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ABSTRACT
PCLI TI CAL SCI ENCE

MULLEN, DOLLY JENKI NS B.A., Mdirgan State University, 1977

An Analysis of Francis Fox Piven and R chard Cloward' s Theory on
the Uses of Public Welfare as a Mechai sm of Social Control:
Case Study Fulton County's Welfare Practices, 1950-1969

Advi ser: WIIiam Boone
Thesis dated: My 1980

This study |ooks at one theory on relief in Anerica and at -
tenpts to ascertain the validity of this theory as applied to
Ful ton County, GCeorgi a. Ri chard Cloward and Francis Fox Piven

in Regulating the Poor suggest that public welfare serves two

functions depending on certain social and econom c condtions.
They maintain that welfare functions during restrictive periods
as an enforcer of the work ethic. The poor, during this span
usually receive little in the way of benefits; instead they are
forced into a |abor market which in all I|ikelihood is beneficial
to the local econony. The second function of the public welfare
systemis, according to Coward and Piven, that of a social con-
trol. That is public welfare systens increase aid in times of
civil disorder to act as a tool of appeasenent for the poor.
Coward and Piven, for the nost part, exam ned national re-
lief policies to substantiate their findings. This study however,

limts its focus to a local setting. Ful ton County which houses



the city of Atlanta seemed an appropriate area to test the doward
and Piven hypothesis. Wile nuch know edge was gai ned concer ni ng
the functions of public welfare in Fulton County, a nunber of
guestions were confronted. It was discovered that Fulton County's
wel fare policies during the 1950's were indeed restrictive as
was suggested by doward. The 1960's however, saw the increase in
|l ocal as well as national welfare expenditures as agai n was
suggested by A oward and Piven.

Questions were rai sed though when one | ooked at the years
and types of disturbances in Atlanta and the years, notives and
sources of increased welfare budgets in the city. Atlanta's
civil rights activity was hardly as threatening as those rebellions
whi ch took place in the late sixties in other cities throughout
the country. The civil rights novenent in Atlanta was, for the
nost part, conducted in the early sixties. Wl fare increases
occurred in the md-late sixties. Finally, the federal governnent
emerged as the source doing the bulk of the giving where relief
was concerned. Al of these questions suggested that the d oward
and Piven conclusion on welfare's function as a social control

nmay be i naccurate.



INTRODUCTION

The debate con public welfare in the United States has
been a source of controversy since the advent of the Social
Security Act. Rising relief expenditures and increased depen-
dency by many Americans upon the relief system fuels criticism
of current policies as they attempt to address the plight of
the poor. Of special concern to social scientists is the Aid
to Families with Dependent Children (AFDC) program as it is
here that the most significant increases have taken place in
recent years. Advocates, as well as those opposed to public
welfare, have studied the rise in the AFDC rolls during the
1960's in an attempt to offer explanations for the causes of
this phenomena. Nationwide, stable relief rolls during the
1950's increased from a negligible 635,000 families in 1950
to 745,000 in 1960 - a 17 percent increase. However, the 110
percent increase which tock place between 1960 and 1970 caused
many to look closely at this phenomenal occurrence.

Among the explanations given of this phenomena is that
offered by Richard Cloward and Francis Fox Piven in Regulating
the Poor. These authors suggest that public welfare serves
two major functions, the reinforcement of work norms and as a
tool of social control. Examples are cited dating from England's
Poor Laws, which provide the beginning of the Western European
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experience with welfare. The authors use these experiences

to illustrate their hypothesis concerning the functions of
welfare., Cloward and Piven move to the period ¢f the 1930's

in the United States and detail how relief functions in contem-
perary settings. These periods are chosen by the authors to
illustrate how relief may enforce work norms and act as a means
of social control.

To clarify exactly what is meant by the concepts "enforce
work norms" and "soclial control", the authors' interpretation
of the circumstances surrounding the formulation of various wel-
fare policies must be carefully examined. Welfare, it is argued,
is 1) restrictive in its effort to reinforce the work ethic
and 2) expansive in that it seeks control of its' recipients in
the event of civil disorder. <C(loward and Piven Explain:

-s+..Wa ghall argque that expansive relief policies are
designated to mute civil disorder, and restrictive ones

to reinforce work norms. In other words, relief policies
are cyclical - liberal or restrictive in the larger society
with which government must contend.

They further argue that relief can be used simultaneously
as a reinforcement and control. That is to say that while a
generai expansion may be occurring welfare adrinistrators may
force compliance with certain regulations which have the effect
of remin@inq people that they 'should' be working. This is

done often as a precondition for the granting of aid. The

Work Incentive Program which requires recipients to register

lRichard Cloward and Francis Fox Piven, Regulating the
Poor (New York: Vintage Books, 1%71), p. xiiv.




t _ . R N 3
for trainiﬁg ééésiOns ié an illustration of the contr%ﬁictory
uses of welfare. B

By any ﬁeans, restrictive welfare policies have the effect
of accommodating the needs of local economies. Recipients are
usually made to work. This may be done either by alleowing work
as a prerequisite for the grant, purging the rolls so as to
force people to take work at any wage, or making relief so
difficult to attain as to leave no alterna*ive for the poor but
to work. Whatever method is used, this, Cloward and Piven main-
tain, 1s one function of public welfare most often practiced in
the absence of civil disorder. R B

Civil disorder, the authors insist, is a precondition for
public welfare'’s use as a social c0ntrol.2 This use represents
the expansive cycle of the relief system. They argue that wel-
fare systems are aimed at perpetuation of the status quo and
that allowing the poor the absolute necessities acts to circum-
vent unrest, This unrest could ultimately lead to reform calling
for the redistribution of wealth. The effects of relaxing
welfare requirements thereby increasing benefits to the poor is
seen in this sense as the government's effort at relieving
tension hence minimizing the discontent of the poor or controlling

the lives of this large segment of the population.

The authors would argue then that either the presence or

2Cloward and Piven's definition of social control is a
deviation from the traditiconal usage of the concept which connotes
a self-regulating activity undertaken by individuals or groups.
See Morris Janowitz, Social Control of the Welfare State (New
York: Elsecier Scientific Publishing Co. Inc., 1376}, p. 9.




thréat of civil disorder, which would include a wide range of
activities all aimed at expressing discontent to the current
systeﬁ, would mandate a relaxation of welfare policies. This
would act tc absorb much of the frustration experienced by
those\rgalizing their disadvantageocus positiong on the social
and econcmic ladders.

Providing additional revenue for welfare recipients is
viewed as the lesser of many evils. Alternatives, such as
encroaching on other segments of society to provide benefits
to the poor, seem far less likely given the nature of the capi-
talist economic system. Housing provides an example in this
regard. It is, state Cloward Piven, much more feasible
for the state and federal governments to pump money into a relief
gsystem than to require landlords to provide decent housing for
their tenants even though both would have the effect of divert-
ing the rebelliofls tendencies from those eager to attack the
system. Social contrel, then, has its roots in political
behavior while regulation has its in economic behavier.,

The aim of this research is to examine the theories of
Cloward and Piven on the uses of welfare, It will be determined
whether their hypothesis can be applied to the local situation
in Fulton County, Georgia during the 1950's and 19%960's. 1In
effect, Fulton County welfare practices will be viewed as a
microcosm of Cloward and Piven's national account of relief,
The specific question to be answered may be stated as simply:
Pid the AFDC program in Fulton County function as an enforcer

e s



of work norms during the 1950's and as a social control during
the 1960's?

At this pecint, a word needs to be said concerning the years,
the setting of this study, and the program selection in order
to clarify why they specifically were targeted for research.

As stated earlier, propositions were offered which suggested
that welfare has been used as a means through which people are
both controlled and regulated. The restrictive welfare policies
in the form of work norms could be best test;d through observa-
tion of the years 1950 through 1959 when national relief policies
were most restrictive. The test for its use as a social control
could most easily be conducted through examination of the 1960's
when there occurred a relaxation in relief regqulations which
created a more responsive federal welfare system. The sisties
also represent a period of civil disorder on a national scale
which Cloward and Piven attribute to the increase in welfare
benefits. Efforts will be made to determine if similar types

of discontent were expressed in Fulton County during the same
time frame.

The decision to research Fulton County is based on the
desire to look, as Cloward and Piven did, where the most signi-
fi~ant welfare increases took place. Fulton County which houses
th -ity of Atlanta, meets this criterion well. An effort was
also made to select an area which may have been the site of civil

disorders during the 1960's.
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The specific target for investigation is the AFDC program.
It was this program that experienced the largest increase during
the sixties, It [s with this program that rcciplents are
forced into campliance with rules which may have a direct rela-
tionship to wage labor, Reinforcement of work norms may be
managed easily through the AFDC program., Other programs which
effect AFDC recipients, such as Medicaid and Food Stamps, will
be viewed only as they relate to increases and decreases in
benefits to AFPDC reciplents.

The necessity for undertaking this task seems evident.
The relief policies in the United States affect large numbers
of people and provide a constant source on controversy. Exami-
nation of this phenomena, with the aim of determining the intent
and effects of such a system, should shed cnonsiderable light
on the true nature of welfare in America.

The methods used to answer questions about Fulton County's
Aid to Dependent Children program are that of descriptive analy-
sis. Aside from a brief general discussion on the nature of
the welfare state, relief in the United States and the AFDC pro-~
gram, efforts will be made to describe the internal workings of
the welfare system as administered in the state of Georgia. It
is here that a detailed account of the AFDC program will be mest
most beneficial since Fulton County 1s subject to the rules and
regulations established by the state. These descriptions would
include guidelines, eligibility reguirements, amounts of pay-
ments and the nunber 0f people affected,

The next stage of research is designed to determine whether



or not AFDC was used in Fulton County as a regulation device
or an enforcer of the work norm during the decade of the 1950's.
Specifically, efforts will be aimed at ascertaining if the
program had the effect of making available a labor force which
could be directed to a particular market. To do this, it will
be necessary to examine programs similar to the Work Incentive
Program (WIN). This requirement could have the effect of direct-
ing clients toward a specific labor market. Restrictive eligi-
bility requirements and/or compliance with harsh rules once
allowed on the rolls will be observed as devices aimed at dis-
couraging potentially needy citizens from seeking aid. This is
viewed as reinforcing a work ethic which people ultimately opt
to do rather than suffer the degrading experience of securing
assistance. The absence of a strict work enforcement during
the fifties, however, might suggest that something other than
the Cloward and Piven hypothesis existed.

The same process would be used to determine whether or
not welfare was used in Fulton County as a social control during
the 1960's. As was suggested by Cloward and Piven, increases
in the amount of aid being allocated to the needy increased
significantly with the advent of civil disorder. Civil disorder
resulted in being the primary indicator of dissatisfaction
among people, particularly poor and Black people because it is
they who suffer disproportionately when welfare and economic
concerns are at issue. Included here are a wide variety of

activities ranging from peaceful demonstrations and complaints



lodged formally acvainst welfare administrators and other author-
ity figures toc riocting. Cloward and Piven, 1in an attempt to
describe protest activity, explain:
The emcroence of a protest movement entails a transfor-
mation both of crnscicusness and of behavior, The chanae
in consciousness nas at least three distinct aspects.
First, ‘'the systen' - or those aspects of the system that
people expericnce or perceive - louses legitimacy. Large
numbers ¢f men and women who ordinarily accept the author-
ity of their rulers and the legitimacy of institutional
arrangements ccrie to believe that rxisting arrangements are
unjust and wr-nos. Zecond, people who are ordinarily fatal-
istic, who believe that existing arrangements are inevitable
begin to assert 'rights' that imply demanls for change.
Third, therc is & new sense of efficacy; pecple who ordinar-
ily consider thaenselves helpless come to believe that they
may have some capacity to alter their iot.~
Applying this test to Fulton County would first entail a
determination of dissatisfaction among the poor and Black in
the local communityv. Once this determ:inaticn has been made with
respect to the decree of protest activity that existed, the task
to follow would bko that of assessing the existence of a correla-
tion between protest activity and increased aid. A strong
enough correlation here might suggest a causal relationship.
That is to say, there may have been an increase in relief due
to an increase in protest activity.
Information cathering technigques will first consider re-
sources as the Department of Human Resources which has general
information on welfare services in Geovrgia, The Department ot

Family and Children Services should be the source most equipped

to provide the specifics regarding the administration of local

3Richard Cloward and Francis Fox Piven, Poor People's Muve-

ments: How They Succeed, Why They Fall (New York: Vintage BOoks,
1979’ r p- 3.




welfare. Since the primary years focused upon in this study

are the 1950's and 1960's, interviews with welfare administra-
tors and caseworkers who may have worked AFDC during that period
would be of value. Identifying various work programs utilized
during the 1950's as well as the existence of any civil dis-
order during the 1960's will be undertaken early in the project.
The primary sources providing such information are periodicals,
local magazines, newspapers, and interviews with community as
well as welfare rights leaders.

It is hoped that certain assumptions can be made at the
conclusion cf this project. Specifically, an answer to the gues-
tion regarding the functions of public welfare in Fulton County
will be provided. From this perhaps it will be possible to
draw salient conclusions characterizing the role of relief in
areas bearing qualities similar to those in Fulton County.

To more efficiently conduct such a project, an extensive
look at the works written on public welfare and the areas
related to the subject becomes necessary. A review of the
literature consist largely of works concerned with various per-

spectives of poverty in the United States. Regulating the Pcor

authored by Francis Fox Piven and Richard Cloward is most signi-
ficant as it i1is from cthis that the hypothesis of this paper is
drawn. The authors show how public welfare functions both
politically and economically. Political functions are related
to social control by quelling disorder among the dissatisfied

poor. Regulation of the labor market for the purpose of rein-
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forcing work norms 1s the focus of public welfare's ecounomic
function.

As mentioned earlier, the authors choose a number cof time
periods to substantiate the contention thazt when welfare was
most restrictive there was the tendency for relief administrators
to implement policies which would stand to benefit their local
economies. The late 1940's and 50's were cited as examples of
this occurrence particularly in the southeastern region of the
country. Likewise, the 1930's was given as a period when wel-
fare benefits waere increased due to public outrage with econo-
mic conditions. This phenomena is cited by the authors as
consistent with the social centrol theory which allows an author-
ity to dominate the poor through the distribution of increased
benefits.

A number of works attack the nations' poverty from a per-
spective of deficiencies in planning, administration, and pur-
poses of many of the anti-poverty programs. Samuel Yette in
The Choig§4 offers the reader a comprehensive look into Black
people's efforts to maintain themselves in America. The focus

of Yette's work rest on forces external to tha poor with res-

pect to proaorams aimed at ameliorating the situation, Yettc
analyzed many programs and assessed how they were of little
beefit to thoswe in need.

A number of works examine different aspects of poverty

4Samuel Yette, The Choice (New York: Boerkley Medallion Books
1971).
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in America. Let Them Eat PromisesS represents Nick Kotz's

version of the uses of hunger within the political arena.
Here the specifics of food programs are brought to the surface
in an effort to show how political motivations which in the
programs' origins have acted to the disadvantage of those at whom
these programs were aimed. This illustration of the workings
of a specific program closely related to the Dependent Chiidren
program gives insicht into the ources of inefficiency and un-
concern for the poor within the American political system.
Yette and Kotz allude to the fact that administrators of
public welfare programs have improper views of poverty and the
programs which in all likelihood, affect the implementation of

the programs they administer., The Other Americaeby Michael Har-

rington, Williams Ryan's Blaming the Victim7, and Welfare in Ameri-

ggs, edited by Betty Reid Mandell, all suggest that improper atti-

tudes with respect to the poor is commonplace among public
administrators., Harrington spotlights the position of the poor
as being ignored by affluent America. Ryan's book, as the title
suggest, details negative biases in many social spheres, i.e.

education, health care, family, all of which act to the

SNick Kotz, Lot Them Fat Promises (New York: Anchor Books,
1871y . - S

6Michael Harrington, The Other America (Baltimore: Penquin
Books Inc., 1971).

YWilliam Ryan, Blaming the Victim (New York:Vintage Books,
1972). I

8Betty Reid Mandell, ed., Welfare in America (New Jersey:
Prentice-Hall Inc., 1975).
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A

detriment of the naticn's impoverished. He states further
that it is the poor who are seen as the culprits rather than
the society that creates the conditions of poverty. Weliare

in America 1s a compilation of statements which highlight

certain aspects of social welfare and the deficiencies existing
 therein., Defects in these areas can be attributed more often
than not to improper attitudes with respect to the dilemma of
- __the poor. |
| In contrast, there are works which deal primarily with the
éaﬁbéntional view of poverty. Among those considered were

The Unheavenly Cityg authored by Edward Banfield and Maximum
10

. Feasgible Misunderstanding by Daniel Moynihan. Banfield's

wark blames the poor for their situation. The indigent are
indigent, according to Banfield, due to their "lower class orien-
tation". Poverty programs need be aimed at correcting this
defect and not so much at giving the poor those basic economic
tangibles needed to live. Moynihan's book attempts to critigue
- the Office of Economic Opportunity program with its efforts to
- include the participation of the poor. Militant Black leaders,
inefficient administration and uninformed participants all,
"according to Moynihan, led to the demise of the community action
programs.

A number of articles were reviewed which proved valuable

9Edward Banfield, The Unheavenly City (Boston: Little Brown,
- 1970).

1ODaniel Moynihan, Maximum Feasible Misunderstanding {(New
_York: Pree Press, 1969}.
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to this research effort., Gerald C. Wright Jr. outlineds the
impact of racial considerations on public welfare in “PRacism
and Welfare Policy in America“.ll Richard Cloward and Francis
Fox Piven acknowledge the dilemma of the poor with respect to
welfare. They go a step further however and offer those on
relief a method of improving their situations. The articie
entitled "Strategy to End Poverty"12 suggest that those people
in soclety who f£ind themselves without means 'all' apply for
public aid. Their hypothesis 1s that mass demands upon the
relief system may force some refrom measures which may be of
benefit to trhe poor.

Terry Sanford in "Poverty's Challenge to the States“13
offers insights into the role of the states and localities in
the anti-poverty programs. The states refusal to act has led
directly to federal activity in the war against poverty. Daniel
Moynihan, as Assistant Secretary of Labor, in his article
"Poverty and Progress"l4 assuned a federal respounsibility and
Placed emphasis on job training, education, and community ac-
tion. This article was written prior to Moynihan's condemnation

of community action in Maximum Feasible Misunderstanding.

11
Social Sciences Quarterly 57 (March 1377).

Richard Cloward and Francis Fox Piven, "Strategy to End
Poverty," Nation 272 (May 1966).

13Terry Sanford, "Poverty's Challenge to the States,” Law

and Contemporary Problems 31 (Winter 13966} .

4Daniel Moynihan, "Poverty and Progress,” The American
Scholar 33 Autumn 1964).

Gerald C. Wright Jr.,"Racism and Welfare Policy in America,'
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Richard Cloward and Francis Fox Piven in "We've Got Rights!

5 . .
1 illustrates the cains made

The No Longer Silent Welfare Poor"
by AFDC mothers as a result of protest. An article written by
John Wheeler attenmpts to do much the same things. "Civil Rights
Groups = Their Impact Upon the War on Poverfy"lﬁ shows how
protest activity has led teo an increase in benefits to the poor.
There can be seen from these articles & correlation between
protest activity and increased benefits.

Finally, articles were used which addressed the economic
aspects of public welfare. Joseph Mooney in 'Urban Poverty and
Labor Force Participation“l? details how Blacks are affected
by restrictions in the labor market. Variables, such as unem-
ployment, are given with respect to their necessity to the over-
all economy. "The Negro, Urbanization, and Relative Deprivation

.18 by Carl Grindstaff substantiates the popu-

in the Deep South
lar belief that Klacks in urbanized areas of the deep South
Eare better than their rural ccunterparts. Still he adds that
the economic discrepancy between Blacks and whites in urban

areas is still hich. Among the deep Southern states and urban-

ized areas chosen to substantiate that data was Atlanta, Georaia.

lsaichard Closcrd and Francis Fox Piven, "We've Got Rights!
The No Longer £ilent Welfare Poor," Necw Republic 157 (Auqust 1967)

lsJohn wWheeler, "Civil Rights Croups - Their Impact Upon the
War on Poverty," [ow and Conterporary Frobloms 31 (Winter 1966).
17

Joseph Mooney, "Urban Poverty and Labor Porce Participa-
tion," American Economic Review 57 (March 1967).

18Carl Crindstaff, "The Negro Urbanization and Relative Depri-
vation in the Deep South,” Social Probems 15 (Winter 1968).
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This article indirectly supports the contention that there may
have been cause for discontent among Atlanta's poor. The in-
sights gained from these works allows this project to move on
to the next stage which is outlining the sequential order of
this study.

Chapter one will deal with introductory information on the
role of social welfare in the United States. Special focus will
be directed toward the Aid to Families with Dependent Children
Program. The second chapter will look to uncover the use of
restrictive welfare policies to reinforce the work norm in
Fulton County during the 1950's. Chapter three will look at
ways relief may have been used as a social control on a national
scale, with rfederal initiatives, and will determine if a dupli-
cate situation was in existence in Fulton County during the
1960's. Finally, the concluding chapter will comment on the
findings in the second and third chapters. The work will ccnclude
with an examination of the utility and problems associated with

attempting a study of this nature.



CHAPTER I

A HISTORICAL PERSPECTIVE OF THE

WELFARE STATE IN THE UNITED STATES

State sponscored public welfare has been a source of dis-
course among socilal scientists for close to four hundred years.
Western ‘democracies’' have long contemplated the most efficient
reans of dealing with their poor. foclal inequities, as well
as harsh economic cenditions which have adverge effects of the
poor, have forced governments in capitalist economies to direct
their attentions toward the ever present social ill of poverty.

Their exclusion of the poor from predominant economic
activity provided the source of many of their problems. Par-
ticulars to capitalism however mandated that these paupers were
not then, nor, in all likelihood, ever to be included into the
economic adventures enjoyed by the majority of the society.

Lakor surpluses gencrated by capitalism insured a class of per-

manently unemployed or marginally employed citizens. Accelerated

industrial growth has as one of its side effects the uneven
development of groups within society; and the inability to ab-
sork lncreasing numbers of displaced agricultural workers.
Stanley Aronowitz explains the emergence of a displaced, dis-
possessed group of people:

16
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.+++The formation of the underclass is a direct result of
disparity between the historical tendency of capitalist
production to require less labor for the production of
commoqities and the urbanization of the whole population,
that is, shrinking of the countryside to the same process of
mechanization. !

Public welfare, though antithetical tc the concept of
limited government which forms the basis of capitalist thought,
provides the only means through which displaced members of
society could be rescued from almost certain extinction in the
econcmic system. Relief giving by Western governments has been
traced back to sixteenth century England. The English poor
houses are said by many to bear remarkable resemblance to the

0 Early

public welfare policies implemented in modern times.
Elizabethan era welfare was a combination of punitive as well
as alleviative strategies which discoraged all but the most
destitute from applying for aid. It provided only minimal
assistance to those clearly unable to care for themselves.21
Such has been the basis for the expansion and maintenance
of a system designed to maintain a large segment of the popula-
tion which, due to economic realities, fall victims to poverty.
In an attempted descripticn of this phenomena Aronowitz explains:
The underclass 1s not defined by its income, but by its

exclusion from the mainstream of economic life. It is a
dependent class in a different way than the managerial class

lgstanley Aronowitz, False Promises (New York: McGraw Hill,
1873), p. 11.

20Thomas Dye, Understanding Public Policy (New Jersey: Pren-
tice-Hall, 1972), pp. 90-91.

21

Ibid.
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Essentially, its economic positicn although derived

from the same process that determine the formation of

other c¢lasses, is more c%osely tied to.tpe axpanded 22

role of the state, especially the provisicn of welfare.
raday the United States finds itself in precisely the predica-
ment that Aronowitz and cothers described. And the concept of
*welfare statism' is one to which administrators must constantly
address themselves. .

A definite transition had occurred by the twentieth century
which allowed the proliferation of economic and political
thought providing the baéig.of the modern welfare state. The
concept of a state which intervenes in the lives of its people
to the extent that the United States governmert currently does
was far from the minds of early American thinkers, Not only
does the capitalist economy not allow an active role by the
state, but the ecconcmic doctrine of laissez-faire seeks to
minimize the influence of government in the lives of its citizens.
Laissez-faire was advocated by those whoe saw the necessity for
the existence of government but sought teo limit its functions.

*Free trade” was the specific area where government should
maintain its hands off policy most stringently. Encompassed
within the notion of free trade was a wide variety of economic
activity. A number of political and economic thinkers, including
Adam Smith, called for the individual's right to use his
capital as he desired with no government regulation. Brown

Univeristy's President, Francis Wayland, published in 1837

22

Aronowitz, False Promises, p. 11.



Elements of Political Economy. 1In this work he went so far as

to attack poor laws as being contrary to the fundamenéal prin-
ciples of government and “"destructive to the right of property,
because they must proceed upon the concession, that the rich
are under obligation to support the pocr".23
Jeffersonian and Jacksonian democracy, both with their
support of limited government, relieved the state from respon-
sibility for care of the nation's poor. This harsh position
with respect to care for society's members went unchallenged
until the twentieth century. Extreme among the proponents of
limited government was Social parwinist Herbert Spencer who
saw no place for public schools, state poor houses, insane
asylums, and other state-run institutions. His uncompromising
position with respect to the role of the state struck a respon-
sive chord among those who deplored the idea of charity for
society's indigent. Of poor laws Speﬁcer wrote: "If it takes
from him who has prospered to give to him who has not it violates
its duty towards the one to do more than its duty for the

24

other." His feelings about the unemployed are reflected in

the following passage taken from Man Verus the State:

++ o s good~for~nothings who live on the good-for-somethings
vagrants and sots, criminals and those on the way to crime,
youths who are burdens of hardworked parents, men who
appropriate the wages of their wives, fellows who share
the gains of prostitutes; and then less visible and less
numerous a corresponding class of women.25

23Sidney Fine, Laissez-Faire and the General Welfare State
(Michigan: Michigan University Presgs, 1956), p. 11l.

24

Ibid., p. 38.

25Herber Spencer, Man Versus the State (Ba'-imore: Penguin
Bocoks Inc., 1969), p. 18. :
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By Spencer's time, however, conditions in the United
. States had changed significantly particularly with respect to
" the number of people moving from rural to urban areas. Mass
migratiocn to the cities brought with it the problems which accom
 -pany life in industrial centers. There came a need for a new
political philesophy which would address itself to the transi-
tion since it quickly became obvicus that society was in dire
peed of intervention from some controlling force.
H A number of liberals emerged in the early 1900's and called
for the state's aid in sclving the nation's ills., Most seqgments
of society supported whatever policy best suited their own posi-~
tions. Business, for example, was influential in maintaining
the status quo in their contacts with the government which came
in the form of land grants, protective tarriffs and the like.
They, on the other hand, completely rejected the notion of
having government dictate compliance with certain regulations.
Protest against stringent laissez-faire doctrines were
lodged by a number of groups who cited it as unethical, and
inapplicable to current times. The latter of these complaints
- was probably most responsible for forcing the government to
broaden its duties and intervene in areas previously left alone.
By the century’s beginning when the Progressives had political
power a significant number of people were convinced that reform

was an absolute necessity. Sidney Fine in Laissez-Faire and

the General Welfare State explains the prevailing sentiment

aﬁohg social scientists during that era:

+ +++They sought a moderate democratic solution that would
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somehow reconcile the interests of society, that would
preserve the essentials of the c%gitalist system wyile
removing the attendant abuses...

The problems which surfaced as a result of capitalism
exposed an uneqgual social situation in the country where Blacks
and minorities were unable to compete in a free market economy.
The reality of the situation revealed that the inclusion of
these Americans into mainstream economic life was an unlikely
occurrence. It was no wonder then that Laissez-faire was losing
favor with the public. Farmers and organized labor alike wel-
comed the concept of a positive central government and saw no
desire to leave their fates to the economic laws of nature.

The distinctions made between those seeking reform and
those galling for limited government were gquestions not so much
on the basic tenets of capitalism but rather the means through
which goals should be attained. The reformers agreed with their
conservatives counterparts about the basic tenets and virtues
of capitalism. The point of departure was that those calling
for the expansion of the state felt that government should be
the tool through which men reach their goals as specified in the
market economy. The Industrial Revolution, they argued, had so
altered the economic environment that liberal aims could only
be achieved if state aids were invoked.

While much of the debate on government occurred prior to
the turn of the century, the Progressive Movement, New Deal and

Fair Deal laid the foundation for legislative activity. The main-

stine, Laissez-Faire, p. 376.
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tenance of a welfare state. The notion of egalitarianism, pre-
valent during the wars, almost demanded that the United States
display some of that same sentiment within its own borders.
Regulatory functions were among the first undertaken by
the government. City governments during the progressive era
either took control of public utilities or subjected them to
strict regulation while state governments controlled railroads
and brought them under state supervision. The federal govern~

ment increased control of the banking system, developed anti-

" trust legislation, settled labor disputes, and intervened in a

number of areas handled inadequately by the private sector.Z?

In addition to providing regulatory legislation, the Pro-
gressives increased services that goverment rendered to people.
Milk codes were established by most cities. Local governments
constructed playgrounds, baby clinics, day nurseries, and pro-
vided free medical and dental examinations for school children.
Reform even in the area of social security was made as early
as 1917. By this time, forty-eight states and territories had
enacted workman's compensation laws. Even earlier in 1911,
Missouri and Illnois initiated a "mothers ald" program which
provided pensions for mothers with dependent children.?8

The necessity for government intervention, as mentioned

earlier, came largely as a result of the mass migration into

the cities which occurred from the period directly after the

271pia., p. 284.
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civil war and continued to World war II. Mass migratiqp, how-
ever was neither the single reason nor the most important cause
of later government expansion. World wWar I and the problems
which faced the economy at its close are especially significant
in any discussion of the emergence of the welfare state. Over-
production during the war led to dislocation in the nation's
economy. During this period, there was the rapid accumulation
of inventories which could not be sold at existing prices. To
state it differently, the United States during the war years
produced for its own citizens as well as for its allies. With
the wars close, the demand curtailed substantially. There
occurred a decline in prices accompanied by a short period of
unemployment. The decade after the war, however, was generally
marked by economic prosperity although many in the country
remained in an economic slump.29
The late 1920's brought with it a new set of economic
worries. This came in the form of speculation in the stock
market. The stock market disaster in the fall of 1929 left a
number of investors heavily indebted. Between 1929 and 1933
approximately four-fifths of the value of stock disappeared.30
As less income became available, workers were laid off which
left them unable to buy more goods. This forced the profits

of business down. A guarter of the labor force was unemployed

by 1932 and 1933.

2900uglass C. North, Growth and Welfare in the American
Past (New Jersey: Prentice-Hall Inc., 1966), p. 166.

30

Ibid., p. 167.
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This cyclical nature of the free market economy was
something that legislators were forced to acknowledge. By the
time Franklin D. Roosevelt had entered office in 1933, the
depression had reached its depths. His first three months wit-
nessed an unprecedented number of legislative acts all designed
to restore the nations economy to an effective level. The
National Industrial Recovery Act and the Agricultural Adjust-
”-ment Act were both aimed at boosting industry as well as agri-

culture during the economic crisis. In 1935, the passage of

 the Social Security Act represented the federal government's

first true attempt to provide for those among the indigent who
were unable to care for themselves. With this came a social
redefinition of the individual's rights which included the right
to food, shelter, clothing, and medical care.

The reform initiated by Roosevelt was only intended to bhe
temporary and maintained only until economic individualism and
free competition could be restored. C(ompetition, it was felt,
should be encouraged wherever possible but where it had been
destroyed the government intervened. This was to be done in
the best interest of the people.

By the time cf the New Deal, circumstances mandated that
government should pursue a compensatory fiscal policy to ensure
efficient functioning of the economy. In time of depression,
unemployment and deflated national income, deficit government

. . . 3
financing was necessary to put men, money, and machines to work.

31Fine, Laissez~Faire, p. 395.

~
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Relief payments were justified to put money into the hands of
spenders thereby circulating dollars in the economy. Pyblic
works and housing projects were justified to encourage con-
struction as well as to provide employment. In 1938, the presi-
dent had accepted deficit financing as a temporary means of
balancing out periods of strain on the private sector.

Prior to the New Deal era, the nation looked to competi-
tion and the capitalist economy to maintain a balance. Roosevelt,
in the first years of his administration, took the position
that it was the task of government to cooperate with the com-
petitive market to maintain a balanced economy.

Our task now is not discovery or explcocitation of natur-
al resources, or necessarily producing more goods. It is
the soberer, less dramatic business of administering re-
sources and plants already in hand, of seeking to reestab-
lish foreign markets for our surplus production to con-

sumption, of distributing wealth and products more equita-
bly, of adapting economic organizations to the service of

of people.32

Societal circumstances had without a doubt forced politi-
cians and economists to rethink those aspects of capitalist
economic thought which seemed inappropriate during changing
times. Assumptions which had gone unchallenged for years had
been altered by the 1930's.

While reform was necessary, the work ethic and the writings
of Herbert Spencer were still ingrained in the minds of most
Americans. This made talk of changes in the economic system
the subject of much scrutiny. The structure of the economy

was, for the most part, to be left in tact. The bulk of the

321hi4., p. 396.
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social legislation embodied in the Social Security Act was

viewed merely.as a device whereby individuals who had suffered
greatly due to the depression cquld receive temporary aid from
the government.33'

Since the Roosevelt era and the beginning of expansive

government, the nation’s leaders have been forced to maintain
J'and expand the role of the federal government in the lives of
its citizens. A redefinition of the rights of society's mem-
bers as well as the responsibility of government to care for

' the state's indigent has mandated the existence of the welfare

state. Morris Janowitz in Social Control of the Welfare State

comments, "...The logic of social welfare expenditures has become
- more and more a system of self-sustaining expansion in response
to the social and political definitions of welfare requirements."34
While governments’ expansive role can be seen in virtually
every aspect of an individual's life, it is most criticized,
for its aid to the poor. Economic realities, though, make
the abandonment of welfare expenditures an impossibility. Even
with this being the case, those unable to care for themselves
are viewed as incompetent and undeserving of assistance. They
are blamed for the nation's ills which, in addition to budget-
~ary strains, include many things associated with poverty such

as crime, slums, and immorality.

One can trace these unchallenged attitudes toward the

£ 33Morris Janowitz, Social Control of the Welfare State (New
" York: Elsevier Scientific Publishing Co. Inc., 1976), p. 20.

34

Ibidof pq 46. '
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poot back to eighteenth century political thought. Today
perpetuation of this thought serves to support the notion that
people should work to earn their living while it simultaneously
ignores features of capitalism which do not allow all people
to pursue that course. The necessity to make legislative adjust-
ments to accomodate economic strains then is not seen as any
justification for the existence of the modern welfare state
which emerged in full force during the New Deal. The result
is an economic situation which dictates that assistance must be
maintained at all times for a segment of the population while
the ideals of capitalism run contrary to any national effort to
help the poor.

Federal aid to the poor has been a feature of the United

33 Under the impact of mass

States budgetary prcocess since 1935,
.‘undmployment, the proportion of the national income spent on
public welfare programs rose to an unprecedented peak during the
Depression of the 1930's. By 1934-35, federal public welfare
~ Programs accounted for three-fourths of all public welfare ex-~
;D!ndltures. By 1949-50, the federal government's share was
_;doun to 55 percent, but during the 1950's it climbed back gradu-

_ally, so that by 1960-61 it amounted to close to three-fourths

,‘ Although the provision of poor relief was largely left to
Iocal governments until the Great Depression, the federal govern-

*L_t's expenditure exceeded those of the states and local govern-
‘ment's in the 1920's. Between 1 and 2 percent of the national

~ income in the 1920's went toward public welfare and the largest

~ @xpenditures were for veterans programs. For discussion see

- Margaret Gordon, The Economics of Welfare Policies (New York:
Columbia University Press, 1963), p. 11.
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again.36 CL N Tk N

Prior to the Social Seéﬁfity Act, care for the disabled,
indigent, and unemployed was left primarily to state and local
institutions as well as to private organizations. Needless
to say the concept of federal aid to the poor was in contra-
diction to any notions concerned with the free operation o the
marketplace. It alsc contradicted the work ethic which com-
pelled each individual to be totally responsible for himself
along with those with whom he had close contact. It was for
this reason that aid was designed to be temporxary. Temporary
in that it should only be continued until the economy was reju-
venated and people could work to support themselves. The
largest item, representing more than three-~fifths of the total
expenditure for public welfare by 1935, was "other public aid"
which mostly included earnings from work relief and emergency
programs.37 Since 1835, federal relief has persisted and there
are those who still consider welfare programs to be a temporary
feature of the budgetary process. These people lock to a com~-
petitive capitalist economy to sustain society's members.

Obviously these people provide the source of attacks on
public aid which reached its height during the early 1950's.
This persisted throughout the decade despite the slight decline
in the number of recipients on the rolls and the rise of unem~

ployment of over two million persons. The changing nature of

361hi4.

31bid., p. s.
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the relief rolls is cited as the primary cause for the swell
of discontent among welfare critics. The fact that the number
of old age recipients was decreasing while the number of mothers
with dependent children was increasing was not met receptively
by those who opposed the current welfare system. This phenomena
was in direct violation of the work ethic expoused by most
Americans. In 1950, the aged comprised half of the public
assistance population but stood for only 37 percent in 1960.
This occurred simultaneously with an increase of about 92 per-
cent in the ADC (Aid to Dependent Children) rolls. Expenditures
totalled upwards of §$1 billion while the program had expanded
to include 3 million beneficiaries.

In 1960, there were 588,000 families who had applied for
AFDC benefits. 1In 1963, many political leaders placed poverty
on the national agenda and an additional 200,000 applications
were filed, an increase of one-third. By 1966, the number had
reached 903,000, up by more than half over 1960. Finally,
by 1968 when rioting had reached a crescendo, applications had

38 The nature of relief had

doubled over 1960 to 1,088,000.
unmistakably been altered. 1In 1960, there were only 745,000
families on the Aid to Families with Dependent Children rolls
and they received payments amounting to less than $1 billion;

in 1972 the rolls climbed to 3 million families and the payments

reached $6 billion.

38Richard Cloward and Francis Fox Piven, Poor People's Move-
ments: How They Succeed, Why They Fail (New York: Vintage Books,

v Pe 2332
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Subsequent to this phenomena, a plethora of information
had been collected and circulated concerning this heretofore
insignificant aspect of public assistance, Aid to Families with
Dependent Children. AFDC is a categorical assistance program
which provides services and financial aid for dependent children
who are in need because support from parents is not available.
The Social Security Act, under which the program is categorized,
~eriginally defined a dependent ¢hiid as a needy child under
" Bixteen years of age *who had been deprived of parental support
Oor care by reason of death, continued absence from the home, or
physical or mental incapacity of a parent,' and was living in
the home of a specified list of relatives.39

T™he act further regquires that a2 state plan must 2ither
provide for the establishment of a single agency to administer
Qor to supervise the administration of the plan. Under the
federal plan, funds were made available to the states for money
payments to the aged, dependent children, and the blind40 pPro-
vided the program, in addtion to being administered by a single
agency, insured confidentiality of information, followed certain
prescribed reporting procedures and adhered to other federal
guidelines. Important to note, however, is that the states

have always been given a free hand to determine the amcunt of

payments to its recipients.

395ee Social Security Act, Title IV, section 406 (a).

40Subsequent amendments to the original law added a fourth
category in 1950, Aid to the Permanently and Totally Disabled.
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AFDC is financed by the federal, state and local govern-
ments. Federal grants-in-aid are made to the states upon .
approval of their programs. The federal statutes require that
all state governments contribute to financing the program.
Federal grants are open-ended meaning that money is allocated
according to a formula. The size of the federal grants depends
on the number of recipients and the size of the payments a state
decides upon. The matching formula for money payments, which
is one of three formulas for payments, provides more of an in-
centive for states to increase the number of recipients than
for states to make large average payments. This is because a
state can get more money per dollar of state expenditure for
extending aid to many people than by giving a few people high
payments. The state of Georgia, for instance, while ranking
low with respect to the amount allocated towards recipients’
payments, tock advantage of this formula and emerged in 1967
with the fifth highest recipient rate in the nation.‘l

Each state then is allowed some discretion with respect
to how it chooses to operate its relief programs. Loose
federal guidelines are provided only to establish certain broad
parameters inside of which legislators should remain. It is
no wonder, then, that a vast diversity of public welfare pro-

grams exist from state to state and in many instances within a

single state.

411rene Lurie, An Economic Evaluation of Aid to Families
with Dependent Children (washington D.C.: The Brookings
Institute, 1968), p. <8.
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While it is true that much of what is legislated by the

state governments must be complied with by municipalities,

local administrators are without doubt allowed some flexibility
with the supervision of their programs. Particulars applicable
to each area are considered with decisions on how certain pro-
grams will be handled. The AFDC program in Fulton County pro-
vides no exception in this regard. The operation of this pro-

- gram during the 1950's will bear witness to the contention that
conditions in this urban area mandated the existence of specific

poelicies and practices with respect to its AFDC program.



CHAPTER II

RESTRICTIVE WELFARE PRACTICES IN FULTON COUNTY

"For ADC the late forties were remarkable for the inception

of the violent and pervasive attacks which persisted with
little abatement until the Presidential election in 1952 and
erupted in various sections of the country during the fifties."42
The primary efforts to control the growth of this program were
focused on restrictions to entitlement of benafits., State
discretion was signaled by the Eisenhower administration's
shift away from the federal government's centralization of
authority to a resurgence of state and local autonomy.43

This period signals the restrictive era or contraction of
social welfare programs referred to by Cloward and Piven.
According to the authors, the dimunition of social welfare pro-
grams facilitate low wagye work and is reflective of a region's
economic picture.

....As political stability is restored, relief practices

in each locale are re-shaped day by day to meet manpower

needs. Although, this assertion clearly runs counter to

the popular belief that relief agencies shelter and en-
courage the indolent and slothful, a careful examination

42, nifred Bell, Aid to Dependent Children (New York: Colum-
bia University Press, 1965), p. 60

433une Axinn and Herman Levin, Social Weltare. A History of
the American response to Need (New Yor ¢ P 235.

33
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of the Aid to Families with Degendent Children program
will confute any such belief.4

As atated earlier, the controversy over public welfare
which arose during this time centered around the tremendous
increase in the number of women and children on the rolls
theretofore dominated by the blind, aged, and disabled. Whether
or not able-bodied citizens should be reguired to work became
the pertinent question. The national sentiment during this
restrictive period, of course, affirmed the work ethic and called
for the reinforcement ¢©f the work ncrm. The state, although
left with some discretion, for the most part followed this cue
and responded with measures depending of each's local situation.

The Social Security Act enables each state to give assis-
tance to dependent children "as far as practicable under the
conditions in such state." No where does it specify that all
needy families with children must be given AFDC. The equal
protection clause of the Fourteenth Amendment allows aid to be
granted to only those who apply. The result is that some
states impose more rigid restrictions on eligibility than others.
This is done primarily to discourage application.

Eligibility usually revolves around both economic and non-
economic criceria. Studies reveal that the non-economic cri-
teria provide fuel for the most restrictive requirements and
have certain social and legal characteristics. These, it was

further discovercd, were made especially applicable to Blacks

44Richard Cloward and Francis Fox Piven, Regulating the Poor
{New York: Vintage Books, 1971), p. 123.

w
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45 Of the more stringent provisions

and illegitimate children.
used during the 1950's were residency requirement, suitable

home, absence of a man in the house, suitable father, and

giving notice to law enforcement officials rules.

Georgia, between 1950 and 1953, saw the ADC recipient rate
drop from thirty-five to twenty-five percent per 1,000 children
under eighteen years old while the proportion of families in the
caseload decreased from 13.1 percent to 7.8 percent. The
state's provision called a halt to the more equitable distribu-
tion of funds to Black families that was pushed during the
1940's. Between 1948 and 1953, the proportion of the caseload
comprised of Black families rose from 37.0 percent to 42.8
percent.46 (See figure 1)

This phenomena occurred in Fulton County despite the in-
flus of a significant number of poor into the Atlanta population.
The picture with respect to the number of ADC recipients in
Fulton County during a period which witnessed negligible in-
creases in the programs budget seems to substantiate a tighten-

ing up of requirements which would have allowed the needy

access to aid. The 1951 Annual Report for PFulton County's

welfare department reveal data on the previous decade which
suggest that many of those on relief were, relatively speaking,

newcomers to the area. The percentage of those ADC recipients

45Irene Lurie, An Economic Evaluation of Aid to Families

with Dependent Children (Washington D.C.: The Brookings Insti-
tute, IEEES, P. 7.

46

Bell, Aid to Dependent Children, p. 83.
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born in Fulton County was 19.93 while 72.69 were born in rural

areas, Of the latter figure, 64.69 percent were born iq.rural

Georgia, Approximately, 46 percent had moved to Fulton County

between 1956 and 1961. This was juxtaposed with migration fig-
ures for the previous decade of 7.41 percent moving to the area
between 1946 and 1950,

The state's overriding concern with effectuating cuts in
the children's program was no secret. Charges of racism against
Governor Talmadge as well as a variety of state and local admin-
istrators were commonplace among those who actively participated
in keeping the rolls and payment levels at 'respectable’

figures.48

The prevailing sentiment was to reduce cost.
Herman Talmadge in 1951, concerned with costs, suggested a
mandatory publication rule which he claimed would reduce the

49 This, of course, would

Georgia rolls by one-third or more.
act in contradiction to the Social Security Act which allows
those on relief confidentiality. By publicizing the names of
those on relief the governor heoped to embarrass many of the
poor off the rolls while simultaneously discouraging many more
from applying.

In January of 1951, Governor Talmadge was quoted as being

47Pulton County Department of Public Welfare, Annual Report
(Atlanta, 1961), p. 15.

‘alnterview with Francis Pauley, former welfare rights organi-
zer, Atlanta, Georgia, 13 July 1979.

49Gilbert Steiner, Social Insecurity: The Politics of Wel-
fare (Chicago: Rand McNally and Co., 1966), p. 95.
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"willing to tolerate an unwed mother who makes one 'mistake'
but not when the mistake is repeated two, three, four or five
times." He proposed restrictive policies which the state wel-
fare director claimed would "save the state $440,000 a year
mainly be limiting aid toc children of unwed Negro mothers".50
Georgia's attempt to enact legislation denying aid to
families with "more than one illegitimate child" persisted and
in February of 1951 a bill stating just that was signed by the
governor to become effective immediately. The director of the
state's agency instructed the county welfare directors on
March 8 to continue with the previous regulations until further
notice. On March 21, the acting Commissioner of Social Security
wrote the Director of Georgia Public Welfare asking of the
status of the legislation and also pointing out that the state's
program would be so materially changed as tc require a hearing
to determine if there was still compliance with the Social
Security Act. He further let it be known that federal grants
would be withheld until he received a reply. March 29 saw
the State's Attorney General reccommends the disapproval of
the controversial plan. This letter was conveyed to Washington
and federal funds were released. The act was repealed in 1952
without having been put into effect.51

In 1952, the state legislature enacted a law requiring

that a mother of an "illegitimate cor bastard child for whom

503611, Aid to Dependent Children, p. 67.

Slypia., pp. 71-72.
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assistance is requested must under oath and in writing name

the father and give his last known address" (Act. no. 838, Geor-
gia Laws, 1952). At the request of the Georgia Department of
Public Welfare, Washington clearance was requested for what
eventually became a public law. On November 20, 1951, the
regional office received assurance from Washington that no
objections would be raised although there were "inherent dangers"
in such a law, the most obvious being the dilemna to the mother
who knew nothing of the father's whereabouts and whose insis-
tence of ignorance on the matter may not be accepted by the
agency.

Federal officials, it might be suspected, were already
aware of the ramifications of such a requirement as Georgia had
not provided the origin of such an act, but was only complying
with federal regulations. The amended 1950 Social Security Act
required states to "provide for prompt notice to appropriate
law enforcement officials of the furnishing of Aid to Families
with Dependent Children with respect to a child who had been
deserting or abandoned by a parent”. The "Noleo" amendment
requires mothers to give infcrmation about deserting fathers for
the purposes of attaining support payments.52 While is was
agreed upon that the child's father should provide aid whenever
possible, federal officials saw difficulties with making the
granting of aid contingent upon this activity. In light of

this the Federal Attorney General suggested that plan material

52Lurie. An Economic Evaluation, p. 9.
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be Jdeveloped by Georgia to allow for exceptional circumstances.

. . The administrative policies, kncwn as the "policy package",
davised‘by the Georgia agency became an aspect of the state's
efforts to purge the rolls. The writing of these policies in
1952 read as follows:

1) "It is the responsibility of the mother to establish pater-
nity and give satisfactory evidence that every resource has

been exhausted to require the father to support the child
before assistance can be given.

2} Children are not deprived of parental support if they have
an able-bodied stepfather or substitute father in or around
the home.

3) No family is eligible for a grant unless the home is suitable
4) The birth of an illegitimate child raised questions of the
presence of a substitute father and of the suitability of
the home.
$) Court orders may not be supplemented.
6) Wages from full-time employment may not be supplemented.
7) Able~bodied mothers with no children under 12 months cf
age are expected to find employment if work is available,

and so long as work is av%ilable in the area, there families
are not eligible for apc. 23

When initiated the director of the state's agency was quoted

as hoping that the "ADC list would be cut by more than 10,000...
The program has been abused by a well-publicized minority. It
is time for reform".s4

In 1952, the Fulton County Welfare Department in its Annual

Report saw the necessity to comment of the apparent decline in

53See Georgia Department of Public Welfare Assistance Manual,
1952, part II1 section V, p, l5.

>4ncorrection of Abuses in Child aid frogram,” Atlanta
Journal, 29 April 1952, p. 16

Y
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the number of ADC cases. Table 1 gives figures indicating the
decline in both expenditures and cases during this period. *
Fulton County's department had this to say with respect to the

sharp decline in its caseload:

In May the department had 3,421 active Aid to Dependent
Children cases involving 8,407 children. By reason pri-
marily of application of revised Aid to Dependent Children
regulations formulated by the State Department of Welfare,
and subsequent investigation in accordance with such
regulation, closure of the Aid to Dependent Children cases
had been effected to such an extent that in December 1952
our department was handling only 2,246 active cases,
involving 5,618 children. An analysis was subsequently
made by the department as to the reasons for closure of
1,120 cases due to application of revised ADC regulations.
These affected eligibility requirements: Mother employed
(262) ; stepfather in home (240); contribution from deserting
father, both voluntary and by reason of court order (232);
refusal of applicant - recipient to file abandonment warrant
(138) ; mother employable and child care available (112);
substitute father in home (97); refusal to give information
concerning paternity of children (22); suitabiligg of home
questioned (10); refusal to seek employment (7).

The state policy writers proceeded to develop the follow-
ing clues as to what they regarded as unacceptable parental
behavior. The prolconged presence of men in or around the house,
grantee relative or parents have repeated convictions, charges
of disorderly conduct, and repeated births of children who were
born ocut of wedlock. All of these conditions caused local offi-
cials to quection the suitability of the recipients' home.
Negative opinions on the part of caseworkers with respect to a
child's environment led to the termination of the cases which

thereby denied aid to children who may have been in need of

55I-‘ulton County Department of Public Welfare, Annual Report
(Atlanta, 1952), p. 11.
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assistance, B

Eight years after.thé introduction of the policy package
the assistant director of the state's agency was gquoted as
gaying that in the main two regulations accounted for the dip
in the rclls. They involved suitability of the home and the
presence of a substitute father.56
~~: Needless to say the proliferation of gquestionable eligi-
biiity decisions such as substitute parents and suitability of
the home as well as such catchall classifications ag "refusal

to comply with agency policy” allowed for low welfare alloca~

ticns in Georgia. An HEW Annual Report commented on the effects

of Georgia's new legislation when it stated,
«+..The policy package succeeded in keeping state and local
welfare expenditures in Georgia constant during the fifties
and at the same time permitted grants to deserving families
to increase from an avegage monthly payment of $50.94 in
1952 to $82.92 in 1958.

The role that racism played in the administration of relief
policies has been documented in a number of instances. Of the
eligibility requirements already mentioned, nearly all were
applied more stringently to Black mothers. The suitability of
a recipients home, many writers agreed, was an arbitrary means
of discontinuing aid to Black families. Illegitimecy, seen by
the public welfare agency as well as legislators as a pressing

problem, was chiefly characterized as an occurrence among

Blacks on the rolls. Finally, securing payments from fathers

56Be11, Aid to Dependent Children, p. 83.

57Department of Health, Education and Welfare, Annual Report
{Washington D.C.: U.S. Government Printing Office,1958).
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*

via law enforcement agencies as well as the threat of discon-
tinuing aid should a mother become pregnant was almost always

directed to Black mothers.58

Wellbourne Ellis, Director of the Fulton County Department
of Family and Children Services from 1957 through 1967, related
how the separate facilities for Black and white caseworkers and
recipients were far from equal. He reported in 1957, when he
took his position, that Black caseworkers worked in a separate
room of the public welfare building on boxes and crates.59
Since proportionately Blacks are more visible on the rolls, in
that 65.05 percent of the ADC population was comprised of
Black females in 1961, any harsh or severe regulations applied
to that program were likely to be aimed at and felt most by
the Black majority.

Work requirement were another aspect of the program which
appeared to be used as a tool for racist administration espe-
cially on the state level. The suitable work requirement im-
posed on welfare recipients in Georgia and six other southern
states mandated that those receiving grants must accept work
if it was available. The reinforcement of work norms, Cloward
and Piven remind us, was the primary aim of a restrictive relief
pPrcgram.

-

& Although welfare officials may give partial aid only

58See Lurie, An Economic Evaluation, p. 72 and Bell,_hid
!g_ggpgndent Children, pp. 44-46 for discussions on discrimination.
59

Interview with Wellbourne Ellis, former Director of Family
@nd Children Services. Atlanta. Georaia. 24 Julv 1979.

=
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on the condition that the recipient work while on the rolis
or give ald seasonally, these are not the main ways in
which relief practices buttress the low~wage market, The
more prevalent practice is to refuse aid outright tgothose
of the impoverished who might be potential workers,

McDuff County in Georgia at a Grand Jury hearing provides
an example of how the work requirement was used in the southern
sector of the state:

++.it was apparent in a number of cases, largely among
colored people, that unwarranted welfare aids were pro-
vided with the result that many such recipients of aid were
unwilling to work at jobs for which they were physically
and mentally suited because of receiving more money from
the Welfare Department than they might earn from such em-
ployment.... The Department is creating a situation among
many persons, badly needed in employment in the county,
that is conducive to thelr idleness rathgy than their
efforts to get and keep legitimate jobs.

Blacks, it was charged by winifred Bell, author of Aid

to'Dependent Children, were potentially vulnerable to suitable

work regulations, Work in the fields, for instance, was con-
sidered by many rural welfare administrators to be suitable for
Black women while their white counterparts were considered in-
appropriate to perform such work. The availability of work and
the necessity for low-wage workers in a particular area served
to dictate how the work requirement would be applied to the
pocr.

A report of the Committee to Study Problems Relating to
Public welfare in Georgia acknowledged problems in various

counties similar to that in McDuff,

60C10ward and Piven, Reguléting the Poor, p. 126,

61

Bell, Aid to Dependent Children, p. 64.

%
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Problem of 'pertinent value to the entire state was that
involving seasonal labor and inability to secure such,
labor' - Laborers could not get recipients available for
work due to various forgﬁ of checks being received from
the welfare department.
Mr. Phil Cawthorn, the Assistant Director of Georgia's Depart-
ment of Public Welfare in the early 1960's was certain to inform
the committee that this was a local problem and that if was the
local director's responsibility to withdraw paymants if justifi-
able proven work was available.63
The extent to which this was practiced in Fulton County
is not altogether clear although this county was undoubtedly
subject to those provisions created by the state legislature.
Welfare Rights Organizer, Father Austin Ford, revealed in an
interview his suspicion of the application of work requirements
such as Georgia's "employable mother" rule being used in

64 Welbourne Ellis stated

Fulton County in "more subtler ways".
emphatically that under his administration welfare recipients
were required to work. He also made mention of a vocational
rehabilitation program begun in 1956 which applied for the most
part to ADC clients. Mrs. Ethel Matthews, former ADC recipient,

recalls stringent work requirements imposed on welfare mothers.

The early 1950's brings to Mrs. Matthews memories of not only

62Georgia House Committee to Study Problems Relating to Public
Welfare, Interim Committee Report (Atlanta, 1965).

63

Ibid.

6"Iﬂterviem with Pather Austin Ford, Welfare Rights Organizer,
Atlanta, Georgia, 10 July 1979.
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beinﬁlﬁold by her caseworker to find employment but alsoc being
required to bring verification of employment to the agency.
Most in her situation, she relates were in domestic aervioe.ss
-z Actual evidence other than that already mentioned of
Fulton County's relief agency directing large numbers of people
toward a specific market during the 1950's was not documented.
It appears that Fulton County chose to impose its restrictions
in other ways. It is important to note, though, that the
application of situations similar to that in McDuff County
were found for the most part in the southern rural areas

of the country. This was discovered toc be the case not only

with this research effort but also with that of Cloward and

Piven in Regulating the Poor, It could be concluded that perhaps

Fulton County's large urban region did not provide fertile
application for such practices.

Interviews with those on relief during the years studied
revealed the application of many stringent rules as well as
their effects of recipients. Mrs. Matthews remembered the many
injustices that she was subjected tc vpon her afrival in Atlanta
in the early 1950's. A job, she was tcld, must be secured.
Failure to find employment would result in termination of her
grant. The provision, which mandated giving notice to law en-
forcement officials, meant that welfare mothers were required

to take out warrants of arrests for husbands and --.ldren's

Gslnterview with Ethel Matthews, former welfare recipient,
Atlanta, Geoygia, 11 July 1979.
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father's. )

Poor people's lives, Mrs. Matthews insisted, were no longer
their own because everyting a 'reliefer' did was subject to
administrative scrutiny. One had to be leary of any relatives
visiting for fear of surprise visits from caseworkers who may
easily assume that either the relative should contribute to
the family's support or that this person was the unlawful bene-
ficiary of aid. The result was recipients having to "disown

66 Not only were activities

their families, friends, life..."
with one's family dictated, but recipients were warned about
affiliations with organizations. The unconditional termination
of a grant was alleged result of contacts with any organizations.
This was especially applied to civil rights groups. The threat
of rescinsion of the already inadequate grant forced compliance
among those trying to exist on welfare.

"People", Father Ford collaborated, "were intimated as
Fulton County was aggressive in the 'midnight raids' practiced

67 The

throughout the naticn by a number of relief agencies.”
surprise visits no doubt provided caseworkers with much of the
needed ammunition for case closures. Relief became the recipients
own private hell as disclosure of such information to trusted
neighbors often resulted in the end of one's grants.

The concerns with illegitimacy was one which was apparently

transmitted to those on relief. Mrs. Matthews recalled how in

661pia.

6""Intel.-\.rice\i.v with Father Austin Ford.
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the early 1950's she was required to sign a form consenting to
abstain from becoming pregnant as a precondition to being con-
tinued on aid. This was done after she had been verbally
abused and harassed by her caseworker who issued a strong
reprimand behind the conception of her youngest child. "I

had to hide the fact that I was pregnant for eight months to
make sure that my check would not be cut off", related Mrs.
Matthews When eventually the child's father was drawn into
the matter for support purposes, the agency attempted to
recover payments from him for Mrs. Matthews older children

for whom he had no legal responsibilities.63 Mrs. Matthews'
personal experiences substantiates the general aura which sur-
rounded public welfare both in Fulton County as well as the
state during the restrictive fifties.

Mrs. Francis Pauley who also worked with poverty organi-
zations and was a forerunner in local welfare rights struggles
relayed her impression of welfare administration during this
period. She simply labeled the policies and attitudes of the
Governor Talmadge and the state administrator, Alan Kemper, as
"racist". She related personal experiences of meetings with Mr.
Kemper and those in his office and the insensitive positions
which seemed to prevail in those settings. A discussion with
Mr. Kemper's secretary suggested to Mrs. Pauley that the United

States follow the example set by Hitler and exterminate those

saInterview with Ethel Mattews.
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considered useless to society. Mr. Kemper's secretary stated,
"Hitler was right! Let's make soap of them" with reference to
welfare recipients. This, according to Mrs. Pauley, was indi-
cative of the attitude which prevailed among those who occupied
the higher administrative positions.®?

Georgia, when compared with other states during the 1950's,
was among the more strigent with its low age limit of sixteen
years as compared with eighteen years for dependent children to
be removed from the state's rolls; its two year residency re-
gquirement; and its refusal to accept vendor payments for medical
care programs where matching federal funds were available are
also characteristic of this restrictive stance. These additional
state policies only give further credence to the assertion that
efforts were aimed primarily at cutting costs. A committee on
public welfare in Georgia stated it best when it declared:

State Department of Welfare when faced with the lack of
funds is able to change rules toc accommodate; in other words,
if funds were not available, the Department affected would
thereby make a rule which would cover up the lack of funds.
As these rules are made by the State Department heads they
must be approved by the Federal Government; and it is the
usual practice that no rule which cuts off funds is ever
refused approval by the Federal Government, however it is
only where funds are to be increased and a rule change is
made that there seems to be difficulty with the Federal
Governmet, 70

Needless to say, these practices continued through the

1950's virtually uncontested. While concern for this situation

6glnterview with Francis Pauley.

TDGeorqia House Committee on Public Welfare, Interim Com-~
mittee Report ( Atlanta, 1951).
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was expressed by the League of Women Voters and a handful of
other professional groups, there is no indication that this
concern amounted to enough pressure to influence policies and
effectuate any change. This pressure and the change in welfare
policies was to come in the following decade and is the subject

of the next section.



CHAPTER III

CIVIL DISORDER AND WELFARE EXPANSION IN

FULTON COUNTY DURING THE 1960°'S?

The 196C's serves as the point of departure for this
study's final examination of the AFDC program in Fulton County.
It is here that the extreme liberalization of policies occurred
which resulted in millions being placed on the rolls. Cloward
and Piven contend that this phenomena was due to the swell of
mass protest by Blacks throughout the country who demanded
among other things, a more equitable economic and social envi-
ronment. They explain:

...we shall argue,...that the contemporary relief explosion
was a response to the civil disorder caused by rapid economic
change - in this case the modernization of Southern agri-
culture. The impact of modernization on blacks was much
greater than on whites; it was they who were the chief vic-
tims of the convulsion in Southern agriculture, and it was
they who were more likely to encounter barriers to employ-
ment once relocated in the cities, a combination of circum-
stances which led to a substantial weakening of social con-
trols and widespread outbreaks of disorder. 1

The civil disorder referred to here is meant to include any
type of activity which would provide an indication of discontent
among the people most likely to be affected by any change in

policy. While much analysis has been conducted on the nature

?lnichard Cloward and Francis Fox Piven, Regulating the Poor
(New York: Vintage Books, 1971), p. 196.

53
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and reasons for civil disorders in the 1960's, the correlation
between these outbreaks and the weakening of social controls
have been only seldom investigated. In a separate context
Cloward and Piven have this to say about civil disorders and
the weakening of social controls:

Under these conditions, disorder may cccur just because
of its intrinsic values, it may yield profit, as in much
crime; or provide escape from boredom and frustration of
daily life, as in much drug addiction; or drain off rage,
as in much violence. A soclety can retain its legitimacy
in other words, and still lose control over large massess
of people simply because the structures that 95dinarily
regulate behavior have weakened or collapsed,.

Of social control they say:
.««1it should be said that the urban riots appear to have
been most severe where social controls were weakest. One
of the differences between cities that experience serious
riots and those that did not was the rate of increase of the
black populaiton. A precipitous population increase,
especially if migration accounts for a significant part of
the increase, probably provides a crude index of weakening
social control, for the larger and morejgapid the increace,
the greater the social disorganization.

The authors suggest, then, that the structures with which
people come into frequent contact, i.e. employment, relief,
schools, represent a form of regulation for these people and
that the breakdown of these institutions mandates a breakdown
of each's control over those with whom it has contact. The
effect may be the questioning of the legitimacy of things once
given complete loyalty. The more uncontrelled this phenomena
becomes and remains, the more likely there is to occur a weaken-

ing of social controls.

721pi4., p. 228

731pid., p. 239.
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The protest which follows this process is the primary way
that dissenters let the government and others, either in real
or imaginary power situations, be aware of the situation.
Whether or not responses are made to such protest depends
largely on the form of the protest and at whom it is directed.

We said that one form of government response was to
make concessions to the protestors, yielding them some-
thing of what they demanded, either symbolic or material.
But the mere granting of concessions is probably not very
important in accounting for the demise of a movement. For
one thina, whatever is yielded is usually modest if not
meager; for another even modest concessions demonstrate
that protest 'works' a circumstance that might 3% easily
be expected to fuel a movement as to pacify it.

This last gquote gets to the heart of the puzzle of why
welfare increases were given to Blacks. Cloward and Piven
maintain that relief expansion represented the most convenient

alternative to answering protest.

...The political circumstances of the 1960's made it crucial
that blacks get something in crder to solidify their allegi-
ance to the National Democratic Party, and in order to

quiet them. As it turned out, welfare was the system that
was made to do most of the giving - partly because it was
easier to give welfare than to press for concessions that 2
would challenge the interests of other groups in the cities.

and

..+ (Giving welfare was also cheaper, at least in the short
run, than building housing, for example). Consegquently,
relief-giving turned out to be the most expeditious way to
deal with the political pressures created by a di,%ocated
poor, just as it had been many times in the past.

74Richard Cloward and Francis Fox Piven, Poor People's Move-
ments: Why They Succeed, How They Fail (New York: vintage Books,

ﬂ?g) r p- 32-

75C10ward and Piven, Regulating the Poor, p. 286.
76

Ibid.



56

The aim of this phase of research is to determine if the
Cloward and Piven hypothesis, with respect to the expansion of
the relief system being the result of civil disorder and pro-
test activitiy, was the case in Fulton County. To do this it
must first determine if there was significant civil disorder
in the area during that time and whether there is a strong
correlation between that and increase in welfare.

A number of problems arise at this stage of inquiry pri-
marily because correlation does not necessaily indicate a
causation. That is, assuming one can find a correlaticn between
protest activity and a buldging in the relief rolls does not
preclude that one is the direct resultant of the other. This
becomes even more apparent when one considers that much of
the protest activity was not even centered around the issue
of welfare benefits. This is the weakness in not only my own
research but with that of Cloward and Piven who make much broader
assumptions about a much larger area. Still the task ahead is
to look at the political climate in Fulton County during the
1960's with a special emphasis on the social indicators of
dissent which may have been present.

A brief look at the situation among Blacks in Atlanta
during the 1960's provides some insight into the actual social
setting of which this minority was a part. Atlanta is termed
the "Black Mecca" by many throughout the country who claim that
life among the city's Blacks is probably the best when compared
with other major cities. One possible reason for this contentior

lies with the relative high education level in the Black com-

-
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munity. What is overlooked however, is the sizeable portion

of those in the Atlanta Black community who reported little

or no education. 1In 1960, nearly 8 percent of the county's
Blacks who were twenty-five and over reported some college and
another 32 percent reported some high school while 4 percent
reported no education and 38 percent had only six years of elem-

tary school.77

Even though there are significant numbers in the
Black community who had attained a relatively level of education
there were many who did not and were relegated to low positions
on the economic scale.

Not only were Blacks on the low rung of the economic ladder
but racism in job hiring was a common practice in the city. 1In
two separate instances the city was cited as having violated
anti~discrimination laws. NAACP Labor Secretary Herbert Hill
told the convention on July 12, 1967 that the organization
planned to file suits in twelve cities to cut off public funds
from construction projects where Blacks were denied jobs.

Atlanta was among these cities.78

Earlier that same year the
Anti-Defamation League of B'nai B'rith reported that 338 out of
188 or 87 percent of the private employment agencies investi-
gated in =six major cities disregarded federal, state, and local

anti-discrimination laws. They accepted orders calling for a

77Research Atlanta, Employment Figures for Atlanta, Georgia
(Atlanta, 1961), p. 15.

785, even Price, ed., Civil Rights, vol. 2, 1967-68 (New
York: Facts on File, 1973), p. 110.
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"white gentile" or 'white protestant secretary". Atlanta
again was among these cities.79
The seriousness of the race question was apparent and
was given priority among the city's politicians. Ivan Allen,
former Mayor of Atlanta commented on the race issue in Atlanta.
I could promise all I wanted to about Atlanta's bright

and booming economic future, but none of it would come

about if Atlanta failed to cope with the racial issue...

and I was quite aware that my most serious opposition

would come from Lester Maddox... Indoubtedly he would

scream 'nigger-nigger-nigger'throughout the campaign.30
Allen also said, "There was no end to end to it civil rights was
a big national issue and was becoming an even bigger issue in

81 Black people living in a city with old line seqgre-

our city.
gationists, civil rights groups and an increasing number of
activists Black leaders set the stage for large scale dissent
especially by the city's Blacks. Having established briefly
the social setting in Atlanta and the primacy of the race issue
let us move on to recognize the forms which the expression of
concern for these problems took.

One common vehicle through which large numbers of people
have traditionally expressed discontent for policy has been
voting. Cloward and Piven in a discussion on defiance have
this to say about the electoral arena:

Ordinary defiance is first expressed in the voting

791pia., p. 388.

8oIvan Allen, Mayor: Notes on the Sixties (New York: Schuster
Press, 1978), p. 53.

8lypid., p. 81.
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booth simply because, whether defiant or not, people have
been socialized within a culture which defined voting as .,
the megganism through which political change can and should
occur.

While voting most definitely has its advantages, those
things it is unable to accomplish are far from few. This may
explain why Blacks traditionally have not placed this among their
more viable political strategies. James Q. Wilson maintains:

Viewed as a whole, Negro political activity must be
judged as a strategy of limited objectives. Where Negroes
can and do vote, they have it in their power to end the
indifference or hostility of their elected representatives,
but these representatives do not have it in their power to
alter fundamentally the lot of the Negro. The vote is
legally important and a morally essential weapon for the
protection and advancement of individual and group interest,
but it cannot protect or advance all the relevant interests.
It can force the passage of laws, the ending of obvious
forms of state-sanctioned discrimination, and avowed segre-
gation. It can only marginally effect the income, houggng,
occupations, or life chances of the Negro electorates.

The city of Atlanta saw an increase in 3lack voting
strength from 29 percent in 1961 to almost 41 percent in 1969.84
While this is due partially to the increase of Blacks in the
total population (38 percent in 1960 and 49 percent in 1969)
the increase does indicate an enhanced concern with politcal

issues by the city's Black residents. Atlantans that same year,

showed signs of dissatisfaction when they voted against Lester

82C10ward and Piven, Poor People'’'s Movements, p. 15.

B3James Q. Wilson, "The Negro in American Politics: The
Present"” in the American Reference Book (New Jersey: Prentice-

Hall Inc., 1966), p. 456.

8"C:h.u'l.e:e'. Rook, The Atlanta Election of 1969 (Atlanta: Voter
Bducation Project, 1970), p. 3.
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Madd&x in favor of his liberal opponent Ivan Allen. Four years
later in a special election called to fill forty-seven newly
apportioned seats in the State House, the Black people in
Atlanta put in eight Black Democrats, all from Atlanta, in
offipe, ‘Julian Bond, known at the time for his civil rights
"'§é£i;i§ﬁn$nd strong identification with the poor, was among

those to take seats.

vVoting behavior among poor Blacks historically has been low

when compared with their affluent white ccounterparts. It is
for this reason that voting behavior is ncot always a reliable
barometer of discontent among Blacks. Thomas Dye explains,
People of high and middle socio-economic standing in
American society - regardless of color - participate more
act%ve;y in e;ection and volpntagg associations than do
their impoverished counterparts.

Electoral peolitics is only one means chosen by a dissatis-
fied population to acknowledge their grievances. The sit-ins,
marches, and demonstrations provide other tools for making
known common problems. The city of Atlanta during the early
1960's was the site of much of this type of activity. A look
at some of the pertinent civil rights activities in the city
during this period will substantiate this.

Prior to the sixties the Voters League represented the

pPrimary organs through which Black leaders could channel their

complaints. This represented a group of Black leaders who not

85Thomas Dye, The Politics of Eqguality (Indianapolis:
Bobbs~Merrill, 1971}, p. 143,
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only worked well with the segregationists but who attempted
to heighten minority input into city politics.
It had registered many people to vote; it had reestab-

lished black people as a polical force in the city; and
it had successfully run a candidate for public office. So
in one sense the Voters League can be viewed as a successful
organization. On the other hand, one can say that the
Voters League was unsuccessful in that it was an organiza-
tion nggrowly limited to bougeois and petty bougeois ele-
ments.

Not satisfied with Black Atlantans' position, critics
maintained that much of the city remained segregated and that
impoverished Blacks got little benefits from the insignificant
decisions made by the small group of leaders who had heretofore
represented the interest of Black pecple. The early sixties
brought sit-ins in downtown Atlanta which were the first of a
continuing series of protest demonstrations. Atlanta Univer-
sity students were active in these activities although they
were not the cnly demonstrators. In mid-May 1960 there was
a march by 1,400 students. Boycotts of the downtown shopping
area also began a series of demonstrations which would result
in the desegregation of lunch counters in the fall of 1961.87
Prior to the settlement, lunch counters had been closed

since Thanksgiving 1960 while many Blacks boycotted local stores.

An agreement reached by Atlanta's Black and business leaders

86Malcolm Suber, "The Internal Black Politics of Atlanta
Georgia 1944-1969; An Analytic Study of Black Political Leader-
ship and Organization" (A master's thesis, Atlanta University,
1975), p. 74.

BTHarry Holloway, The Politics of the Southern Negro (New
York: Random House Inc., 1969), p. 202.
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called for the desegregation of lunchrooms and cother facilitiés
in "the same pattern” by which Atlanta public schools were
desegregated and the immediate end to the Black sit-in demon-
strations, picketing, and boycotts against the stores that
practiced segregation. The first agreement reached included
the rehiring of the Blacks who had lost their jobs in stores
affected by sit-ins. |

On the campus of Atlanta University, students were planning
a sit-in demonstration for February 4, 1960 but were persuaded
by faculty members and the administration to postpone their
action until they had drawn up a statement of their grievances.
This was completed and printed in the form of a full page adver-
tisement in all of the local newspapers on March 9 under the
title, "An Appeal for Human Rights". The ad was a source of
national as well as local controversy and resulted in the first
sit-in demonstration where seventy-seven students were arrested
under the new Georgia trespass law.88

While their cases were pending in court the students began
working on several other projects. Pickett lines were conducted
against food chains which had large Black clienteles yet had
no Black employees above the menial level. A series of meetings
were held in Black churches explaining the student movement

and asking for support. Students also began publishing a

88Jack L. Walker, "Protest and Negotiation: A Case Study
of Negro Leadership in Atlanta, Georgia,” Midwest Journal of
Political Science 8 (May 1%963): 102,
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weekly newspaper and on May 17, 1960, 1,400 students were
organized to march con the State Capitol in downtown Atlanta
to celebrate the court's 1954 anti-segregation decision.

Out of the sit-ins that spread to Atlanta as well as a
number of southern towns there was created the Student Non-
violent Coordinating Committee (SNCC) with an office in Atlanta.
This organization was originally related to Martin Luther King's
Southern Christian Leadership Conference (SCLC) which was con-
structed around activist Black ministers. Within months the
original sit-in notion had been extended to wade-ins at segre-
gated beaches, read-ins at segregated libraries, kneel-ins at
segregated churches and walk-ins at segregated theatres.

John Lewis, national chairman of SNCC in 1964, led over
150 of Atlanta's Black high school students in an anti-segre-
gation demonstration to the City Hall. The Negro Leadership
Conference, a unified movement of eighty-five civil rights
groups in Atlanta, decided on a "direct action" campaign
against the city's remaining segregated hotels and restaurants.
A planned demonstration by Blacks at a hamburger restaurant led
to a clash with police and the arrest of seventy-eight persons
on January 18. Confrontations with the Klan took place January
25-27 where more than 150 Blacks were arrested in three separate

89

demonstrations.

The disputes throughout the city also had the effect of

8gLeater Sobel, ed., Civil Rights (New York: Facts on File
Inc., 1967), p. 274.
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highlighting dissension amon Blacks themselves, Many of the
student leaders were generally suspicious of the established
Black community leaders. On the other hand, there were many
who felt challenged by the students and who were inclined to
question the motives of the direct actionists. HKowever, Jack
L. Walker in his study concluded that disagreements between the
two centered more on tactics than on goais. Both liberals and
conservatives agreed essentially on the ranking of goals in
that both rated goals having to do with welfare or economic
betterment above status goals related to desegregation.go James

Q. Wilson in Negro Politics explained the distinction hetween

welfare and status goals.

Welfare and status goals are distinquished by and
defined in terms of tangible versus intangible benefits,
short term versus long term gains, and specific versus
total solutions to the problems of the community. The
differences are between those who advocate welfare ends, 91
or things, and those who urge status goals or principles...

When given a questionaire, Black leaders cited economic oppor-
tunities and school desgregation among the priorities for
Blacks (see table 2},

It is interesting to note that Walker's conclusions with
respect to the priorities of Atlanta's Black leaders especially
when one considers that desegregation seemed to be the focus

of most of the activity during the civil rights era. It 1is

not until later in the decade that the trend in the cities across

9OHolloway, Southern Negro, p. 203.

glJames Q. Wilscn, Negro Politics (Illinois: Glenco Free
Press, 1960), p. 185.

>




65

TABLE 2
PRIORITIES AMONG ATLANTA'S BLACK LEADER892
Liberals Conservatives Not Identified

Housing 3 4 3
Public Parks 5 6 5

Job

Opportunities 1 1 1
Hotels and

Restaurants 6 5 6

L]
L]
N

Public Schools
Police and
Courts B 3 4

the country shifts to concerns over economic issues. The
contrast between civil rights movements which occurred for the
most part in the South during the early sixties and the urban
rebellions which took place in the Northern, Western, and Mid-
western cities during the later part of the decade seemed to
lie in the nature of the demands expressed by the nation's Blacks.
It appeared that the civil rights movement was characterized by
the push for integration of public facilities while concerns
during the urban rebellions were centered around improved
economics conditions for Black Americans. Since both forms of
protest do represent types of civil disorder they are both dis-
cussed, but the presence of the latter in Atlanta was not nearly

as devasting as it was in other urban centers. It is to the

9ZWa1ker, "Protest and Negotiation," p. 109.
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protest of the later 1960's which we now direct attention.

James E. Conyers relates:.

During the late 1960's three racial disturbances occurred
in Atlanta; these were Boulevard, Summerhill, and Dix.=2hill
incidents. Many ¢f the black leaders interviewed guesticned
the extent these incidents should have been called 'riots'.
In no sense did they come close to approximating the riots

in Newark, Detroit or Watts. O©On the contrary the duration
of those in Atlanta was minimal,?%3

He goes on to say that:
The black leaders questioned saw racial disturbances in

Atlanta as doing two things:; 1) reflecting poverty, power-

lessness and alienation and 2) providing an opportunity

for Negro leaders to keep before the public the urgency of

ghetto conditions under which tooc many blacks live (an

urgency not to be overlocked if future disturbances were

to be averted) .34

The incidents mentioned by Conyers, two in 1966 and one in
1967,95repr¢sent the larger of the documented disturbances in
Atlanta. All three incidents had in common SNCC members who
arcused the people to protest injustices in their communities.
Twos of the riots were the result of alleged police brutality
and the third focused arcund the shooting of a Black youth by
one of the city's white residents,

Other uprisings during 1966 and 1967 were limited for the

most part to sporadie rioting resulting in the arrest of the

participant;.96 Atlanta, while classified by the National

93James E. Conyers, "Negro Leadership" in Violence and
Dissent in America, ed., Fred Crawford (Atlanta: Southern
Newspaper Publishers Association Foundation, 1969), p. 50.

94

Ibid.

95The Boulevard incident was in September 1966; Summerhill
incident occurred Septemer 1966 and Dixiehill in June 1967.

A
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Advisory Commission on Civil Disorders as a city experiencing
serious disorder, can hardly be compared with other cities in
which damage was estimated to have been in the millions of
dollars. While no one seems sure as to why this was the case
there are a number of explanations which attempt to explain the
reason for the relative lack of violent activity in the city.
One explanation is that the city's established leaders excer-
cised such influence over the Black community that those advo-
cating violence where given little response. On July 21, 1967,
for instance, about 1,000 Blacks signed a petition endorsing
"nonviolent peaceful demonstrations as a method of obtaining
our rights" and calling for those persons who have "caused or
aided in causing turmoil in our community to leave and let the
residents restore peace in our community...." The petition
enumerated Black grievances which the petitioners said must
be corrected without delay.g7
That there was disorders in the city during the 1960's and
that Black people generally were disheartened with the progress
being made by the city's leaders is clear. Assessments of
the incidents by those leaders sheds light on the political
attitudes du-ing this period. The focus it seemed was moving
on a national scale toward the economic problems of America's

minorities. Economic issues emerced as the nucleus for discon-

9% pyice, Civil Rights, p. 44.

91pia.
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tent and the March on Washington for Jobs and Freedom in 1963
focused on this new approach. Atlanta was following the national
trend in the latter portion of the decade. A number of leaders
were interviewed following the ourbursts in 1966 and 1967 and
had much téﬂéﬁy about the plight of Black Atlantans. Said one
leader, "...They (disturbances) should never have haopened.

tlgs

The citv's fathers were aware of the »roblems... Another lead-

er, an elected official, said Atlanta "has got to catch up”,
while adding, "“"The system has gotten us a hundred years behind".99
The response to the causes of the disturbances were

generally sociological in nature. One minister in the community
maintained, "In every single area where you have these riots,
there has been a lack of recreation..." About the power struc-
ture he szid, "You see, vou tell people in power that vou're
sitting on a stick of dynamite, and they don't believe vou."loo
There were other leaders who cited more psychological themes -~
one stated, "These uprisings and disturbances, as I prefer

calling them do reflect poverty. They reflect estrangement.

They reflect a sense of rootlessness on the part of these

Deople..."101

Wwhile none of the leaders interviewed gave justifications

for violence or riots they did see them as a catalyst to people

98C0nyers, "Negro Leadership", p. 51.

991pia.

100,11 44a,

et 10Lppe g,
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thinking about the plight of Black people. One elected official
affirmed, "Well they (riots) do sometimes make the peacefuf
alternatives more palatable to people who are in charge."l02
Father Ford at the Emanus House in Atlanta analyzed Atlanta's
situation as being unique when compared with urban areas which
experienced considerable violence. He first arques that Atlanta's
affluent Blacks became satisfied with the nominal changes being
made by the city's minority. The extreme oppression of the poor
in this city, he explained, was the second reason for its fail-
ure to demand (violently) what was rightfully theirs. They had
been denied so much all their lives that convincing them that
they were entitled to more was a major task. Finally, where
reform is concerned, he insisted, that the fact that the city's
leaders in the fights against poverty were themselves not among
those on welfare served to eliminate much of the rebel rousing
that occurred in other maior cities.103
The welfare reforms mentioned by Father Ford which did take
place in the 1960's provide the focus of the remainder of this
section. The task at hand is related totally to the changes
which took place in Fulton County's relief policies during the
specified time veriod. Efforts will be made to determine whether

reforms occurred, how they affected those on the rclls, and

their relationship, if any, to protest activity.

102;p5q.

103 terview with Father Austin Ford, Welfare Rights Organi-
zer, Atlanta, Georgia, 10 July 1979.
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National welfare reform during the 1960's was monumental.
The poor, it was believed, had benefitted tremendously by
the decade's end from the urban peolicies of the Johnson admini-
stration. Many interpreted this phenomena as a lesson to be
learned on the nature of pressure, protest, and politics.
Cloward and Piven, for instance, advocated challenging the
 welfare system by conducting a massive drive to recruit the

" poor onto the rolls.

A series of welfare drives in larqge cities would we
believe, impel action on a new federal program to distri-
bute income, eliminating the present welfare system and
alleviating the abject poverty which it perpetuates. Wide-
spread campaigns to register the eligible poor for welfare
aid, and help existing recipients obtain their full bene-
fits, would produce bureaucratic disruption in welfare agen-
cies and fiscal disruption in local and state governments.
These disruptions would generate severe political strains,
and deepen existing divisions among elements in the big-
city Democratic ceoalition,...By internal disruption of
local bureaucratic, by the furor over public welfare poli-
cv, and by the ccllapse of current financing arrangements,
powerful forces can be 8$nerated for major ecconomic reforms
at the national level.l

This strategy by Cloward and Piven was offered to the
National Welfare Rights Organization (NWRO) headed by George
Wiley. The NWRO was considered among those in the forefront
pushing wvoe economic reforms in the manner of increased bene-
fits to tho:ie on relief. During the spring of 1968 the NWRO
won major concessions from Reve, Martin Luther King Jr. whose

acknowledgement of gave welfare rights leaders and issues

loqRichard Cloward and Francis Fox Piven, "The Weight
of the Poor: A Strategy to end Poverty,” Nation 202(May 1966):

510. .-
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an important role in the Poor People's Campaign. This was
the major factor preventing the meetinc between the NWRO and

the Secretary of Health, Education and Welfare which took place

in the summer of 1968.105

The impact that this group had on welfare was, for the most
part, at the local levels. Lawrence Ballis in his examination
of the organization said,

....These increases in the welfare rolls were not in

general, due to welfare rights activities...The Boston

model devoted its attention to those who were already
welfare recipients. The pattern was repeated, for the most
part, throughout the country, and a recent study of the
growth of the welfare caseload in this period concluded that
the NWRO's contribution to the rising welfare rolls has been
largely indirect, the intended effort of other activities.l106

This brief discussion of work of the National Welfare
Rights Organization allows us to shift attention to the local
setting in Fulton County in order to assess what changes took
place. Fiaure 2 indicates that there was an increase in Fulton
County's caseload of AFDC cases between 1965 and 1970. Between
1961 and 1967, Georgia saw a $24 gain as grant amounts increased

107 This indicated an increase in the cost

from $164 to $188.
standard which is determined solely by the states.

The first year of the sixties saw a liberalization of

losLawrence Ballis, Bread or Justice? (Massachusetts:D.C.
Heathe and Co., 1974), p. 9.

106

Ibid., p. 41.

107Irene Lurie, An Economic Evaluation of Aid to Families
with Dependent Children (Washington D.C. : The Brookings Insti-

tute, 1068), p. 114.
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FIGURE 2

COMPARISON OF ACTIVE CASES IN FULTON COUNTY
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General Assistance Policies, many of which could be applied to

AFDC recipients.

1)

2)
3)

4)

5)

6)

7)

8)

Assistance could be granted to the obviously disabled with-
out the requirement of a medical exam.

The residence requirement was reduced from two to one vear.

There was the allowance of ten days emergency assistance
payments to an applicant threatened with eviction.

Responsibility of relatives to contribute support was based
on a new formula.

Shortened waiting time for receipt of grants by employing
a second nhvsician (aside from from the client's private
doctor) to speed up the medical examination reports neces-
sary for disability arants.

Thirty day emergency assistance could be granted to women
over 60, regardless of employability.

Three day emergency assistance could be authorized for appli-
cants unemployed or not receiving unemployment compensation
for thirty days.

A payment of $25.00 monthly could be made on behalf of
children 16-18 vears of age doing satisfactory school work
or disabled.108

The following year, 1961, witnessed the inclusion of those

other than the 'needy' eligible for the surplus foods program.

Welfare recipients were in most cases eligible for the program

since their need was already established with the agency.

Those not receiving public assistance grants but needing food

were, beginning in May 1961, allowed to participate in only the

foods program if it was determined that those applying were un-

able to afford the purchase of food. The Fulton County Depart-

ment of Public Welfare reported the certification of 24,747

108541 ton County Department of Public Welfare, Annual Report

(Atlanta, 1960), p. 9.
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recipients involving 71,272 persons as eligible for surplus
foods with an estimated value of 52,500,000.109
The year 1962 saw a number of innovations in the public
welfare agency. MAmong the most significant were the amendments
to the Social Security Act which allowed an increase in the
amount of federal funds available to states. Instead of the
50 percent matching basis for personnel cost and staff training,
there was an extension to 75 percent. Federal financial parti-
cipation was also made available for Aid to Dependent Children
families provided cooperative arrangements were made with the
local agencies with the state employment services and with the
state vocational educational agency as well as with the state
adult education service for training of recipients for regular
employment. Additional program benefits included, among other
things, the exclusiocn of earned income up to a certain maximum
by "recipients and children in Aid to Dependent cases in deter-
mining the amount of financial grants, and payments for dependent
children whose parents are employed provided such parents do
not refuse participation in training or retraining programs".l10
In short, states were given excessive incentives to upgrade

and improve their child welfare agencies. These incentives were

accepted by the state and then later by Fulton County.

Iogrulton County, Annual Report, 1961, p. 10.
110

Fulton County, Annual Report, 1962, pp. 2-3
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Extensive training programs as well as registration with
the state employment service was begun. The reorganization of
the public welfare agency was also subject to scrutiny which
led to certain changes. Probably, most obvious was the state
legislature's decision to change the name of the State Depart-
ment of Public Welfare to the Department of Family and Children
Services along with the establishment of a Division of Children
and Youth under the administrative supervision of a Board of
Directors. This board primarily acted to coordinated programs
with existing public assistance programs, espicially those
pertaining to ADC grants.

This incentive to the states by the federal government was
interpreted by many as pressure aimed at forcing states and
localities to abandon previous practices and to conform to
federal prescriptions for administering various programs. In
this sense, it is the national and not the local governments
who react to discontent among the nation's people. If conformity
could be guaranteed through attractive enough grants, one
would have a difficult time linking local pressures with local
reform since motivation for reform would have originated with
a source outside of local interest. Mayor Allen of Atlanta,
commenting on this circumstance said,

...But where it was reasonably easy to solve the day-to-day

financial problems of the city itself, there was a certain
point beyond which we could not go without outside help;
primarily in the areas of highway construction, urban renewal,
and assistance to the poor.... So I became the champion of

the federal government in the South.... In 1968 alone the
federal programs brought almost $60 million - nearly equal
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to the total annual operating budget of the city of
Atlanta.lll

Cloward and Piven had thismto.say about federal aid to the
cities;ﬁs

..;:;Z;éver, local government was alsc under pressure to

conciliate blacks from quite another source during the
1960’s; namely the federal government...The main signifi-
cance of these new programs - especially the anti-poverty
program_which was ipitiated in 1964 - is tha%lghey led to
reform in the practices of local government.

While it is not the aim of this research to measure the
impact of federal incentives on local reforms the acknowledge-
ment of such a relationship is indeed necessary. To conclude
that all reforms were the result of local pressure would do much
to cloud reality. This could be particularly misleading when
one discussed relief policies and local pressures in Atlanta
since the welfare rights organization in this city was relatively
weak when compared to those other cities where major reforms
also occurred, Nevertheless, there was the presence of protest
activity during the early 1960's which may have contributed to
a federal response in the form of incentives,

Atlanta, for example, was one of the first urban areas in
the United States to receive a grant under the Economic Oppor-
tunity Act of 1964, Along with this came a new set of revisions

pertaining to AFDC cases. These new guidelines paved the way

for much of the legislation beneficial to AFDC grantees which

was to follow,

lllAllen, Mayor: Notes on the Sixties, p. 52.

112C10ward and Piven, Regulating the Poor, pp. 245-246,
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A. Georgia state law was revised so that children 16 and 17,
years old in AFDC grantee families, who were either attend-
ing school reqularly or disabled could be included in the
grant. Previously children to age 15 were eligible.

B. The age of children in AFDC families was extended from one
to three years in which mothers were required to comply
with policies pertaining to employment.

C. Budgeting for authorized items on behalf of a spouse of an
AFDC recipient, if disabled, was authorized in determining
the amount of the grant.

D. The law requiring mothers to take legal action against
deserting fathers was revised so that the taking of such
action was a matter for caseworker's decision after making
efforts to secure voluntary contributions.

E. Budgeting for shelter cost by recipients living in public
housing was increased.

Other revisions allowed:

-= The value of homes in which recipients lived to be disre-
garded.

-- An increase in the cash value of life insurance as a resource.

-- A provision to disregard income and earnings as a resource
in varving amcunts in determining the amount of grants.

-- An $85.00 monthly allowance plus 50 percent of the balance
of earned income for recipients participating in EconoTig
Opportunity Act training and work experience programs.

In accordance with Title V of the Economic Opportunity

Act of 1964, money was appropriated for the implementation of

work training programs such as Fulton County's project UP-LIFT

patterned after AFDC-UP in January 1965. This project accepted

911 of 2,512 applicants for vocational training in food prepara-

tion, housekeeping, sewing, institutional care, carpentry,

printing, maintenance, and auto mechanics.

113Fu1ton County, Annual Report, 1964, p. 1l1.
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By 1966, drug vendor payments had been extended to AFDC
recipients while Fulton County Family and Children Services
assumed a larger percentage of the rate from that paid from
Fulton County tax funds applicable to unmarried mothers placed
in maternity care homes. In October 1967, medical services
were extended under Title XIX of the Social Security Act through
.'IFQQ_Medicaid Program. The availability of a wide range of com~-
pféhehsive medical services were at this time extended to public
assistance recipients in Fulton County.

The services covered were:

1) In-patient hospital services

2) oOut~patient hospital services

3) X-Ray and laboratory services

4} Nursing home care

5) Prescription and drug supplies

6) Physicians services other than routine check-ups

Medical care was not the only area that witnessed an influx
of funds aimed at public assistance grantees. The food distri-
bution program, menticned earlier, had grown by the decade's
end to include many of the needy therctofore ineligible. Since
the initiation of the program an estimated retail value of over
$4 million in food had been distributed to impoverished fami-
lies in Fulton County. Table 3 illustrates the specifics of
the surplus foods program.

It is important at this point to look briefly at the com-
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TABLE 3 .
SURPLUS Foopll?
ear Persons Estimated retail value
1963 8,511 $1,153,340.
1964 11,945 $1,141,381.
1965 13,737 $1,234,753.
1966 22,245 $1,134,252.
1967 21,156 $1,233,758.
1968 24,582 $1,682,034.
1969 30,516 $2,846,573

position of Fulton County's relief population. The literature
suggested that Blacks gained significantly during the liberaliza-
tion of welfare policies. Undoubtedly all of those on the rolls
stood to benefit from the prevalence of a more generous attitude
towards the poor but since Blacks comprise a disproportionately
large segment of the welfare population it is they who as a

group stand to gain. Alfred Kadushin explains:

Increase in concern in offering services to Black fami-
lies and children is due to 'ideological' shifts which
resulted from the civil rights movement of the 1960's which
focused attention on the problems of all minority groups.
Institutional racism, as manifested in policies of child
welfare services came under critiigl review and led to rec-
commendations for policy change.!

Fulton County's AFDC recipients underwent an increase with res-

pect to the numbers of Blacks, particularly Black women, who

ll‘rulton County, Annual Report, 1969, p. 17.

llsalfred Kadushin, Child Welfare Services (New York:
McMillan Pub. Co. Inc., 1974), p. 72.
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were placed on the rclls during the decade of the sixties.

(see table 4}.

TABLE 4
lle
AFDC RECIPIENTS - 1%60'S
: . white white Black Black
year male female male female
1961_' 4.92% 24.81% 5.21% 65.05%
1965 4.90% 20.95% 5.13% 69.02%

1969 1.52% 12.88% 2.89% 82.71%

Fulton County's child welfare serxrvices had by 1969 under-
gone much in the way of renovations (see table 5). However,
gains made on the state level had tremendous impact of the city
of Atlanta which is where the largest concentrations of the poor
were congregated., Court decisions, for example, were handed
down which had a direct impact of the number of needy being
added to the rolls. The United States District Court in Atlanta
in the late 1960's struck down portions of the state and county
Departments of Family and Children Services "employable mother”
regulations. This decision liberalized eligibility requirements
to children whose mothers were considered employable but still
in need. The employvable mother regulation was among the more
restrictive requirements impeosed on women ip the 1950's. The

United States Supreme Court was the site of a subseguent ruling

116
Fulton County Department of Family and Children Services,

Who Are Qur Clients? (Atlanta, 19270}, p. 5.
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