view 

he was indeed a  male suprem acist. She was saying th a t freedom o f choice 

required s u f f ic ie n t educational and f in an c ia l resources to  f a c i l i t a t e  a  

re a l choice. Middle and upper c la s s  women had the  money, education, and 

tra in in g  to  choose to  work; working c la ss  women d id  no t. Thus the 

"freedom" of the l a t t e r  was in  f a c t  dependent on being forced to  take 

tra in in g , and being guaranteed supportive serv ices by the government,
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as well as a job. She was to  face co n sis ten t opposition from a l l  males 

Involved in  the hearings. There a lso  appeared to  be something of a  s p l i t  

between Wiley and Sanders on th is  issu e , with Wiley using h is  education 

and m iddle-class composure to  temper Sanders' ou tburst.

The Ways and Means testimony p resen ts an In te re s tin g  p ic tu re . . 

Ultim ately the committee reported  the b i l l  by a  22-3 vote, with Ullman, 

Landrum, and Omar Burleson o f Texas d issen tin g . The vote req u ires  no 

elaborate explanation * M ills , as u sua l, got h is  way. What does req u ire  

fu rth e r  examination i s  the nature of th i s  affirm ative  consensus.

The am biguities of the Family A ssistance Plan opened i t  up fo r  

support or opposition on many d if fe re n t grounds. Thus M ills, who be­

lieved  th a t welfare re c ip ie n ts  wanted to  work, could be a l l ie d  with 

Corman, who stressed  the need fo r  re h a b il i ta t io n . Martha G rif f i th s , 

who wanted to requ ire  mothers to en te r the labor fo rce , could support 

FAP along with Burke, who wanted them in  the home where Walt Disney said  

they belonged. In other words, support fo r  FAP could and d id  come from 

ind iv iduals with d if fe re n t ideas on the sub ject o f the work-welfare r e ­

la tio n sh ip  and the s tru c tu re  of the labo r fo rce .

Opponents o f FAP, on the o ther hand, were f a r  more single-minded. 

Ullman i s  something of an exception; most soci&l work ideologues sup­

ported the b i l l .  But Landrum was qu ite  upset about the e f fe c t FAP would 

have on the work fo rce , and Burleson revealed  s im ila r views in  l a t e r  te s ­

timony. Even the few Southern supporters, such as Gibbons voiced th e ir  

misgivings on the same b a s is . While l ib e r a l  support fo r  the plan thus 

did not run very deep, and was o ften  based on wishful thinking about what 

FAP might lead  to , the most e ffe c tiv e  conservative opposition came out of 

a  very c lea r d irec tio n . Thus they were, in  a  b e t te r  position  to  undermine
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support fo r  the  h i l l  hy playing on these inconsistencies and weakening 

the reso lve of i t s  advocates. This was to  he in  f a c t  the  scenario in  

the Senate. For ra th e r  d if fe re n t reasons, Moynihan suns up what d id  

in  f a c t  happens "In the moment of v ic to ry  in  the House the conditions 

were es tab lish ed  fo r  d efea t in  the Senate."

The issu es which the  designers of FAP were hoping to  avoid 

were already surfacing , because they could not he avoided in  a  d is ­

cussion of w elfare. Without Wilbur M ills, FAP might very well have 

d ied in  the Rules Committee. His p restige  and power kept the h i l l  

a liv e  fo r  i t s  u ltim ate destruction  by R ussell Long's Finance Committee.

On March 11, 1970, the Ways and Means Committee issued  i t s  

rep o rt, producing a  "clean" h i l l ,  now numbered HR 16311. I t  remained 

su b s tan tia lly  as  i t  had been introduced although a  g rea te r  emphasis 

had been placed on w ork-training, evidently  a  re f le c tio n  o f M ills ' 

concerns.

During i t s  d e lib e ra tio n s , the p rin c ip a l e f fo r ts  of your com­
m ittee were in  the d irec tio n  of strengthening the provisions 
of the le g is la t io n  to  assure the establishm ent of an e ffec tiv e  
work and tra in in g  program. . . . Your committee wished to  em­
phasize i t s  c le a r  understanding th a t a l l  ad u lt fam ily a s s i ­
stance re c ip ie n ts , except those sp e c if ic a lly  exempted by the 
b i l l ,  must r e g is te r  fo r  tra in in g  and employment.

Thus, even the working poor would now have to  r e g is te r ,  and s ta te  wel­

fa re  agencies l o s t  th e i r  d iscre tionary  power of r e f e r r a l .  This r e f le c ts  

no t only M ills ' own p r io r i t ie s ,  but an an tic ip a tio n  o f what was thought 

to  be necessary to  pass FAP.

A dditional views by Sam Gibbons were included, suggesting the 

cashing out of the food stamp program, an idea l a t e r  adopted by the 

A dm inistration in  i t s  June rev ision  of FAP. The th ree d issen te rs , 

Landrum, Burleson, and Ullman, issued a  ra th e r  b r ie f  statements
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For a l l  the rh e to ric  about work Incentives, the h i l l  c le a r ly  
pu ts cash payments f i r s t .  I t  u ltim ately  e s tab lish es  the b asis  
fo r  a  guaranteed annual income through a  negative tax  formula.
Ve do no t concur th a t  the cash incentive approach to  welfare 
i s  e i th e r  proven o r sound . . • t  FAP “I would permanently consign 
more than ten  percent of our population to  welfare handouts.
The b i l l  would in s t i tu tio n a liz e  poverty, no t elim inate i t .  3-9

In  A pril, the Rules Committee held i t s  hearings on FAP. The 

opening o f the hearings by committee chairman William Colmer of M issis­

s ip p i made c le a r  the d i f f i c u l t  path  FAP had to  treads "Mr. M ills , the

committee w ill be pleased—or d isp leased , depending on the p o in t of view
20of your philosophy here th is  morning—to hear from you."

From the s t a r t ,  M ills stuck to  h is  work incen tive guns. His 

opening testimony d e a lt  e n tire ly  with tra in in g  and employment. To Col­

m er's question whether FAP w asn't ac tu a lly  a guaranteed income, M ills 

re p lie d , "Only with resp ec t, Mr. Chairman, to the ind iv idual who i s  

going to  be tra in e d ."  Anyway, he continued, FAP was nothing new; "The

person on welfare today has a  guaranteed income, d o esn 't he? Yes, i t
21i s  a  guaranteed income."

Colmer voiced h is  fea rs  th a t "the o ther body" would be tempted

to  ra is e  the $1600 le v e l in  an e lec tio n  year; M ills evaded th is  issu e .

Colmer a lso  feared  the consequences of federal e l ig ib i l i ty  determ ination.

M ills  t r ie d  to  turn  th is  around;

Let me c a l l  th is  to  the gentlem an's a tten tio n . This i s  one of 
the th ings th a t  i s  the cause of some concern in  the committee, 
about where the bulk of th is  i s  going. Do you re a liz e  th a t  
about 5036 of the to ta l  working poor are In Southern s ta te s?
Do you re a l iz e  th a t  a  m ajority of th a t working poor i s  not 
b lack, i t  i s  white?

COLMER; No, frank ly  I  d id n 't  re a liz e  th a t. . . .1  do happen to 
come from the South, but 1 am not p a r tic u la r ly  in te re s te d  In 
a  section  o f the b i l l .  I  am ta lk ing  about the o v era ll pro­
gram. I  am ta lk in g  about the preservation of the f i s c a l  r e ­
sp o n s ib ility  of th is  Government.22

M ills then began to  change h is  descrip tion  of the b i l l ,  during a  response
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to  a  question from Rep. H. Allen Smith, Republican of C alifornia!

MILLSt £The b i l l  i s  3 no t what i s  commonly known as a  negative 
income approach o r guaranteed income approach. . . • This 
le g is la t io n  d if f e r s  m a te ria lly , in  my opinion, from th&t type 
of guaranteed income because here,,vis are  saying to  the in d i­
v idua l, ' I f  you w ill l e t  us help you by signing up with our 
employment secu rity  agencies w ithin our s ta te s  or take t r a in ­
ing o r fo r  them to  f in d  you a  job, we are not going to leave 
you a t  th a t  p o in t. We w ill s tay  with you u n t i l  your income 
reaches such a  le v e l as  to  equal o r exceed sta ted  need. . . .

But Smith, a  conservative Republican, would no t accept th is !

SMITH! Where are  you going to g e t a  job to  give them? . . .
Who i s  going to  decide what i s  su itab le  employment? There 
are  thousands of people out of work a t  Lockheed in  my area 
and a t  o ther p laces. They c a n 't  ge t a  job. How are you 
going to  give them a  job?

MILLS! There are  jobs av a ilab le . I f  you w ill look a t  the 
Washington Post every Sunday . , . you w ill find  page a f te r  
page of want ads fo r  employees.2 "̂

Whether M ills intended th is  as  an honest and adequate answer i s  no t c le a r ,

although he was no t the only one to  use th is  homely example. Smith then

chose grounds on which M ills was b e t te r  able to fig h t!

SMITH! Of th is  group, how many professional unemployed do we 
have? A m illion  o r a  m illion  and a  h a lf  th a t  absolutely won't 
work un less they are P resident, and a l l  they want to do i s  s i t  
around and d rink  beer and wine and have fun—how many of those 
do we have and how do we take care of them?

MILLS! I  have no idea . . .  I  th ink  i t  i s  the g rea tes t misunder­
standing o f a l l  to  assume th a t  a m ajority  of these people d o n 't  
want to  help  themselves. I  th ink  th a t  i s  the biggest mistake 
we can make.

SMITH! I  d o n 't  assume th a t .  I  ju s t  say there are some. I  
d o n 't  know how many.25

John Anderson, a  l ib e ra l  Republican from I l l in o is ,  agreeing with

M ills th a t  welfare re c ip ie n ts  wanted to  work, ended h is  questioning by

saying, " I  would simply l ik e  to conclude by congratulating the g en tle -
26man fo r  sending us th is  le g is la t io n ."  James Delaney, le ss  impressed, 

feared  th a t  h igher taxes re su ltin g  from FAP would help drive the "row
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a f te r  row and miles of small manufacturers" in  the Democrat's Long 

Island C ity d i s t r i c t  out of the s ta te .  H ills  now reaffirm ed h is  com­

mitment to  the $1600 f ig u re .

James Quillen, Republican o f Tennessee, opened by f l a t l y  s ta tin g , 

" I  am opposed to  the concept o f a  guaranteed wage.” Declared M ills,

"I am, to o ."  Quillen re p lie d , " I  am n o t convinced . . . th a t  we 

have an exception to  th a t ."  M ills went on to  explain th a t  both the 

guaranteed income and th e  negative ta x  had no work incen tive , and th a t 

FAP did , inc iden ta lly  dem onstrating h is  misunderstanding of the negative 

tax  idea. Quillen then centered h is  ob jections on the phrase in  the 

b i l l  requ iring  "su itab le  employment" fo r  re c ip ie n ts , which he f e l t  pro­

vided "too many excuses fo r  a  man who d o esn 't Want to  work". At th is  

poin t Colmer in te rje c te d : "I th ink  th a t  is  a  p e rfec t i l lu s t r a t io n  of 

what I  was try ing  to b ring  out here th i s  morning, th a t  your lo c a l peo­

p le are in  b e tte r  p o sitio n s to  evaluate  when a  man i s  able to  work or 

should work or n o t . " ^  Colmer* s concern was th a t lo c a l employers and 

lo ca l government maintain con tro l over who was to be in  the work force 

and under what conditions. M ills ' promises th a t  lo c a l Employment 

Security  o ffices  would have d isc re tio n  were n o t s u f f ic ie n t to deal 

with Colmer? s fea rs  of fed e ra l e l ig ib i l i ty  determ ination on the basis 

of need.

M ills, in  answering D elbert L a tta , Republican of Ohio, explained

h is  own i n i t i a l  opposition to  FAPt

The press rep o rts  assumed, I  guess without too much lead  from 
me, th a t I  was strong ly  opposed to  i t .  I  was n o t strongly  
opposed to  i t .  I  had re se rv a tio n s , I  must admit, and I  so 
said . . . A ctually, I  would have voted ag a in st the b i l l  as 
i t  had been introduced, had i t  come to a  f in a l  vote without 
amendments.
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He went on to  say th a t  the Adm inistration h i l l  had had no provisions 

fo r  tra in in g  o r re h a b ilita tio n . He had also  been concerned about the 

addition of m illions to  the welfare r o l l s  and b i l l io n s  to  the budget,

but h is  d es ire  fo r  some kind of welfare reform had le d  to  h is  February
28decision to  support the le g is la tio n .

The next day, John Eymes te s t i f ie d  fo r  the b i l l ,  and Colmer

began again to  voice h is  ob jections. Noting th a t  most of the poor were

outside the labo r fo rce , he d id n 't  want "to aggravate the  s itu a tio n  by
29

making more and more people dependent on the fed e ra l government." He 

repeated the question he had asked beforet "A ren 't you re a l ly  s e ttin g  

a  guaranteed income here, fo r  the so -ca lled  poor, the indigent? I s n ' t  

th a t what you 're doing?" He received M ills ' answer from Byrnes* "Only,

Mr. Chairman, under a  condition th a t  they do everything they can to  help
30themselves."

Spark Matsunaga, Democrat of Hawaii, ra ise d  the issue of

in su ff ic ie n t jobs, and Byrnes once again repeated Mills* " I  d o n 't  th ink

the gentleman, can contend th a t  there  a r e n 't  a  considerable number of

jobs ava ilab le  today. Take yesterday 's  Post o r y es te rd ay 's  S ta r; you
31w ill f in d  a  p re tty  high lev e l of jobs wanted • . ."

L a tta  was upset about forcing  mothers o f young ch ild ren  to  work, 

a  concern ra th e r  uncommon among conservatives. When informed about the 

b i l l f s  day-care provisions, however, he responded, "You mean the Federal 

Government i s  going to  have b ab y s itte rs  fo r  them, too?"

Ullman followed Byrnes, a ttack ing  the work requirement in  FAP 

as a  "token", and c a llin g  fo r  fed e ra liza tio n  o f AFDC and a  stronger 

WIN program. "What you are doing in  th i s  program," he sa id , " is  perma­

nently  subsidizing from eleven to  fourteen percent o f the population
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from now on* . . . You are  coping with more than 50$ of these working

poor who are In the ru ra l  areas, a  l o t  In the South where your tra in in g
33programs o r nothing e lse  w ill be e ffec tiv e .""^

Landrum was next with testimony aimed p rec ise ly  a t  the e f fe c t

of the b i l l  on low-wage workers;

This man works p re tty  hard, maybe as much as e ig h t o r nine 
hours a  day to  earn $1920, and you t e l l  him he i s  in  poverty, 
and he i s  going to  say, i f  you are going to  put th a t  so r t  of 
a  brand on me, i f  1 am going to  be branded then I  am going to  
g e t the f u l l  b en e fit of i t .  . . . When you subsidize Clow-wage 
workers ̂ you are c rea tin g  a  s itu a tio n  where I  th ink  we are 
going down the road of no re tu rn .

The people we are dealing with are  simply no t going to  work 
i f  we guarantee them an income .3^

Landrum evidently  d id  no t believe th a t  a l l  the poor were lazy  and 

s h if t le s s ,  although he may have been separating working from welfare 

poor. He d id , however, recognize the e f fe c t of expanding welfare on 

the low-wage work fo rce .

An exchange with Thomas F. O 'N eill, Democrat of M assachusetts, 

h ighlighted  th e i r  ideo logical d ifferences. O 'N eill declared th a t  "one 

percent of the nation contro l b e tte r  than th i r ty  percent of the  wealth 

of the n a tio n ,"  and added th a t  "you d o n 't have the problems we have in  

the major c i t i e s . " Landrum continued to  in s i s t  th a t  FAP would reduce 

Incentive to  work; O 'N eill disagreed. Landrum concluded, "There i s  no 

need of our arguing. We d isag ree."  O 'N eill concurred;' " I t  i s  a  d is ­

agreement of philosophies, th a t i s  a l l . "  The l a t t e r  was viewing FAF 

as an income re d is tr ib u tio n  measure, and tak ing  the side o f the poor. - 

Landrum's concern was with the supply of low-wage lab o r. The d ifference 

came a t  l e a s t  in  p a r t from the d if fe re n t areas each represen ted , and 

the d if fe re n t constituencies each chose to speak fo r .

The l a s t  word was th a t  of John Ashhrook, Republican of Ohio,
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and i t  was an omen of what was to  come* His own calcu lations showed

th a t the notch e f fe c t  s t i l l  ex isted  with FAP. In fa c t, he claimed,

HEW and Ways and Means accepted th is  s ta te  of a ffa irss

I  have watched the oratory  change . . .  As a  matter of fa c t , 
in  ta lk in g  to  Mr. M ills and o ther members of the committee, 
they are  not so much ta lk in g  now in  terms of a  strong incen­
tiv e  as they a re —and catch th i s —th a t they have minimized the 
d is in cen tiv es . . . . There are  no strong work incentives in  
the b i l l .  . . . This o f course goes back to  what Mr. C Mil ton J  
Friedman sa id  in  te s tify in g  on the b i l l .  We are fooling our­
selves i I f  you re a l ly  want the program to work you are going 
to  have to  make a  la rg e  incentive between non-working and 
working poor fam ilie s . ̂ -5

Although there  was some surprised  response to  th is ,  the re  was no

general d iscussion .

The testimony in  the Rules Committee i s  another good ind ica tion  

of the nature of the c o n f lic t over welfare reform. Southern conserva­

tiv e s  were expressing th e ir  rese rva tions about FAP in  terms of th e i r  

concerns about i t s  e ffe c ts  on the work fo rce . The language used i s  

no t simply th a t  of "welfare lo a fe rs ” or the g lo rie s  of the work e th ic . 

Landrum and Colmer expressed a  serious concern about how event: a  modi­

f ie d  guaranteed income would a f fe c t  the labor market in  th e ir  a reas. 

M ills ' and Byrnes? e f fo r ts  to pu t the b i l l  over as "workfare" could 

no t succeed because these concerns ran too deep. M ills found him self 

s u f f ic ie n tly  on the defensive to  have to  presen t FAP almost e n tire ly  

as a  measure designed to  promote work. Ashbrook could then la y  the 

b as is  fo r  what was to  be the most serious a ttack  on FAP by meeting the 

work-incentive issue  head on a t  i t s  most basic level i d o lla r reward as 

provided by the b i l l .  Moreover, when Smith and Matsunaga ra ised  the 

question of job a v a ila b il i ty , they received only evasive answers. The 

supporters of FAP were not ready to  deal seriously  with the issu e  of
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work In presenting  the proposal) hut the issue remained the c ru c ia l one.

These problems d id  no t prevent the Rules Committee from re lu c ­

ta n tly  granting  the closed  ru le  requested by M ills—i t  would hardly do 

otherwise to the powerful chairman o f Ways and Means.

On A pril 15, 1970, HR 16311 was brought to  the f lo o r  of the

House. The debate i t s e l f ,  as Rep. Leonor K. Sullivan was to  po in t ou t,

was conducted in  "a n early  empty H o u s e T h e  Congressional Record, 

however, contains the views of some f i f t y  o r more Congressmen on the 

subject of the Family A ssistance Flan.

There were two c ru c ia l votes on HR 16311. The f i r s t  was on the

Rules Committee re p o rt, asking a  ban on amendments o ther than those

accepted by M ills , and a  six-hour l im it  on debate. This passed 205-183. 

The second was the  vote on the b i l l  i t s e l f ,  which was approved 243-155*

Breaking down House sentiment on the basis  of Congressional 

Q uarterly 's  l i s t i n g  o f ac tu a l votes c a s t, as well as  p a irs  and announce­

ment fo r  and ag a in s t, a  p ic tu re  emerges of both p a r tie s  s p l i t  down the 

middle on the sub jec t o f FAP.

A Congressman supporting both the Rules Committee and the b i l l  

i t s e l f  was an unqualified  supporter of FAP; opposing the Rules Committee 

but supporting the  b i l l  ind icated  approval with reserva tions; opposing 

both o r  supporting the Rules Committee but opposing the b i l l  would show 

firm  opposition.

Table 6-1 (follow ing page) shows th a t  Northern Democrats pro­

vided the bulk o f the support fo r  Nixon's b i l l ,  although not without 

some s ig n if ic a n t defec tions. Republicans were deeply divided. Souther­

ners o f both p a r t ie s  were almost uniformly opposed.

Moynihan says th a t  southerners should have been made aware of
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TABLE 6-1 

CONGRESSIONAL SENTIMENT ON HR 16311

Northern
Dems.

Southern
Dems.

Northern
Reps.

Southern Total 
Reps.

Supporting FAP......................... 124 10 79 3 216

Support w ith Reservations . 10 3 22 4 39

Opposing FAP . . . . . . . 23 66 5^ 19 162

SOURCES Compiled from 1970 Congressional Q uarterly Almanac

b en e fits  fo r  them under FAP so th e ir  rep resen ta tiv es would have f e l t  

the pressure. But p rec ise ly  thosevrwho would have benefited  had the 

le a s t  p o te n tia l to  a f fe c t  the votes of th e ir  Congressmen on an issue 

lik e  FAP. Colmer and Landrum had no t b u i l t  th e ir  p o l i t ic a l  careers on 

a  defense of the r ig h ts  of the southern ru ra l poor, esp ec ia lly  blacks.

One hundred tw enty-six northern Democrats ac tu a lly  c a s t vot6s 

in  favor of HR 16311, most o f them l ib e ra ls .  I t  i s  among the l ib e ra ls  

of both p a r tie s  th a t  one f in d s  the most consisten t support fo r  FAP, but 

usually  based on views and assumptions which contradicted  the advanced 

so c ia l ideas often  a ttr ib u te d  to  l ib e ra l  p o lit ic ia n s .

There was an almost unanimous fee lin g  among them th a t the $1600 

base fig u re  was too low* Many supported aminimum of $5500, which hap­

pened to  be the demand of the NVR0. L iberals gave no p a r tic u la r  ph ilo ­

sophic o r economic ra tio n a le  fo r  th e i r  support of a  f l a t  guaranteed 

income a t  th is  le v e l, even though i t  would have fundamentally changed 

the nature of the  le g is la tio n  and perhaps the society . Only John Conyers 

of Michigan placed an e x p l ic i t  defense o f th is  proposal in  the Record, 

basing i t  on a  “r ig h t to  l i f e " —l ie i^ a  r ig h t to  share in  the n a tio n 's  

w eilth .
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Liberals often objected to  the vagueness of the  phrase " s u i t ­

able work"—though fo r  reasons qu ite  opposite to  sim ila r objections 

from conservatives—and there were c a l ls  fo r  job crea tion  programs and 

more so c ia l serv ices. Most im portantly, however, they re jec ted  work 

requirem ents, especially  fo r  mothers, using rh e to ric  ra th e r  inappro­

p r ia te  fo r  supporters of the welfare s ta te .  Said William F i t t s  Ryan,

New York Democrat and sponsor th ree  years e a r l ie r  of the f i r s t  guaran­

teed  income b i l l  to  be introduced in  Congressi " CThe work requirem ent! 

i s  philosophically  objectionable; forced work i s  a lien  to  indiv idual

choice and freedom. . . .  No mother should be required  to  su b s titu te
37day care custodians fo r  her care and lo v e . John Conyers introduced 

a  statem ent signed by 17 l ib e ra l  Democrats by saying "we believe mothers

should be free  to  decide fo r  themselves whether or n o t to  leave th e i r
o q

ch ild ren  and take a  job o r en ter job t r a in in g ."

Said Richard O ttinger of New York; "Let us n o t lo se  s ig h t of

the fa c t  th a t over 90$ of the presen t w elfare re c ip ie n ts  are aged, 

b lin d , disabled, dependent ch ild ren , and mothers caring  fo r  preschool 

ch ild ren . . . . We need to  be mindful o f  the lim ita tio n s  and not imply 

th a t  we w ill force mothers to  work . • • the needs o f the children  must 

be kept uppermost in  m i n d . O g d e n  Reid continued in  th is  veins "I am

not a t  a l l  sure th a t a mother with school-age ch ild ren  should be r e ­

quired to  work . . . possibly i t  i s  old-fashioned of me to  suggest th is

. . .  I  am under no circumstances saying th a t  a  woman's place i s  in
40the home but I  am saying she should be given the f re e  choice. . ."

The Democratic Study Group issued a  statem ent, entered in  the Record 

by P h ilip  Burton of C alifo rn ia , c a llin g  on Congress to  ra is e  the m ini­

mum b en e fit, define "su itab le  work", and to  insure th a t  "any work
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provisions fo r  mothers should in  a l l  Instances place the in te re s ts  of

the ch ild  or ch ild ren  f i r s t . "

L iberals who spoke fo r  FAP often  c ite d  fam ily s ta b i l i ty  as one

of i t s  v ir tu e s . Robert Anderson of I l l in o i s ,  a  Republican, declared!

" If  there i s  one thing th a t impresses me about th is  b i l l ,  i t  i s  the

f a c t  th a t  the basic th ru s t i s  to t ry  to  hold th a t  fam ily together, to

keep the fa th e r  from deserting  h is  wife and ch ild ren  and to  preserve

the very basic u n it of American society . . . . fo r  th a t  reason alone
41I  th ink  we w ill make h is to ry ."  A concern fo r  "wholesome fam ily l i f e "

motivated Democrat Joseph Minish of New Jersey to have rese rv a tio n s

about work requirements in  FAP. Jacob G ilbert of New York p raised

FAP fo r  ending welfare migration and fam ily breakup.

The idea th at AFDC fosters fam ily breakup is  widely held , yet

th e re  i s  l i t t l e  em pirical foundation fo r  i t .  At le a s t  one Congressional

study has examined the impact of welfare on fam ily breakup, examining

whether AFDC does indeed fo s te r  desertion  by making i t  p ro fita b le , and

whether illeg itim acy  i s  re la te d  to  high welfare b en e fits . The re s u lts

are inconclusive.

M arjorie Honig, using m ultip le-regression  an a ly sis , concludes

th a t  "the independent e f fe c t  of a  10 percent higher AFDC stipend  C among

44 m etropolitan areas in  i 960 and 1970 2 was to  r a is e  by 3-4 percent the
42share of fam ilies  headed by women." In o ther words, c i t i e s  with 

higher AFDC payments have la rg e r  proportions of female-headed fam ilies 

and the two phenomena are s ta t i s t ic a l ly  re la te d .

The fa c to rs  Honig included in  her reg ression  ana lysis  are of 

course only those which are  d ire c tly  q u an tifiab le , such as wage ra te s , 

program fea tu re s  of AFDC, and unemployment r a te s .  I t  seems safe to  say
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th a t c e rta in  unquantifiabLe fac to rs  may en ter in to  decisions on fam ily 

breakup among AFDC re c ip ie n ts , which l im it  the usefulness of a  m ultip le 

regression  an a ly sis .

Thus* another study in  the same co llec tion  reached qu ite  d if fe ­

re n t conclusions. O utright and Scanzoni s ta te  th a t  i f  Honig's find ings 

are accurate , i t  "should be m anifest in  the liv in g  arrangements of the 

ch ild ren . Ve conclude th a t  th is  evidence does not support the view th a t  

the AFDC program a ffe c ts  the formation o f white o r non-white fem ale- 

headed fa m ilie s ."  O utright, in  a  thorough study o f AFDC and i l l e g i t i ­

macy, says "we cannot conclude th a t AFDC benefits  are  a  cause of i l l e g i -
l i i i

tiraacy."

I t  may well be as Wilbur M ills said  a t  one p o in t during the 

Rules Committee hearings! welfare fam ilies  break up because the p a r t­

ners d o n 't  want to l iv e  together. The ex tra  few hundred d o lla rs  hardly  

seems to  be worth an add itional ch ild  fo r  a  welfare mother. I l l e g i t i ­

mate ch ildren  are simply not very p ro fitab le .

Moreover, there has never been any proof th a t  people migrated 

to high b en e fit s ta te s  to  receive welfare; the 1969 Ways and Means 

study of AFDC in  New York found i t  could n e ith er confirm nor disprove 

th is .  Many l ib e ra ls ,  however, seemed prone to accept a l l  these propo­

s it io n s . To them, AFDC was destruc tive  of the fam ily and forced the 

northward movement of poor people.

E s p e c i a l l y  in te re s tin g  i s  the dedication o f l ib e ra ls  to  "freedom 

of choice", notably in  the case of working mothers. Underlying th is  

po sitio n , o f course, i s  the mistaken notion th a t  welfare mothers do 

no t work. Even so, none o f the conservatives ever used th is  phrase in  

the welfare debate. A llard Lowensteln's performance a t  Ways and Means
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hearings seemed not untypical of the Ideas held by h is  l ib e ra l  colleagues 

concerning the sa n c tity  of the fam ily had the need of ch ildren  fo r  a 

home-bound mother.

Martha G riff ith s  d id  no t share th is  view; n e ith e r  did Leonor 

S u llivan , Democratcof M issouri, who opposed FAP but favored the expan­

sion of day care to  g e t mothers to  work, c i t in g  approvingly the example 

of women workers during Vorld War I I .

The Impact of a  $5500 guaranteed Income with no work req u ire ­

ment fo r  mothers would have been to  withdraw female fam ily heads en 

masse from the work fo rce . Apparently th is  was something th a t l ib e ra ls  

were e ith e r  unaware of o r prepared to  accept In the name of freedom of 

choice and the nuclear fam ily. A more cynical explanation, of course, 

i s  th a t advocacy of such a  program was merely l i p  serv ice to  please 

p a r tic u la r  constituencies such as the NWRO. In any case, a l l  discussion 

of job a v a ila b il i ty  was precluded, and l ib e ra l  Democrats centered th e ir  

debate on the assumption th a t  mothers belonged a t  home, subsidized by 

Family A ssistance.

The opposition to  FAP took two forms* one, th a t i t  was "so c ia l­

i s t i c "  and would finance " lo a fe rs" ; the o ther was th a t  the b i l l  d id  not 

promote work and indeed would discourage i t  as much as AFDC did .

The former argument co s t FAP support but was no t e ffec tiv e  as 

an opposition s tra teg y  to  sway the uncommitted. I t  could not address 

the more serious concerns of most le g is la to r s .  Nonetheless, doe Waggon- 

ner of Louisiana denounced i t  in  no uncertain  terms* "This dream of 

every s o c ia l is t  of having the government guarantee him an income i s  

wrapped up in  the b i l l  we are  now c o n s id e rin g ."^  Rep. Watkins Abbltt 

of V irg in ia suggested th a t  FAP "would be the f in a l  major step toward
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46the completion of a  s o c ia lis t ic  p a t te rn ." James Burke of F lo rida

declared , "I do no t believe th a t th is  le g is la tio n  i s  anything more
47than an extension of socialism  In our country*"

This kind of rh e to ric  usually  went hand in  hand with the "wel­

fa re  lo a fe r"  stereo type, or as Burke ca lled  them, the "p ro fitab ly  

unemployed". Samuel Devine, Republican o f Ohio, f e l t  th a t  there should 

be no need fo r  specia l Incentives a t  a l ls  "Most of us Cin Congress3 had 

the incentive th a t  we l ik e  to  e a t, and most of us had the incentive

th a t  we wanted to  support and educate and take care of our fam ilies
48to  the best of our a b i l i ty .  That i s  su f f ic ie n t in cen tiv e ."  Lawrence 

Williams, Republican of Pennsylvania, f e l t  th a t  FAP was 'toothing more

than ju s t  another g igan tic  giveaway which would fu r th e r  reward the in -
hq

dolen t and m alcontent." Robert P rice , Republican of Texas, deplored

"the continued drag caused by the sizab le  number of ind iv iduals who
50would take a  fed era l r e l i e f  check before a job.

Welfare measures had survived such arguments before. L iberals

were no t l ik e ly  to  be converted, and thoughtful conservatives could

hardly  be expected to believe th a t  th e i r  P residen t was p a r t  of a  p lo t

to  so c ia lize  the United S ta te s . The more serious a tta c k  came from those

who used the work-disincentlve argument.

M ills introduced the b i l l  on the f lo o r  much the way he had in

the Rules Committees

When I  vote fo r  th is  b i l l  I  am not voting fo r  a  guaranteed 
annual income. What I  am voting fo r  i s  an amount, c a l l  i t  
whatever you want to —subsid ies, r e l i e f  income, whatever you 
want to  c a l l  i t —I  am voting fo r  a  supplement to  the income 
of the ind iv idual who i s  working and no t making enough to  
support h is  fam ily with the ordinary needs o f l i f e  .51

Ashbrook immediately le a p t to  the a ttack . Wasn't i t  tru e , he asked,
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th a t  PAP wouldn't e n tire ly  a lle v ia te  the AFDC notch problem? " I t  may 

not In some s ta te s a n s w e r e d  M ills. Ashbrook subtly  pressed the points 

" I t  would narrow the s itu a tio n , ra th e r  than bring about a  s itu a tio n  

where there  would be an absolute work Incentive In every case ."  M ills 

was evasive s " I t  would not cover a l l  cases. . . . What the gentleman 

i s  doing In h is  f ig u re s  i s  Including many th ings th a t  a re  not w ithin 

th is  b i l ." ^ 2 That of course was ju s t  the po in t Ashbrook was making.

John Byrnes followed M ills with s im ila r arguments! "We should 

stop ta lk in g  about th is  b i l l  making a  rad ic a l change by Introducing a 

guaranteed annual Income . . . th a t i s  not the philosophy of th is  

b i l l .  The philosophy of th is  b i l l  i s  to g e t people o ff  the treadm ill 

of w elfare."*^ This time i t  was the turn o f David Dennis, Republican 

of Indiana. C iting Milton Friedman's testimony, he asked i f  i t  was 

tru e  th a t  marginal taxes on each add itional earned d o lla r  would exceed 

70^. Said Byrnes, "There are cases where th a t  w ill be tru e , but again 

we cannot generalize . . . The only argument I  can make in  favor of 

the Incentive we have here, i s  th a t i t  i s  much more than we have today .1

Such inconclusive answers could not defend FAP as  a  serious 

"workfare" b i l l .  Arguments such as those of Ashbrook and Dennis had 

to  be d e a lt  with because they ra ised  the c ru c ia l issue  of work, not 

merely as  a  polemical ta c t ic ,  but as a  r e a l  so c ia l question which a f ­

fec ted  the specific  constituency in te re s ts  o f a  number o f Congressmen, 

esp ec ia lly  in  the South. The supporters of FAP were no t prepared to  

f ig h t  on th is  le v e l.

There was a lso  more specific  d iscussion o f FAP in  terms of i t s  

e f fe c t  on wage le v e ls . Ashbrook again took the o ffensive. Noting th a t  

the Ways and Means rep o rt had s ta ted  there was no in ten tio n  of
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subsidizing low-wage industries* he asked i f  th is  meant that recip ients  

would not he re fe rre d  to  jobs in  such ind ustries . M ills  again had to  

re treats  " I  would not deny there is  some problem." He stated h is  in ­

tention o f placing rec ip ien ts  in  steady, w ell-paying jobs. Ashbrook :: 

said th is  might not be re a lis t ic !  "Everybody knows they are low-wage 

industries* but they might possibly form the only jobs availab le to  

them." M ills  f e l t  th a t low-wage jobs would be s u ffic ie n t on a tempo­

rary  basis; Byrnes added* "He do not want to ru le  out any jobs." Ash­

brook was s t i l l  skeptical s "1 w ill  s it  back and w ait fo r  the very f i r s t
\

person who is  denied h is  Family Assistance because he refused one of 

these low er rung jobs . . . but I  am not going to hdld my b reath ."'^  

Ashbrook was attacking where i t  hurt most. Those who had 

developed FAP had not d ea lt w ith the work issue and had not Intended 

FAP as a work b i l l ;  they merely sold i t  as one. Its  prime Administra­

tio n  defender, Moynihan, viewed i t  in  r e a lity  as a means o f re tir in g  

dependent unemployables. None of them had taken in to  account the pos­

s ib il i t y  th a t conservatives such as Ashbrook would take the issue of 

work incentives so seriously, apparently because they re a lly  did not 

see w elfare as ac tu a lly  being a  w ork-related issue.

From a d iffe re n t point of view, John Bent, Democrat of Pennsyl­

vania, chairman o f the Labor Standards subcommittee, voiced his fears  

of FAP's impact on wagesi

I  would have lik e d  to see an open ru le  in  th a t we are studying 
the minimum wage laws. He I  h is  committee} are faced with the 
problem o f creating a new base fo r  th a t. . . .  He shall now 
s ta rt again on the never-ending road o f subsidy o f the produc­
tio n  o f goods in  th is  country.

In  developing the minimum wage we followed the h is to ric a l lin e s  
o f a  fre e  enterprise society, and we paid fo r  the job that is  
done. He d id  not pay fo r  fcheenumber o f children people had 
• . . I f  th is  becomes the concept, we w ill fin d  . . • that the
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This is  sim ilar to  the lin e  o f argument made by the AFL-CIO.

H. A llen Smith, somewhat in  contradiction to h is  e a r lie r  state­

ments about the scarcity  o f jobs, referred  to the scarcity o f low - 

wage workers th at might be exacerbated by FAP if  "Take domestics. In  my

area we cannot get domestic workers. . . . Fam ilies cannot get anybody
57to take the job . . . People do not want to be domestic workers."

I t  was arguments such as these which were hardest to answer, 

because the supporters o f FAP had developed and defended the b i l l  in  

a theoretica l economic vacuum, w ith no apparent concern fo r  its  e ffe c t 

on work and wages. In  try in g  to  develop a p o lit ic a lly  a ttra c tiv e  

package, they had been most sensitive to the constraints o f budget but 

neglected more basic economic questions. I t  was ju s t these questions 

which arose, however. Cost o f the program was ra re ly  c ited  as a nega­

tiv e  argument, perhaps because the planners had consciously worked 

w ithin cost re s tra in ts . But they had not planned to deal seriously 

with work and wages.

What is  remarkable is  th a t almost no one raised the question o f 

whether jobs were a v a ila b le . Reps. Bush and Waggonner did so from 

one point of view c itin g  the tim e-tested argument of "want ads in  the 

Sunday paper". I t  was l e f t ,  in te re s tin g ly  enough, to two moderate 

opponents of FAP and one lib e ra l supporter to ra ise  th is  issue. Rep. 

Matsunaga had asked in  committee and asked once again on the House 

floors "How can the Adm inistration hope to place newly trained workers 

in to  jobs when i t  is  doing nothing to create jobs in to  which they can 

be placed?" He got no answer.

A most revealing exchange took place between Abraham Kazen,
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a  Texas Democrat and a  moderate, and l ib e ra l  James Corman of C alifo rn ia , 

Mho had taken a  ’’reh a b ilita tio n "  p osition  during Ways and Means hearings. 

Kazen pointed out there was 11% unemployment in  h is  San Antonio d i s t r i c t .  

Where, he asked, would the jobs come from? Corman answered, "This must 

be taken care of under the p riv a te  en te rp rise  system and o ther f is c a l  

decisions we must make." Said Kazen, "1 th ink  we ought to  d ire c t  our­

selves to  a  more pressing need—th a t  of guaranteeing a job fo r  those 

able to  work before we guarantee any minimum income." Corman confessed

h is  misgivings about the fed era l government ac tin g  as an employer of
58l a s t  r e s o r t ,  and gave no fu rth e r  re sp o n se .^  Another moderate Democrat, 

Boy Taylor of North C arolina, a lso  ra ise d  the f u l l  employment issues 

"I favor moving toward guaranteed employment ra th e r  than a  guaranteed 

income. The best way to  end poverty i s  to go a l l  out in  providing a l l
59workers with needed s k i l l s  and provide enough good jobs to  go around."

A number of conclusions can be drawn on the b as is  of examining 

committee hearings, f lo o r  debate, and in se rtio n s  in  the Record.

In terms of the operation o f the committee system in  the House, 

the h is to ry  of PAP was no t very unusual. John Manley describes the 

Ways and Means Committee as one with a  strong sense of group id e n ti­

f ic a tio n , with a repu ta tion  fo r  level-headedness, and a  propensity fo r  

developing a  stab le  in te rn a l consensus based on "restra in ed  p a rtisan ­

ship". This has usually  tran s la te d  in to  le g is la t iv e  success on the 

House f lo o r . This i s  re f le c te d  in  the progress of the Family Assistance 

Plan.

Manley, however, describes Wilbur M ills as  a chairman who has

the " a b il i ty  not only to  be f le x ib le  on policy  but to  keep Chis 3
6oposition  unclear to o th e rs ."  His s ty le  o f leadersh ip  i s  described
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C h is  J idea of going on the offensive is  to lean forward in  his foxhole."

M ills , fo r  whatever reason, seems to have taken a somewhat 

opposite tack on FAP. He did w ait fiv e  months before making h is  posi­

tio n  c le a r, but once he d id , he assumed a good deal of personal respon­

s ib il i t y  fo r  gettin g  the b i l l  through. This action cannot be in te r ­

preted as a "safe" position . Indeed, h is  tone in  the committee hearings 

seems to ind icate a re a l commitment to achieving some kind o f la s tin g  

w elfare reform.

This personal involvement made a d ifference, although ju s t 

tem porarily. The In te re s ts  which might have led  to  FAP's defeat in  

the House were more strongly entrenched in  the Senate. I t  is  o f course 

a moot po int as to whether a M ills  in  the place o f Russell Long could 

have overcome th is  opposition. Indeed, the uniform opposition o f 

southern Democrats and Republicans in  the House shows ju s t how strong 

anti-FAP sentiment was, notwithstanding M ills ' best e ffo rts .

The p iv o ta l constituency in  the struggle fo r  FAP was moderate 

and conservative Republicans who were inclined to support President 

Mixon's le g is la tiv e  program but had misgivings about anything resembling 

a guaranteed income. Such le g is la to rs  would probably be w illin g  to  vote 

fo r  FAP i f  i t  contained a genuine policy d irection  of s o lid  work incen­

tiv e s  and requirements. They would probably not respond to the rheto­

r ic  o f southern Democrats, and would re je c t the philosophy o f the nor­

thern lib e ra ls . What the supporters o f the b i l l  hoped to  do was to  

present the b i l l  in  i t s  most favorable lig h t in  terms o f the work issue.

But they could not, because the b i l l  had not been developed in  

th a t context; i t  was purely and simply not a work b i l l ,  and could not be
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presented th a t way. The philosophy behind FAP was a combination o f v a ri­

ous ideas, none o f them involving any concerted e ffo rt to e ith e r bring  

more women in to  the work force or to upgrade the jobs o f the working 

poor. To Moynihan, i t  would keep the dependent poor out o f tro ub le; 

to Bateman and h is  cohorts i t  was an anti-poverty b i l l  j to Nixon, i t  

was the keystone o f h is domestic program.

In  the House, however, i t  had to answer to the concerns o f those 

with spec ific  lo c a l economic in terests  which they represented. The low - 

wage economy o f the ru ra l south was represented by men who were firm ly  

on the side o f employers in  those areas and were not about to improve 

secondary workers' bargaining positions, or to raise th e ir  expectations. 

Conservative ideologues, representing perhaps more a fflu e n t areas, who 

may have understood and accepted M ilton Friedman's basic philosophy, 

were aware th a t the Family Assistance Plan had nothing to do w ith capi­

talism  and freedom. L iberals  had apparently become strongly fix a te d  on 

the idea o f fam ily s ta b ility  and the importance o f keeping mothers a t  

home. They were, however, ready to support FAP as the nearest th ing to  

what they re a lly  wanted, an absolute guaranteed income, which i t  was not. 

In  the economically stagnant urban poverty areas which many of them rep­

resented, i t  may have seemed the most immediate and most p o lit ic a lly  re ­

warding so lu tion , as w ell .as the most ideo log ically  congenial.

The p o lit ic a l strategy o f the enemies o f FAP was thus ta ilo r -  

made* a ttack the b i l l  on the basis o f what i t  pretended to do, but actu­

a lly  did not, thus weakening i ts  conservative support (based mainly on 

the support o f N ixon), and forcing i t  to re ly  on what was essen tia lly  

somewhat unenthusiastic lib e ra l support.

FAP passed the House, but i t  can be argued th a t i t  did so only
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because W ilbur M ills  and Richard Nixon were strong enough to overcome 

the opposition. What i t s  passage in  the House revealed, however, and 

which Adm inistration s tra teg is ts  chose not to deal w ith in  the Senate 

fo r  whatever reasons, were the fa ta l weaknesses of the b i l l  which were 

to lead to i t s  b u ria l in  the Finance Committee. The issues o f work 

and wages were not to be ignored in  the debate on welfare reform .
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CHAPTER SEVEN

THE FAMILY ASSISTANCE PLAN IN THE SENATE

The Senate Finance Committee sealed  the f a te  o f the Family 

Assistance Plan. Wilbur H i l l s ' in fluence and Administration pressure 

were not operative In  the Upper House.

Senator R ussell Long o f  Louisiana was never favorably disposed 

toward FAP. As time went on, h is  opposition in te n s if ie d . The Finance 

Committee, unlike Ways and Means, was a co llec tio n  of ind iv iduals with 

sharply opposed ideo log ies, not given to  moderation and consensus. The 

key to committee approval o f FAP was th a t  group of conservative Repub­

lic a n  senators* which was w illin g  to  give th e ir  P residen t the b en efit 

of the doubt. I t  was p rec ise ly  the  issue  o f labo r force e ffe c ts  which 

s p l i t  them and allowed the opposition to  form an anti-FAP co a litio n  of 

l ib e ra ls  and conservatives.

The a ttack  was le d  by Senator John J .  Williams o f Delaware, 

who cap ita lized  on the doubt in  the minds o f o ther conservatives, and 

helped undermine the already weak reso lve of Senate l ib e ra ls .

The hearings in  the Finance Committee were a c le a r  i l lu s tr a t io n  

of the re la tio n sh ip  of the issu es of welfare reform and low-wage work, 

and of how the A dm inistration 's f a i lu re  to consider th is  re su lted  in  

the defeat of FAP.

*Wallace Bennett (U tah), Carl C u rtis  (Nebraska), Jack M iller 
(Iowa), Len B. Jordan (Idaho), Paul Fannin (Arizona), C liffo rd  Hansen 
(Wyoming).
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The f i r s t  se t of hearings began on A pril 29» 1970, and ended 

abruptly  two days la te r .  The opening testimony came from HEW Secretary 

Robert Pinch, accompanied by John Veneman, Robert P a t r i c e l l i ,  and Jerome 

Rosow, the o rig in a l d ra f te rs  of FAP.

Senator Fred H arris, Democrat of Oklahoma, opened with a s ta te ­

ment supporting FAP with the reservations most of h is  l ib e r a l  colleagues 

in  the House shared* the need fo r higher b e n e fits , a  b e t te r  d e fin itio n  

of "su itab le  work", and fre e  choice o f work fo r  mothers.

Finch, Veneman, and P a tr ic e l l i  presented FAP, emphasizing i t s  

work incen tives as compared to the in e q u itie s  o f AFDC. Abraham R ibicoff, 

Democrat of Connecticut and a supporter of the b i l l ,  opened the f i r s t  

a ttack  on FAP's supposed work incen tives by c i t in g  the "discrim ination" 

aga inst the working poor re su ltin g  from th e ir  exclusion from s ta te  sup­

plements. Finch admitted there was a  d is in cen tiv e , "but we have cut i t  

about in  h a l f . . . th e r e  was a problem of the C co st3 co n s tra in ts  we were 

faced w ith ." P a tr ic e l l i  added th a t "the problem i s  the f a c t  th a t  in  

1962, the Congress created the so -ca lled  unemployed paren t program. I t  

does not extend to the working poor." To supplement the working poor 

would co s t ex tra  b ill io n s . R ibicoff continued* "The s ta f f  has ca lled  to 

my a tten tio n  th a t  we have a sexual d iscrim ination  in  favor of women th a t 

a  mother earning $2000 a  year w ill receive $41^7 but a  man who i s  a  head 

of a  fam ily who earns $2000 a year w ill rece ive  $2960."  Veneman could 

only answer, "That i s  one of the problems o f try in g  to  bu ild  on an e x is t­

ing system, Senator." Long pursued the point* " Is  i t  no t true  th a t  th is  

L AFDC work d isincen tive J  s itu a tio n  would s t i l l  be la rg e ly  tru e  under the 

b i l l  before us?" Said Finch, " I t  would no t be tru e  with regard to  women.



264

I t  would be le s s  tru e  than I t  I s  now with regard to  men."* This was in

f a c t  inaccura te , as Williams was to  demonstrate.

Long was one of the two senators on the committee who equated

welfare re c ip ie n ts  with lo a fe rs  and crim inals. Herman Talmadge of

, Georgia was the o ther.

TALMADGEi L e t 's  take the penalty provisions now . • . Suppose 
th is  p a r tic u la r  fellow  reg is te red  now and you found a  job fo r  
him and he d id n 't  go to  work, what would be the penalty?

VENEMAN* He would lo se  h is  $300.

TALMADGE i And the family?

VENEMAN i The family would lose $300.

TALMADGEi He would lose  h is  $500 and the fam ily would s t i l l  get 
$1900?

PINCH* That i s  co rrec t.

TALMADGE: So he could go a  l i t t l e  casual lab o r on somebody's 
yard from time to  time and maybe s e l l  a  l i t t l e  heroin or do 
a  l i t t l e  burglary and he would s t i l l  be in  p re tty  good shape, 
wouldn't he?

VENEMAN* He would be in  about the same shape under the present 
program.^

Obviously even l ib e ra l  Administration w itnesses—assuming they disagreed 

with Talmadge's po in t of view—were not about to  endanger the b i l l  by 

dealing fo rth r ig h tly  with sen a to ria l b igotry .

Notwithstanding h is  view of welfare re c ip ie n ts , Talmadge attacked 

the work incentive of FAP as being weaker than WIN, suggesting instead  

a  reorganization  o f the "mystic maze" o f manpower programs. " I  think

the only poverty k i l l e r  in  the country in  the f in a l  analysis i s  tra in in g ,
3

re tra in in g , and education to  make people productive c i t iz e n s ."

John Williams had prepared h is  a tta c k  and now l e t  i t  f ly .  He 

q u ie tly  reviewed some of HEW's own ch a rts  on income le v e ls  under FAP. 

(Moynihan was l a t e r  to  remark ru e fu lly , "The ta b le s  d is to rte d  r e a l i ty .
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HEW probably ought not to have prepared them."**)

He noted th a t in  New York City a family head with no income,

liv in g  in  public housing, received $3888 in  cash, with in -k ind  income

up to  $7405. I f  she were working fo r  $9599 she would make only $500

ad d itio n a l. With $720 in  earnings, she would make $8064. "Now i s

th a t  an Incentive to  work?" he asked. Finch could only rep ly  weakly,

"We are faced with the same problem in  ex isting  le g is la t io n ."  When

Finch then t r ie d  to  minimize the importance of the income f ig u re s ,

Williams apparently could not re s is ts  "L e t's  not s tr ik e  these ch a rts

down because your department furnished them. I  th ink  they d id  an

exce llen t job and I  want to  compliment you on these . (See Table 7-1)

H arris then began to  pursue the subject o f jobss

HABRIS: How do you plan fo r  these people to  go to  work? Where 
i s  there  in  your b i l l  provisions fo r  even enough new jobs, pub­
l i c  o r p r iv a te , to  make up ju s t  these jobs we have lo s t  out of 
the economy? Where are  the jobs? We have heard a l l  these 
pious statem ents about pu tting  people to  work and we have heard 
a  l o t  of to-do about forcing  people to  go to  work. Where w ill 
they go to  work? That i s  my poin t.

VENEMAN: I t  would depend on the s k i l l  of the ind iv idual. . • .
I t  depends which way the economy goes. . . .  I  d o n 't  th ink  our 
b i l l  touches on th a t problem.

HABRIS: Where w ill they go to work? . . .

FINCH: I  d o n 't th ink  th is  b i l l  r e a l ly  attem pts to meet the 
problem of guaranteeing jobs. . . . There w ill be o ther bene­
f i t s ,  though. For example with the massive increase we hope 
to  get in  day care funds, we w ill undoubtedly be able to  use 
many o f the unemployed people in  jobs coming with the new day 
care f a c i l i t i e s . ”

Carl C u rtis , Republican of Nebraska, opened h is  questioning with

some comments on the e f fe c t of AFDC on family s ta b i l i ty .  He d id  not

share the assumptions of h is  l ib e ra l  colleagues:

I  cannot th ink  of anybody who might be supporting a  fam ily 
o f fou r who works a l l  day long and only makes $2000 a  year 
who i s  w illing  to  v io la te  th e ir  wedding vows and d ese rt



TABLE 7-1

COMBINED BENEFITS AND REDUCTION BATES UNDER SELECTED INCOME TESTED PROGRAMS FOR A 4-PERSON FEMALE­
HEADED FAMILY IN NEW YORK CITY

Earnings
FAP

B enefit
S tate  

Supplmt. Total Taxes
Food

Stamps Medicaid
Public3,
Housing

Reduct, 
Total Rate

$ 0 ................... $ 2288 $ 3888 $ 0 0 $ 312 $ 1153 $ 2052 $ 7405 ---

$ 720 .......... 2288 4608 3737 288 U53 2052 8064 8#
$ 1000.......... 2240 4700 52 288 1153 2052 8141 7 #
$ 2000.......... 2070 5030 104 288 1153 2052 8419 72#
$ 3000.......... 1900 5360 162 288 1153 2052 8691 73#
$ 3920.......... 175^ 5674 242 288 1153 2052 8925 75#
$ 4000.......... 1700 5700 262 288 1153 2052 8931 92#
$ 5000 .............. 1033 6033 485 288 1153 2052 9041 89#
$ 6000.......... 366 6366 728 288 U53 2052 9131 91#
$ 6550.......... 0 6550 859 0 0 2052 7743 352#
$ 9599.......... 0 9599 1672 0 0 0 7927 94#

^ i g h t  percent of a l l  AFDC rec ip ien ts  in  New York l iv e  in  public housing 

d ed u c tio n  in  benefits/A dditional earned d o lla r . 

cAdapted from Senate Finance Committee, p. 236.
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th e ir  ch ild ren  in  o rder to  have the United S ta tes Government 
give them $700. I  have higher regard fo r  these people and 
1 th ink  th a t  the big p lay th a t  has been made in  th is  presen­
ta tio n  of fam ily breakup i s  without s t a t i s t i c a l  support, i s  
without lo g ic a l support. In f a c t ,  the contrary i s  true  • . . 
there  a re  o ther causes involved. That i s  why, while I  am 
fo r  the ob jectives of the P residen t, I  th ink  th a t in  con­
nection with the b i l l  sen t over to us, there  i s  a  l o t  of 
work y e t to  be done.7

Williams then continued h is  a ttack  on the notch problem, although 

ca re fu lly  choosing h is  examples by avoiding the South, where FAP would 

have had i t s  g re a te s t impact on the work fo rce , possibly quite a  d if ­

fe ren t one from i t s  e f fe c ts  on the North. Finch, F a t r ic e l l i ,  and Vene- 

man could not disagree with Williams. The b i l l  was a  " f i r s t  step", sa id  

P a t r ic e l l i t  "All we have been able to  do in  the Family Assistance Act 

i s  remove some of the notches. We have not been able to  rew rite the 

commodity program, the so c ia l secu rity  program, the food stamp, the
g

medicare program."

That, however, was the whole po in t Williams was try ing  to  bring 

out. Unless th is  was done the e ffe c ts  on the labor force of FAP would 

be the opposite of the o sten sib le  in ten tio n s of i t s  d ra f te rs . They had. 

not d e a lt with program overlap because they were not prepared to  develop 

a  coherent po licy  dealing  with the low-wage labor fo rce .

W illiams' p resen ta tion  apparently impressed H arris, who thanked 

him fo r  h is  "excellen t se rv ice", which ind icated  to  him th a t "you re a l ly  

cannot very well la tc h  on to  a  system which i s  a f a i lu r e ."  He then sum­

marized what may w ell have been the fee lin g s  of the whole committees

HARRISi With a l l  due re sp ec t, gentlemen, I  believe th is  i s  the 
most ill-p rep a re d  presen tation  th a t  I  have seen since I  have 
been in  the Congress o f the United S ta te s . . . .  I  w ill ju s t  
be very frank  with you. Rumors are  c ircu la tin g  th a t  the Admini­
s tra t io n  in tends to  abandon th is  b i l l  in  th is  committee and 
th a t  the p resen ta tio n  has been lukewarm and confused purposely 
to  sabotage th is  b i l l  . . .
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FINCHi Senator, we could no t possib ly  have contrived a  scenario 
l ik e  th i s .9

Indeed not. The "scenario" arose out o f lack  o f thought about the im­

pact of welfare on the labor fo rce . Subsequent testimony revealed th is  

repeatedly, as in  F inch 's  responses to  Senator Paul Fannin 's questionsi

FANNINt . . .  My very g rea t concern i s  what we are going to
do about jobs. . . .  I  had one o f the men who has been ta lk ing  
to  the Secretary of Commerce, Secretary S tans, and a lso  to  the 
Secretary of Labor, Schultz, regarding th is  p a r tic u la r  problem, 
he says to  compete he i s  forced to  go to  Taiwan to  open a
p lan t . . . Now i f  we have very much of th a t—and I  th ink  we
are going to  have i t ,  unfortunately , what are we going to  do 
to  assure these people of jobs?

FINCHi I  th ink  th i s  more appropria te ly  comes under Labor.

FANNIN» . . .  I  th ink  i t  a l l  t i e s  to g e th e r .10

Rosow added th a t " th is  program tends to  re ly  very heavily on the p riv a te

secto r" and c ited  the Bureau of Labor S ta t i s t i c s ' estim ate th a t  two

m illion  new job openings were being created  every year.

FANNIN i Now I  had the p riv ileg e  of v is i t in g  one of the work 
cen ters, one of the tra in in g  cen ters  in  the Phoenix area  
ju s t  th is  week and I  was very impressed with what they are 
doing. But then I  s ta r te d  ta lk in g  about, w ell, where are 
they going to have jobs? Ju s t l a s t  week they were lay ing  
o ff  in  our p lan ts  there . . . about 70# of them w ill be .. 
people who have been employed through tra in in g  programs.

H arris continued th is  l in e  of c r it ic is m , s ta tin g  th a t  an o f f ic ia l  evalu­

a tio n  of WIN showed th a t " fa r  more volunteers e x is t  than s lo ts  . . . 

e s sen tia l serv ices, ch ild  care in  p a r t ic u la r , simply do no t e x is t  in  

many areas. . . . There has been l i t t l e  in v estig a tio n  of the labo r mar­

ket to  determine exactly  where and how jobs can be obtained ." To th is  

Rosow responded th a t  the evaluato rs had also  s ta ted  th a t in  sp ite  o f

everything, the 1967 WIN program was "the most promising manpower pro-
12gram th a t has come along since 1962."

A fter a b r ie f  recess on the th ird  day of the hearings, Long
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announced th a t Finch had agreed to coordinate an e f fo r t  among executive

departments to rev ise  the b i l l :  "Ve do want to  pass a  b i l l , "  sa id  Long,
13"Ve would l ik e  to  pass the best b i l l  we can p ass."

Hearings began on a  revised version of FAP on Ju ly  21st. Long

was c r i t i c a l :  "Perhaps in  some areas i t  i s  improved. But in  s ig n if i -
14cant respects the new plan i s  a  worse b i l l —and a  more c o s tly  b i l l . "

The Administration had tr ie d  to  deal with the notches and in ­

eq u itie s  by cu ttin g  o ff  s ta te  supplements to  unemployed as well as em­

ployed fa th e rs , and by ca lcu lating  s ta te  welfare b e n e fits  in  a  manner 

disadvantageous to  many rec ip ien ts . Long s t i l l  sa id , however, th a t  he 

wanted the Senate to have a  chance to vote on welfare reform.

H arris claimed the new rev isions would continue "to force a

fa th e r  out of the home". Hansen agreed with Long and hoped fo r  a  b i l l

which would be co n sisten t with Nixon's goals.

The new HEW Secretary, E ll io t  Richardson, picked up where Finch 

had l e f t  o ff in  A pril. He said th a t the reduction in  b en e fits  fo r  

90,000 unemployed fa th e rs  was unavoidable: "We have here a s  elsewhere 

an example of the f a c t  th a t i t  i s  impossible to  cure one d efec t in  the 

system without in  some cases . . • ra is in g  some o ther problem." He 

promised a new medicaid program, a  "smooth" food stamp schedule, and 

a  Housing Act, a l l  designed to ease the notch problem.

C riticism  continued nonetheless. Williams asked why medicaid 

reform could no t have been included in  FAP I Talmadge wanted more data  

on the f i f t y  o r more d iscretionary  adm inistrative areas in  FAP; C urtis 

c i te d  the paucity  of tra in in g  s lo ts ; M iller noted th a t  strong disincen­

tiv e s  were now replaced with weak incen tives. H arris  once again asked 

where the jobs were coming from; Richardson c ite d  the Labor Department's
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computerized job banks.

Len B. Jordan of Idaho would not l e t  the job question r e s t i

What you propose in  th is  b i l l  i s  a  work-fare b i l l  to  make more 
people compete in  the job market with those 82 m illion  who are 
p resen tly  employed. . . . How do you propose to  place more 
people in  th is  highly competitive job market with q u a lif ic a ­
tio n s  to  compete without offering  some kind of incen tive to  
people who h ire  in  the p rivate  secto r to take on those of 
le s s  than the f i r s t  order of d e s ira b ili ty  o ff  of the unemploy­
ment ro lls ?

Once again, Richardson c ite d  tra in in g  and job banks as the answer.

Jordan re s ta te d  h is  questions Why not subsidize the h ir in g  of low-wage 

workers? Said Richardson, "I wouldn't say I  would no t favor i t . "

Jordan continued, "Would you under any circumstances favor the Govern­

ment as employer of l a s t  reso rt?"  Richardson rep lie d , " I  would be
15very h e s ita n t to  enact le g is la tio n  making provision fo r  t h i s . " 

R ichardson's position  was thus th a t the government was no t going to  

improve the bargaining power and hence the wages of low-wage workers 

by guaranteeing add itional jobs from the government; i t  was p referab le  

to  subsidize low-wage employers.

The next day, Richardson presented new ch arts  showing the incen­

tiv e  e f fe c ts  o f the revised  PAP. Williams was s t i l l  d is s a t is f ie d . Long 

began to  express h is  re a l view of PAP's p o ten tia l c l ie n te le  i "You are 

paying $238 a  month . . .  to an able-bodied female fo r  doing zero. . • . 

When you put th a t  b ig  bonus fo r  doing nothing o r fo r  engaging in  a 

l i f e  o f crime, because, a f te r  a l l ,  they keep a l l  th a t ,  they pay no 

taxes on i t  and they d o n 't repo rt i t ,  then a l l  your’incen tives fo r  

working break down.

P a t r i c e l l i 's  answer to Williams was "the c r i t i c a l  th ing  i s  th a t 

we are making progress." Replied Williams, " I f  I  have a  bad t i r e ,  and 

I  go to  a  place to change i t  and he has another bad t i r e  but i t  i s  a
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1 7l i t t l e  t e t t e r  than my bad t i r e ,  I  s t i l l  have a bad s i tu a t io n .” To 

continued crtic ism s from Williams, Richardson answered th a t  a t  le a s t  

"sharp d isincen tives" had been elim inated.

Wallace Bennett o f Utah, in commenting on R ichardson 's t e s t i ­

mony, described what he saw as the heart of the issues

I  can give you another answer to  th is  problem th a t  the American 
people w ill never face and th a t i s  to make yourself a  l i s t  o r  
an inventory of the able-bodied heads of the fam ilies  and cu t 
them o ff  w elfare. But you cannot do th is  u n til  you provide 
them with a  job and you say a f te r  next April 1 s t there  w ill be 
no more w elfare, but we have provided you with a  job which 
w ill pay you the same amount as welfare.

But psychologically and p o li t ic a l ly  th a t i s  im possible.
Unless you are propared to  do th a t you are going to  have to 
recognize the mathematical problems involved in  try in g  to  keep 
people p a r tly  on welfare and s lid e  them over p a r tly  in  the 
p riv a te  sec to r and th a t  i s  where the questions o f incen tives 
and notches comes.18

Long s t i l l  p referred  to  view the welfare rec ip ien t as a  crim inal ra th e r

than a  low-wage worker*

Now i f  one of those parents has an income th a t i s  supported, 
e i th e r  by se llin g  lo tte ry  tic k e ts , se llin g  m arijuana, peddling 
dope, o r burg larizing  o r engaging in  some other kind o f c r i ­
minal a c t iv i ty , then, th e o re tica lly  a t  le a s t ,  we would not 
know about income. I f  they had to  go to  work fu ll- t im e , the 
time they would spend working would have to  be taken from 
the time th a t  they would otherwise use to engage in  crime.
That being the case, then th a t would be a fu rth e r  negative 
fa c to r , a  fu r th e r  work d isincentive, would i t  not?

Richardson apparently e ith e r  agreed th a t welfare re c ip ie n ts  were crim i­

n a ls  o r  did not wish to  d isplease Chairman Long* "I suppose th a t  i s  

t r u e ."  Long continued, apparently re lish in g  h is  d esc rip tio n s , "Yes, 

i f  he i s  working e igh t hours a  day, there i s  th a t much of h is  working 

day th a t i s  not ava ilab le  to  him to  s e l l  marijuana, peddle dope, bur-
19g la r iz e , or mug somebody." To which Richardson simply responded, "Yes."

Long then used th is  as a  springboard to d iscuss h is  own plan to 

subsidize low-wage jobs. The topic of paternal support e l ic i te d  h is
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comment th a t  "working on a  hard rockpile might help enforce i t . "  He

had e a r l ie r  suggested th a t  "perhaps we could negotiate an agreement

with Canada or Mexico, i f  Cthe deserting  fa th e r  3 t r i e s  to  mm ou t of
20the country to t r y  to avoid h is  re sp o n s ib ili t ie s ."

This type of v icious rh e to ric  seems ra th e r  incred ib le , but Long

was apparently  serious. He did make a  p a r t ia l—and fa ls e —d is tin c tio n

between welfare re c ip ie n ts , whom he saw as crim inals or worse, and low

wage workers, whose employers he wanted to subsidize. Although he

used the  masculine gender to  re fe r  to crim inals on welfare, he had

o ther terms fo r  female re c ip ie n ts . As Fred H arris l a te r  reca lled ,

speaking about the WIN program,

I  remember when I  was on the Senate Finance Committee and 
B ussell Long wanted to  pass th is  law to force women on wel­
fa re  to  work. He ca lle d  them 'brood m ares'. And there were 
a  few of us who sa id  you d o n 't have to force 'em, but R ussell 
Long kept ta lk in g  about 'brood mares' and the b i l l  passed.
And do you know what happened? Ten times as many women volun­
tee red  fo r  work as they had places fo r . They had to  turn 'em 
away. People want to work.™

Much discussion followed on various fin an c ia l and adm inistra tive 

aspects o f the b i l l .  At one po in t the discussion turned to the sub ject' 

o f whether mothers of school-age children should work. H arris was un­

c e rta in  th a t  poor mothers should be stigm atized by a requirement to 

work. Hansen disagreed:

I  th ink  the question i s  i f  we are concerned about moving people 
o f f  the w elfare, I  believe th a t there i s  s t i l l  something good 
to  be said  in  the kind of example th a t i s  s e t in  the home. X 
have known a  lo t  of women th a t  were heading up th e ir  fam ilies 
. . .  C in  which there were 3 mothers working p a r t time or q u ite  
a  b i t  o f the time who had to  assign children d u tie s . I  do not 
r e a l ly  believe th a t h u rts  anybody . . .22

Although th is  was the beginning of a statement in  favor of lowering the

minimum wage to  accomodate ch ild  lab o r, h is  poin t of departure was th a t
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"wholesome fam ily l i f e "  did not require  a  home-bound mother.
*

Secretary  of Labor James Hodgson te s t i f ie d  August 4 th . Long 

opened the hearings by commenting th a t "frankly, without a  sharp change 

in  Adm inistration a t t i tu d e s , i t  i s  d i f f ic u l t  to  see how re-enactment 

o f the work incentive program—and on the work tra in in g  side th a t  i s  

about a l l  HR 16311 proposed—can do more than repeat the f a i lu re s  of 

ex is tin g  law.

Hodgson's statem ent followed what were by now fam ilia r  p a tte rn s .

He noted th a t  seven out of ten mothers o f school-age children  and ju s t

under h a lf  of mothers of children under s ix  were working, so "no c le a r

consensus' has emerged" on the subject of mandatory work. On the subject

o f job a v a ila b il i ty ,  Hodgson praised  the "growing and dynamic" American

economy and repeated the figu re  of two m illion new jobs being created

every year. He re je c te d  the idea of la rg e-sca le  public employment as
24"su b s titu tin g  one form of dependency fo r  another".

Long began h is  questions by s ta tin g  th a t " lo ts  of jobs can be

created  i f  we subsidize p riv a te  industry  to put some people to  work

th a t  they could no t affo rd  to put to work under o ther cond itions."  He

asked about the p o s s ib il i ty  of special work p ro jec ts  in  the community.

Hodgson answered:

The p a tte rn  o f the labor market th a t has ex isted  has produced 
a  very su b s tan tia l lev e l of employment and we do not want to 
completely rev ise  the p a tte rn  o f the ex is tin g  labor market . . .
I  guess X would say we accept the p rin c ip le  you are ta lk in g  
about. We want to  apply i t  with some care and some s e le c tiv ity .

Long c ite d  "absolu tely  in sp irin g  s to r ie s"  of women who supported th e ir

fam ilie s , and then asked, "Now when we have moved down the ladder to

people who have le s s  in sp ira tio n  and le s s  motivation to do th a t  kind of

th ing , why should you leave Cwork dec isions! optional?" Hodgson
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school ch ild ren , and most mothers worked anyway, Williams once again 

c r i t ic iz e d  the s tru c tu re  of work incen tives; Hodgson gave the usual 

answers. In rep ly  to a ttack s  on WIN from C urtis and Talmadge, Hodgson 

gave a  ra th e r  op tim istic  answer;

I t  seems to  us th a t a combination o f these th ree things, the 
removal of d is in cen tiv es , ge ttin g  people in to  the employment 
m ill, and the provision fo r  tra in in g  and se rv ices, these 
th ings w ill make massive changes in  both the perspective and 
m otivation o f our bottom rung people in  the country. Respon­
s ib i l i ty  and e f fo r ts  w ill be rewarded and evasion and s lo th fu l­
ness w ill be penalized.

Long asked whether the minimum wage should be increased to $2.00 an 

hour as a  means of reducing welfare r o l l s .  Hodgson evaded the question 

by saying th is  was a "separate m atter". Long led  th is  into a  r e s ta te ­

ment of h is  wage-subsidy proposal. Hodgson rep lied , "I do not think

we ought to  d is to r t  the p riv a te  secto r compensation patterns by feeding
27the payment we are  ta lk ing  about through the p rivate  sec to r."  This 

was s im ila r to  the position  of the U. S. Chamber o f Commerce, and 

apparently fo r  the same reasons. In fu rth e r  questioning la te r  th a t 

week, Wallace Bennett quoted former Labor Secretary Schultz and asked 

i f  Hodgson agreed; " CSchultz had sa id 3 i t  i s  not our in ten t to crea te  

jobs in  the public sec to r esp ec ia lly  fo r  the hard-core unemployed as a  

way of solving manpower problems. CThis approach! represents fa ilu re  to  

face up to  the more d i f f i c u l t  ta sk  of equipping indiv iduals to compete 

fo r  the ever-increasing  number o f re a l jobs th a t  our economy i s  producing, 

( i t a l i c s  mine).

Hodgson did agree. Bennett then asked whether there were enough 

jobs to take care of both an increase in  the work force and the welfare 

re c ip ie n ts .
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Hodgson rep lied , "You are ta lk in g  about a  sub jec t, Senator,

there than we believe has a  complex o f fa c to rs . The most important

one, of course, i s  the s ta te  of the economic hea lth  of the Nation a t

the time. . . . There are also  lo ca l circumstances th a t  bear on your

question. . . .  We do not expect to  solve the  problem a l l  a t  once, but
28we are going to  make gains with i t . "

B ennett's  question had been asked many tim es before, in  the

House as well as the Senate, and received the  same evasive answers each

time, no m atter who was te s tify in g . This was a taboo subject fo r  the

Administration. Such answers did n o t s a tis fy  Fred. H arrist "Where do

you v isua lize  we could, add. . . . !■£• to  3 m illion  people? What kind of

jobs do you v isualize  they would get?" Hodgson answered, "They would

get en try  jobs . . . They are strong in se rv ice , c le r ic a l ,  and trade

occupations." In other words they were to be pushed in to  the low-wage

secto r. H arris asked again where th e  jobs would come from; Hodgson

repeated the same answer he gave Bennett. H arris concluded, " I  take

i t  you are  not fo r  any kind of job c rea tio n , fo r  th e  subsid ization  of

lo ca l o r S tate  or other public jo b s ."  Said Hodgson, "I th ink  you have
29generally  assessed our position ."  7 Senator M iller was somewhat sk ep ti­

c a l on increasing employment opportunity, p a r t ic u la r ly  i f  defense spend­

ing was cu t, but backed Hodgson's f a i th  in  the p riv a te  sec to r. Hodgson 

re s ta te d  th is  fa lth i  "There has to be, i t  seems to  me, a  conviction th a t 

the health  of the private  sector o f  the economy i s  the p rin c ip a l plus 

o r minus fac to r  on whether or not th e re  w ill or w ill  not be jobs and

job opportun ities, and th is  i s  one o f the reasons why we fe e l  th a t  i t
30i s  necessary to place such reliance on i t . "

Taking h is  optimism about job  crea tion  a t  face value, and assuming
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he was serious about g e ttin g  welfare re c ip ien ts  to  work, the outcome 

of h is  philosophy would have been to enlarge the low-wage work force, 

perhaps exercising  a  downward pressure on wages within th a t  secto r. At 

the minimum, the Administration was c e rta in ly  not in te re s ted  in  ra is in g  

low-wage pay le v e ls , and ce rta in ly  d id  not see i t s  own b i l l  as having 

th is  e f f e c t ,  even i f  o thers, such as the Chamber of Commerce, did see 

i t  th a t way.

On August 24th, the committee began hearing public w itnesses.

The f i r s t  was New York City Mayor John Lindsay, accompanied by M itchell 

Ginsberg, Commissioner of the c i t y 's  Department of Social Services. 

L indsay 's statem ent ca lled  fo r  more fed era l money and a community se r­

vice job program. Long picked up on the l a t t e r ;

Now I  would l ik e  to see the s tr e e ts  cleaner in  every c ity ; New 
York i s  one of them. In the area where the s tre e ts  are d i r t i ­
e s t ,  i t  tends to be the area  where welfare payro lls  are high­
e s t .  I t  would seem to me to  be a  worthwhile investment i f  we 
would pay some of these people to  sweep up what the tra sh  co l­
le c to r  misses.

Lindsay w isely avoided a  d ire c t answer. But Senator R ibicoff followed 

up on th is ;  "What requ ires the le a s t  amount of tra in in g  th a t anybody 

can do on welfare today, whether they are male o r female, i s  to pick up 

debris and help clean the s t r e e t ."  Asking Lindsay how many able-bodied 

ad u lts  the re  were on welfare in  New York, he was to ld  14,000 men and 

160,000 women. "Fourteen thousand men and 160,000 women, I  am very se­

rio u s  about th is ;  they could make New York sparkle, they could make New 

York clean...N ew  York i s  f i l th y ,  i t  i s  d ir ty , i t  i s  tru e , I  see th is  with 

my own eyes." Lindsay was offended; "You see i t  in  Stamford and Bridge­

p o rt, Senator." R ibicoff summed up;

I  want to put people to work, I  believe in public service em­
ployment and I  believe th a t people on welfare i f  they can work
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and i f  you can t r a in  them should work. But there  are  many 
people, I  r e a l iz e , who are func tiona l i l l i t e r a t e s ,  who have 
lim ited  in te llig en c e . But how much tra in in g  do you need 
to have people pick up debris . . .31

Thus while Long saw welfare re c ip ie n ts  as crim inals, R ib icoff believed 

them to  be mentally re ta rd ed . In e i th e r  case, they had to  be com­

pelled  in to  menial lab o r su itab le  to  th e i r  ta le n ts .

The testimony o f Roy Nicks, p residen t of the American Public 

Welfare A ssociation, c a lle d  fo r  higher b en efits  and the dele tion  of 

compulsory tra in in g  and work requirements fo r  mothers o f school-age 

ch ildren . This le d  to  an exchange of views with R ussell Long, who 

asked i f  he also  favored language req u irin g  "su itab le  work". Nicks 

agreed. Said Longt

Well, I  ju s t  had in  mind the f a c t  th a t  our frien d s  of the AFL- 
GIO seem to  want to  f ix  i t  up so the job must pay the p re v a il­
ing wage and i t  has to  be under p leasan t conditions and one 
thing and another. By the time they g e t through providing a l l  
of th a t—pleasan t surroundings, a ir-cond ition ing , and various 
and sundry o ther th ings to go with i t ,  i t  means no job . . •
I t  seem to  me th a t i f  you g e t i t  down to  where the job i s  the 
difference between ea ting  a  good meal a t  n igh t and g e ttin g  by 
on red  beans and r ic e  fo r  every meal th a t a  person would be 
w illing  to take some kind of a  job and work a t  i t .

Nicks sta ted  th a t  most welfare mothers wanted to work, but Long per­

s is ted , in  somewhat more moderate tones t

A good number of these people we would l ik e  to  work have never 
done anything. You would take a  look a t  some of them and you 
wouldn't h ire  them on any b as is  whatever. You wouldn't want 
them around, but i f  we are try in g  to help people . . .  I  am 
perfec tly  content to  do whatever i s  necessary fo r  day care fo r
the ch ild ren . >2

Senator George McGovern opened testimony in  the hearings on

August 25th . McGovern focussed h is  comments on the need to  coordinate

FAP and the Food Stamp program, and on the problem of jobs.

I f  there  i s  any one c r itic ism  I  have of the way the Administra­
tion  has presented i t s  program . . .  i t  i s  the apparent im pli­
cation  th a t i f  we ju s t  ta lk  enough about work incen tives or
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w rite  in  enough r e s tr ic t io n s  th a t  we are going to  force people 
to  take jobs. I  do not th ink  th a t i s  re a l ly  the problem. The 
problem i s  to  provide the jobs, to  see th a t decent work oppor­
tu n i t ie s  are a v a ila b le .33

He advocated requ iring  a  decent wage fo r  mandatory work, so as  to

prevent lo c a l employers from explo iting  the s itu a tio n  by req u irin g

people to  take jobs a t  an un fa ir wage le v e l. Long then defended the

language on work in  FAP; McGovern claimed i t  lacked the safeguards of

other income-maintenance le g is la tio n .

LONG; Ve are faced with th is  th ing , though, th a t somebody has 
to  do th is  work. You have re fe rred  to stoop labo r, a person 
who has to  stoop over to harvest, l e t ' s  say, tomatoes, cucum­
bers, th ings l ik e  th a t  . . • Now i f  you are not going to  ask 
a  welfare c l ie n t  to  do i t ,  you are going to have to ask some­
body who i s  paying taxes to  support th a t welfare c l ie n t  to  do. 
i t .  How would you handle i t?  Who i s  going to  do i t?  . . .
I  am in  favor of try in g  to upgrade a l l  th is  migrant lab o r you 
are  ta lk in g  about . . .  I  am ju s t  try ing  to find  the kind of 
standard th a t  we should be try ing  to move toward. I  have not 
been in  a  c i ty  ye t where I  have not seen demonstrated the 
need fo r  g e ttin g  a w aiter, a dishwasher, someone to work in  
a  re s ta u ra n t. There i s  need fo r  th a t kind of help a l l  over 
the whole country. I  have done a  lo t  of dishwashing, I  s t i l l  
do some dishwashing. I  so r t of l ik e  i t ,  I  th ink  i t  i s  good 
fo r  you. I  have mopped a  l o t  of flo o rs  and can s t i l l  move 
a  broom around. No you fin d  anything wrong about th a t  kind 
of work?

MG GOVERN; No, I  do no t.

LONG; . . . Now, i f  the job does not pay enough, I  th ink  we 
ought to  add something to  i t .  . . .3^

Following McGovern, Joseph Wilson of Xerox once again appeared

to  te s t i f y ,  th is  time with C. W. Cook of General Foods. Both had been

Involved with Arden House and the CED on the welfare issu e . Cook opened

with a  statem ent saying " i t  was no t easy fo r  me to  come around to  what

the p ress c a l ls  a  guaranteed annual income.1* But, he continued,

As I  have observed the impact over the years of the m igration 
of m illions from ru ra l areas to  overcrowded c i t i e s ,  the in ab i­
l i t y  o f so many transp lan ted  low -skilled  people to  cope with 
l i f e  in  the c i t i e s ,  and the p lig h t of many who choose to  remain 
in  the small towns and ru ra l a reas, I  have been convinced of
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the need to  help these victim s of the ag ric u ltu ra l revolution 
and the more complex world th a t technology has brought.35

The testimony by Wilson and Cook once again was to  i l l u s t r a te  the p o si­

tion  of h ig  business l ib e r a ls  concerning the h irin g  of welfare r e c i ­

p ien ts . I t  placed the perspectives of the committee members in  sharp 

r e l ie f .

To Long’s question about how p riv a te  industry  could employ wel­

fare  re c ip ie n ts , Wilson gave e s se n tia lly  the same answer he had given 

Wilbur M ills the year before* we can’t  use them. "There i s  a  gap," 

he said , "between the people who are fu l ly  working and those who are 

on welfare th a t  cannot n ecessarily  be handled by the regu lar wage 

system without very g rea t p e n a ltie s . I  therefore  strongly fe e l we 

have to  c rea te  a  new mechanism of some kind . . .  to  take care of some

of these s itu a tio n s . He added th a t an increase in  the minimum wage

would not help; i t  would only crea te  " a  diminution of the p o ten tia l 

of jobs a t  the lower end of the totem pole".

Bennett p e rs is ted . How would the p riv a te  secto r absorb these

people? Wilson was evasive once again.

I  th ink  the re sp o n s ib ility  of the whole socie ty , p riv a te  and 
p ub lic , i s  to  keep the economy th ru stin g  forward. . . .  I  do 
th ink  the p riv a te  sec to r o f the economy has a  very d e f in ite  
re sp o n s ib ility  11 but 1 you cannot nav fo r  people when you do 
not have the work but they have t r ie d  and i t  has been very 
expensive to  put on people and tra in  people who heretofore 
have been u n e m p lo y a b le .3? ( i t a l i c s  mine)

This was the same message he had delivered to  Mills* you take care of

them; we cannot. Cook added to  th is  comment*

I  agree with you, Senator Bennett, th a t we have a t  the
lower end of the totem pole a  re a l problem th a t  I  th ink  i s
going to  be with us in d e fin ite ly  fo r  two very good reasons*
One i s  the increased s k i l l  requirement of workers th a t some do 
no t have, and w ill not have, and the o ther i s  the increased 
wage le v e l pushed up by a l l  so r ts  of fo rces , simply th a t leave



280
38these people as undesirable from an employer's standpoint.

Bennett then put the question in to  sharper focus» and gave h is  

own answer i

BENNETTt Ve are making a  basic polidy decision , do we want to  
maintain forever a group of people who cannot survive in  our 
economic system and keep them outside of i t  in  a  s ta te  of ward­
ship or do we want to ad ju st the system to  provide a place fo r
them . . . somehow we have got to  expand our p a tte rn  to  absorb
these people who have been l e f t  behind, not merely to  take 
care of the people who are  coming along in  n a tu ra l increase.

VILSONi I  agree.

COOK* I  would agree but I  would c e rta in ly  a lso  agree with you
th a t a t  the bottom of the totem pole there  i s  always going to
be a re s id u a l—

BENNETT* That i s  r ig h t,  no question about i t .

COOK* —a residual of ind iv iduals , low in  s k i l l ,  low in  m oti­
vation, low in  physical energy, perhaps th a t  we w ill always 
have with us.

BENNETT* No question about th a t. But somewhere the jobs must 
be provided and I  th ink industry  and the unions must be thinking 
in  terms of th a t  ra th e r  than of ju s t  coninuing to ra is e  the 
minimum wage or making advantageous wage co n trac ts  fo r  those 
who are now employed.39

The issue was clear* who was to  take re sp o n s ib ility  fo r  low-

wage workers and the unemployed? Bennett s ta r te d  out by saying i t  had

to  be the p riv a te  secto r, but in  the end blamed the unions fo r  p ric ing

jobs out of an acceptable range. Long had a  sim ila r a t t i tu d e  toward

AFL-CIO demands fo r  a minimum wage fo r  working FAP re c ip ie n ts . On

August 31st, when Clinton F a ir  and B ert Seidman of the AFL-CIO appeared

before the committee, Long pushed hard on th e i r  defense of the minimum

wage*

V eil, now you favor minimum wages, but I  am a  l i t t l e  confused 
about th is .  Suppose there  i s  no minimum wage job availab le  to 
the man or woman . . . l e t ' s  take a person whose ch ild  i s  of 
school age and i s  well cared fo r  in  a  day care cen ter. There 
are signs a l l  over town, "Help Wanted", no t minimum wage jobs 
perhaps, but no hard work . . . Why should she not take th a t  job?
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As f a r  as I'm  concerned, I  am w illing  to  subsidize the job, 
but why should we have to  commit ourselves to a p revailing  
wage or a minimum wage, and why should the person be p r iv i­
leged to  tu rn  down the jo b ? ^

In c id en ta lly , welfare rec ip ien ts  were not the only victim s of

Long's stereo types. His reac tion  to  a  statement by Hyman Bookbinder

of the American Jewish Congress i s  an example:

LONG: The AJC which you rep resen t i s  a group of people who 
came over to  th is  country with very l i t t l e .  I  suspect th a t 
as an ethnic group they are  probably the w ealthiest in  the 
country o r a t  l e a s t  they come near having the highest per 
c a p ita  income. They worked and re a lly  worked fo r i t  . . .

BOOKBINDER: May I  ju s t comment: I  do not know whether the 
Jewish people are  the h ighest economic group.

LONG: I  know they work. I  have never seen one who did not work.

Two f in a l  encounters are  worth mentioning. The f i r s t  i s  an

exchange between Mayor Carl Stokes of Cleveland and Abraham R ib icoff,

in  which the senator from Connecticut once again presented h is  view o f

the welfare poor:

RIBICOFF: I f  you are  going to  have workfare . . .  we are going 
to  have to  worry about w riting  some jobs in to  th is  b i l l ,  are 
we not?

STOKES: I  hope you do, Senator . • .

RIBICOFF: Let me ask you, out of cu rio s ity , because you are  a 
mayor, do you th ink  these people could be used to make Cleve­
land  a  l i t t l e  more b eau tifu l, and cleaner? • . .

STOKES: Unquestionably. A fter a l l ,  we are paying people r ig h t 
now who are  supposed to  be doing ju s t  th a t.

RIBICOFF: That i s  r ig h t. There i s  nothing disgraceful fo r  a  
person to  be a  white wing . . . i s  i t  awful i f  you were taken 
o f f  welfare and were helping clean up the c ity  and given a  
week's pay fo r  doing tha t?

STOKES: I  d o n 't know why anyone would have any problem with 
th a t  . . . There are people who ju s t  cannot be an engineer.

RIBICOFF: That i s  r ig h t.
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STOKES t There are people who have to  he barbers and there are 
people who have to  be la b o re rs .

RIBICOFFi . . . And there  are  people who sweep up the schools 
and sweep the s t r e e ts ,  and sweep up the f lo o r  of th is  committee 
room once we are out . • . There are people who are on the r o l l s  
who may be mentally re ta rd ed , there  are people on the r o l l s  who 
have a lim ited  amount o f In te llig en ce , who could be tra ined  fo r  
ce rta in  types of work. . . .  In  o ther words, I f  you give i t  a 
l i t t l e  thought and a tte n tio n , people do not ju s t  have to  d r i f t .  
. . .  I f  we are going to  move people o ff  welfare th is  i s  what 
we ought to  be th inking .

ho
STOKES t I  agree with you abso lu tely , s i r .

One of the l a s t  public w itnesses was Rep. James Scheuer of New 

York, who ended up in  an exchange with Long and Williams about much the 

same issue* the capcity  fo r  work o f welfare re c ip ien ts , and the dispo­

s it io n  of the low-wage lab o r fo rce .

LONG* What i s  the answer to  th is  th ing  th a t  the poor do not 
want to work in  something o ther than being the corporation 
executive o r the chairman of the board. Now someone i s  going 
to  have to  do the housework, someone has to  sweep the h a l l ,  do 
the menial work, cook the food, wash the dishes, and take out 
the garbage . . . why should people who are asking fo r  a handout 
be unwilling to  g e t ou t there  and take a  broom and tu rn  to? I  
mean, take a  broom, take a  mop and do what needs to be done 
around the p lace. Why do they have to  be president of the cor­
poration o r chairman o f the board? Why should they ju s t  not 
go hungry i f  they do no t want to  do anything?

SCHEUER* Well, Senator, I  th ink  experience proves th a t  the 
underemployed and the unemployed do not have to  be given the 
fee lin g  th a t  they are going to  be chairman of the board or 
president to  g e t them involved . . .

A fter fu rth e r d iscussion along th is  l in e ,  Williams interrupted*

WILLIAMS* Who would you se le c t to  do the cleaning tasks of the 
cleaning women around the C apitol, your o ffic e s  and mine, and 
doing the laundry th a t  you have suggested i s  a  dead-end job?
Who would you suggest, i f  those who were on r e l i e f  c a l l  th a t 
a  menial ta sk  and say i t  i s  below th e ir  dignity? Who would 
you suggest would accept th a t  as a  d ig n ified  job, and yet I  
do not wash my s h i r t  and you do not wash yours, who do you 
think should wash your sh irt?^3

Scheuer answered th a t  those who enjoyed washing s h ir ts  should continue,

but those who wanted something more "s ig n ifican t and rewarding" should
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have th a t  chance. Williams responded Kith a  speech on the d ig n ity  of 

menial labor.

A vote taken by the committee on October 8th  re su lte d  in  a  14-1 

re je c tio n  of FAP; H arris was the lone supporter. This promoted'the 

Administration to  rev ise  i t s  plan once again , with concessions to a l l  

s ides. Another vote on November 20th produced a  10-6-1 s p l i t .

FOR

Long (D-La.) 
R ib icoff (D-Ct.) 
Fulbrigh t (D-Ark.) 
Bennett (R-Utah) 
M iller (R-Iowa)

(R-Idaho)

ABSENT 

Hartke (D-Ind.)

Jordan

AGAINST

H arris (D-OKLa)
McCarthy (D-Minn)
Gore (D-Tenn)
Anderson (D-N.M.)
Talmadge (D-Ga.)
Byrd (D-W. Va.)
Williams (R-Del.)
C urtis  (R-Neb.)
Fannin (R-A riz.)
Hansen (R-Wyo.)

The committee then approved, 13-3* a  f ie ld  t e s t  o f the plan, to  be 

offered  on the f lo o r  in  conjunction with the soc ia l secu rity  amend­

ments. H arris, Gore, and McCarthy were opposed.

I t  i s  not possib le to  o ffe r  explanations fo r  each sen a to r 's  

vote. A National Journal ana ly sis  pointed to  ob jections based on tech­

n ic a l i t ie s  » Long, Talmadge, and Byrd "oppose the degree of d iscre tionary  

power the HEW Secretary would enjoy"; Williams believed the cost would 

be too high. I t  quotes an HEW aide as saying, "H arris held the proxy 

o f McCarthy and the ear o f Anderson, and when he switched, he took the 

o ther two along. H arris simply co u ld n 't swallow a  Republican v ic to ry

in  usually  Democratic te rr ito ry ,
hh.

Harris* own explanation was th a t

HEW "gave ground on the more progressive p a r ts  o f th e ir  welfare b i l l  in
,A5order to secure conservative votes. Moynihan takes a  s im ila r tack

in  explaining l ib e ra l  opposition in  generals "The id ea  o f even sharing
**6'p o in ts ' with Nixon had become in to le rab le  to  many l ib e r a ls ."
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P artisan  p o l i t ic s  were indeed involved here. I t  wan argued, 

as Moynihan does, th a t  Democrats would not support a Nixon h i l l  unless 

Republicans d id  as w ell, and th a t ,  as a  lobby ist fo r  the Administration 

repo rted , "they would not mind seeing i t  f a i l ,  esp ec ia lly  an a r e s u l t
Ilo

of Republican opposition ." 1
But there were deeper reasons. That i s  the po in t of the review 

o f the hearings. The tone of the discussion i s  a  strong concern about 

the issue of low-wage work, and a  genuine confusion as to  how FAP would 

a f fe c t i t .  This confusion was never resolved, and FAP died  as a  r e s u l t .

The only tru ly  dedicated opponent of the b i l l  was John W illiams, 

apparently because of i t s  work d isincen tive  e f fe c ts . Moynihan adds Carl 

C urtis  to  th is  l i s t ,  saying th a t  he did not even want to  allow rescheduled 

hearings a f te r  the Finch fiasco  in  A pril unless HEW provided an a l te m a -  

tiv e  b i l l  excluding the working poor from coverage. I t  should be noted, 

however, th a t  C urtis a t  f i r s t  expressed a w illingness to  keep an open 

mind.

The r e s t  were apparently up fo r  grabs. In September, Nixon

in v ited  Long, R ib icoff, Byrd, Bennett, M iller, and Fannin to meet with

him in  San Clemente. Moynihan described the meetings

He then turned to  Long and asked, 'R u sse ll, i s  there a  chance?'
. . .  He now to ld  the P resident th a t  cost was not th e  problem, 
th a t  the 'ob jec tion  i s  to paying people not to  work'. A ma­
jo r i ty  of the committee, he judged, was in  favor of supple­
menting the income of the working poor, but there was a r is in g  
objection to  'people who lay  about a l l  day making love and 
producing ille g itim a te  b a b ie s '. Bennett made the suggestion 
th a t  the program separate the working poor from the welfare 
poor . . . represen ting  a  Mormon constituency t h e l explained,
' I  would have to  go back to  S a lt Lake and say th is  i s  a job- 
producing program.'

. . . M iller, Byrd, and Fannin spoke as i f  well disposed jig
. . • There were enough senators, but there was not enough t im e .^

The National Journal version , however, says th a t " a ll  o f the Senators,
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w ith the exception o f Bennett, responded th a t they had reservations

about the plan. Fannin, fo r  Instance, sa id  th a t  a t  th a t  po in t he would
50go along with a p i lo t  p ro je c t, but no more."*^

Ju s t before the November 20th vote, Eugene McCarthy conducted 

the NWRO "People 's Hearings" a t  which, In  Mary McGrory's words, "Scores 

of m ilita n t welfare mothers bellowed th e ir  opposition to  being driven ; 

out o f the house to  do underpaid work." According to  Moynihan, " i t  

made a  powerful impressiont enough—such i s  the evidence—to  switch 

the vote o f H a r r i s ." ^  Apparently, R ib ico ff, H arris , and McCarthy had 

pressed HEW to  accept the AFL-CIO p o sitio n  on "su itab le  work", but 

Richardson would accept only a  $1.20 an hour requirement, in  the in te ­

r e s ts  o f " fa irn ess"  to those seven m illion  Americans earning under 

the minimum wage o f $1 . 6 0 .52

The re a l  s to ry , judging from these rep o rts  and from the hear­

ings, i s  one of ambivalence a l l  around, except fo r  John Williams. The 

Family Assistance Plan fa i le d  in  the Finance Committee because i t  fa i le d  

to bu ild  a  consensus in  the committee around a  single approach to  wel­

fa re  reform* i t  could no t re ly  on a  pre-imposed Wilbur M ills consensus. 

There was no agreement because FAP did  not address the expressed con­

cerns of committee members around the issue of i t s  impact on the low-wage 

labor fo rce . The confusion and con trad iction  on th is  issue embodied in  

FAP allowed people to  see what they wanted to  sees i f  the NWRO was r ig h t 

about being forced in to  low-pay jobs, R ussell Long would have been an 

en th u sias tic  supporter o f FAP. The planners and d ra f te rs  o f FAP never 

r e a l ly  took the work issue  seriously ; the Senate Finance Committee most 

c e rta in ly  did.

W illiams' a ttack s were e ffec tiv e  only because they graphically
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d issected  the con trad ictions In the b i l l ,  and increased the misgivings 

of senators who might have been inc lined  to support the b i l l .  The most 

searching questions in  committee were asked by Bennett and H arris— 

these re la te d  to  the issues Williams had ra ise d , and these were the 

ones fo r  which the Adm inistration had no answers. Even Long's d ia tr ib e s  

on the subsid ization  of crime could not be d e a lt w ith, given the ambi­

g u itie s  of the le g is la tio n . R ib icoff could support the b i l l  out of the 

same concept o f welfare re c ip ie n ts  shared to some ex ten t by A1 Ullman, 

an opponent. A vague and ambiguous b i l l ,  drawn up without r e a l  thought 

about i t s  connection to  labor force problems, produced an ambivalent 

reac tion  which determined opponents could use to destroy i t .

The b iggest damage was not r e a l ly  the desertion  of the l ib e ra ls ,  

but the s p l i t  among Republicans, which f a c i l i ta te d  th a t  d esertion . This 

s p l i t  was produced by the nagging doubt, exploited  by Williams, th a t 

FAP was no "workfare" b i l l  a t  a l l .  The h is to ry  of th i s  b i l l  in d ica tes 

th a t  these doubts were well-founded.

The r e s t  was anticlim ax.

On December 16, 1970, HR 17550 came to  the Senate f lo o r . Wel­

fa re  re fo ra  was included as a  p a r t  o f a  hodgepodge o f soc ia l secu rity  

increases, a  con troversia l Trade Act dealing with footwear and te x t i le  

import quotas, and reforms in  the WIN program. Welfare reform in  th is  

b i l l  was not FAP, but an au thorization  fo r  the Secretary of HEW to  s e t 

up f iv e  two-year reg ional te s t s  of "AFDC a lte rn a tiv e s" , including one 

or two of an FAP model. Long had indeed kept h is  promise to  bring a  wel­

fa re  re fo ra  b i l l  to  the f lo o r—attached to  enough anchors to  sink i t .

The f in a l  vote on the f lo o r  was r e a l ly  a form ality . I t  was 

widely accepted th a t  FAP was dead, even in  a  t e s t  fo ra . Some of the
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debate i s  worth reviewing, however.

A parliam entary wrangle ensued when the b i l l  was brought up. 

Senators B ib icoff and Bennett wanted to add a modified FAP as an amend­

ment to  the b i l l ;  however, fo r  procedural reasons, no amendments to  

th e i r  amendment could be offered without unanimous consent to  t r e a t  the 

committee b i l l  as "o rig ina l tex t" . Because of is su e s  re la te d  to  the 

Trade Act, th is  was no t possible, Villiams favored unanimous consent 

and said  he wanted a  Senate vote on FAPt "I am no t t  asking unanimous 

consent 3 to expedite CFAPj . . .  I  would ju s t  as soon see th a t  proposal 

defeated. However, I  am p erfec tly  w illing  to take my chances on why I

th ink  th a t  proposal would not be good. 1 am p e rfe c tly  w illin g  to  do
53th a t  and l e t  the Senate vote. Senator Jacob J a v its  of New York, an 

opponent of the Trade Act and supporter of FAP, objected.

V illiam s then t r ie d  to g e t a  vote to allow  a  d ire c t  vote on the 

Trade Act, which would then have allowed consideration of FAP. Long 

moved to  ta b le , a  motion which fa ile d , and thus the f lo o r  was open to 

B ibicoff and FAP—in  unamendable form. On December 19th, Long moved to 

tab le  the B ib icoff amendment; "Frankly, what we are  doing i s  wasting 

time. This w elfare proposal i s  not going to become law as p a r t  o f  th is  

b i l l .  The motion was re jec ted  15-65,
The debate was le d  o ff by Villiams, who presented h is  d isincen­

tiv e  arguments. Most of the ensuing discussion consisted  o f recrim ina­

tio n s . M iller, a  supporter of FAP in  committee, and Hansen, an opponent, 

both s ta ted  th e i r  d es ire  to produce a  good welfare reform b i l l ,  bu t they 

could not accept an unmodified FAP. M iller traded accusations with 

B ibicoff as  to  why the Senate found I t s e l f  unable to  amend;

MILLER; Mr. P residen t, the Record should be c le a r  th a t  the
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Senator from Iowa joined the Senator from Connecticut In h is  
motion to  g e t h is  amendment attached to  the soc ia l secu rity  
h i l l  . . • But the m atter I s  not as simple as the Senator from 
Connecticut pu ts I t .  He i s  suggesting, 'Here I s  an amendment, 
vote i t  up o r  down.' But i t  I s  f i l l e d  with defec ts. I t  i s  
a  d isse rv ice  to  the Senate to  put i t  up to  the Senate in  th a t 
way. He should have a  chance to  work our w ill on amendments 
to  the h i l l .  The Senator from Connecticut, in  h is  parliamen­
ta ry  maneuver in  p u ttin g  the m atter before us in  th a t shape,
I s  not being help fu l to  the P resident.

RIBICOFF t . . . The only reasons i t  I s  In th a t  shape i s  th a t 
the Senate refused  to  accede to  Cunanimous consent 3 . . .  I  
sa id  I  would accede to th is  arrangement a f te r  discussion with 
the Senator from Delaware . . . We wanted i t  opened up . . • 
When th is  request was refused , we had no a lte rn a tiv e  and th is  
was the  only way to  g e t the Family Assistance Plan before the 
Senate.

MILLER* Hr. P residen t, had i t  not been fo r  the Senator from 
Connecticut o ffe rin g  the amendment in  the second degree in  
the f i r s t  p lace , the e f fo r ts  of the Senator from Delaware 
would n o t have been necessary a t  a l l .  . . •

RIBICOFF t The foundation fo r  the trouble was when the trade 
amendment was placed before the Family Assistance amendment, 
and when i t  became subject to f i l ib u s te r  and the only way we 
could remove the f i l ib u s te r  and get the P re s id en t's  family 

* ‘ rogram considered was to  use a  parliamentary

Fannin entered the debate on the plan and d e a lt more with the Issues s

There a re  those in  our Nation who would s i t  back gladly and 
accept a  f re e  r id e . . . . These people are immoral. And 
there  are  o ther disadvantaged people we are  try ing  to in ­
sp ire  to  work who would be irrevocably damaged by any guaran­
teed annual wage scheme. • * . These people are  not immoral.
. . . t h i s  program would be ruinous to  them. What we need a t  
th is  time i s  a  program to  put people in  jobs, not on welfare 
r o l l s .  Ve have an unacceptably high ra te  of unemployment. 
Welfare i s  n o t the answer . . . FAP makes no provision fo r  
new jobs. No one i s  saying where these jobs are going to 
come from .56

Fannin 's so lu tio n  was the protectionism  of the pending Trade Act.

At the end of Christmas recess, on December 28th, Long opened

debate w ith a  recommittal motion 1 the Finance Committee would rep o rt 

ou t only the  so c ia l secu rity  increases and ce rta in  minor welfare changes. 

M iller supported the motion—"with mixed emotions"—because he f e l t
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th a t he could not support an unamended FAP.

A number of senators were eager to  vote on soc ia l secu rity  and 

go home. And so they d id .

Thus on December 28, 1970, the Senate voted 49-21 to recommit. 

Almost a  th ird  of the Senate did not vote. The next day i t  passed what 

was l e f t  o f HR 17550 unanimously.

Of the 21 senators opposing Long's motion, twelve Here Repub­

lic a n s—a l l  l ib e r a ls —and ten  were Democrats. Only R ib icoff, Hartke, 

and H arris , among Finance Committee members voting, supported the con­

s id e ra tio n  of FAP te s ts .

Much of the blame fo r  the defea t o f FAP was placed on the Nixon

A dm inistration. As a  Republican senator put i t ,  "They d id n 't  s e l l  i t

r ig h t.  They allowed the conservatives to  la b e l i t  a  'guaranteed annual

wage'—th a t 's  a  k i l l e r  p o lit ic a lly ." * ^  R ibicoff sa id  o f Nixon, "He

was never there  in  the c lu tc h ."  H ills  sa id  Nixon "did not exercise the
58influence he might have."  This seems to  be accurate . The strong

Administration lobbying e f f o r t  seemed to  fade by mid-year 1970. One 

can only speculate, bu t i t  may be as James Welsh saysi Nixon was not 

a  "true believer"  in  h is  own program. I t  i s  l ik e ly  th a t  FAP began to  

appear to  him as no t worth the cost and troub le; perhaps he came to 

re a liz e  i t  was not the work b i l l  he thought i t  was. But i t  i s  c le a r  

th a t Administration enthusiasm fo r  FAP waned, and in  August, 1971,

Nixon froze  welfare reform attem pts along with wages and p rices.

The best d escrip tio n —though b r ie f  and sketchy—of what hap­

pened in  Congress was o ffe red  by Richard P. Nathan in  1973* "Lack of 

c la r i ty  and agreement about the ro le  o f the work requirement" created 

confusion. The l ib e r a ls  accepted mild work requirements as a  necessary
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e v i l ,  while "the P resident did take the 'work* in  'w orkfare' very

seriously  • . Continued Nathan,

FAP was not a guarantee because in  the P re s id e n t 's  (and M ills ')  
view i f  you d o n 't work you a r e n 't  e l ig ib le .  To a  g rea t many 
l is te n e r s  th is  was semantics. I t  was n o t semantics in  the 
White House. • . . Conservatives in  the Senate* perhaps sens­
ing a  lack of unanimity and conviction on the work req u ire ­
ment, and concerned about the lack  of av a ilab le  jobs fo r  
welfare fam ily heads, were skep tica l of th e  P re s id e n t 's  em*» 
phasis on Workfare . . .59

This i s  r ig h t  on ta rg e t. The question i s  how th is  could have happened, 

and why i t  was l e f t  to Senate Finance to  make i t  happen. The answer i s  

th a t  Nixon was almost alone in  seeing FAP as a  b i l l  to encourage work. 

This was not the in ten tion  of i t s  d ra f te rs , e sp ec ia lly  Moynihan. I t  

was not the desire  of l ib e ra ls  in  the House and Senate. And conserva­

tiv e s  in  the Senate d id  not believe i t ,  and f o r  good reason.

The previous chapters have attempted to  make c le a r  th a t  th is  

could a l l  occur because those responsible f o r  the form ulation o f the 

Family Assistance Plan did not see o r understand the impact of a pro­

gram lik e  AFDC or FAP on the s tru c tu re  and income of the low-wage work 

fo rce . They did no t believe th is  was a  re a l  is su e , although h is to r i ­

c a lly  i t  always had been. They believed they were conceiving a  program 

to  f ig h t  poverty and dependency, when n e ith e r  one was the main issu e . 

They were, however, able to manipulate a  conservative P residen t in to  

accepting th e ir  plan.

The defeat of FAP was followed by an almost exact re p e titio n  

of events with the defeat of Wilbur M ills ' r a th e r  s im ila r version of 

welfare reform known as HR 1. Again, M ills c a s t  him self in  the ro le  

o f policy  in i t ia to r .

Ways and Means approved h is  b i l l  22-3 in  May, 1971* The* key 

vote in  the House—the re jec tio n  of A1 Ullman's procedural motion to
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k i l l  the plan—was 23^-18? In favor of HR 1. For six teen  months th e re ­

a f te r ,  Senate Finance rev ised , d issec ted , and s ta l le d  the h i l l ;  Nixon's 

moratorium on welfare reform reinforced  these ta c t ic s .  I t  was f in a l ly  

k i l le d  on the Senate f lo o r  in  October, 1972. R ib icoff was among i t s  

l a s t  and most ac tiv e  supporters. Long , was s t i l l  strongly opposed.

Bowler's study of the welfare policy  process i s  focussed on 

HR I t  h is  conclusions have already been discussed.

Moynihan ra th e r  ap tly  re fe rs  to  the h is to ry  of HR 1 by c i t in g  

Marx' c la s s ic  phrase on the recurrence of events—f i r s t  as tragedy, 

l a t e r  as fa rce . Nothing in  th a t h is to ry  seems to  warrant d if fe re n t 

conclusions from those reached thus f a r  about the nature o f w elfare 

p o l i t ic s ;  in  f a c t ,  i t  may well reconfirm the hypothesis of th i s  study.

Why d id  the Senate become the b u ria l ground fo r  the Family 

A ssistance Plan? The answer on the most specific  lev e l l i e s  a t  l e a s t  

in  p a r t  in  the character of the Senate Finance Committee.

As mentioned e a r l ie r ,  th is  committee i s  sharply s p l i t  along 

Ideo logical l in e s ,  and i t  has no tra d itio n  of consensual procedure 

l ik e  Ways and Means. I t  has become an hab itual assignment fo r  some of 

the most conservative senators. Any ostensib ly  "rad ical"  measure would 

come under p a r tic u la r  scru tiny  here.

The ro le  of R ussell Long cannot be discounted. As David P rice

po in ts ou t, "Rather than muting c o n f lic ts , he often  in te n s if ie d  them

• . . Unlike M ills, Long often  became Impatient with e f fo r ts  to  reach

a  consensus and attempted to  work h is  w ill by means ill-d e s ig n e d  to  unify
60the committee o r to  gain the t r u s t  of the paren t chamber." This f i t s  

the s to ry  of FAP ra th e r  w ell. The b i l l  had the misfortune to  land  in  

the wrong committee.
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Of course, th is  alone cannot account fo r  i t s  defea t. A general 

explanation of why FAP fa ile d  in  Congress i s  necessary.

Samuel Huntington, in  h is  c la ss ic  a r t ic le  on the decline o f the 

le g is la t iv e  branch, beleives th a t Congress i s  no longer capable of 

ac tiv e  lawmaking. The d ispersion of power within Congress and i t s  

In su la tio n  from the curren ts which move the whole nation  have c o n tr i­

buted to  a  " c r is is  of adaptation" to  the tw entieth century. I t  has— 

and perhaps must—s h if t  to  an oversight function.

He emphasizes the nature of the constituencies represen ted  by 

Congresst

Congressmen tend to be orien ted  toward lo ca l needs and sm all­
town ways o f thought. . • . The Congressman i s  p a r t of a  lo c a l 
consensus of lo c a l p o lit ic ia n s , lo ca l businessmen, lo c a l bankers, 
lo c a l trade union lead ers , and lo ca l newspaper ed ito rs  who con­
s t i tu te  the opinion-making e l i t e  of th e ir  d i s t r i c t s  . . . Sena­
to r s  may be sympathetic to  business, but they th ink  of business 
in  small-town, sm all-business terms . .

The House ce rta in ly  r e f le c ts  these in te re s ts  most sharply; but 

the Nixon-Mills a llia n ce  was able to  push welfare reform across.

By the time i t  reached the Senate, the Adm inistration seems to 

have lo s t  in te re s t ,  and R ussell Long was no Wilbur M ills. The member­

ship of the Finance Committee i t s e l f  was heavily loaded with the rep re ­

sen ta tiv es  o f ru ra l and small-town s ta te s  such as Idaho, Wyoming, Hew 

Mexico; and small business conservative s ta te s  such as Utah, Arizona, 

Georgia, and Nebraska. This i s  in  sharp co n trast to Ways and Means, 

where none o f these s ta te s  was represented, and where New York, C a li­

fo rn ia , I l l in o i s ,  Michigan, and Pennsylvania found th e i r  voices.

Finance was in  Huntington's terms the q u in te ssen tia l Congressi­

onal committee. Given th is  s itu a tio n , i t  i s  questionable whether even 

strong Administration pressure could have turned the t id e .
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P recise ly , those in te re s ts  most firm ly opposed to  PAP on the 

c le a re s t grounds were the sm aller "business groups—the lo ca l economic 

e l i t e s .  They were d is t in c t ly  aware o f the fa c t  th a t PAP could con­

ceivably "spo il"  th e i r  labor fo rce . They were entrenched in  exactly 

the r ig h t  power p o sitio n s , and were able to  exert th e ir  veto on the 

executive proposal fo r  welfare reform.

In te re s tin g ly , Huntington's conception i s  remarkably p a ra lle l

to  th a t  of M arxist James O' Connors

Corporate c a p ita l must forge a llia n c e s  with trad itio n a l ag ri­
c u ltu ra l in te re s ts  (esp ec ia lly  those of the southern oligarchy) 
and sm all-scale  c a p ita l. The votes of southern and midwestem 
farm congressmen and o ther rep resen ta tives bound to  lo ca l and 
reg ional economic in te re s ts  are lndispensibLe fo r the le g is la ­
t iv e  v ic to r ie s  of corporate l ib e ra l  p o l i c i e s .

The executive branch has become in  the tw entieth century the 

spokesman fo r  "national" p o lic ie s—the p o lic ie s  of corporate lib e ra lism . 

The Family A ssistance Plan i s  a  case in  po in t. L iberals in  the Nixon 

A dm inistration were i t s  designers. I t  received i t s  strongest support 

from corporate p o l i t ic a l  in s t i tu t io n s  such as Arden House and the CED 

having strong t i e s  to  the na tio n a l executive. They ran up against the 

negative power o f lo c a l economic e l i t e s  in  Congress. The ambivalence 

of FAP's supporters and the con trad ictions embodied in  th e ir  b i l l  le d  

to  th e i r  undoing. Without a  powerful consensus in  support of a  consis­

te n t welfare reform b i l l ,  the sm aller business in te re s ts  represented 

in  the le g is la t iv e  branch were powerful enough to  k i l l  the Family Assi­

stance Flan.
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CHAPTER EIGHT

CONCLUSION

At th is  po in t, c e r ta in  conclusions can be drawn about the p o li­

t i c s  of w elfare, the study of p o l i t ic s ,  and the nature of power in  Ame­

r ic a .

To a  s ig n ific a n t ex ten t, the b a t t le  l in e s  over welfare policy  

have been drawn on the basis of positions on work and wages.

The best explanation fo r  the s p l i t  between big and small busi­

ness on the Family A ssistance Plan seems to  be the in te re s ts  of each 

group in  the maintenance of a  pool of cheap labor. Although n e ith er 

secto r wants to  see wages r i s e ,  small business has the most to lo se  

d ire c tly  from any decrease in  the size  of the reserve labor fo rce. 

Insofar as FAP could be seen as having th a t  e f fe c t—and the like lihood  

i s  th a t  i t  would have—small business had to f ig h t i t .  Corporate in ­

te re s ts ,  with le s s  d ir e c t  in te re s t  in  cheap lab o r, could favor the 

so c ia l s ta b i l i ty  fo s te red  by a  permanent pension to  the working poor 

and unemployed.

Social workers fo r  the most p a r t have accepted the proposition 

th a t requirements of employment attached to  welfare would undermine what 

they conceive to  be "family l i f e " .  This po in t of view i s  consisten t 

with the p ro fe ss io n 's  need fo r  a  "dependent" c lie n te le . Thus soc ia l 

workers have never been en th u sias tic  about a  guaranteed income,

298
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especially those outside the public welfare bureaucracy. The public- 

private  struggle w ithin the profession has been re fle c te d  in  th e ir  d if ­

ferences over the expansion o f public welfare in  general. The opposition 

to work requirements, however, is  un iversal.

The f i r s t  p r io r ity  o f organized labor has been to m aintain 

existing  wage le v e ls . F u ll employment is  somewhat secondary. The 

change in  lab o r's  position on FAP appeared to be re la te d  to changing 

assessments o f the b i l l 's  impact on the wage structure. The minimum 

wage and the guaranteed income po licy  goals are in  c o n flic t in  terms 

o f whether employers or government pays the b i l l .  The Family Assistance 

Plan could have acted as a government subsidy to low-wage employers— 

although the like lih o o d  was th a t i t  would not. This p o s s ib ility , how­

ever, was re a l enough to the AFL-CIO to make them le e ry  of any such 

w elfare reform program.

The only ex is tin g  re c ip ie n ts ' organization was less  a re fle c tio n  

o f the members' goals than o f the leadersh ip 's . This may to some extent 

be true of a n  groups in  the p o lit ic a l process; but the NWRO is  a dra­

matic example o f the bu ild ing o f a new group around the specific  values 

and goals o f a leadership cadre, and the manipulation o f the membership 

in  accordance w ith those ideas. That cadre shared the assumptions o f 

the social work professioni the poor are "dependent", and mothers belong 

in  the home. Thus nothing short o f a to ta l guaranteed income was accep­

ta b le . They employed uncompromising "rad ical" ta c tic s  toward an essen­

t ia l ly  conservative goal. The contradictions between strategy and pro­

gram, and w ithin the program i t s e lf ,  led  to the group's undoing.

Congress, too, s p lit  along the lin e s  o f opinion on the work 

issue. Because the small-business position was less  iambi va len t and
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b e t te r  entrenched In positions of power, I t  triumphed.

I t  seems reasonable to  conclude th a t  the p o l i t ic s  o f welfare i s  

a lso  the p o l i t ic s  of manpower and employment. Insofar as  p o lit ic ia n s , 

policy-makers, and policy analysts have disregarded th is ,  they have 

f a i le d  to  understand the nature of the issue of welfare reform.

P o li t ic a l  s c ie n tis ts  fo r the most p a r t  have f a i le d  to  o ffe r  a  

comprehensive overview of welfare p o li t ic s  because they have divorced 

i t  from i t s  so c ia l and economic context. The boundaries o f  p lu r a l i s t  

po licy  ana ly sis  are  too narrow! group theory, incrementallsm, rationalism , 

and systems an a ly sis  do no t provide a  sa tis fac to ry  explanation o f the 

FAP phenomenon. The l i te r a tu r e  on Congress i s  not prepared to deal 

with th is  sub ject e ith e r . In  i t s  focus on "norms'*, " s ty le " , "behavior", 

and indiv idual p e rso n a litie s , the ideological and p o l i t ic a l  context ( in  

the broad sense of "p o litic s" )  i s  lo s t .  The determ inants o f Congres­

sional action  on such issues as welfare l i e  in  the assumptions about 

man and socie ty  from which le g is la to rs  proceed. A ll ind iv idual, s tru c ­

tu r a l ,  and behavioral varia tions ought to be considered w ithin an ex p li­

c i t ly  s ta ted  ideo logical context—whatever th a t  may be. This i s  not the 

case fo r  most o f the l i te r a tu re  on Congress.

This i s  the e ssen tia l problem with Moynihan's book as well as 

th a t  of Piven and Cloward. Although both eschew s t r i c t l y  p lu r a l i s t  

methodological gu idelines, both f a i l  to ju s t i fy  the  assumptions on which 

they are based. Moynihan merely declares what he should prove i th a t  

welfare i s  a  problem of "dependency". Piven and Cloward f a i l  to  c le a r  

up th e ir  confusion of perspectives on the function  o f government.

This study has attempted, within the l im its  of av a ilab le  data , 

to  v e rify  em pirically  i t s  major economic assumptions! t l ia t  there i s  a
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group th a t  could he described as alow*-wage labor fo rce , th a t  i t  i s  

la rg e ly  female, and th a t  welfare has i t s  g rea te s t impact on these wor­

kers. F urther, an attem pt has been made to  ju s t ify  h is to r ic a l ly  th a t  

c o n f lic t  over welfare policy development has proceeded w ithin the l im its  

of labor force needs as defined by business and a co-operative govern­

ment.

I t  i s  perhaps risky  to make the leap  from the p o l i t ic s  o f wel­

fa re  to  the p o l i t ic s  of power in  America. There a re , however, some le s ­

sons about power which might be learned from the study of w elfare.

I f  welfare i s  any reasonable example, questions can be ra ise d  

about some of the assumptions of both e l i t i s t  and p lu r a l i s t  theory.

The Family Assistance Plan, which by any estim ate was tru ly  a 

far-reach ing  major so c ia l policy proposal, was a case of defea t fo r  

corporate l ib e ra l  in te re s ts  a t  the hands of small business conservatives. 

In C. Wright M ills ' terminology, the "middle lev e l"  won in  a  f ig h t  with 

the Power E l i te .  I t  could be argued th a t FAP was not a  Power E li te  

p r io r i ty ,  but nonetheless the "big guns" of the co rp o ra te -lib e ra l estab ­

lishm ent won the support of a conservative P resident—and lo s t  the war.

On the o ther side of the coin, the p lu r a l i s t  system s-analysis 

v ision  o f a d ispassionate " p o li t ic a l system" processing the demands of 

a  more o r le s s  equally  balanced s e t  of groups seems wholly out o f touch 

with r e a l i ty ,  a t  l e a s t  on the issue of w elfare. I f  there  i s  one con­

clusion  which can be reached about power in  America on the b as is  of 

th is  study, i t  i s  th a t  government i s  not "neu tra l" . > The p o l i t i c a l  sys­

tem has a  commitment to the preservation of the ex is tin g  economic sys­

tem and the economic in eq u a litie s  upon which i t  i s  based. I t  i s  , in  

G. B. Macpherson's words, a double system of power* enforcing ru le s  on



.3Q2

the whole soc ie ty  while maintaining property-based power re la tio n sh ip s 

among groups w ithin the socie ty .

Even I f  one accepts an e l i t i s t  model—whether Marxian or M ills- 

lan—c e rta in  com plexities must be considered. I f  FAP Is  a valid  te s t  case, 

there  I s  sharp c o n f lic t  w ithin the "Ruling Class" o r  "Power E lite " , a l ­

though i t  proceeds within a  given ideo log ical context. Moreover, i t  i s  

not possib le  fo r  th is  group ea s ily  to  manipulate le s se r  groups In society . 

I t  has to  deal with response from those groups.

What d if fe re n tia te s  th is  concept from group theory i s  th a t 

decision-makers have a  d irec tio n  of th e i r  own, based on the ideologies 

of cap ita lism  and lib e ra lism . They a re , however, not free  as yet to  im­

pose th is  value system abso lu tely  as they see f i t .  Other groups are capa­

ble of organizing, although with increasing d if f ic u lty  as the lim its  o f 

le g a li ty  and the dominant ideology are  crossed, The fig u res  in  govern­

ment and business who make the key decisions in  so c ia l policy  such as 

welfare have to  take them in to  account. In other words, a  top-down model 

of e l i t e  domination does not seem appropriate here.

In the case of FAP, i t  was the lo c a l economic e l i t e s  who f e l t  

th e i r  in te re s ts  to  be most se riously  threatened. Their entrenchment in  

Congress gave them a  veto power which they were able to  use against a 

n a tio n a l e l i t e  which had not developed su ff ic ie n t in te rn a l consensus.

The im plications of the FAP example fo r  the question o f power 

in  America i s  th a t  la rge  corporate in te re s ts  are s t i l l  sub ject to  lim i­

ta tio n  by o ther groups on major so&dal questions, although these groups 

may face severe d i f f i c u l t ie s  in  enforcing these lim its . Although i t  may 

be tome th a t  the in i t ia t iv e  i s  monopolized by national e l i t e s  represented 

in  the Executive branch, the veto option i s  s t i l l  ava ilab le  to  other



303

groups in  American society .

The Family Assistance Plan was not the end of welfare reform. 

Since 19?2, a  number of proposals fo r  change have come up fo r  discussion 

in  the executive branch and in  Congress.

In December i 19?^» the Subcommittee on F isca l Policy of the 

Jo in t Economic Committee Issued two rep o rts  d e ta ilin g  i t s  so lu tions to 

the welfare problem.

The rep o rts  are more s ig n if ic a n t fo r  what they r e je c t  than fo r  

what they propose. The "incomes stra tegy" was re ta in ed . Public employ­

ment programs were re jec ted  as "very un fa ir"  since they "provide a t  

best a la rg e  tran sfe r  to  a small number o f persons." Moreover, the 

adm inistrative problems were considered too complexi

We believe th a t public employment programs are  most useful 
as complements to , ra th e r  than su b s titu te s  fo r , cash-based 
income supplement programs. Public employment makes sense 
under conditions of reasonable f u l l  employment as a  lim ited  
program fo r  the hard-core unemployed. During such periods 
i t  can provide valuable work experience and jobs fo r those 
re je c te d  by the p riv a te  labo r m arket.!

Among the "incomes" options, demogrants (cash g ran ts paid to  

specified  demographic groups) were seen as n ecess ita tin g  an unaccep­

tab le  increase in  income tax r a te s .  "In-kind" programs were considered 

in e ff ic ie n t. A minimum wage increase would help only some of the poor 

as would wage subsidies.

What remained was the "comprehensive income supplement". The 

specific  program proposal was the "ABLE Grant"—Allowance fo r  Basic 

Living Expenses—combined with a  un iversal $225-per-person income tax 

c re d it , replacing  the personal exemption. The ABLE gran t would be a v a il­

able to  indiv iduals and fam ilies , payable as follow s with zero earned

it
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Incomei

Married couple f i l in g  jo in t ly .............. 2050
Head o f Household f i l e r ..................... . . . . . . . . . .  1225
Single f i l e r ........................................ . 825
Dependent age 18 or o v e r. ....... . 825
Children......................................................................  225-325

Each earned d o lla r  would r e s u l t  in  a  50£ reduction producing. the follow ­

ing pa tte rn  fo r  a  family of four with one parent*

TABLE 8-1 

ABLE GRANTS

Annual Federal Income &
Earnings Soc. Sec. Tax3- ABLE Grant Net Cash Income

$ 0  + $ 900 + $ 2100 $ 3000
1000.........................+ 842 + 1729 3571
2000.........................+ 783 + 1358 WW
3000 ........................ + 724 + 988 4712
4000.........................+ 666 + 617 5283
5000 + 608 + 246 5854
6000.....................   + 425 0 6425
7000 + 5 0 6995
8000  -  461 0 7525

aIncluding across-the-board $900 tax  c re d it
^Sources U. S. Congress, Jo in t Economic Committee, S tudies in  

Public Welfare #16. p. 4.

T hirty -four m illion  persons would be e l ig ib le , a t  an annual n e t cost 

of $15 b i l l io n .

This program is  obviously much c lo se r to  the ’’pure" negative 

income ta x , esp ec ia lly  since i t  envisions the phaseout of overlapping 

programs, such as food stamps, o r the un iversal extension of o thers, 

such as health  insurance. Such a  program does indeed re lie v e  the notch 

problem, but s t i l l  does not face up to  the problem of low-wage work 

force s tru c tu re . I t  merely assumes th a t  the labo r market w ill not be 

a ffec ted , and people w ill continue to  work as they always have*
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B enefit amounts are not designed to provide 'adequate ' le v e ls  
o f liv in g  fo r  several reasons. F i r s t , comparatively few fami­
l i e s  have no income o r income producing opportun ities. Even 
in  to d ay 's  slack  job market many low-wage jobs are  ava ilab le  
th a t ,  in  combination with b en e fits , y ie ld  more nearly  adequate 
to ta l  incomes. The program i s  designed to  bu ild  on p riv a te  
e f fo r ts ,  ra th e r  than su b s titu te  fo r  them.2

No work re g is tra tio n  requirement was to  be attached to  th is  b i l l .

By the time the Jo in t Economic Committee issued i t s  re p o rts , 

however, the issue was becoming academic. In March, 197^, Nixon was 

reported  to  be readying a  new guaranteed income plan , containing higher 

b en e fits  and bearing a close resemblance to  a "pure" negative income 

tax . The work issue was apparently s t i l l  not taken seriously  t " 'Most 

of the discussion now i s  on how to  finesse  i t ' ,  one welfare expert 

says. By October, th is  $22-b illion  "cash tra n s fe r  plan" was ready
If

fo r  in troduction  by the Ford Administration.

But by Jan liar y, 1976, the proposal was .apparently dead. The

New York Times reported , in  an a r t ic le  e n title d  "Welfare Reforms Near

a  S ta n d s t i l l" ,  th a t

welfare experts have reversed th e ir  previous positions and 
• . . are shying away from pushing tnewn proposals . . .
They say th a t  such a  sing le program approach would exceed 
the sp ira lin g  co sts  b f ex is tin g  programs; th a t the p o l i t ic a l  
clim ate i s  c h illy  towards any new mammoth Federal program; 
and th a t  the prospects of Congressional a tten tio n  . . . are  
n i l  in  Can e lec tio n  year J . 5

A ll th a t  remained was discussion among a  group of "welfare th in k ers" , 

who "loosely la b e l themselves 'in c rem en ta lls ts '" , such as M itchell Gins­

berg, Richard P. Nathan, and Alvin Schorr.

C The in c rem en ta lls ts3 backed by Mr. Ginsberg and o th e rs , argue 
th a t sweeping reforms are in feasib le  now. As the name suggests 
the increm enta lls ts favor piece-by-piece change th a t  would con­
cen tra te  on iso la tin g  fo r welfare help only those most c le a r ly  
unable to  work, and dealing with o thers through unemployment 
insurance and job programs. Both schools Creformers and in c re -  
m en ta lis ts  3 agree th a t there i s  no easy or Immediately p o l i t ic a l ly



fe a s ib le  so lu tio n . 'Welfare reform has become a  search fo r 
the holy g r a i l , '  says P rof. George S te ra lieb , an urban a f fa ir s  
sp e c ia lis t  a t  Rutgers U niversity. 'There a i n 't  no way o u t . '°

At the time o f th is  w riting , the C arter Administration had pub­

lic iz e d  a  number o f  proposals fo r  welfare reform, apparently re f le c tin g  

a c o n f lic t  w ithin the executive branch over the proper, approach. I t  

i s  too ea rly  to  p re d ic t the outcome of the debate. However, Cloward 

and Piven believe "the probable r e s u l t  i s  th a t  the r e l i e f  system w ill

be 'reform ed' to  make b en e fits  more d i f f i c u l t  to  obtain by the unem-
7

ployed." There i s  good reason to  believe th is ,  p a r tic u la r ly  i f  Alvin 

Schorr i s  accurate in  saying th a t "the C arter program, i f  presented as 

so f a r  d iscussed, could not be decently adm inistered and would probably 

not be enacted. Welfare cannot be reformed unless basic employment, 

tax a tio n , and Social Security  are  reformed to  prevent an epidemic need."

In any case , some of the pressure fo r  reform i s  o ff . The 

welfare r o l l s —i f  not welfare c o s ts—have been reasonably stab le  fo r  

five  years. The most dramatic increases have been in  programs o ther 

than AFDC, such a s  medicaid and food stamps.

There i s  s t i l l  a low-wage work.force, most of whose members 

s t i l l  cannot earn a  decent liv in g  from wages. The Increasing ra te  of 

unemployment since 197^ Ind ica tes an economic condition fo r  th is  group 

which i s  probably considerably worse than ten  years ago. This may not 

be an issu e  fo r  policy-makers because AFDC i s  a t  th is  time the cheapest 

so lu tion  to the problem of maintaining a  low-wage work force. I t  i s ,  

however, s t i l l  an issu e  to  those trapped in  th a t fo rce , and .therefore 

to  the author o f  th is  study, based on a  p a r tic u la r  po in t of view.

This study began by describing the h is to ry  of welfare as a  

se r ie s  of adjustm ents o f public policy  to  s u i t  the low-wage work force
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needs of the p rivate  sec to r. The growing oversupply of cheap laho r In 

the tw entieth century perm itted the public subsidy of the "worthy poor" 

using Mothers Pensions and, l a t e r ,  AFDC--particularly fo r  the function 

of ch ild -ra is in g . Once a  s izab le  p a r t o f the low-wage labor force began 

to flock  to  these programs, which were never designed fo r  a l l  of them, 

the government cracked down. I t  could n o t, however, reach consensus on 

a  way to  replace the ex is tin g  system without adversely a ffec tin g  the low- 

wage labor market. Insofar as AFDC ac tu a lly  helped re in fo rce  and sub­

sid ize  the low-wage labo r fo rce—a lb e it  in e ff ic ie n tly —i t  could be liv ed  

with once i t s  costs  le v e lled  o f f . S p ec ifica lly , FAP was k ille d  because 

corporate l ib e ra l  in te re s ts  supporting a  guaranteed annual Income were 

stymied by rep resen ta tives of small c a p ita l and ru ra l in te re s ts  en­

trenched in  Congress. The former apparently  underestimated the l a t t e r 's  

stake in  the maintenance o f a  la rg e  low-wage labor pool.

I f  a l l  th is  i s  accurate , welfare reform i s  then an issue of 

labor market s tru c tu re—sp e c if ic a lly , the s iz e , composition, and income 

of the low-wage labor fo rce . From the po in t of view of those committed 

to  the c a p i ta l is t  system, welfare reform must be in  general consisten t 

with the ex is tin g  p a tte rn  of wages and p roductiv ity . Congressional 

l ib e ra ls ,  the Adm inistration, and the corporate e l i t e  wanted to  give a 

subsistence pension to  those they deemed fo r  one reason or another not 

necessary or su itab le  fo r  the production o f goods and sevices. Small 

cap ita l wanted to  r e s i s t  upward pressures in  i t s  labor costs .

In e ith e r  case, the basic p a tte rn  o f a  segmented labor market 

i s  e s sen tia lly  untouched. In a  word, the low-wage workers remain poor 

(although under FAP perhaps le s s  so) r e la t iv e  to the r e s t  of the work 

fo rce . Welfare reform cannot be allowed to cross those l im its  i f  th is
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s itu a tio n  i s  to be preserved.

I f  one chooses to re je c t  the preservation  o f the c a p i ta l i s t  sys­

tem as a  fundamental value, o ther a lte rn a tiv e s  become possib le . The 

maintenance of economic Inequality  and a  p lia b le  low-wage labo r force 

i s  no longer a necessity j i t  i s  possible to  give a  p r io r i ty  to  the 

r ig h t  of a l l  to earn a decent liv in g  with d ig n ity .

I f  one i s  to propose a so lu tion  to  the w elfare problem, the pro­

posal must be e x p lic itly  based on e ith e r  an acceptance o r a  re je c tio n  of 

the c a p i ta l i s t  system and i t s  lim ita tio n s . There i s  no such th ing  as 

“value-free" welfare reform. There i s  no avoiding a  c o n f lic t  of in te ­

r e s ts  in  the struggle to  achieve i t .

The au th o r's  f i r s t  p r io r i ty  i s  th a t  everyone be guaranteed the 

r ig h t  to  earn a  decent standard o f liv in g  from h is  o r her work. This 

means the abo lition  of unemployment and the  low-wage labor fo rce . This 

im plies p o li t ic a l  and economic changes in  a l l  lik e lih o o d  incompatible 

with the preservation of capitalism .

There are several underlying assumptions here. F i r s t  of a l l ,  

work i s  a  p o sitiv e , meanigful, and purpose-giving force in  human l i f e ,  

as well as  the social re sp o n sib ility  of every ind iv idual In  society .

Vork i s  no t obsolete, although ce rta in  forms of i t  d e f in ite ly  a re . I f  

work i s  s tu l tify in g , rep e titio u s , or degrading, i t  i s  not n ecessarily  

a  consequence of technology, but a  consequence o f i t s  use fo r  p ro f i t  

by those who own and control i t .  Those who now do such work are no t in  

th a t  position  because they are b es t su ited  fo r  i t ,  but because socia l 

conditions have placed them there .

The conclusion here i s  th a t  people have a  r ig h t  and a  responsi­

b i l i t y  to  work; they do not necessarily  have the r ig h t  to an income
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without work. The r ig h t to  work, and the r ig h t  to  l iv e  decently from 

o n e 's  earnings, takes p r io r i ty  over the r ig h t to p ro f it  derived from 

p riv a te  property , where those r ig h ts  c o n f lic t . This i s  sa id  in  aware­

ness o f the d ra s tic  so c ia l, economic, and p o l i t ic a l  im plications o f such 

a  p o sitio n , as well as the d i f f i c u l t  questions i t  ra is e s  concerning the 

purpose of government and the preservation of human r ig h ts .

This value system i s  the foundation fo r what the author would 

propose as the ultim ate welfare reform* f u l l  employment a t  decent wages 

f o r  every adu lt able to  work. Welfare would then become the r ig h t  of 

those physically  unable to  engage in  any productive labor a t  a l l .

The question of whether mothers should have a  "free choice" of 

ra is in g  th e ir  ch ildren  ra th e r  than entering the work force depends on 

whether one sees ch ild -rea rin g  as a  purely individual function  or a 

so c ia l function . Social work gospel notwithstanding, i t  i s  c e rta in ly  

possib le  to  argue th a t even a  very young ch ild  doesn 't need i t s  mother 

2k hours a  day, and th a t a  homebound mother i s  useful n e ith e r to  her­

s e lf  nor to  her ch ild  nor to  her society . I f  women are to  become a 

functioning p a r t of the whole socie ty , they must become a  p a r t o f i t s  

work—even i f  th is  i s  not always a r e s u l t  o f "free choice". In a  word, 

a society  which wants to  involve everyone in  i t s  decisions and d irec tio n s  

i s  qu ite  l i t e r a l l y  going to  have to  push mothers out of the home—i f  

only fo r  a  few hours.

Needless to say, th is  program i s  in  sharp co n tra s t to  p resen t

government po licy . As Leon Keyserling recen tly  s ta ted ,

The f a c t  i s  th a t fo r  about 22 years we have been engaged in  a  
long-term r e t r e a t  from f u l l  employment.. .we have never been 
within h a ilin g  d istance of f u l l  employment or f u l l  production 
since ea rly  1953- • *To improve our performance as much as we 
should and can, we need a t  once to  develop an increasing
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re lian ce  upon short-range and long-range planning fo r  the 
public good.°

The Employment Act of 19**6 began as the "Full Employment Act"? in  the

course o f i t s  journey through Congress, i t  Has stripped  of i t s  o rig in a l

in te n t o f es tab lish in g  a  fed era l re sp o n sib ility  to guarantee work fo r

a l l  who wanted i t .  I t  was transformed in to  le g is la tio n  mandating the

government to use f i s c a l  policy  to  c rea te  su ffic ie n t job opportun ities

(see Stephen K. Bailey, Congress Makes a Law).

Gross and Straussman poin t out th a t even th is  has been changed

in to  a  po licy  of "growthmanship". Government economic policy , instead

of guaranteeing jobs, has guaranteed markets, p ro f its ,  and raw m aterials
10fo r  p riv a te  industry  while allowing the expansion of the labor supply.

Early in  i t s  h is to ry , the Council of Economic Advisers declared

i t s  understanding of the Employment Act?

I t  should be c le a r ly  noted th a t the a c t i s  ca lled  the Employment 
Act of 19^6, avoiding the vague—and in  some quarters alarming— 
use of the term 'f u l l  employment' . . . The a c t s tre sse s  maximum 
production and the purchasing power th a t makes fo r  high consump­
tion? i t  does not s tre s s  mere numbers of jobs.**

This, the CEA, continued, would p ro tec t the worker from being "constrained"

to  work.

Edwin Nourse, one of the f i r s t  CEA chairmen, s ta ted  a t  the time

th a t the Employment Act was within the "American trad ition"?  "the a c t

n e ith e r guarantees a  job to everyone nor lays upon the members of the
12labo r fo rce  any compulsions to accept a  work assignm ent."

Even the d e fin itio n  of f u l l  employment has undergone rev is io n  

a t  the hands of economic policy makers. In a 1966 conference on the 

progress o f the Employment Act, Keyserling gave h is  own d e fin itio n  and 

c r i t ic iz e d  the revisions?
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We d o n 't have maximum employment u n t i l  a l l  p o te n tia l e lig ib le s  
(save fo r  f r ic t io n a l  unemployment) in  the country . . . are 
brought in to  the job market, and in to  p a r tic ip a tio n , and into 
employment, as long as they want to work. . . . Talking as we 
do now as i f  we were very close to f u l l  employment when there 
i s  such high unemployment i s  only a  euphemistic way of masking 
the f a c t  th a t  we have surrendered the f u l l  employment goal.

He c r i t ic iz e d  the "new-fangled appelations" o f secto rs of the labor 

fo rce , such as teenagers and women, "as i f  these were outside the count 

of who are employed, o r  who would be employed, i f  we had maximum employ­

ment.

Keyserling was a ttack ing  the idea th a t p a rtic ip a tio n  of women 

and teenagers in  the job market was to be considered an obstacle ra th e r  

than a  goal fo r  f u l l  employment, the concept being th a t only married 

males have a leg itim ate  r ig h t  to work. As a  Federal Reserve rep o rt puts 

i t ,  "One of the more recen t arguments fo r  an upward rev ision  of the 

unemployment goal £ s ic I3 i s  based on the increased labor force p a r t i -  

c ipa tion  of ad u lt women and teen ag ers ." I t  i s  such a  concept th a t led  

CEA Chairman Alan Greenspan to  explain r is in g  unemployment as an out­

growth of an unusual number of people looking fo r  jobs.

I f  such arguments are re je c te d , and a  f u l l  employment policy  i s

pursued guaranteeing productive work a t  decent wages to  a l l  adu lts able

to  work, what does th is  mean fo r  the American economic system? Some

observers believe th a t

a po licy  o f f u l l  employment a t  liv in g  wages im plies th a t the 
operation of market fo rces must be complemented by broad plan­
ning measures comparable to  the ones th a t have already been 
estab lished  in  Japan and most western European coun tries. This 
rep resen ts  a  major in s t i tu t io n a l  change fo r  the U. S ., but, fo r  
b e t te r  o r worse, leaves the p revailing  soc ia l re la tio n s  of pro­
duction la rg e ly  untouched.15

As Richard Nathan pu ts i t ,

For f a r  too long and among f a r  too many o f our otherwise re ­
sponsible c i tiz e n s , the word 'planning* has been a  nasty word.
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I t  i s  too often confused with governmental regim entation and 
even with socialism and communism. We need and can have more 
and b e tte r  planning and s t i l l  preserve the fundamental freedoms 
of an en terp rise  system,*6

I t  may not be qu ite so simple. I t  c e r ta in ly  depends on who i s  doing the 

planning and in  whose in te re s ts  i t  i s  being done. In any case, there 

i s  a  genuine question whether any kind of economic planning, p a rticu ­

la r ly  with f u l l  employment a t  decent wages as a  p r io r i ty , i s  compatible 

with a  c a p i ta l is t  system, or fo r  th a t  m atter, with the American p o l i t ic a l  

system .as i t  now stands.

An answer to th is  question i s  f a r  beyond the realm of th is  

d is se r ta tio n . But the study of welfare reform as a  labor market issue 

leads d ire c tly  to  the issue of economic planning fo r  f u l l  employment.

And from the po in t of view o f th is  study, such i s  the d irec tio n  fu rth e r  

discussion of welfare reform must take.



313

NOTES

*U. S. Congress, Jo in t Economic Committee, Income S ecurity  fo r  
Americans. 93rd Congress, 2nd Session, Dec. 5» 1974, PP- 150-152.

O
Jo in t Economic Committee, S tudies in  Public Welfare No. 16i 

A Model Income Supplement B i l l . 93rd Congress, 2nd Session, Dec. 20,
197^ , p. 2.

^tfa ll S tree t Journal. March 18, 1974, P» 28.

\ e w  York Times. Oct. 27, 1974.

^ Ib id ., January 18, 1976.

6Ib id .,  July 11, 1976.

7Ib id . ,  A pril 11, 1977.

8I b id . , May 15, 1977.

^Leon H. Keyserling, "Planning fo r F u ll Employment," Current. 
September, 1975> P* 34-35.

^Bertram  Gross and Jeffrey Straussman, " *F u ll' Employment 
Growthmanship and the Expansion o f the Labor Supply," Annals 
**18 (March 1975)* 1-12.

11U. S. Senate, Committee on Labor and Public W elfare, History 
o f Employment and Manpower Policy in  the U. S . . Vol. 7, P a r t 1,
89th  Congress, 2nd Session, 1966, p. 31*

12Ib id .,  p. 70.

^ U . S. Department of Labor, Manpower Adm inistration, How Well 
is  the Employment Act o f 1946 Achieving i ts  Goal.?. December, 1966, p. 10.

^R obert A. McMillan, "A Re-examination o f the 'F u ll Employment'. 
G oal," Economic Review—Federal Reserve Bank o f Cleveland. M arch-April,
1973, p m

^Thomas V ie to risz e t. a l . , "Fu ll Employment a t  L iv ing  Wages," 
Annals.418 (March 1975)* 106.

16Committee on Labor and Public Welfare, p. 727*



BIBLIOGRAPHY

Books

Abbott, Edith. Women In Industry . New Yorki Appleton, 1910.

Abbott, Grace. The Child and the S ta te . Vol. I I .  Chicago* U niversity 
of Chicago, 1938*

. From R elie f to  Social Security . New York* R ussell and R ussell, 
------------1965:----------------
Altmeyer, Arthur J .  The Formative Years of Social Security . Madison* 

U niversity of Wisconsin, 1966.

Anderson, James E. Public Policy-Making. New York* Praeger, 1975*

Axinn, June, and Levin, Herman. Social Welfare* A H istory of the Ame­
rican  Response to  Need. New York* Harper & Row, 1975*

A v eritt, Robert T. The Dual Economy. New York* Norton, 1968.

B a il is , Lawrence N. Bread or Ju s tic e . Lexington, Mass.* D. C. Heath,
197 .̂

Baker, E lizabeth F. Technology and Women *s Work. New York* Columbia,
196 .̂

B ell, Winifred. Aid to  Dependent Children. New York* Columbia, 19^5*

Blackwell, Gordon W., and Gould, Raymond F. Future C itizens A ll.
Chicago* American Public Welfare A ssociation, 1952.

Bluestone, Barry; Murphy, William?; and Stevenson, Mary. Low Wages and 
the Working Poor. Ann Arbor, Mich.* In s titu te  o f Labor and 
In d u s tria l R elations, 1973*

Bowler, M. Kenneth. The Nixon Guaranteed Income Proposal. Cambridge, 
Mass.* B allinger, 197^.

Braverman, Harry. Labor and Monopoly C ap ita l. New York* Monthly Review, 
1974.

Burgess, M. E laine, and P rice , Daniel 0. An American Dependency Challenge. 
Chicago! American Public Welfare A ssociation, 1983*



315

Burke, Vincent J .  and Vee. Nixon*s Good Deedt Welfare Reform. New York* 
Columbia, 1974'.

Campbell, Helen. Women Wage-Earner s. New York* Amo Press, 1972 (1893)*

Dahl, Robert. Democracy In the United S ta te s . Chicago* Rand McNally, 
1976.

Doeringer, P e te r B ., and P io re , Michael J . In te rn a l Labor Markets and 
Manpower A nalysis. Lexington, Mass.* D. C. Heath, 1971*

Douglas, Paul H. Social Security  In the United S ta te s . New York* 
McGraw-Hill, 1936.

Durbin, E lizabeth  P. Welfare Income and Employment. New Yorkt Praeger, 
1969.

Dye, Thomas R. Policy  A nalysis. U niversity, Ala.* Univ. of Alabama, 
1976.

________. P o l i t ic s .  Economics, and the Public. Chicago* Rand McNally,
1966.

________. Understanding Public Policy . Englewood C lif f s , N. J. *
P ren tice -H a ll, 1972.

Friedman, M ilton. Capitalism  and Freedom. Chicago* Univ. of Chicago, 
1962.

________ . There i s  No Such Thing as a  Free Lunch. La S a lle , 111.*
Open Court, 1975*

Goodwin, Leonard. Do the Poor Want to  Work? Washington* Brookings,
1972.

Gordon, David M. Theories of Poverty and Underemployment. Lexington, 
Mass. 1 D, C. Heath, 1972.

Handler, Joel F. Reforming the Poor. New York* Basic Books, 1972.

H ofstadter, Richard. America a t  1750. New York* Vintage, 1973*

Jackson, Larry R ., and Johnson, William A. P ro te s t by the Poor. 
Lexington, Mass.* D. C. Heath, 1974'.

Lens, Sidney. Poverty* America*s Enduring Paradox. New York* Crowell,
1971.

Levitan, Sart Rein, Martin; and Marwick, David. Work and Welfare Go 
Together. Baltimore* Johns Hopkins, 1972.

________ and Taggart, Robert I I I .  Employment and Earnings Inadequacy.
Baltimore* Johns Hopkins, 1974-.



316

Lubove, Roy. The Struggle fo r  Social Security . 1900-1935. Cambridge, 
Mass.t Harvard, 1968.

Manley, John P. The P o li t ic s  of Finance. Bostons L i t t le ,  Brown, 1970.

Marx, Karl. C ap ita l. Vol. 1. New Yorkt In te rn a tio n a l, 196?.

McKinley, Charles and P rase, Robert W. Launching Social Security .
Madisons U niversity of Wisconsin, 1970.

Mencher, Samuel. Prom Poor Law to  Poverty Program. Plttsburghs 
U niversity of P ittsbu rgh , 1967.

Miliband, Ralph. The S tate in  C a p ita lis t  Society . New Yorkt Basic,
1969.

Morse, Dean. The P eripheral Worker. New Yorks Columbia, 1969*

Moynihan, Daniel P. The P o li t ic s  of a  Guaranteed Income. New Yorks 
Vintage, 1973.

Olson, Mancur. The Logic o f C ollective Action. New Yorkt Schocken, 1968.

O'Connor, James. The F isca l C r is is  o f the S ta te . New Yorks S t. M artins, 
1973.

Piven, Frances Fox, and Cloward, Richard A. Regulating the Poor.
New Yorks Vintage, 1971.

P rice, David E. Who Makes the Laws? Cambridge, Mass.s Schenckman, 1972.

Rose, Arnold. The Power S tru c tu re . New Yorks Oxford, 1967.

S te iner, G ilbert Y. Social Insecuritys The P o li t ic s  of Welfare.
Chicagot Rand McNally, 1966.

________. The S tate  of Welfare. Washingtons Brookings, 1971*

Stewart, Charles T ., J r .  Low-Wage Workers in  an A ffluent Society.
Chicago s Nelson-Hall, 197^.

Theobald, Robert, e d . , The Guaranteed Income. Garden C ity , N.Y.t 
Doubleday, 1967*

T ra ttn e r, Walter I .  From Poor Law to  Welfare S ta te . New Yorks Free 
P ress, 197**.

Truman, David B. The Governmental P rocess. New Yorks Knopf, 1951*

Wilensky, Harold L . , and Lebeaux, Charles N. In d u s tr ia l Society and 
Social Welfare. New Yorks Free P ress, 19o5»

W itte, Edwin E. The Development o f the Social Security  Act. Madisons 
U niversity o f  Wisconsin, 1963*



317

Public Documents

Chilman, Catherine S. Growing Up Poor. Washington* Social and Rehabi­
l i t a t io n  Service, 1966.

C oll, Blanche D. Perspectives in  Public Welfare. Washington* Depart­
ment of Health, Education, and Welfare, 1969*

Committee on Economic Security . Report to  the P resid en t. Washington*
U. S. Government P rin tin g  O ffice, 1935*

Conference on the Care-: of Dependent Children. Proceedings. Washington*
U. S. Government P rin ting  O ffice, 1909*

Ire la n , Lola M., ed. Low-Income L ife S ty les . Washington* Social and 
R ehab ilita tion  Service, 1967.

Meyers, Samuel M., and McIntyre, Jennie. Welfare Policy  and I t s  Conse­
quences fo r  the Recipient Population* A Study of the AFDC Pro­
gram. Washington* Social and R ehab ilita tion  Service, December, 
1969.

U. S. Advisory Council on Public Welfare. Having the Power. We Have 
the Duty. Washington* Department of H ealth, Education, and 
Welfare, 1966.

U. S. Bureau of Public Assistance. Aid to Dependent Children in  a  
Postwar Year. Public Assistance Report #17» June, 1950.

________, Fam ilies Receiving Aid to  Dependent Children. October. 1942.
Public Assistance Report #7, March, 19^5*

U. S. Commission on C iv il R ights. Women and Poverty. June, 197^.

U, S. Congress. Jo in t Economic Committee. Income Maintenance Programs. 
Volumes 1-2. 90th Congress, 2nd Session, June, 19o8.

________. Income Security  fo r  Americans* Recommendations of the Public
Welfare Study. 93rd Congress, 2nd Session, December 5» 197^.

________. S tudies in  Public Welfare No. 2—Handbook of Income Transfer
Programs. 92nd Congress, 2nd Session, October 16, 1972.

________. S tudies in  Public Welfare No. 4—Income Transfer Programs*
How They Tax the Poor. 92nd Congress, 2nd Session, December 22,
1972.

________. S tudies in  Public Welfare. No. 6—How Public Welfare B enefits
Are D istribu ted  in  Low-Income Areas. 93rd Congress, 1 s t Session, 
March 26. 1973* and A dditional M aterial fo r  Paper No. 6 . August 6 ,
1973.



318

_. S tudies in  Public Welfare No. 12 (P a rt I)  —The Family.
Poverty and Welfare Programst Factors Influencing Family 
B is ta b i l i ty . 93rd Congress, 1 s t Session, Nov. 4, 1973*

_. S tudies In Public Welfare No. 1M—Public Welfare and Work
Incen tivest Theory and P ra c tic e . 93rd Congress, 2nd Session, 
A pril 15, 1974.

________. S tudies in  Public Welfare No. 15—Welfare in  the 70*si
A National Study o f B enefits Available in  100 Local Areas.
93rd Congress, 2nd Session, Ju ly  22, 1974.

________. S tudies in  Public Welfare No. 16—A Model Income Supplement
BlilT 93rd Congress, 2nd Session, December 20, 1974.

 . Twentieth Anniversary of the Employment Act o f 1946t An
Economic Symposium. 89th  Congress, 2nd Session, Feb. 23,

U. S. Congressional Record. Vol. 116, P a rts  9 , 31, 32, And 33*

U. S. Department of Commerce. Bureau of the Census. US Fact Book*
The American Almanac.

________. U. S. Census of Population. 1970. Sub.iect Reports.

U. S. Department of H ealth, Education, and Welfare. Social and Reha­
b i l i ta t io n  Service. AFDC: Selected S ta t i s t ic a l  Data on Fam ilies 
Aided and Program Operations. NCSS Report (H-4)(71). 1971,

________. Expenditures fo r  Public Assistance 1936-1970. NCSS Report
F-5 (FY 36-70), I 97I .

 . Findings of the 1969 AFDC Study. P a rts  1-2. NCSS Reports
3-4(69)

 . Findings of the 1971 AFDC Study. P a r ts  1-3. NCSS Reports
AFDC 1-3 (Vi)

________. Findings of the 1973 AFDC Study. P a r ts  1-4. NCSS Reports
AFDC 1-4 (73) .

________. Trend Report; Graphic Presentation o f Public Assistance and
Related Data. 1971. NCSS Report A-4(71^7 October 6 . 1972.

________. Trends In AFDC 1965-1970. NCSS Report (H-ty).

U. S. Department of H ealth, Education, and Welfare. Social Security  
A dm inistration. Trend Reports Graphic Presentation of Public 
A ssistance and Related Data. December , 192b.

U. S. Department of Labor. Manpower Report o f the P residen t.



319

U. S. Department of Labor. Bureau o f Labor S ta t i s t ic s .  Concepts and 
Methods Used in  Manpower S ta t i s t i c s  Prom the Current Population 
Survey. ELS Report No. 313. June. 19<?7.

________ . Employment and Earnings. United S ta te s . 1909-1975. B u lle tin
1312-10. 197&.

________. Handbook of Labor S ta t i s t ic s .

________. How the Government Measures Unemployment. Report No. 418.
1973.

U. S. Department of Labor. Employment Standards Adm inistration.
Pacts on Women Workers of M inority Races. June, 1972.

________• Wages and Hburs of Work of Nonsupervisory Employees in  All
Nonfarm P rivate  Industries by Coverage S tatus Under the F a ir  
Labor Standards Act. 1975*

U. S. Department of Lhbor. Manpower A dm inistration. How Well i s  the 
Employment Act o f 1946 Achieving I t s  Goal? by Leon Keyserling 
December, 196^.

________ . Low-Income Labor Markets and Urban Manpower Programs!
A C r itic a l Assessment. R & D Findings #12, 1972.

________, The P o ten tia l fo r  Work Among Welfare P aren ts . Manpower
Research Monograph No. 12. 1969*

________, Unused Manpowert The Nation*s Loss. B u lle tin  No. 10.
September, 1966.

________. WIN fo r  a  Change. 1970.

U. S. Department of Labor. Wage and Labor Standards Adm inistration. 
Background Facts on Women Workers in  the United S ta te s .
September, 1968.

U. S. Department of Labor. Womens Bureau. B u lle tin  #70 (1929), #104 
(1933), #148 (1936), #155 (1937), #165 (1938), #218 (1947).

U. S. Department of Labor. Workplace Standards Adm inistration. Under­
u ti l iz a tio n  of Women Workers. 1971.

U. S. House of R epresentatives. Compilation o f the Social Security  Laws. 
Vol. 1. 93rd Congress, 1 s t Session, 1973.

U. S. House of Representatives. Committee on Rules. Hearings on HR 16311. 
91st Congress, 2nd Session, A p ril, 1970.

U. S. House of Representatives. Committee on Ways and Means. Hearings 
on the Sub.iect of Social Security  and Welfare Proposals. F a rts  
1-7. 91st Congress, 1 s t Session, October-November, 1969*



320

 __________ Family Assistance Act of 19701 Report o f Committee on Ways
and Means on HR 16311. HR Report #91-904. 91st Congress, Sad 
Session, 1970.

_. Hearings on the Economic Security Act. HR 4120. 74th Congress
1 s t Session, 1935*

_. Report o f Findings of Special Review of AFDC In New York C ity .
91st Congress, 1 st Session, Sept. £4, 1969*

U. S. House o f Representatives. L egislative Reference Service. Resolved» 
That the F&deral Government Should Guarantee a  Minimum Income to 
A ll C itizens. 90th Congress. 1 s t Session. October. 19^7.

U. S. P residen t. Executive O ffice. Domestic Council. Workfarei Refor­
ming the Welfare System. Washington, 1971 •

U. S. P re s id en tia l Commission on Income Maintenance Programs. Poverty 
Amid P len ty . Washington, 1969*

U. S. Senate. What Should Be the Role of the Federal Government in  Ex­
tending Public Assistance to  a l l  AmericansLLlvlng in  Poverty? 
Compiled hy Congressional Research Service, Library of Congress. 
93rd Congress, 1 s t Session, 1973*

U. S. Senate. Committee on Finance. Family Assistance Act o f 1970t 
Hearings. P arts  1-3* 91st Congress, 2nd Session, 1970.

________ . HR 16311» The Family Assistance Act of 1970 Revised and Re­
submitted to the Committee on Finance hy the Adm inistration.
91st Congress, 2nd Session, June, 1970.

________ . HR 163111 June Revision Revised and Resubmitted to  the
Committee on Finance by the Adm inistration. 91st Congress,
2nd Session, Nov. 5» 1970..

________ . Hearings on the Economic Security Act. S 1130. 74th Congress,
1 s t Session, 1935*

. M aterial Related to  HR 16311. 91st Congress, 2nd Session,
A pril 29, 1970.

________ . M aterial Related to  Administration Revision of HR 16311.
91st Congress, 2nd Session, Ju ly , 1970.

________ . Income Maintenance Experiments. 92nd Congress, 2nd Session,
Feb. 18, 1972.

U. S. Senate. Committee on Labor and Public Welfare. H istory of Em­
ployment and Manpower Policy in  the United S ta te s . Vol. VII,
P a rts  I  and 21. 89th  Congress, 2nd Session, 1966.

________. Toward F u ll Employment. 88th Congress, 2nd Session, 1964.



321

. Twenty Years o f Experience Under the Employment Act of 1946. 
89th  Congress, 2nd Session, 1964.

Reports

Aaron, Henry J . Why I s  Welfare So Hard to  Reform? Washington ; Brookings,
1973.

Alexander, Jim R. Congress and the Nixon Welfare Reform Proposals; A 
Study In the Formation of Public P o licy . Unpublished Ph. D. 
D isse rta tio n , Dept, of P o li t ic a l  Science, American U niversity, 
197 .̂

Appel, Gary L. E ffec ts  of a  F inancial Incentive on AFDC Employment1
Michigan’s Experience Between July  1969 and July 1970. Minnea- 
p o lis i In s t i tu te  f o r  In te rd isc ip lin a ry  Studies, March, 1972.

Asher, Herbert B ., and Van Meter, Donald S. Determinants of Public
Welfare P o lic ie s ; A Causkl Approach. Beverly H i l ls ; Sage, 1973•

Barth, Michael C. ; Carcagno, George J . ; and Palmer, John L. Toward an
E ffective Income Support Systemt Problems. Prospects, and Choices. 
Madison, W is.: I n s t i tu te  fo r  Research on Poverty, 197^*

Bernstein, Blanche; Rowan, Michael; and Shkuda, Anne N. Obstacles to 
Employment of Employable Welfare R ecipients. New York; Center 
fo r New York City A ffa irs , New School, June, 197^.

Committee fo r  Economic Development. Improving the Public Welfare System. 
New York: Committee fo r  Economic Development, 1970.

G arfinkel, Irw in, and O rr, Larry L. Welfare Policy and the Employment 
Rate of AFDC Mothers. Madison ; In s t i tu te  fo r  Research on 
Poverty, 1972.

Greenleigh A ssociates. F acts . F a lla c ie s , and Future; A Study of the 
AFDC Program of Cook County. I l l i n o i s . New York; Greenleigh 
A ssociates, 19*>0.

________. Public Welfare; Washington S tate  Study. New York* Greenleigh
A ssociates, December, 19647

Heffeman, W. Joseph. A H isto ric  Preface to  Welfare Reform. Madison; 
In s t i tu te  fo r  Research on Poverty, A pril, 1975*

________. The F ailu re  of Welfare Reform 1 A P o lit ic a l Farce in  Two Acts.
Madisont In s t i tu te  fo r  Research on Poverty, 197^*

Holden, Matthew J r .  The P o l i t ic s  of Poor R e lie f; A Study in  Ambiguities. 
Madison; In s t i tu te  fo r  Research on Poverty, 1973*

In s t i tu te  fo r  Research on Poverty. Income Maintenance and Welfare Reform; 
Papers and Comments. Madison, 197^*



322

Lampman, Robert J .  Nixon*s Family Assistance f la n . Madison* In s t i tu te  
fo r  Research on Poverty, 1969*

M iller, Joe A ., and Ferman, Louis A. Welfare Careers and Low-Wage Em­
ployment. In s t i tu te  of Labor and In d u s tr ia l R elations, Univer­
s i ty  of Michigan, 1972.

Oppenheimer, Valerie K. The Female Labor Force i n ; the United. S ta te s . 
Berkeley* In s ti tu te  of In ternational S tudies, 19^9*

Opton, Edward M. Factors Associated with Employment Among Welfare 
Mothers. Berkeley* The Wright In s t i tu te , 1971*

Ostow, Miriam, and Dutka, Anna B. Work and Welfare in  New York C ity . 
Baltimoret Johns Hopkins, 1975*

Philadelph ia Goard of Guardians. Report of the Committee Appointed by 
the Board of Guardians of the Poor. Philadelphia, 1827* ( in  
Poverty U.S.A., The H isto rica l Record* The Almshouse Experience, 
ed. David J . Rothman. New York* Amo P ress, 1971*)

Report of the Committee on the Pauper Laws of th is  Commonwealth. 
Massachusetts, 1&21. ( in  Poverty. U.S.A.)

Report of the Secretary of S tate in  1824 on the R elie f and Settlem ent 
of the Poor. New York, 1824. ( in  Poverty, U.S.A.)

T e lia , A lfred and Dorothy. The E ffec t of Three Income Maintenance
Programs on Work E ffo rt. Washington* Chamber of Commerce of 
the United S ta te s , July , 1971*

Williams, Robert G. Public Assistance and Work E ffo r t. Princeton* 
Princeton U niversity, 1975*

A rtic les

Grace Abbott, "Recent Trends in  Mothers Aid," Social Service Review 
8 (June 193*0* 191-210.

"AFDC* I n i t i a l  Findings of the 1961 Report on the C h a rac te ris tic s  o f 
R ecip ien ts ,"  Social Security B ulle tin  26 (March 1963)*3"15»

Altmeyer, Arthur J . "Social Welfare Today," Social Security  B u lle tin  
15 (A pril 1952)* 3-6.

Armstrong, Richard. "The Looming Money Revolution Down South," Fortune 
June 1970, pp. 66 f f .

Baskin, D arryl. "American Pluralism* Theory, P rac tice , and Ideology," 
Journal of P o li t ic s  39 (February 1970)1 70-87.



323

Bawden, D. Lee; Cain, Glen G.; and Hausman, Leonard J . "The Family 
A ssistance Plan; An Analysis and E valua tion  " Public Policy 
19 (Spring I9 7 l)i 323-353.

Bolton, Archer L. J r .  "Plain Talk on Welfare Reform," NAM Reports 
August 23, 1971.

________. "Welfare Reform in  P ersp ec tiv e ," NAM Reports. May, 1970.

Branch, Taylor. "P atrick  Moynihan's Ship of Fools,"  Washington Monthly 
January 1973» PP» 5-17.

Burnside, Betty. "The Employment P o ten tia l of AEBC Mothers in  Six 
S ta te s ,"  Welfare in  Review 9 ( July-August 1971)* 16-19.

C arte r, Genevieve W. "The Employment P o ten tia l o f Welfare Mothers," 
Welfare in  Review 6 (July-August 1968); 1-11.

Cavala, B i l l ,  and WUdavsky, Aaron. "The P o li t ic a l  F e a s ib ili ty  o f 
Income by R igh t."  Public Policy 18 (Spring 1970)* 321-350.

"C haracteristics and Incomes of Fam ilies A ssisted by Aid to Dependent 
C hildren." Social Security  B u lle tin  9 (Ju ly  1946); 14-21.

Cnudde, Charles F . , and McCrone, D. J .  "Party Competition and Welfare 
P o lic ie s  in  the American S ta te s ."  American P o li t ic a l  Science 
Review. 63 (September 1969)* 858-86^

Cohen, Wilbur. "Few:tors Influencing the Content of Federal Public 
Welfare L eg is la tio n ."  Social Welfare Forum 1954.

Coll, Blanche D. "How Work Incentives A ffect Welfare R o lls ."  Social 
and R ehab ilita tion  Record 1 (May 1974); 10-14.

C ollins, Lora S. "Public Assistance Expenditures in  the United S ta te s ,"  
in  Otto Eckstein, e d ., S tudies in  the Economics of Income Main­
tenance. Washington; Brookings, 19^7* 97-173.

C utler, I r a  M. "Regulating the Poor R evisited; Testing the Model Against 
the R ea lity  o f Events." Public Welfare 31 (Summer 1973)* 29-33.

Davis, Ada J . "The Evolution o f the In s titu t io n  of Mothers Pensions in  
the United S ta te s ."  American Journal of Sociology 35 (January 
1930)* 573-587.

Duxman, Eugene. "Have the Poor Been Regulated?" Social Service Review 
47 (September 1973)* 339-359.

Eppley, David B. "The AFDC Family in  the I960*A." Welfare in  Review 
8 (September-October.1970)* 8-16.

Feagin, Joe R. "We S t i l l  Believe That God Helps Those Who Help Them­
se lv es."  Psychology Today. November 1972, pp. 101 f f .



32*+

Flalm, Paul 0. "Persons Not In the Labor Force t Who They Are and Why 
They Don't Work." Monthly Labor Review 92 (Ju ly  1969)* 3-1*+*

Friedman, Milton. "The Case fo r  the Negative Income Tax." in  Melvin 
Laird, e d . , The Republican^Papers. New Yorki Praeger, 1968.

G ilbert, Charles B. "Policy-Making in  Public Welfare* The 1962 Amend­
ments." P o li t ic a l  Sta n c e  Q u a r t e r l y  81 (June 1966)* 196-22*+.

Glass, Andrew. "Washington Pressures* NAM's New Look i s  Toward Goal
of Business U nity." National Journal 6 (January 5» 197*+)* 15“23»

Goldman, P a tr ic ia  A. "Washington Pressures* US Chamber Works to  Erase 
Negative Image and Improve Grass-Roots C lout." National Journal 
*+ (April 1, 1972)* 558-570.

Gordon, David M. "Income and Welfare in  New York C ity ."  Public In te re s t 
16 (Summer 1969)* 6*+-88.

G rif f ith s , Martha. "Of Government and W elfare." Human Ecology Forum 
6 (Summer 1975)* 1-8.

Gross, Bertram, and Straussman, Je ffrey . " 'F u l l ' Employment Growthman- 
ship and the Expansion of Labor Supply." Annals *+18 (March 
1975)* 1-12.

Handler, Joel F . , and Hollingsworth, E llen  J .  "Work, Welfare, and the 
Nixon Reform P roposals." Stanford Law Review 22 (May 1970) * 
907-9*+2.

Huntington, Samuel P. "Congressional Responses to  the Twentieth Century." 
in  Bernard Brown and John C. Wahlke, e d s . , The American P o li t ic a l  
System. Homewood, H I .*  Dorsey, 1971*

Ig leh a rt, John K., and Bonafede, Com. "Welfare Report/N ixon's Family 
Assistance Plan Faces Showdown on the Senate F loo r."  National 
Journal 2 (December 5» 1970)* 2633“26*+2.

Jernegan, Marcus W. "The Development of Poor R e lie f in  Colonial New 
England." Social Service Review,5 (June 1931)* 175-198.

Keyserling, Leon. "Guaranteed Annual Incomes." New Republic, March 18, 
1967, PP. 20-23.

________. "Planning fo r  Full Employment." Current. September, 1975.
PP. 3*+-39.

KLebaner, B. J .  "Poverty and I t s  R elie f in  American Thought 1815-1861." 
Social Service Review 38 (December 196*+)* 382-399*

L eff, Mark H. "Consensus fo r  Reform* The Mothers Pension Movement in  
the Progressive E ra." Social Service Review *+7 (September 
1973)* 397-*+15.



325

Levinson, Perry. "How Employable are AFDC Women?" Welfare In Review 
8 (July-August 1970)1 12-16.

Lowenthal, M artin. "Work fo r  Welfare C lien ts 1 A Nonreform." Urban and 
Social Change Review 5 (Spring 1972)* 58-63.

Lundberg, Emma 0. "Aid to  Mothers With Dependent Children." Annals 
98 (November 1921)1 97-105*

Lynch, John M. "Trends in  Number of AFDC Recipients, 1961-1965*"
Welfare in  Review 5 (May 1967)* 6-12.

Marmor, Theodore,.and Rein, Martin. "Reforming the 'Welfare Mess't 
The Fate of the Family Assistance Plan 1969-1972." in  Allan 
S ind ler, e d . , i Policy and P o li t ic s  in  America. Boston* L i t t le ,  
Broun, 1973* 2-29.

McMillan, Robert A. "A Re-examination of the F u ll Employment Goal." 
Economic Review—Federal Reserve Bank of Cleveland (March- 
A pril 1973)* 3-17.

M iller, Henry. "C haracteristics of AFDC Fam ilies." Social Service 
Review 39 (December 1965)* 399“409*

Montgomery, David. "American Labor, 1865-1902* The Early In d u s tr ia l 
E ra." Monthly Labor Review 99 (Ju ly  1976)* 10-17.

M orris, Richard E. "A Bicentennial Look a t  the Early Days of American 
Labor." Monthly Labor Review 99 (May 1976)* 21-28.

"Mothers Aid Laws". Monthly Labor Review 29 (October 1929)* 87-89.

Moynihan, Daniel P. "The C ris is  in  W elfare." Public In te re s t (Winter 
1968)* 3-29*

Nathan, Richard P. "Workfare/Welfare." New Republic. February 24, 19731
pp. 19-21.

National Welfare R ights Organization, "For a  L ife Free From Poverty."
Social Welfare* The Forensic Q uarterly 47 (August 1973)* 305-320.

New York Times. 1969-1977*

Niessen, Abraham. "0ASI and I t s  Relationship to the S tate Assistance 
P lans." Social Service Review 26 (September 1952)* 319-333*

Osborne, John. "Blood on the F loor." New Republic. December 19» 1970,
pp. 10-11.

P e rre lla , Vera C. "Low Earners and Their Incomes." Monthly Labor Review 
90 (May 1967)* 35-40.

Rakoff, S tu art H ., and Schaefer, Guenther F. " P o litic s , Policy , and 
P o li t ic a l  Science* Theoretical A lte rna tives ."  P o li t ic s  and 
Society 1 (November 1970)* 51-77*



326

Rein, Martin. . ".Choice and Change In the American Welfare System." Annals 
385 (September 19^9)* 89-109.

________. "Work Incentives and Welfare Reform." Urban and Social Change
Review 5 (Spring 1972)* 54-58.

•

Rein, Mildred. "Determinants of the Work-Welfare Choice in  AFDC" Social 
Service Review 46 (December 1972)* 539“566.

_________and Wishnov, Barbara. "Patterns of Work and Welfare in  AFDC,"
Welfare in  Review 9 (November-December 1971)* 7“12.

Rogin, Richard. "Now I t ' s  Welfare L ib." New York Times Magazine. 
September 27, 1970.

Smith, Audrey D; Fortune, Anne E .; and Reid, William J . "WIN, Work, and 
W elfare." Social Service Review 49 (September 1975)* 396-^3•

S te in , Robert L. "The Economic S tatus of Fam ilies Headed by Women." 
Monthly Labor Review 93 (December 1970)* 3-10.

________. "Reasons fo r  N on-Participation in  the Labor Force." Monthly
Labor Review 90 (Ju ly  1967)* 22-27.

S te in e r, G ilbert Y. "Reform Follows R eality i The Growth of Welfare." 
Public In te re s t  (Winter 1974)* 47-65.

S te rn lieb , Steven, and Bauman, Alving. "Employment C h arac te ris tic s  of 
Low-Wage Workers." Monthly Labor Review 95 (Ju ly  1972)* 9“13«

"The S ix ty -B illion  D ollar Welfare Failure* What C arter Would Do."
Business Week. January 17, 1977, pp. 48-55*

Van T il ,  Jon. "Becoming Participants* Dynamics of Access Among the 
Welfare Poor." Social Science Quarterly 54 (September 1973)* 
35^-358.

V ie to risz , Thomas} Mier, Robert} and Harrison, Bennett. "Full Employment 
a t  Living Wages." Annals 418 (March 1975)* 90-110.

Weissberg, Norman C. "In tergenerational Welfare Dependency* A C ritic a l 
Review." Social Problems 18 (F a ll 1970)* 257-271.

"Welfare Reform* The Southern View." Wall S tree t Journal. December 15,
1970, p. 22.

Welsh, James. "Welfare Reform—Born Aug. 8, 1969, Died, Oct. 4, 1972." 
New York Times Magazine. January 7, 1973*

Wiley, George A. "Why Workfare Won't Work." New Generation. Winter,
1970, pp. 22-25.


