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CHAPTER I.

INTRODUCTION

Tha story of public assistance in the United States
reflects the development and growth of American thought in
the fields of government, economies, rolitical theory, and
related fidlds, but most especially, the developments in the
field of social work. The changes of theory regarding human
rights that dominated social work in the various phases of
its history can be seen to be based in the culture of the
time. At many pointes social work philosophy weas far more
advanced than popular notions for the proper treatment of
the poor, but by and large, the prevailing ideas were very
much the same as the commonly accepted ideas of the functions
of the government and individual responsibility. It was only
slowly and often painfully that the underlying ideas in
government, economics, and human rights changed and allowed
the more modern theories, based on scientific investigation
in social work, to take hold and become accepted in this
country. :

The evolution of public assistance from colonial
times to the present was a slow gradual process with many
setbacks, many detours, and many stopping places. Ohingos
during the first three hundred years of our nation's exist-

ence came about very slowly and the fundamental ideas on
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public assistance were changed only under the most obvious
need and malfunctioning of existing policies. The most
rapid group of changes was always made in times of stress
when the public was acutely aware of the fact that its needs
were not being met., The most vital period of growth was dur-
ing the great depression especially in the years from 1929
to 1935, It was during this time that the states recognized
the inadequacies of their public assistance systems and were
 forced to bring them up to date in order to meet the demands
of their people. This was the period, too, of active federal
participation and dominance in meeting the national orisis.,
The federal government had long been held out of the picture
by President Plerce's interpretation of the Constitution,
but with the inauguration of the Roosevelt administration,
the federal government acknowledged the welfare function of
the government and instituted an emergency program to meet
immediate needs, In 1935, additional progress was made for
permanent federal participation by the enactment of tho-
éocial Security Act whereby the federal government announced
its intention to set up a permanent program of security and
insurance to protect the individual from future need., The
idea of loeal government responsibility in caring for its
own people has always been respected from colonial times to
the present; it is an idea that was brought to this country
from England as part of our 0ld World heritage and one that
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yielded slowly to changing conditions. The federal govern=-
ment acted in accordance with this idea whenever possible,

but it still met with local opposition. The loecal authorities
were faced with the dilemma of desperately needing federal
money and yet they hated equally as strongly the regulations
imposed on them as to the use of that money.

The whole growth and development of public assistance
in America can be seen by tracing its history from colonial
times to the present. This thesis has been divided into two
parts; the first part is devoted to a broad survey of the
history of public assistance in the United States relating it
to its cultural setting, attitudes, theories, and dominating
influences in each phase. Conditions and developments in the
Eighteenth, Nineteenth, and Twentieth Centuries has been out-
lined; these events act as a base for the second part of
this paper. Part II. is an attempt to analyze the part of
this history dealing with the Roosevelt administration as a
social movement. The whole history has been considered as
a General Social Movement growing from one stage to another
in line with the cultural drift of our country. Various
definitions and classifications of social movements have been
attempted, but no absolute agreement has been found. A
definition given by J. Steward Burgnes%is broad enough to
cover soecial movements in their wider aspects, It reads,

"A joint endeavor of a considerable group of persons to
alter or change the course of events by their joint activities”.
1 J. Steward Burgess, "The study of Modern Social Movements

as a Means for Clarifying the Process of Socisl Action",
Social Forces, V 22, October 1943-May 1944, p. 269.
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Thies definition was worked out by the students of Temple
University in their series of Modern Social Movements
classes.
Several classifications of social movements are

offered by Dawson and Gettyaland Blunerzwhioh are useful
in considering this material., Dawson and Gettys classify
social movements into (1) Spontaneous Movements which are
expressive and non-purposeful, such as, dancing manias,
religious ecstasies, and demonstrations; (2) Unorganized
Mass Movements which are mainly individualistic in nature,
such as, fashions, fads, cragzes, booms, migrations, rushes,
panics, and stampedes; and (3) Organized Social Movements
which are directed an& purposeful, such as, mobs, revivals,
political reform movements, revolutions, etc. Blumer divides
this social phenomena ihto (1) Elementary types of spontan-
eous movements as in the case of ecrowds, masses, and publics;
(2) General Social Movements characterized by their long run
aspects and gradual change of values and institutions usually
in line with the cultural drift and out of which specific
aocia; movements grow and crystalize; (3) Specific Soecial
Iovoﬁehta which are usually consistent with the general move-
ments, have well defined objectives, organized officlals,
program, membership, and methods of control over that member-
ship.
1 Dawson and Gettys, An Introduotion to Soeciolosy, The Ronald

EF‘iﬁug&}.‘giﬁ sutline of tge Prinoi {ea of Bociol Edited
by Alfred !oOIE5E—53-__Ti5;-73?ET_T913§-ﬁarnoa and e Oo.

po 199“ 2200




o5

With this definition and the classifications given,
the general trends in public aaaistqnoo since colonial times
ean be considered as one of the movements coming under Blumer's
elassification of a General Social Movement out of which
Spooirio Movements grew, stimulated action, gnd died. These
trends were in keeping with the cultural drift as shown by
the other developments in the fields of volitical theory
and government responsibility for the individual. The New
Deal Novement grew out of this General Social Movement and
was, by and large, the most extensive of these Specific Move-
ments. It has been treated here with some emphasis to show
how it grew from the past, met the demands of the people,
and the conditions of the times. By Dawson and Gettys!
classification, this same activity during the depression
period would be an Organized Social Movement of the political
reform type since the approach used by the Roosevelt admin-
istration as to bring about changes through legislation.

The purpose of défining. classifying, and citing the
stages, and history of public assistance as a social move-
ment is to give unity to the analysis which makes up the
second part 6! this report. Part I, is devoted to the facts,
the "what" of public assistance; in the second half, the "why"
has been considered. Why have the changes occurred? Why
did they develop so slowly? How have attitudes of relief
clients and the public changed? Why is federal responsibility

in welfare fields now accepted as never before in history?
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All these questions have been considered in the analysis
of the General Movement of public assistance through history
and the Specific Movement of the depression years.

Ever since Cain's first searching question, "Am I
my brother's keeper?”, man has considered his relstion to
his fellowmen as of the utmost importance, His feelings
have ranged from the rugged individualism of colonial days
to a still partial acceptance of the welfare state acknow-
ledging the federal government not merely as a passive pro-
teoctive agency which governs best by governing least, but
rather, as an active force protecting the rights of all men
against the malfunctioning of our economic system and gua-
ranteeing them security against forces beyond their control,
With this acceptance of a fuller functioning of the federal
government and the accompanying changes in political and
social theory, we are gradually moving into a partnership
between the individual and his government, The distrust
is vanishing with familiarity, fear is giving away to seourity,
and man is facing his government on equal terms as a friond
instead of as the feared monster it has appeared for so many

hundreds of years.
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CHAPTER I1I.

THE COLONIAL PERIOD

The founders of this country were Englishmen, and
as Englishmen, they transported their knowledrse, ideas,
theories, traditions, hopes, and fears along with their
material possessions to America and planted them here as
a basis for growth, They were typical of the people and
country from which they came; they were a bit more hardy
perhaps, a little more non-conforming in regard to religion
and their rights, but they were Englishmen, nonetheless,
steeped in English tradition and prejudice., As they set
up their colonie=, they proceeded along lines with which
they were familiar, They formed into townships, establish-
ed governments, and churches, and took up their lives in
the struggle for survival in a new land.

The physical setting in which they- found themselves
was conducive to individualism, Tﬁero was an abundance of
land, each family was largely self-sufficient, and a reason-
able amount of work by & household brought enough %o eat if
the crop was good. There was cooperation and mutual depend-
ence on neirhbors and friends in hard times, A person's
standing in a village rested on his property ownership, his
personality, work habits, church attendance, and civic leader-
ship. Everyone was willing to help a good hard working,
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churchgoing man if he was known, but strangers were rare
and were regarded with suspicion. The villages vere small
and isolated ~ith travel slow and dangerous; due to these
conditions, and our English heritage of local responsibility,
the villages and townships grew up as independent bodies
responsible to themselves and with a tradition for caring
for their own., Josephine Brown, commenting on the tradition
! .
of local responsibility stated:
"Care of the poor has been recognized from earliest colonial
days as fundamentally a function of local government. The
system of local poor relief was transplanted root and branch
to the Eastern seaboard from Elizabethen England in the
ruthless early seventeenth century, and was later carried
by pioneer settlers across the continent. This English
heritage made poverty a disgrace, branded the poor man as
unworthz and shiftless, and attached to relief an indelible
stigma.

The Puritan idea that the worthy man was under the
protection of God and therefore prosperous was also dominant
in these times, Poverty was inevitablly seen as a falling
out with God due to some lack or deliberate willfulness with-
in the person, It was a self-evident fact that if a man
‘worked hard, went to church, was humble, did his duty to God,
and lived in a c¢lean house, all his needs would be provided.
Man, in those days, was a rugred individualist; with God's
help, he was the master of his fate. Only the forces of
nature were beyond his control, and with his bare hands, he
could carve out his own fate. The West constantly beckoned

1 Joseprhine C. Brown, Public Relief 1929-1939 (New York, 1940)
De 3o
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the more venturesome, and land meant an opportunity to live
and be self-sufficient.

With their 014 World heritage, religious ideas, and
new physical setting, the colonies continued to develop their
theories of government and philosophies on Man's relation to
his fellowmen, They were 8till reacting asainst the oppressions
met in England so that they set up their government as a pro-
tection against the common enemy and established the rules
necessary for survival. Their religious ideolosy was as in-
tolerant as that from which they had fled with non-believers
or non-conformists severely condemned, The government was
considered best that governed least sc that people were left
free to deal with one another on ejual terms with a minimum
of protection or interference. In the beginning, there we:e
no large extremes of wealth so thét if a family needed some
temporary help, they turned to friends and neighbors as equals.
Later, the rich gave to the pbor condescendingly as a superior
gives to an inferdor and most often accompanied the "gift"
with mora} teachings and directions on how to live the good
life.

Prcem the very beginning, publie and private agencies
for help for the poor existed side by side. The earliest
private agency, for the most part, was the church which aid-
ed its members and the poor in its parieh.l The church knew

1l H. H. Stroup, Social Work An Introduction to the Field
(New York, 1948) p. 41.




the people and their needs intimately; it maintained
religious standards in giving and emphasiged the moral
poverty as well as the physical ﬁovorty of those who need-
ed help. Thr church maintained institutions for the poor
and other unfortunates as well as providing "outdoor"
relief to its parishioners.

The public agencies during this time should also
be stressed., It is often thought that public agencies
for the care of the poor is a modern development, Actually,
Massachusetts had enacted a poor law by 1642 and in 1647
the legislature of Rhode Island followed the Massachusetts
example by undertaking the care of the poor as a publie
ronponaibilityzl
"It is agreed and ordered, by this present Assembly, that
each Towne shall provide carefully for the reliefe of the
poore, to maintayne the impotent, and to employ the able,
and shall appoint an overseer for the same purpose.”

The office of overseer mentioned above was a public
office which was extremely unpopular; often men had to be
threatened with fines before they would accept it. For a
time, it was only a part time responsibility of a publie
official, but it soon developed into an office in its own
right. The overseer had sweeping authority in desling with
the poor and destitute, He decided whether "indoor" or
"outdoor™ relief was advisable. Among his duties was the

enforcement of residence requirements as a protection to

1 Stroup, op.cit.;, p.6l.
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the township from strangers and drifters who were gpt to
live on the bounty of the town. He also maintained a con-
stant check on relatives of the poor to see if they could
care for the town's dependents: he received any and all
property of the poor and managed it for the welfare of the
dependent with an eye to repaying the %town for any aid
given.

The two kinds of aid 51voﬁ were "indoor" (institu-
tional care) and "outdoor" relief (snid in their own homes
given in kind or in money). ILater there was much discussion
a8 to which type was more beneficial to the recipient, or
rather, less harmful, but during this period, both types
were wiven, By the end of the Eighteenth Century, the
following types of aid were offered in the various atates:l

1. Outdoor relief given to "paupers" in their own homes

2. PFarming out of single "paupers" to the lowest bidder
for care in exchange for work.

%. Contract with the lowest bidder for the care of all
"paupers" of a given locality.

4, COare in almshouses under direct control of the public
officials,

5, Indenture of children - apprenticeship

The grouping together of the poor, insane, sick,
handicapped, dependent children, and all other unfortunates
into a public almshouse was a situation full of danpgerous
consequences for the people who were forced to inhabit them.

1 Brown, op.cit., p.8.



Often it was the only way a community would, or could,
"discharge" its responsibilities to its poor and eick.
The town often tried to make the receiving of aid as
unpleasant, and thus as 1noxponaivo.'aa possible, Where
almshouse care was provided a needy family could move
into one or be broken upj; the town would then care for
them in exchangze for the labors of all those who could
work. The costs in human misery and suffering were not
considered since poverty or misfortune was due to personal
fault and community responsibility only existed to the
extent of keeping the people from starving. Almshouse
inm tes were branded with the stigma of being a burden
on the town an@ were treated accordingly.

The first provisions for assistance provided in
this country reflected the ideas we inherited from England.
A combination of these ideas, religious beliefs prevailing
at the time, and the views concerning the proper function
of a government provided the foundation for the beginnings
in public assistance, It was on this foundation that later
practices were built,



CHAPTER III

THE NINETEENTH CENTURY

The beginning of the Nineteenth Century ushered
in the Industrial Revolution which set in motion a series
of events that were destined to make the United States the
greatest nation on earyth. Our increased wealth and power
due to our tremendous productivity did not come without
a 00st, Our land was turned into sites for huge cities,
our plains were cut by railroads, our forests nearly des-
troyed. Beauty was sacrificed for utility as the American
people rolled up their sleeves and dashed into the race
for economic gain. Economic prosperity became "the good";
a man was ranked by his earning power and possessions
which were the key to prestige. A olass consciousness
started slowly developing with increased extremes of wealth
and poverty ihioh was made possible by a fuller development
of our capitalistic system of private property and the
laizzez-faire attitude of our government,

The tremendous economic gains made in the Nineteenth
Century had a wide effect on the lives and mode of living
of the people. The first cities were largely unplanned;
pecple were allowed to live in darkness and filth as every-
thing was pushed aside for business, The poor, the most
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recent immigrants, and the unfortunates collected in the
heart of the city to live in squalor by night and slave
for the new mechanigzed industries by day. PFor these
workers, the day was now passed when they could command
their own lives, They were no longer independent, self-
sufficient men with the power of their own lives in their
hands., They had to depend on others for the %tools to
work; <they could live only 80 long as the growing economic
system could provide them with jobs. Starting from the
first major depression of 1837 and fellowing in a2 cycle
of approximately every twenty years, these people were
deprived of the necessities of life due to forces beyond
their control which caused them untold suffering., It is
common that our personal and social morals differ so
widely; 4if we knew these people as individuals we would
not permit them to suffer, but since they were the im-
personal masses, their plight was their own.

Iabor, during this period, was imbued with the
same traditional ideas of individualism as the capital-
istic owners and the administration in Washington. Every-
one was supposedly free to work or quit their job, every-
one could bargain with their employer on equal terms for
benefits they thought their due. Gradually, labor saw
the weakness of their position, and the first attempts

at organization were made, but they were always handiecapped



by their lack of class feeling and the traditions of
individual freedom of action,

The Nineteenth Century, too, saw the end of the
frontier in America and the passing of the last opportunity
to move on and establish homes on new land, The closing
of the frontier forced people to build up the land already
settled; now, extensive internal development was the only
thing lert.l As the cities grew and industry centralized
in various sections of the country technological develop-
ments moved at a swifter and swifter pace., The most
obvious trend, considerings the changed cultursl setting
taking hold in America, was the increased need for adjust-
ment by the worker to his economic position. The new
arrivals in the country and the farm youth were attracted
to cities and were often unemployed for a period of time.
They were without friends and the protection of a family
group; they soon found themselves at the mercy of public
and private agencies offering inadequate aid with one hand
and the Bible with the other. The periods of depression
taxed the private and public agencies (where public agencies
were allowed to exist), and the people's needs were rarely
adequately met, There was no attempt to provide anything
but the bare necessities of life., The cost of simple
recreation and pleasures which were vital to the health
and well being of the people were not figured into the

1 A fuller discussion of this theory of the influence of
of the frontier is given by Frederick Jackson Turner in

DonooraoE, Liberty, and Property by Francis W. Coker,
ew I0TrK, Pe .
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local budget as legitimate expenditures. The loss in
human values by foreing people to live in this manner
was not recognized. The costs of increased crime was
put down to man's innate wickedness but never to the
policies that forced them %o express themselves in
socially undesirable ways.

Whilé the Twentieth Century saw public assistance
in the ascent dominating the field of social work for the
poor, the Nineteenth Century was the period where it was
fighting for its life, and in some places for periods of
time, gquite unsuccessfully, Private welfare was an oute-
growth of the days when neizhbor helped neighbor, and
friend helped friend. But timas had changed, and now, it
was the rich giving to the poor whom they did not know
as individuals. They were only acquainted with the broad
"causes" of their povorty. The rich and the poor coming
together in this relationship never could develop a meet-
ing of the minds. The poor were used to sharing with one
another; they gave all they had willingly if a friend
needed help more than they. They gave freely, and yet,
they did not feel called upon %o investigate, lecture, and
command obedience to their own wsy of thinking., The rri-
vate agencies, on the other hand, gave only inadequately
and allowed each family only a small portion of what they
had while forcing their ideas ol temperance, cleanliness
and thrift on the pooplo.1
1 The contrast in the attitudes of the poor toward one
another and that of the private agencies towards them is

discussed in Democracy and Sccial Ethics by Jane Addams
(New York, 1902) Ohapeer 2
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The public, for the most part, rested their faith
in private agencies to carry most of the burden of poor
relief and limited public assistance as much as possible,
The New York Society for the Prevention of Pauperism in
1817 made a study of the causes of destitution; their
findings are listed here:

1. Ignorance 6. lotteries

2. Ildleness 7. Pawnbrokers

3. Intemperance 8., Houses of ill-fame

4, Want of economy 9. Gambling houses

5. Imprudent and hasty 10. The numerous charitable
marriages institutions of the ecity

In view of these findings basing poverty mainly on per-
sonality causes, they attempted to stop begsing on the
city streets and to channel all giving throush one agency.
This Society was set up to give aild outside of institutiions;
tolfaoilitnta this system, they inaugurated a home visiting
system by distriots.l :

Another private organization was created in 1843
in New York cslled the Association for Improving the Con-
dition of the Poor., They made careful distinction between
the poor (persons not habitually destitute) and paupers
(those confirmed in poverty due %o personalisy factors);
they attempted to aid only the poor. They also used the
visitor system although they gave no material aid: they
made peiorrals of "worthy" cases to other agencies., The
Association helped unify the private agencies who were
previously operating as separate bodies causing inefficiency
and duplication of aid. One of their strongest positive

1l Stroup, op.cit., p. 45.
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forces was their efforts in improving the physical and
social conditions of the poor by insisting on housing
regulations within the law, establishment of bathing
facilities, the stressing of the manufacture of pure
food, and the aiding dn the establishment of other agencies
to ald children, workmen, and the handioapped.1

The influence of the Charity Organization Move-
ment of 1877 was perhaps the most important of any of the
private agencies set up at this time., They were firmly
convinced that the problem of relieving the sufferinz of
the poor could and should be handled by private means.,
Thgy used their influence to limit public assistance to
indoor institutional aid since they believed that private
philanthropy could carry the burden of "outdoor" relief,
Private help was considered more desirable than publie
assistance because of the lower administrative costs and
because public assistance was thoughx to have especially
deleterious psycholozical effects on the people. PFartly
due to the attitude of this organization, public assist-
ance lost favor and had to wait until the great depression
of the 1830's to gain wide acceptance when the private
agencies proved inadequate to the burden suddenly thrust
on them, Despite the attitude of private agencies toward
government responsibility to the poor, these agencies

made gains in the understanding of the problem,and it was

1 Stroup, op.cit., p. 47.
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in private agencies that the theories of social work took
root.

The public assistance programs were slowly chang-
ing during this time. While the private agencies were
reorganizing and establishing standards in the field of
social work to meet the inoreased load, public systems
were moving into the hands of larpger and larger 2dminist-
rative units. These steps, for the most part, were not
taken willingly, but were forced on the states by obvious
need. More and more, the states were to feel the weight
of social responsibility and the need for them %o enter
the field of welfare., By acceptance of this funecticn,
however grudgingly, the states took over another function
which was at one time primarily the concern of the church.

One of the conditions recognigzed at an early date
that called for state responsibility was the vast increase
in the unsettled poor. The growth of cities stimulated
the migration of people in the search of jobs., They came
to the city and moved often so that they were never elig-
ibtle for assistence by local authorities, Only an admin-
istrative unit as large as a state could meet this situation
during the emergency periods of widespread unemployment.
Disaster relief was also something too big for the local
governmen%s or private agencies to handle with anydegree
of efficiency so that it was necessary for the states and
ocecasionally the federal government to make appropriations

at these times,



One of the earliest developments in the Nineteenth
Century was aid to people as they were divided into cate-
gories according to their type of need and cause of their
difficulties. Those obviously suffering due to no fault of
their own were the first helped. Physical suffering can
be seen more quickly and called forth sympathy; psychological
suffering had to wait another century for recognition and
Oaro; The people who had been dumped into local almshouses
were finally classified into groups and separate institutions
were established for their care. The insane, deaf and dumb,
blind, juvenile delinquents, the erippled, and veterans were
the first helped. People in these classes were transferred
from almshouses and maintained in institutions especially
set up for them and which were designed to meet their special
needs. Those not handicappred in any way were left in loecal
almshouses to be provided for by local "indoor" relief. It
was necessary for the states to set up these institutions
for these special classes because there were too few in any
one locality to maintain a separate institution there. The
various states developed these institutions irregularly at
different times, there was no uniformity, no common methods.
There was no state institution for dependent children until
the middle of the Nineteenth Century although some of them
had been rescued from the almshouse by private organirzations.
Where the state did nbt. or could not, establish institutions

of their own, they often subsidized private institutions to



carry cn the work. Every effort was made to keep the
government out of welfare, and when private agencies
were already established, the state government would
subsidize them rather than enter the field itaelt.l

It became evident in time that if the state
sovernments were going to maintain institutions, they
would have to set up the machinery to inspect and super-
vise them. In many states, State Boards of Charities met
this need; the first state to organize'suoh a board was
Massachusetts in 186%. Its duties were to inspect and
advise county and state institutions, but it was given
no jurisdiction over "outdoor" poor relief.

Other states soon followed the Massachusettis
example; in 1874 the first Conference of Boards of Public
Charities was called in New Yerk with four states sending
delegates. This was the beginning of what later bgoame
the National Conference of Social Work. They saw the
problem of poverty in its wider aspects, the need for
informetion and statistics on disease, insanity, crime,
and related problems. It was through these conferences
that information and methods started to be exchanged and
the states recognized their oomﬁon yroblem,

One of the biggest problems that had to be faced
by the separate states was caused by the intricacies,
inconsistencies, and lack of uniformity within the states

themselves conecerning "indoor"™ and "outdoor relief. In

1l Brown, op.cit., p. 21.
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Oregon, for instance, in 1849 the county probate courts
were responsible for the relief of the lame, sick, blind,
aged, and the infirm., In the West, the distances were
much sreater and towns smaller so that most of the auth-
ority for relief rested in the county from the beginning.
As the counties developed, the increased needs were met
by patchwork amendments which, in some cases, put the
financial responsibility on two, three, or four different
types of local units within the same state. The picture
was further complicated by court decisions, opinions of
the attorney generals, and many confusing interpretations
of the law., A step to clarify matters and organize a
state was finally taken in 1895 in the form of the Indiana
Reform Law which required reports to a cenfral state office
from all loecal relief officials. This did not pass the
control over relief into the hands of the state, buﬁ it
did make possible a rudimentary form of state regulation
and supervision which was emulated by other states., The
data observed from these reports were never accurate due
to the inadequacy and incompleteness of the loe=l records.
While pﬁblio assistance was growing in its admin-
istrative and "indoor" relief aspects, the battle for "out-
door" relief by the city or county was raging. As the
cities grew and depressions occurred in 2 rhythmic cycle,
the demand for more and more help alarmed the people. The

influence of Malthus's theory had profoundly effected
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thinking people in America; they feared starvation for

all if the denagds of the non-productive poor and unemployed

were to be met. The idea persisted that the poor were
responsible for their own condition; they should not ex-
pect help, but if they got it at all, they should be pro-
foundly grateful. This fear and suspicion of the poor and
of "outdoor" relief was shown in an excellent manner in an
extract from Josephine Shaw Lowell's, "Public Relief and
Private Charity". The sections oh Publie Ou%door Relief -
Theory and Praotipo in 1883 are quoted bolow:2

"Outdoor relief...fails to attain any one of the objects
which should be aimed at by relief from the public funds.

l. It fails to provide that no one shall starve for the
common necessaries of life, because, however lavish may
be the relief, unless self-restraint and providence be
conferred upon those who receive it, all that is bestowed
will often be wasted by them in riotous living, and the
innocent and helpless beings dependent upon them ~ill be
left to suffer far more than had the relief been denied.

2. It fails to save the recipient of relief and the
community from moral harm, because human nature is so
constituted that no man can receive as a gift what he
should earn by his own labor without a moral deterioration,
and the presence in the community of certain persons liv-
ing on public relief has the tendency to tempt others to
sink to their degraded level.

3. Outdoor relief cannot be of shor% duration, because
when it has once been accepted, the barrier is broken

down and rarely, or never, thereafter, is the effort made
to do without it, and thus all such relief has the tendency
to become regular and permanent,

4, The taxpayers are the losers by outdoor relief, because,
although the amount given to each individual is, undoubt-
edly, smaller than would be required for that individual

in an institution, yet outdoor relief is so infectious

and, once obtained, is so easy a way of getting a living,

1l Brown, op.cit., p. 39.
2 Bdith Abbott, Some American Pioneers in Social Welfare,
University of Chiocamo Press, 19357, DD. 159-160.
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that far larger numbers demand and receive it than could
be induced to enter an institution, and thus the total
cost of public relief is always increased by givineg it
outside of the workhouse or almshouse.

5. The chief object, to convince the public that the
poor are adequately cared for by public officials, has
never been attained by either system, and may be leflt
for time, experience, and education.

Outdoor relief, in fact, cannot be defended; it
has none of the redeeming features of private charit y,
because there is nothing prersonal or softening in it,
nor has it the advantages which might, perhaps, be de-
rived from an acknowledged and openly advocated communism,
for the principle underlying it is not that the proceeds
of all men's labor is to be fairly divided among all,
but that the idle, improvident, and even vicious man
has the right to live in idleness and vice upon the pro-
coegs of the labor of his industrious and virtuous fellow-
citizen.

We have already accepted in this paper the postulate
that the community should save every one of its members
from starvation, no matter how low or depraved such
member may be, but we contend that the necessary relief
should be surrounded by circumstances that shall not
only repel everyone, not in extremity, from accepting
it, but which shall also insure a distincet moral and
physical improvement on the part of all those who are
forced to have recourse to it--that is, discipline and
education should be inseparably associated with any
system of public relief.

And there is still another point to be insisted onj;
while the acknowledgment is made that every person born
into a eivilized community has a right to live, yet the
community has the right to say that incompetent and
danzerous persons shall not, so far as can be helped,
be born to acquire this right to live upon others. To
prevent a constant and alarming increase of these two
classes of persons, the only way is for the community
to refuse to support any except those whom it can con-
trol--that is, except those who will submit themselves
to discipline and education. It is certainly an anomaly
for a man and woman who have proved themselves incapable
of supplying their own daily needs to bring into the
world other helpless beings, to be also maintained by
a tax upon the community.
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If, then, outdoor relief is proved to be not only
useless as a means of relieving actusl, existing suffer-
ing, but an active means of increasingz present and future
want and vice, the only other means of giving public
relief is within an institution, and this will be found
to render possible the attainment of all the objects that
should be aimed at by public relief.”

The objections, tone, and philosophy of this
writing is not materially different from that found in the
Josiah Quincy Report of 1821 which did so much to increase
the use of almshouses during the Nineteenth Oentury.l From
1821 to 1883 there were no materisl chanses in the basic
ideas of human rights and needs as is seen in these two
reports.

Many leaders in the growing field of social work
attacked the system of public "outdoor" relief by the city
and saw it as causing pauperism instead of relieving it.
They had completely reversed the cause and effect in their
thinking. As poverty increased, their attacks on public
relief agencies increased also. During the depression of
1857 when case loads increased and larger sums of money
were needed, there was increased danger of political pat-
ronage in the use of relief money. The funds were entrusted
to poorly trained officials and inexperienced people lack-
ing social work training. MNost of the trained social workers
of this period were in private agencies which had developed
standards and personnel. Later, during the depression of
187%, the abuses and corruption in public welfare aroused
such a storm of brotest that private agencies were again
1 Sophonisba F. Breckinridge, Public Welfare Administration

in the United States, Select Documents, University ol
Chicaro Press, 1927, pp. 30-39.
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stimulated to take over the work. The evils in publiec
welfare were thousht to be inherent in the system, no
attempt was made to correct them, so that in 1879 the
system of giving "outdoor" relief by the city was de-
clared illegal and abandoned in eight of the largest
cities in the country.l

When the small pittances formerly granted by
these cities were cut off everyone waited to see what
the result would be. In Josephine Iowell's book, quoted
previously, the author claims that the result was noth-
1n3.2

"We have comparatively full statistics from Kings County
of the amount expended each year for her dependent classes,
both from publie and private funds in and out of institu-
tions, for the ten years ending September 30, 1882, Until
1879, rublic outdoor relief was given by the county to

the amount of $100,000 or more yearly; it was then cut
off in the middle of winter, without warning, without

any substitute being provided, and the result was--nothing.

In fact, except for the saving of the money and the stop-
ping of petty politieal corruption which had been carried
on by means of the relief, and the cessation of the
spectacle of hundreds of people passing througzh the streets
with baskets of provisions furnished by the publie, it
would have been impossible to discover that the relief

had been stopped. And there was, besides, in 1879 and
1880, a smaller number of persons supported in the alms-
houses Ehan in any other of the ten years from 1873 to
1882.00

Due to the cutting off of public relief in New
York, the demands on private organizations increased dur-
ing the winter and later fell off. The opponents of
public assistance saw this as an indication of the rigsht-
ness of their stand that people would not work unless they
1l These cities were Brooklyn, N.Y., Baltimore, Philadelphia,

Washington, D.C., St. Louis, Kansas City, and San Prancisco.
2 As quoted in Abbott, op.cit., p. 157.
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were compelled to be on their own,

- "pPeople, very soon after commencinz to receive publiec

aid, lose their energy and self-respect, find it easier
to rely upon the industry of others %o furnish them their
daily bread than to exert themselves to earn a livelihood;
their children learn to $hink that getting rrovisions and
fuel from the overseer of the poor is perfectly risht and
proper, and they are almost certain to follow in the foot-

steps of their parents, especially as it requires a great
g;%: lgas exertion than to earn their living by honest
8

The peoprle managed to keep alive without public help until
their jobs were restored, but the probable psychologieal
and physical damage caused by worry, anxiety, snd in-
security was an additional burden on the poor. Publiec
assistance had to be resumed later, but this was an ex-
pensive experiment when dealing with human lives; the
suffering caused by the delay in public assistance growth
until the 1930's cannct be calculated.

There were those who defended the giving of publiec
assistance as the only efficient method of dealinz with
the problem. Lahor, on the whole, was in favor of the
handling of relief by the city; they did not want alms
from the rich., With aid from a public agency which main-
tained a more impersonal attitude in their contacts, they
felt that a man could be helped without losing his self-
'rcspoot. Stanton Coit, founder of one of the earlier
settlement houses, took his stand on the side of public

2
assistance:

"It is to be deeply deplored that...the people who started

1 Abbott E. op.cit., p. 155.
2 Brown, op.cit., p. 44,
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the Charity Organization Society were tainted with laissez-
faire doctrines and extreme individuslistic theories. They
did not see that the organization and unification of all
relief agencies and methods cannot possibly be brought about
by private efforts. The results of years of work by the
Charity Organization Society may be swept away in one sea-
son of unusual distress by sentimentalists and by news-
paper advertising schemes for relieving the poor. Scientific
philanthropists will some day learn that charity organisza-
tion is a distinctive municipal function. Who but the

¢ity ocan prevent the dispensing of free bread, and can
limit the relief of each agency to a given district, so

that there shall be no waste or overlapping? Who but the
city can gather, week by week, full and accurate statistics
of the condition of the unemployed”®... Who but the ocity
can compel every agency to follow careful methods to avoid
fraud? In short, the city skhould grant licenses to relief
agencies and regulate their methods."

Due to these conflicting opinions and philosophies
, on the value of "indoor" vs "outdoor" relief, private vs
public help, it took the cominz of the Twentieth Century
for the relization to become apparent that the field was
big enough for both "indoor™ and "outdoor" relief. public
and private welfare agzencies, y

The last major development in the Kineteenth Cen-
tury was the thwarting of efforts %o have the federal
government take some responsibility for the care of the
poverty stricken., The climax came in 1854 with the efforts
of Dorothea Dix to obtain land from the federal government
which could be used to establish institutions for the care
of the insane. The federal practice of givinsg land grants
began in 1785 for the maintenance of putlic schools, Iater.
these grants were alsoc given to be used as seats of gover{-

ment or to defray the costs of erecting public buildings.

1 Brown, op.oit., Pe 34,
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This help had never been questioned or thought of as
pauperizing the states, endangering states' rights, or
in any way ocontrary %o the constitution. In the case

of giving land for the care of the insane, however,
President Pierce maintained these things of be true and
vetoed the bill after it had passed both houses of
Congress. It was not only the damﬁgo of this veto that
struck at the hsart of fuller federal participation, but
also the comments made by President Plerce to the effect
that the federal government could not take the respon-
8ibility for the insane any more than it could assume the
responsibility for the care of indigent persons. He cited
the tradition of loecal raéponsibillty, the danger of
bureaucracy, and the stifling of local initiative which
was ocontrary to the American ideas of government, He
threw the responsibility back on to the states to solve
their problems as best they could. In case of disaster,
the federal government stood ready to aid for a short
time for a specific need. During the years 1867-1868,
the federal government appropriated money for general
relief purposes in southern states but only when the
situation had reached the proportions of an emergency.
There were efforts during the depression of 1893-1894

to stimulate federal aid for the unemployed, but these
efforts met with the solid answer that the federal govern-

ment had no responsibility in the matter. Due to this
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rolicy, the federal zovernment became far removed fi.om
the lives of the peorle, and in part, became an "emergency"
government.,

For three-quarters of a century President Pierce's
interpretation of the "welfare clause" in the Constitution
stood as a tbroe holdinz the federal povernment from any
welfare activities., In 1854 there were no federal apencies
in social service work; the United States Census was
established during the Nineteenth Century ;rimarily as a
statistical gathering agency. With the start of the
Roosevelt administratsion in 1933, the clause enjoining
the federal government, "to lay and collect taxes, duties,
imports, and excises, to pay debts, and provide for the
common defense and general welfare of the United States”
To0k on a new meaning, and the federal government entered
the field of social service from which it had been barred
for so long a time.

Fundamentally, the beliefs about the poor remained
unchanzed during the entire century as can be seen by the
use of the same methods without a growing consciousness
of their inadequacy. Public relief »as tolerated whenever
there was a fear of violence from the unemployed poor., The
glving was not accompanied with kindness or understanding,
but always with the implication that the reclipient was
inferior. Poverty was thought 0 be inherited or self-
caused and indicated a weakness always %o be borne by these

unfortunates,
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During this century, there was less farming out
and indenture used, but public assistance fell into dis-
favor due %o corruption, lack of standards, and trained
versonnel. Private agencies were developed with trained
staffs and insisted thai there was no place in welfare
for public arencles, This was as surely the century for
"indoor" relief and private charity just as surely as the
next was the century for "outdoor™ relief and publiec
agencies with inproved social work standards. Almshouses
were the basic form of poor relief, "paupers' oaths" were
used universally, anéd workhouses increased everywhere,

This move was hastened by the Josiah Quincy Report of

1821 and others attackinz "outdoor™ public relief, Another
trend caused by the growth of the oogntry aﬁd the magnitude
of the problem was Toward fuller state responsibility for
welfare while the federal government was limited in its
participation.

Just as the Nineteenth Century saw many changes in
our country, the Twentieth Century was the time of the most
revolutionary changes of all., The changes made during this
period and the conditions brinsing them about will be out-
lined in the next chapter,
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CHAPTER IV

THE PRE-DEFRESSION YEARS OF THE TWERTIETH CENTURY

Up until the year 1929 when a new economic crisis
arose in the country, the developments in public assistance
administration, methodé, and philosophy had proceeded at
the same rate as in the centuries before., TFrom 1900 to
1929, the trends started in the Nineteenth Century were
developed more fully and became more widespread throughout
the states. Local, state, and federal participation in
public assistance and other welfare matters developed within
limits, but no new concepts were introduced to chanse the
publie's idea of their functions or the scope of their
responsibility.

In the local governments, the theory concerning
the poor in need of relief had remained largely the same,
The grants were deliberately designed to be smaller than
the lowest wages that the client could earn if he was
workins., This doetrine, based on the assumption that if
relief was adequate, people would not work, vas still “he
result of the 014 English and colonial ideas concerning
human nature; it was this that was responsible for keeping
assistance on a low level as long as it prevailed. It took
the more advanced thinking of social workers and the evidence

of Fformer relief clients streaming back to work when jobs
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became available to partially overcome these ideas s0

that more advances could be mide in providing adequately
for the poor., While the old theories prevailed, however,
the town saw it as their right and duty to direct the lives
of their clients, They zave inntruotiohs ag’' to what the
client might eat, wear, how he should live, as well as
subjecting his morals and general behavior to official
supervision., 03dly enough, the same people who opposed
state and federal regulations over local governments were
the same ones who forced restrictions and rules on the
clients without a thourht of harmings the initistive of the
individual, The only method used %o rehabilitate the
individual was %o make relief as unpleasant as possible
in an effor% to force him off the public relief roles and
on to his own feet,

During the early years of this century "outdoor"
relief given by the city was still struggling with publie
disfavor. In eight large cities it had been discontinued
entirely from the time of the depression of 1873, and in
some, it was not reinstated until 1929. While these cities
had ccmpletely outlawed public assistance as inherently
evil, other cities were keepins up the fight and making
improvements in the administration of publiec "outdoor"
relief. One of these cities was Denver, Colorado; 1t

had appointed as director of its Department of Social
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Welfare of the City and County a trained soecial worksr,
¥iss Gertrude Vaile., She believed public welfare work
had a place in the welfare plcture aﬁd advocased the
use cf methods developed by private agencies, 8he told
the National Conference o{ Charities and Correction meet-
ing in Baltimore in 1915;

"I believe that the principle of poor relief by public
authority is absolutely rirsht. Not only should a
government, in the mere exercise of its police power,
be prepared to see that no one shall bhe driven %o des-
veration for lack of the necessities of life; and not
only is the whole burden of relief unduly heavy to be
borne by a generous few,--but in the search-light of
the modern spirit another fact stands out with glaring
distinctness. The poor and sufferinz are so, not only
by their own fault or peculiar misfortune, but also

by the fault of us all., Government permits working
and living conditions which oreate poverty and sickness
~--yea, even licenses some of them; and it is only just
that organized society as a whole should strupgsle with
the responsibility and pay the cost,"

Through the use of trained social workers in the
administration of public welfare aszencies, the standards
of the public agencies rose and the hostility between
public and private agencies gradually lessened. TFublic
relief had earned the right to exist; the only question
which remained was the division of work between them,
Purther evidence of the bridging of the gmap between public
and private agencies and their growing cooperation was the
admittance of the Denver City and County Bureau of OCharity
to the membership of the American Associaticn for Crgani-

zing Family Social Work which had formerly only admitted

1 Brown, op.cit., p. 51,
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private agencies and was a natlional standard-setting
body.

While these methods were being used %Ho raise
the standards in loecal public welfare avencies to make
them more acceptable, trends were also developing along
gtate lines, It will be remembered that the states were
gradually drawn into the picture, first to meet emer-
gencies and disasters; then to handle problems too big
for the local units, such as the unsefttled poor problem;
and finally to set up institutions for certain categories
which also meant developing State Boards to supervise
these institutions. The state was still far from the
domina ting factor in public assistence, but their interest
continued to spread to other welfare activitlies and in
some states permanent programs were developed. The state
programs grew unevenly with no uniform standards from
state to state; they had very little contact between
them %0 make it possible for them to learn from each
other's errors.

As provisions were made for certain categories of
the poor in institutions in the early 1800's, the states
first used the category system in their aid outside of
institutions, Veterans were one of the 7irst groups to
be aided in this way. It was reasoned that they were
really armed employees of the government ensaged in "sea-

sonal®™ hazardous work and were thus entitled to special
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state legislation. The appeal of the veteran was backed
up with emotional and politiczl force and was largely
successful. In 1910, all but six states provided for
Civil ¥ar veterans..and in 1918, thirty states provided
for World War I veterans in addition %o the federal pen-
sions and bonuses., AVt this same time, one hundred years
after the states had started ziving categoricsl assistance
in institutions for the needy, other groups were helped by
state laws; aid %o the blind in 1907, mothers' aid in
1911, aid for the aged in 1923.1 These were the most im-
porbant state participations before 1931, but they were
very cautious beginnings. These laws provided for the use
of very little state money; as a consequence, they we.e
dependent on local money and initiative in order %o be put
into effect. The laws cperated only in part; they were
permiasi#e rather than mandatory. AsS more and more state
money #as allotted for these purposes, the mandalory
features tended to increase and the supervisory functicn
of the state was more clearly recognized and applied. 1In
1904, only fifteen states had established Boards of Charities,
but in 1913. all of them had done so. Their function was
chiefly concerned with state institutions while local
authorities still had the control of public "outdoor™ relief.
The White House Conference held in 1931 reported these
conditions in the early part of the century:

1 Brown, op.cit., p. 26,
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1913 21 states exercised no state supervision over
any form of loeal relief
27 states supervised only almshouses; outdoor
relief was left to the ddscretion of loeal
officials
In 1931, the time of the report, the situation had not
been greatly changed. It was reported that five states
8till had no state departments oonoérncd with general
public welfare problems. The report on state public
welfare organigations that d4id exist d4id not mention
"outdoor" relief as a concern of the state departments
of welfare., Public "outdoor" relief was a local matier
until the time of the depresszion when states were forced
to step in as'.the cities!' resources failed. Iater, when
state bankrupey was feared, the national government waa
finally pormitted to enter the field.

Some of the states took action in 193i to meet
the unemployment problem; they began to appropriate
funds and to supervise state and local expenditures,

By 19%9 the State Department of Welfare in three-fourths
of the states supervised or directly administered relief
in the loeal units, These changes in administration from
the local units to the state was not accompanied by any
radically changed views on the poor or the unemﬁloyod. In
the year 1933, for instance, eight states had maximum
amounts that could be given to the poor. In others, the

relief was given in small amounts of ¢ash or in kind.
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The "relief in kind" method was especially indicative of
the attitude toward the poor which persisted up through
the years.

Althoush loeal officials were always important,
the anthority over public assistance gradually passed from
town, to county, to the state. This shift was made neo-
essary by the use of state Tunds for welfare purposes and
the desire of the state to protect these funds from loecal
fraud and misuse. It had become apparent that indiffer-
ence and neglect was shown by loeal sovernments when the
leverage of state funds and state administration was
lacking. It was just as true that the state governments
were reluctant to assume responsibility without some in-
ducements later made by the federal government.

The early efforts in the 1900's to have the fed-

ral government assume welfare functions grew out of the
progressive dissatisfaction with the state organizations
or from the disinterest of the states to =set up any wel-
fare organizations. It was suggested in 1901, and arain
in 1921, snd 1923 that a federal bureau of welfare be
get up. The rroposed functions of this bureau was to
colleot statistics, spread educational material, informa-
tion, ete. in an effort to coordinate the public welfare
of the various states, Part of the outline for the re-

organization of the Executive Departments recommended by
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President Harding and his cabinet concerning the Depart-
ment of BEducation and Welfare in 1923 1slgiven below as

an illustration as %o what was involved:
DEPARTMENT OF EDVCATICN AND WELF:RE

a, This is a new department, to have four major sub-

divisions, each in charge of =n Assistant Secretary,
as follows:

Edueation Social Bervice
Health Veteran Relief

b. Existing bureaus and offices to be transferred to
the Department of Education and Welfare are as follows:

From the Department of the Interior:

Bureau of Rducation St. Elizabeths Hospital
Indian Schools Freedmen's Hospital
Howard University Bureau of Pensions

From the Department of Labor:

Women's Bureau (part) Children's Bureau (part)

From the Treasury Department:
Public Health Service

From the War Department:

Soldiers' Home

From the Department of Justice:
Cffice of the Superintendent of Frisons
Independent Establishments:

Smithsonian Institutions

Pederal Board for Voecational Education
Bational Home for Disabled Volunteer Soldiers
Cojumbia Institution for the Deaf

Vaterans'! Bureau

This plan failed to be adopted, but it was an indication

1 Breckinridgze, op.cit., p. 765.
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of the tyre of thinking that was emerging in oprosition to
the paralyzing effect of President Pierce's veto on federal
action in the field of welfare,

The Pederal Children's Bursau created in 1912 grew
cut of a White House Confevence on Dependent Children called
by President Theodore Roosevelt, The Children's Buresu was
made part of the Depsrtment of Labor jt embodied the most
important welfare activity of the federal zovernment before
the depression. It mede investigetions and reported on the
welfare of children; 1t acted as a clearinsg house for
information found in its own research and that of other
arencies, It furthered the principle that poverty alone
was not cause enougzh to separate children from their families
end encourazed states to set up prozrams for child care
and protection., Private agencies were not impressed with
the standards of work, personnel, or policies in publiec
agencies at this time and opposed the introduction of
public agencies in this field. Mary Richmond, in 1923,
expressed this suspicion of social workers of public agencies:
"There are a few public outdoor relief departments in the
United States of which it can be truthfully said that they
arve advancing the permanent welfare of the families that
are their clients., All of these few are exposed %o the
danger that a chanse of administration may wipe out the
gains they have laboriously made. The best protection they
have is the private asgencies in their several communities,
when these agencies are also doing good social case work

in families and understand, therefore, the conditions nec-
essary %o make such work a success in the public departments."

1 Brown. OP.Oj.to. Pe 52,
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This type of opposition disappeared later when trained
social workers introduced accepted standards into publiec
agencies and the policies of these agencies became more
consistent.

Other federal welfare activities had been attempted
from time to time, but they had always been defeated or
allowed only short life. During the depression of 1921-
1922, attempts were made to obtain federal aid of the
unemployed, establish a system of employment offices,
enact unemployment and old age insurance laws, and to
establish a system of public works. The Sheppard-Towner
Act of 1921 provided for health work with mothers and
children, but it was necessary to discontinue it in 1929
because of lack of funds. The situajion in the federal
government in 1929 in regard to welfare activities showed
that the Pierce veto still held. There were twenty-one
offices, bureaus, or departments handling some form of
welfare work, but not one provided for relief to persons
in need.

Public assistance at the start of the Twentieth
Century still showed the influence of pioneer and Puritan
America, Studies made from time to time during the period
trbn 1911 to 1932 revealed that methods and theory had
changed but little in three hundred years. Relief was
8%ill administered in the local units by untrained people



who were enzarged in part time jobs and who saw no need
for training and were required to have none.
The characteristic attitude of these workers and
the policies that guided them was indifference to the
poor. The main object of their policies was to function
at a minimum expense to the public. The relief given was
based on personal knowledge of the case with a careful
distinction made between the worthy and the un-orthy; both
classes, however, carried the stigma of a "dependent”,
The records kept in these local offices were inaccurate
and incomplete. The names of the clients were printed
in newspapers as a regular matter of policy. The system
was rarticularly susceptible to petty sraft and much use
was made of relief as a political power before the regulat-
ing effects of the state brousht these practices to light,
In the field of socizl work, private agencies
still dominated, but they aradually gave way to improved
public agencies as social work standards and trained
personnel started the job of saving public assistance from
the reputation of abuses it had earned in the earlier periods.
It was not the idea of public assistance which was attacked
by social workesrs of this period; it was the inefficient
methods, corrupt practices, and their lack o. professional
standards, In time, socisl workers recognized the need

and necessity for public assistance and aided in raising



iS5

the standards of public aszencies. In 1929, a study made
by the Bureau of Social Statistics showed that "the lion's
share of the rising baurden of relief in at least twenty-
two American cities, is borne by the taxpayore."l From
1929 through the depression more and more money was spent
for public assistance, snd the existing agencies did their
utmost to meet the problem even though it soon became clear

that their efforts would only end in failure,

1 &O'n. Op.cit-. Pe 56.
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CHAPTER V

THE HOOVER ADMINISTRATION

In the period between 1929 and 1933, the country
was in the greatest slide downhill in its economic history.
The machines of industry slowed down and stopped with a
deadening silence. It was a time of desperate need among
the people calling for many changes, decisive action, and
adjustments. The vast incresse in unemployment brought
renewed activity into the field of public assistance and
caused a re-examining of the questions that had been de-
bated for years. The reiponsibility of the local, state,
and federal governments were brought back into sharp
focus and the position of public and private agencies in
social work again reviewed as the criaié mounted, Private
agencies still clung to their faith in their own superior-
ity over the public "dole"™ and accordingly accepted the
unemployment load and tried to support it as best they
could. It was only with the experience of the early days
of the depression that private agencies learned their own
limitations and conceded the necessity for the growth of
public agenci;a in the field. The publie's attitude on
public assistance also gradually changed as it became

apparent that private funds were exhausted and only public
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welfare could carry on. Even public assistance was largely
inadequate until federal support could be brought into play.
The development of public agencies proceeded first with the
growth of local administrations, state, and finally federal,
In some cases, it was necessary to set up state and federal
agencies firs% bpforo enoush pressure could be brousht %o
bear on locsl authorities %o meet their responsibilities to
the people. The puttihg into effect of the Pederal Emergency
Relief Act in May, 1933 was the first step in truly ac-
knowledging federal responsibility for unemployment relief
and was in turn the source of growth for permanent programs
that evolved in 1935.

The first sizns ¢of the depression were seen in wel-
fare circles in the spring of 1929 when the usual seasonal
decline in cases failed to appear. At that time, there were
2,860,000 unemployed while the figures gathered by the
Children's Bureau showed that unemployment continually roao
during the following summer., During 1930, the number of
unemployed rose from four million to seven million; the
peak was reached in the spring of 1933 when the estimates
of unemployment went as high as thirteen or fourteen million.
During the first few months following the great stock market
erash, both private and public agencies took the increasing
burden in their stride. The people from lons habit turned

to prrivate agencies for help, and the private agencies, in

1 Other estimates range from 13,300,000 to 17,000,000
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turn, assumed it to be their responsibility to render aid.
The economic situation grew steadily worse in 1930 when
the spring and summer brousght an untimely droursht to many
agricultural states which had been previously little
effected by the finanecial upsets in the rest of the nation,
The Red Cross gave aid to the drought victims, but the
need for public money was soon apparent,

In the world of social work at this time, publie
welfare officials were banning together to form the American
Association of Public Welfare Officials, This organiszation
was later influential in aiding to pzss relief me=sures in
the emergency period, but they organized mainly in the hope
of bringing about a permanent program rather than as a
result of having insight into the needs of the immediate
situation., Private welfare agencies and their leaders
8%ill held a conservative view of public agencies and
withheld their full acceptance of them., They favored the
uniting and cooperation of agencies within the field of
private welfare where they were sure of standards and ad-
ministration rather than risk joining forces with public
agencies, They were alarmed at the drift the public was
taking toward public assistance and feared that the aid
would be handled indisceriminately and do more harm than
good to their clients., Some leaders in social work ocalled
for cooperation between the two camps to improve standards

in public assistance, but the crisis had not become severe
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enouzh to convince many that private arencies alone

could not do the job without public agency suprort. The
position of the federal government fitted into this pat-
tern of thought perfectly; it took several years of human
suffering and a new administration to finally accomplish
the changes necessary.

The Hoover administration was not unmindful of the
severe economic dislocations that were taking place. The
administration, however, had strong faith in the "natural"
processes in the economic system that would restore balance
in a short time, It steadily resisted any new measures to
deal with the problem and had undying faith in the adequacy
of existing agencies, To further these ends, the President
appointed Colonel Wood to develop a program to deal with
the unemployment problem. He set up a non-partisan proup
under the name of the President's Emergency Committee for
Employment to encourage the states and local governments
in meeting thelr relief needs. President Hoover's method
of meeting the depression was therefore based on the
prineciple of local responsibility, lack of responsibility
on the part of the federal government, and faith in pri-
vate agencies. ‘These concepts shaped the administration's
attitude in opposing active federal participation as long
as it was in powof. The Committee, after a study of the
situation, recommended a large federal public works pro-

gram t0 reduce unemployment, but this was disapproved in
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favor of letting ™atural™ processes take their course
unaided.

In the meantime, the local communities were meet-
ing the situation as best they could. 28 unemployment grew,
it necessitated more and more need for relief expenditures
just at a tinme when city funds were also curtailed. Since
tax returns were low, it was necessary to cut down on city
employees and other expenditures which, in turn, created
more unemployment, ‘hus the vicious circle continued.

The first low ruimblings for federal support came due to

the suffering caused in these local situations. In December
1530, the administration in accordance with its policy of
resisting anything new while expanding existing agencies,
recommended an appropriation of $150,000,000 to provide
employment in various federal departments which were al-
ready enzaged in works authorized by Conrress. It also
recommended secured loans to farmers ruined by the drought,
The Benate passed a bill (which was defeated in the House)
ealling for an aprropriation to be given to the Red Cross
for unemployment relief. The Red Cross, however,vindioated
that it would refuse to take the responsibility for the
administration of these runda.l Within the states ten
million dollars was raiabd for the Red Cross by having
every state employee oontributi a day's pay. Some states

made provisions for emergency disaster relief which were

1l Bl'om, op.Ci.t., Pe T1.



defined as "aocts of God". Massachusettis went further
and appropriated three million dollars for the construction
of public buildines to take up the slack in employment,
The trend was developing more and more fully for the states
to take responsibility; in 1931, Oklahoma issued §300,000
to its counties for direct relief and the same amount for
seeds, and allowed the local units to issue bonds to pay
for relief empenditures. Illinois, however, had one of
the most serious problems of unemployment and yet its
governor did not recommend the use of any state funds in
the belief that private agencies were adequate. This un-
even and spotty development among the states was the way
President Hoover hoped to meet the crisis. He said in his
1

Lincoln Day Address in 193%1:
"Throughout this depression I have insisted upon organization
of these forces through industry, through loeal sovern-
ment and throusgh charity, that they should meet this crisis
by their own initiative, by the assumption of their own
responsibilities, The Federal Government has sousht %o
do its part by example in the expansion of employment, by
affording oredit to drourht sufferers for rehabilitation,
and by cooperation with the community, and thus to avoid
the oplates of government charity and the stifling of our
national spirit of mutual self-help."
Thus, the federal government's role was limited to encourage- .
ment of the states and local units, but no direct financial
ald was %o be expected.

The most persistent administrative need was for a
full picture of the whole unemployment situation., This need

was met by two private organizations the Association of

1 Quoted in Brown, op.cit., p. 73.
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Community Chests and Councils and the Family Welfare
Association of America. They made a survey of loeal
needs and resources and studied the offootavof unemploy-
ment, the deterioration of family morale, and the wvalues
and dangers of made-work. The "Tnited States Census
Bureau was requested to make a comraraftive study of the

first three months of 1929 and 1931 with the following

1
results:
1929 1931
Money expended for unemployment relief, public and private
$22,338,114 §73,757,300
Pamilies helped per month
333,861 1,287,778

The surveys showed that the local communities were re-
luctant to set up new administrative machinery to deal
with the "emersency", and as a whole, they did not have
the resources to operate effectively., 8Several cities went
bankrupt in their attempts to care for their own. The
Association of Public Welfare Officials and the Children's
Bureau of the federal government were the only two national
agencies at the time to recognize the importance of state
participation in relief and the full inadequacy of loocal
resources. In some cases, the Community Chest retarted
local developments because its very existence freed local
officials from a feeling of responsibility for the un-
employed. The Chest was handicapped, however, in that it

1 m'om, 0p.01t.. Pe 73=-74.
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had assumed a community responsibility without the risht
to compell the community to discharge it since all con-
tributions were voluntary. The local communities finally
saw the need for public agencies as the Chests and other
private agencies struggled with the problem snd were fail-
ing to provide adequately,

This admission came from social work circles also;
the future of social work was seen as a working together

of public and private organizations. At the Minneapolis
Rational Conference of Social Work in June 1931, private

agencies received the challenre of the public agencies

1
which made clear their »osition:

"Public welfare is here. And we public welfare officials
are here, We are up apainst a staggering situation which
we are as anxious to meet adequately as you are tc have
us. We are just as worried as you are. The situation is
forced on us just as it is forced on you, We are people
just like you. Some of us are good and some not so very
good. Most of us are honest, but some of us are not,

But we are all desperately anxious for help with the enor-
mous task that has been thrust upon us., Where should we
leok for help but %o you® We need and want you, Of
course 17 you come with a superior air we shall not like
you and may not szet on very well with you. But if you
bring with your help a faith in our good faith and a
patience with our limitations you will find us deeply
appreciative of all you can give us. Don't treat us as
upstarts. Treat us as partners.” ;

Public assistance grew more and more to have fuller status
in social work. The Association of Public Welfare Officials
set to work on an educational campaisn to stress the import-

ance of public welfare work on the public's thinking. This

1 Quoted in Brown, op.cit., p. 81.
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organization still had a permanent public welfare pro-
gram aslita ma jor goal, but as a means to that end, it
stressed the principles of responsibility of the state
and federal governments, the need for public funds to be
spent only by public agencies, work relief, qualified
personnel standards, uniform settlement laws among the
states, and interstate agreements regarding dependenta;
While the field of social work was in the pro-
cess of being unified by the demands made upon it, chanzes
were occurring in local and state control over public
assistance. New York took the lead in 19%1 under Pranklin
D. Roosevelt by setting up a state relief program with =
different philosophy. Roosevelt said in Aupust:1931 with
rezard to this problon:l

"Our government is not the master but the creature of the
people. The duty of the State towards the citizens is
the duty of the servant to its master. The people have
created it; the people, by common consent, permit its
continued existence. '

One of these duties of the State is that of caring for
those of its citizens who find themselves the viectims of
such adverse circumstance as makes them unable %o obtain
even the necessities for mere existence without the aid

of others. That responsibility is recognized by every
civilized nation,

¥hile it is true that we have hitherto principally con-
sidered those who through accident or o0ld age were per-
manently inecapacitated, the same responsibility of the
State undoubtedly applies when widespread economic con-
ditions render larse numbers of men and women incapable
of supporting themselves or their families because of
circumstances beycnd their control which make it im-
rossible for them to find remunerative labor., To these
unfortunate citigens aid must be extended by government
--not.aa a matter of charity but as a matter of social
duty.

1l As quo%ed in Brown, op.cit, p. 89,
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With this philosophy of not charity, but a soecial duty,
New York made its relief plans., The developments in New
York were especially important because the experience
‘goined here on a smaller scale was invaluable when the
federal program w-s put into operation by Roosevelt and
his administrater in New York, Harry Hopkins. They met
all the problems of methods, standards, elizibility, ete.
there first and set precedents that were copied by other
states and later incorporated into the federal programs.
The Few York program was financed by a 50% increase in
income taxes; it provided ‘or the state to reimburse
40% of the funds spent by the loecal authorities, In this
way, local funds were loosened since it meant that state
money only went to local groups who were willing to help
themselves., The program was administered by Harry Hopkins
a8 head of the Temporary Emergency Relief Administration.
He was a trained social worker and saw the necessity for
maintaining state standards. Political subdivisions to
be eligible for state aid had to make some effort at self-
help, and in addition, had to accept the higher state
standards as to personnel and methods., Relief, in this
way, was seen as a specialized function in the field of
social work needinsz trained personnel for proper handling.
New Jersey soon followed New York's example and

set up & similar program also preserving loeal autonomy
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but also accepting state responsibility. In 1932 and
1933, a majority of the states followed suit as it was
seen more and more clearly that local contributions
alone decreased purchasing power and tended to slow
down industry even more. The stuates had a broader
borrowinz and taxins power which could more adequately
meet the situation. State programs were desirable since
the iooalitioa with the heaviest burdens were most often
tho one that had the smallest resources on which they
could draw. The suffering was not evenly spread over
the stat%e or the country; those hardest hit were the
ones least able tc handle their own problem.

The federal administration's position had chanred
little with two years of suffering in the country. Hoover
still aaintainodzl
"I am opposed to any direct or indirect governmwent dole,

The breakdown and increased unemployment in Burope is due

in part %o such practices, Our people are providing asainst
distress from unemployment in true Americsn fashion by a
magnificent response to public appeal and by action of the
local governments,"

His advisers spoke of "invisible relief" me=mnings the aid
given by friends, relatives, and neighbors; +this aid, in
addition %o private and local help, was the only aid President
Hoover saw necessary.

The first petitioners for full federal participation
raised a ocry for the facts on unemployment and relief needs

in the country. They were sure that gross inadequacies in

1 Quoted in Brown, op.cit., p. 99.
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the states ﬁould be revenled and the necessity for federal
aild would be obvious. On December 19%1, the battle was
taken up in Coneress by the introduction of the Costigan
and Ia Follette Bills, These bills called for federal
appropriations for public assistance and an investigation .
of the total relief situation. It was argued that federal
participation was necessary because some states had con-
stitutional prohibitions aganinst the use of state money to
assist counties with relief while others were stopped by
lack of funds due %o their.inability to levy state income
taxes. The whole weight of testimony by welfare workers
and welfare orgarizations where thrown on the side of these
bills as they teld of the need they had seen at first hand,
They emphasized that they had only an incomplete picture
of the situation; no one knew the full extent of the
suffering that was being borne.

The opposition to these bills was voiced by the
Sentinels of the Republic, the United States Chamber of
Commerce, the People's Lobby, the Woman Patriot Publishing
Co., and the President's Organization on Unemployment Relief,
The arguments were well known and had been used Tor years
to hold the federal government out of welfare, They are
given below:

l., It would impair eredit of the United States and result

in an unbalanced budget.

2, It would be unconstitutional, violate loecal responsibility
and mean an action which had no precedent in aid siven in
other depressions.

3. It would end private independent effort,
4, It would weaken the mcrale of the people and the states
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5. I% would cause bureaucratic control.
6. It would cause delay.
7. It would endanger states' rights
8. The states were capable of carrying the burden.
9., The federal "dole" would increase the demands for relief
10, It would lead to extravagance and waste

The people proposing federal participation had the
facts of aurtoripg on their side; the facts of the states!'
reluctance and inadequacies that had been demonstrated for
two years, They saw it as a national disaster c¢alling for
national remedies. The welfare clauce vas 11bor911y inter-
preted authorizing federal responsibility; they pointed to
the precedents set in other fields where federal aid had
been given in other years. The federal sovernment had a
much broader credit base and sources of income which were
needed., The fact that two billion dollars had already been
spent by the federal rovernment for those who owned pro-
perty such ag securities, banks, railroads, insurance
companies, industries, etec. was a powerful argument, If
the federal government could give aid to the propertied
classes, why could it not do the same for the unemployed ?
The states needed leadership that only the federal govern-
ment covld give through the use of ite funds and the en-
forecing of its regulations., ‘

By 1932, the need had increased even more. In
Congress, Senators Costigan and Ia Follette had combined
their original bills which again failed to pass, Ques-

tionnaires were sent out to the magyors of a2ll cities in the
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nited States; the replies confirmed the picture given
by the welfare workers of overwhelming need, municipal
bankruptoy, and relief on a starvetion baris, There

were no national figures available, but estimates put

one out of s8ix families on relief rolls. The sufler-

ing was unsevenly distributed with some sections report-
ing 35% on relief; these sections feared riots and the
inability of the government to contrel the unemployed

if trouble ever started., The federal government re-
leased wheat and cotton, which it had in stock since
1530, to these striken areas, but it steadily resisted
any other direct aid. Beocause of the inability to get
the Costigan-Ia Follette bill through Congress, a sub-
stitute bill was brought forth authoriging federal loans
to states instead of outrisht grants, The money was %o
ve advanced from future granis to states for hishway con-
struction to be used to meet the relief situation .

In this way, 1t was hoped that hunger riots could be
averted by preventing the closing down of relief agencies
within the states., The states had developed the practice
of diverting funds from edue=tion, health, recreation,
etc. %o relief. Senator Borah spoke out against this
biil as an evasion of fedoral responsibility and an un-
sound poliey:

"So far as I am concerned, I am opposed to the Federal
Government shirking its responsibility and undertaking

1l Quoted in Brown, op.cit., p. 123,
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to lend to the States or the c¢ities money with which
to discharge its grave responsibility. The PFederal
Government owes a duty itself direot to the citizen.
The responsibility is now ours, and we must meet it
directly. The States have already incurred heavy
responsibility, the cities have incurred heavy res-
ponsibility, and it would not be sufficlent for the
Government to do nothing more than to provide loans
to the States or cities.

It is a dangerous, inefficient, and unfailr program,
this program of loaning tc the States or cities...I
am not willing in view of the awful conditions, to
intrust them with Pederal money."

Some federal action was drastically needed to
save relief offices in Chicago, Philadelphia, and other
larze cities from cleosing down. Consress, working under
this pressure, passed the Wagner-Rainey Bill authorizing
public works and establishing the Reconstruction Finance
Corporation to make loans and advances to the states,

This bill was vetoed on July 11, 1932 by President Hoover
because he objected to the inclusion of public works in
the bill which he feared would unbalance the budget. On
July 16th a similar bill was passed and sisned, but

Hoover made clear that it was an action forced upon him
by Democratic leaders in Congress. State applications
cameé quickly from the states that intended to apply for
federal money now open %o them, These state obligations
were later cancelled in 1938, but at the time of the loan,
it was understocd that the states were resronsible Tor the
money loaned, and 1t would be taken from their future high-

way funds. The federal loans were regulated in such a way
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that not more than 15¢ of the total appropristion could
be given to any one state; this was based on the theory
that the relief needs were more or less evenly distributed
although this limitaticn wes later removed., Only $280,000,000
was lozned to 42 states and two territories while #18,600,000
went o political subdivisions within six states. This was
only a guarter of the total money available, but the reasons
for this lack of intereat in federal loans was arparent., Some
lﬁaten were still reluctant to assume responsibility for
relief which borrowing snd managing these unds would re-
quire. The law required the state to certify that it could
not get funds for relief from any 6ther source which the
states could not truthfully do. 1In order to borrow, some
states needed legislative suthority: others had no agencies
already set up %o handle the money after it was borrowed.
All in all, it was considered a device for the spending of
state and local money rather than federal, The pecple urg-
inz federal resronsibility saw this bill as fthe acknowledg-
- ment by the federal zovernment of this responsibility while
those opposing federal participation insisted that it did
not imply any fundamental precedent. This bill, whether
it acknowledged federal responsibility or not, was the only
federal relief measure passed durinz the Hoover administra-
tion.

The funotioning of the Emergency Relief Division
of the Reconstruction Finance Corporation handling these



loans under the law brousht far from satisfactory results,
The governors of the states arplied for the funds and were
responaible for them. The money was channeled into exist-
ing state systems over which the federal government could
not regulate, At times, the money advanced in emall monthly
payments prevented the states from makinege any long range
rlang or commitments, The policy of lending monsy directly
to cities tended to weaken state control over its sub-
divisions and resulted in compromisines the states position
in enforecing its regpulations, _

With only the Wagner-Rainey PRill to its credit,
the Hoover administration approached its fourth year of
the depression still looking for prosperity arcund every
corner., There were aprroximately twelve million unemployed
in January,_19331while Oonsressional testimony on the situa-
tion painted the picture worse than ever with agencies fail-
1ng while demands increased., The most common snd inex-
pensive way to keep the people alive was throush the use
of soup kitckens and bread lines, No attempt was made any
longer to keep up standards of relief; all efforts were
concentrated in just keeping the people from starving. Low
undercurrents of discontent, unrest, and impatience were
observed on the part of the unemployed. Public lesders
saw the danger in the situation of riots and cheos if the
unemployed found a leader to voice thelr needs and take
drastic sction themselves, The states themselves were

1 Quoted from a speech by Senator Costigan in Brown, 0Op.
oit., p. 137.
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divided concerning the loans since the money was an
advance of hishway construcsion funds, rural sections
in the states did not want %o use this money for relief
to relieve the suffering that was céntered in the cities.,
On January, 1933, the Pederal Emergency Relief
Aet was introduced into Congress, but it was not passed
or put into effect until the Roosevelt administration
had taken power. President Roosevelt was inaugurated
March 4, 1933 and the Pederal Emergency Relief Lct was
passed on May 8th., President Roosevelt immediately
appointed Harry Hopkins as its head, The teamwork and
expegience established in New York was applied on a
national scéle to tackle a similar but much more difficult

problen.



CHAPTER VI

PRESIDENT ROOSEVELT'S EMERGENCY PROGRAM

At the beginning of the Roosevelt administration,
the situation in this country looked dsark; the number
of people unemployed had climbed to fifteen million which
resulted in four million families, or spproximately
eighteen million persons, roceiving'reliet from publi
funds, Bighty percent of this money came from Recon-
struction FPinance Corp. lo=ns to the states so that the
federal government was in a dominent position in publie

agsistance. President Roosevelt sensed the lack of

security on the part of the people and sousht to re-

assure them while presentinz a true picture of the

country's condition. In his Inaugural Address President
1
Roosevelt stated:

"Valuee have shrunken %o fantastic levels; taxes have
risen; our ability to pay has fallenj sovernment of all
kinds is faced by seriocous curtailment of incomej the
means of exchansze are frozen in the currents of tradej
the withered leaves of indastrial enterprise lie on
every side; farmers find no market for their produce;
the savings of many years in thousands of families are
sone,

More important, a host of unemployed citizens foce the
grim problems of existence, and an equally great number
toil with little return...and the only thing we have to
fear is fear itself--nameless, unreasoning, unjustified
terror which paralyzes needed efforts to convert retreat
into advance."

1 Quoted in Brown, op.cit,., 145,
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With the passage of the Federal Emergency Relief
Act, the New Deal administration started a series of
emergency measures designed to be a stop-gap until full
employment could be restored. This act provided for an
aprropriztion of #500,000,000 to be used for cooper=sting
with thé states in giving aid to the unemployed, The
money was to be administered in two separate funds; half
wag t0 be used on & matching basis giving one dollar of
federal money for each three of public money spent in the
state during the preceding three months; < the other half
wae held as a discretionary fund to be used for states who-
could not mateh funds with the federal government and yet
had relief necds %o be met. This act implied drastic
ghanres in the position of the federal government; it
was no longer lending to the states; i1t was mekine grants
and acknowledging federzl leandership and responeibility
while still respectinz local authority., This new concept
of the role of the federal gmovernment necessitated federal
action in the interests of the mass of people who were
sufferinzg under an economic system over which they had no
control., The social interpretation of the "welfare clause"
had rsached wide acceptance and was the basis for the leg-
islation passed in the Roosevelt administrations. When the

en
Pederal Emergency Relief Act (FERA) had been in effect only
a month, 45 states h=d been granted $51,000,000 on & match-

inz basis. Due to the poor financial condition of the states,
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however, after 1933 the funds were used in the states at
the discretion of the President, This system of match-
ing and federal aid had a desirable effect on the states
which tended to incresse the spendinsg of their own funds
for relief purposes,

The objective of the federal government from the
start was to use its money to aid the victims of the de-
presgion., It favored work relief rather than direct relief
which was used a3 a temporary measure until work projects
coculd be set up. The meeting of this situation called for
miss action for which sooial workers were not ready. Social
wnorkers had been trained to deal with the individual; on
the whole, they entered intc the program wholeheartedly,
however, because they saw this as the means of setting up
a permanent program for all classes of needy people. Social
workefa made an important contribution to the federal pro=-
gram by working directly with relief clients in the es-
tablishment of their elizibility under the local laws,
Social workers did not at first realize that the federal
government's primary aim was to aid the needy unemployed
who were brought %o this condition by the depression., As
a consequence, there was disappointment in welfare circles
when the federzl emergency program was ended in 1935 and
the responsibility for general relief was returned %o the

states and loeal units, President Roosevelt stressed that
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federal aid did not relieve the states and local units
from making efforts to aid themselves and that the money
was meant for the needy unemployed and not for other
social work aectivities, The FERA was meant to be admin-
istered in all the states; its terms were made broad
deliberately so that local and state units would be free
to interpret the provisions in a manner most suited to
loeal conditions, In actual prectice, it was impos=sible
to distinsuish hetween the unemployed and the unemploy=-
ables; all needy persons were helped under this act in-
cluding even low paild full time workers, For the first
time, it was possible to make plans to gather the much
needed statistios on a national basis, It was found that
the need was more extreme than anyone had thought with
many more types of relief clients for which no provisions
had been made. The administration of the FERA was al-
ways faced with the conflict of wanting to provide for
everyone including the marginal cases, on the one hand,
and the necessity of having the funds go ans far as possible
on the other. In relation %o public works, there was the
conflict of wanting to get the work done as efficiently as
possible and the desire to give the maximum of relief.1
These questions had to be settled in terms of praoticQI
considerations and often ended in a compromise.

1 Por a fuller discussion of this problem see America on
Relief by Lane and Steezmuller (New York, 1938) rp. 25-28.
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Five months after the FERA was established, pro-
visions for a Civil Works Administration was enacted into
law. The OWA was established for only five monthsj but
during that t;mo, it set to work formulating plans for a
werk relief programe This prograsm was arranged so that
half of those employed came from relief rolls and the other
half from those out of work but not on relief. In January,
15354, it reached its peak when 4,260,000 were employed on
its projects. When the CWA was closed, the people were
transferred to FLRA rolls with little investigation. Due
to the overlcad of cases, those not elizible Tor r1elief
were scmetimes transferred to the FERA resulting in an
increase of the number on relief rclls,

With the prospect of operating with reduced funds
in the spring of 19%4, the relief rolls were shifted for
those not elizible and a return was made to the "means
test" for direct or work relief. The new federal emerzency
relief program had three main points:

l. An Emergency Work Relief Program for cities which took
over the unfinished work projects of the CWA,

2. A Rural Rehabilitation Proszram for farmers in distress
in an effort to help them gain independence throursh loans
and advise on farm problems.

%« A program for people in one industry towns by which they
would be transplanted to farms and helped to be self-
sufficient.

Bvery sffort was made to make people as independent =8

possible by providing them with work., The federsl government
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maintained its position that FERA funds were for needy
unemployed; %o see if this class was being adequately
provided for, they send out questionnaires to the states
asking for the types of clients on relief rolls. The
answers revealed that the dependent, old, unemployables,
etc., were being maintained on these rolls, The federal
government had intended the local units to care for these
classes of needy so in 1935 many were dropped from FERA
relief rolls. The unemployables previously on FERA rolls
had ranged from 5 to 25 percent in various sections of
the country. In Southern states where all relief money
was coming from the federal government, they were dropped;
in other states where the state was contributing>to the
total relief fund, they were allowed %o make their own
decisions, Although work relief was emphasized, direct
relief was given to those not eligible for work and those
who were employed but making starvation wages.,

One of the first steps in long range planning came
with the report of the Committee on Economic Security which
made recommendations for measures that would promote sgreater
economic security. The plans included a2 huge works program,
insurance for the unemployed, and those over 65. The
committee followed the trend developed in the states of
providing assistance by categories. These categories were

gselected for aid, but unfortunately, it resulted in leaving
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many groups unprotected. The recommendations of the
committee zuided Congress in its passase of the Social
Security Act on August 14, 1935, The act provided for
the setting up of the Social Security Board which went
into action when funds were appropriated in 1936.

The Pederal Works Program was planned in 1935
for the unemployed. The federal sovernment also planned
to help the states and local governments with their aid
to dependent groups, but this wes largely seen as a local
responsibility. The Emergency Relief Appropriation Act
passed in 1935 provided $4,880,000,000 for relief and
work relief on useful projects to remove the %,500,000
employables from direot relief rolls. The work projects
were operated under the Works Project Administration
which sought to provide jobs for the twelve million un-
employed not on relief, bﬁt it was under a compulsion to
provide for those in greatest need. People were gradually
transferred from the grants of the FERA to the security
wages paid by the WPA. Thus, the main funotions of the
FERA were completed when work was provided for its clients.
While improvement of work projects and work done by the
WPA was accomplished with experience, it never provided
work for all those who needed it. Many unusual occupations
could not be provided for at all. Socisl workers were

disappointed at the liquidation of the FERA which they
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had hoped would become the start of a federal public wel-
fare department.

The foregoing pages have been a quick survey of
the action taken by the federal government from 1933 to
1935. In order %o see the shifts in philosophy, attitudes,
and concepts of those administering relief, it will be
necessary %o go back and look at the Federal Emergency
Relief Administration in more detail, examine their pro-
blems, and their attempts at their solution.

The FERA established in 1933 put the federal govern-
ment in a dominant role in dealing with relief problonn.l
The act kept the responsibility mainly centered in the
states, but the federal government stood by to supervise
and help organize or reorganize state systems. One of
the most important developments in the states was the
separation of relief given during the emergency from the
permanent relief agencies which had been giving poor relief,
This kept the emergency program from having a great in-
fluence on permanent relief agencies and testified to the
administration's belief that the emergency was temporary.
With the two types of organizations separated, the emer-
gency setups were easier to control and allowed for the
1l The zovernors of the states made application to the FERA
to make arrangements for funds under the matching basis,
Reports were required f:om the states concerning the ad-
ministration of these funds and the maintenance of standards
that would be acceptable., The FERA had the power to assume

control of the administration of relief in any state if
irregularities or lack of organization were found.
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speed necessary in dealing with the urgent problems of
providing assistance without needless delays. A FERA '
ruling effecting private agencies established the policy

of having public funds administered only by public azencies.
Under the Reconstruction Finance Corp., public funds had
been available to private agencies who now had to re-
organize and delimit their programs when denied publie
funds.

The work of the FERA with the states tended to
make them more uniform and brouszht some order out of the
chaos that existed without federal leadership. The
changes made possible by the FERA revolutionized the
system of public assistance which had been relatively
unchanged for more than three hundred years% The FERA
was divided into various divisions; one of the most
important was the Division of Relations with States.
This division was the point of contact with the states
and was engaged in giving adviso'nnd assistance to the
states. The good staff morale maintained in this divi-
sion was eupoéially important in tha§ the states ob-
served the running of an efficient orsanization and
copied 1t in their own systems. In the beginning, there
was an authoritative element in the relations of this
1 The assistance of the FERA was in providing funds,
administration supervision, establishment of policies

and rules meant to safezuard federal funds and stand-
ards to relief.



division to the states. Many of the state organizations
were new and had inexperienced personnel; they were fear-
ful of departing from the suszgested pattern of the federal
government. There was no time to question in the speed
with which thoao.organizationn were set up; speed was of
the essence; relief was news which kept the public eye
on the efforts made by the states and the federal govern-
ment. Due to the inexperience of some of the state ad-
ministrators, they failed to distinguish between per-
missive, suggestive, and mandatory instructions from
Washingtony as a result, they took everything received
as a matter of policy. This inexperience also caused
many petty decisions to be relayed to Washinszton belore
action could be taken by the local units. In time, the
states became less dependent and started making their
own interpretations of federal policy. Local planning
was handicapped greatly by the granting of federal funds
on a monthly basis which prevented plannins ahead. A
feeling of resentment grew up in some rural areas where
the federal program was looked upon as a foreisgn element
tolerated only because of the need for federal funds.
Local officials resented having many of the decisions
made tbr them in Washington and the necessity to live up
to federal standards of personnel and methods. Tﬁo ob-

jections =and loeal prejudice stirred up during the



emergency relief program played a part in the general
reaction to federal control when the Social Security
Act was being considered and lead to certain restrictions
on the powers of the Social Security Board.1

Other divisions of the FERA not doéling directly
with the states were the Statistical and Reporting Service
which gathered systematic, factual information on a nation-
wide basis; the Work Division aiding self-help cooperatives;
the Transient Buresu which helped set up provisions in the
states for this class of destitute. The Emergency Education
Program to aid unemployed teachers and provide education
for the poor was also organized under the FERA. The Federal
~Surplus Relief Corporation was organized under the FERA
and the Department of Agriculture in October, 1933 and
started its program of distribution of surplus commodities
to relief cases, A more detailed discussion of the fun-
ctions of the divisions of the FFRA have been included in
Appendix A. The FERA organization with its many divi-
sions, branches, and activities was loosely joined to
allow for flexibility in the whole program.

The manner in which relief w=s given reflects
some of the necessities and speed 6! action and &lso
some of the changed attitudes concerning the clients of
public assistance brought on by this corisis. Social
1l The attitude in the localities toward federsl regula-
tions is illustrated in We_Too Are the People (Boston,
1938) Little, Brown and Co. by Louise V. Armstrong,
especially Chapter 3. The entire book is written ‘rom

the experiences of a social worker who found herself
appointed as Relief Administrator of the FERA in a small

town in Michiman during the depression years,




= LR

workers found their place in the FERA in the Social Service
Division}which was responsible for intake, the establish-
ment of eligibility of the clients, amounts of aid to be
given, and the responsibility for visiting the clients.
The local offices actually handline this work were super-
vised by the State Social Service Division which in turn
was supervised by the national., This work, it waé re-
cognized, called for experienced and trained help. It
was from these workers that the public attitude toward
relief was formed so that it was an especially important
and trying position. The loecsl offices in rural areas
had the added dirfficulty of sending its workers out to
the clients because of the lonsg distances involved and
the inablility of the clients to reach them, In this
manner, social workers contacted people who had never
before been exposed to social work or its methods. It
was a broadening experience for both, Most of the ex-
perienced social workers in these asgencies were obtained
from the ranki of private social work agencies, Wherever
possible, local workers were used so that the mores of
the community could be combined with social work methods
for wider acceptance by the local groups. Despite the
wide variations involved in the actual administering of
public assistance, Washington tried to set the pattern
to develop unitormity;
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The change in attitude toward the poor had been

slow and existed in various stages among the workers
a
giving assistance. These earlier concepts of poverty

due to individual failures still hung on and influenced
workers dealing with clients in 1933. Following World
War I when many "respectable" families were aided by
the Red Cross and the contributions of psychiatry of
scientific date on human problems became knoﬁn, there

1l The new religious ideas of the seventeenth and ei~hteenth
centuriss along with the economic changes tended to des-
troy the idea of dependency agbeing solely the fault of
the individual, that is, the poor are sinners being pun-
ished by God while the rich as the virtuous, During this
time, also, the poor were considered lazy and incompetent
and since they would not exert themselves and preferred
relief, relief should be &s unrleasant as possible. The
Charity Organization Movement of the last quarter of the
nineteenth century introduced a more humanitarian element
into the giving of relief. They were ocoupied ~ith a
search for the causes of poverty and worked out plans

for rehabilitation of their clients. There was a definite
development of maternalism on the part of the social
worker as she set about %o order the client's life, The
"interview of persuasion™ was developed with amoralizing
rhilosophy in which the client vas protected from him-
self. Relief in kird and the "work test" were logical
outzrowths of these theories and were widely used, Mary
Richmond in his definition of social casework as "those
procesces which develop personality through adjustments
consciously effected, individual by individual, between -
men and their environment" stresses the adjustment nec-
essary in the individual, not in the environment,
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was a change of attitude about people in need of help.

A new respect for people and their worth as human beings
was more and more recognized. This new attitude entered
the professionsl schools of social work which begen %o
turn out workers who did not attempt %o control or dominate.
This new theory had a chance to be tested during the de-
pression of the 1930's. It was obvious to the workers
who came 15 contact with relief clients that they were
not degraded and demoralized; they were perfectly cap-
able of managing their o'n affairs, This new philosophy
was voiced by Virginia Robinson in her book, "A Changing
Psychology of Social Case Work", written in 1930. It
was a repudiation of authoritative methods by social
norkerszl

"The oase work relationship is a reciproeal relationship
in which the case worker must accept herself and the
other eyually, in which all of her attitudes towards

the elient would be such that she ~ould be content to

be at the other end of such a relationship herself,"
Although this philosophy was held by professional ex-
perienced social workers, not all those who gave aid to
clients were professional. Throughout the country every
tyre and desree of the attitudes footnoted above were
held and put into practice. There were enough social
workers in the field to make this the turning point in
philosophy and practice. Despite the fact that social
workers had been trained to deal with the personal pro-

blems of the clients, the lack of personnel, time, and

1l Quoted in Brown, op.cit., p. 227.
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funds largely limited activities to providing people with
adequate material aid. Assistance, for the most part, was
given in cash and more responsibility was placed on the
client to supply information and chanszes in his status,
‘The field of social work also under went a chanze in this
period due to the necessity of working with members of
other professions and fields., They came in close con-
tact with labor, business executives, lawyers, doctors,
ete. whioh broadened their prospectives and zave them
greater understanding of the other professions.

The problem of eligibility for relief was decided
in the local and state units which were allowed to inter-
pret the broad federal provisions in their own way. From
July 1934 to July 1935, the only boys eligible for the ;
CCC were those from relief families. After July 19835, it
was extended to take in the sons of marginal families,
The rolls of students given aid under the NYAL was larpely
left in the hands of the school officials, One of the
bigrest problems of eligibility was trying to distingu-
ish between the unemployed and the unemployables., Fed-
eral aid was meant only for the unemployed, but in actual
practice, this distinction was impossible to make.

The adjustment between direct reliel and work
relief under the FE2A lsad to many problems. Work relief
was meant only for the unemployed while other neeﬁy rer-

sons were %o be aided by direct relief. Aid given while



a man was working on a project was in the form of wages
at a "fair rate". The clients were allowed to earn the
amount of relief to which they were entitled under a
budget deficiency worked out by the states., Some of
wages were received in kind in 193%, but under the
Emergency Work Relief Program all wages were paid in
cash. According to the provisions of this plsn a client
had to work at least three days a week, but if his bud-
get deficiency was less than thé. amount. he would earn
in that time, he was aided through direct relief. It
was provided by federal regulations that no discrimina-
tion could be made because of race, color, creed, or
politioai affiliation, but in practice, loecal pressures
and prejudices were powerful forces in the treatment of
Negroes, aliens, political, and labor groups.
Davelopments and improvements in work projects
came with experience. In 1930 and 1971 at the sturt of
this experiment in mass employment in public works, most
of the projects were in large cities and if such a
character as to have little economic value. They were
used to meet the prejudice and objections to the "dole".
With the short life of the OWA in 1933-1934 projects
began to grow larger and were thought to be of more value,
The unemployed not on rslief as well as rellef clients

were used Tor labor and paid the prevailing rates for
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their job. The start of the Emergency Work Relief Pro-
gram saw the return of the budget deficiency scheme and
the employment of omly:relief c¢lients. The work pro-
Jects became more numeérous and diverse to cover as many
types of work as rossible while special efforts were
made to establish projects in rural aress as well as in
¢ities,

The stendards of relief issued by the federal
government was for the states to prevent physical suffer-
ing, maintain living standards, and meet the emergency
needs o!f the immedinte family. The final decisions re-
garding standards and the planning of budgets remained
with the states which lead to wide variations depending
on local conditions. The money avallable was never
adequate; food needs were met first while the rest of
the money was spread over as many items as possibdble,
The average monthly relief gront in the Tnited States
rose from 1933 to 1935 as given belows1

May 1933 $ 15.15
May 1934 24.53
May 1935 29,33

It must be remembered that the variations among the states
made some 2llotments much higher than the average and
others much lower., The local and state agencies making
these decisions on the proper allotment to allow always
had to contend with two forces, those needingz aid and

demanding higher allotments, and those not on relief
1 Brown, op.cit., p. 249.
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wanting to keep expenditures as low as possible. To
meet this situation, the use of federal funds tended
to raise standards all along the line.

In earlier centuries, the crganization of pooplé
on relief for the purpose of making demands and having
their complaints heard would have caused horror to the
American public. Yet in the 1930's, pressure groups
were organized among the unemployed. The Workers'
Alliance was formed in 1935 with the end of FPERA, the
return of unemployables to the states, and the initia-
tion of the federal work relief program. From time
to time committees would invade local relief offices
and state their complaints; most of the dissatisfaction
was caused because relief offices refused fto pay rents
except in cases of eviotion.1 These organizations of
the unemployed were influential in determining some of
the policies in Washington when Tuture lepsislation was
considered.

The FERA tried to discourage the practice of
giving aid to those engaged in full time work but mak-
ing only starvation wages., This practice amounted to
& subsidy to industry and had a depressing effect on
all wagze rates. The giving aid to part time wo rkers
was equally danzerous. Pactories would be tempted to
operate on a part time, rather than a full time basis,
in order to make its employees eligible for relief,

1l The WPA recognized the client's right to organize;
social workers on the whole were sympathetic to the
problems of labor. The ruling of the FERA to give aid
to strikers unless the strike was ruled unreasonable by

the Department of Labor was also evidence of a friendly
attitude.
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Clients in some administrations were afraid to‘accept
short time jobs for fear that they would be dropped from
relief rclls and not be able to return when they were
again in need, Some agencies issued guarantees of re-
instatement in such cases; they also encouragzed their
clients to refuse Jjobs with low standards, This re-

sulted in criticisms of relief elients who were accused
of preferring relief to work. Any Jjob refusal was seen
as the worthlessness of relief clients, The agencies
adopting this policy protected its clients when they
refused low standard jobs, but they drorped them if they
refused bona fide Jjobs with wages at prevailing rates,

The FERA investigated the oriticisme of "Jjob refusala'l
by relief clients and found them to be largely untrue.

1l These studies were made in Baltimore, Maryland;
Alleghany County, Virginiaj; Washington, D. C.; Memphis,
Tennessee; and Buffalo, New York., The results of the
studies are reported by Arthur, Henry B., "Summary Study
of Allegzed Job Refusals by Relief Clients™, PERA MONTHLY
REPORT November, 1935, p. 6 and also in "Alleged Refusal
loyment by Relief Clients", FPFRA MONTHLY QEPOWT
Juno 1935, Part of the results shows ol
60% oases only 20 were discovered to have made an un-
justified job refusal. It was reported that "oontrar{
to pepular assertion, most relief persons are extremely
anxious to 'get off relief' and will take any acceptable
job". This informetion is found in Brown, op.cit., pp.
269"’ 27C .



It lead %o an effort to educate the public and interpret
the activities of publiec agencies. Clients on relief
bore out the findings of the FERA when they transierred
from direct relief to work projectis as soon as the pro-
jects were set up.

One of the biggest obstacles lying in the path
of adequately meeting the problem of sdiministration of
assistance to millions of people was the lack of tralned
personnel. The Social Service Division regquired social
work personnel, but many of the administrstive positions
were filled from other fields. The social workers, them-
selves, were taxed to the limit in meeting this need,
They were not trained in adm:inistration, but they often
had to take over these jobs with inadequate preparation.,
The longz range effect, however, was a broadenins of the
curriculum in professional social work schools To meetb
this need 7or social workers in administration whieh
oalled for special executive ability.

The problem was complicated in some states by
the insistence that only local people be employed in
the public assistance offices, Other states used relief
olients in the hope of cutting down administration ex-
penses. These practices were discouraged by the federal
government, but it took time to get relief clients re-

placed by experienced and gqualified personnel,.
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To meet the problem of training, institutes were
held for visitors and aides with instruetors from pro-
fessional schools and private agencies., Due to inadequate
facilities, no field work was possible and nothines sub-
stantizal was accomplished, Sometimes, the workers went
awey feeline thet they had had professional training simply
because the course was glven at a college, Another method
tried was job training for those already employed in publiec
agencies, During 1934 and 1935, the FiPA send a thousand
students to accredited schools of social work., To safe-
guard gtandards, no new training centers were set up so
that the training was handled by existing schools. These
students received short courses and returned %to their home
agencies, The schools tried to meet the needs of these
students in the time they had available for training and
added courses dealing with soeial work in rural communities.
A survey showed these students who had received treining
were more useful to their asgencles and often had to be
protected from too repid promotion to stay within their
abilities and training.

Despite these efforts to introduce trained workers
into public assistance offices, most of the rank and file
learned on the job as best they could, As a whole, they
supported New Deal reforms more readily than the more con-

servative professional soci=) workers, The FERA was a
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social agency run for the most pari by those who were not
social workers. The combination and contact between pro-
fessional social workers and representatives from other
fields working together on this emergency program provided
the nucleus for a public welfare staff in the permanent

socinl security program.



CHAPTER VII

THE PERMANENT WELFARE PROGRAM

Prom the year 1935 to the present, the history
of public assistance is centered around efforts to set
up and maintain permanent welfare agencies, The year
1935 saw the end of the federal emergency program and
the beginning of plans for federal, state, and loecal
permanent welfare systems, The year 1935 was the year
of transition in which the federal government set up
new lines of responsibility to be shared by the federal
government and the states. The shift was away from
general relief to a program of social security in the
form of categorical assistance and insurance. The
federal government agreed to continue aiding the em-
ployable unemployed through public works and to give
states grants-in-aid for the aged, blind, =nd children
who met certain qualifications.

The President's Committee on Eoononio Security
which had been studying the welfare situation reported
on January 15, 1935.11t réoonmendod that provisions be
made for unemployment compensation, old age insuramce,
old age assistance, and aid for dependen®t children.

1 A full discussion of the Committee's report and the
steps leading up to the passage of the Social Security
Act is given in Prom Relief to Social Security by

Grace Abbott, University of Ohicago Press, (chieago,
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It also recommended that the states be made responsible
for the unemployables, but %o meet this burden, it was
sugrested that they bring their ancient laws up to date
and subsitute modernized public assistance systems. The
Advisory Group of social workers on this committee
strongly urged the establishment of a public welfare -
department to coordinate federal, state, and local wel-
fare activities, They believed that the assistance plans
Yo help people by ostegories would leave many groups
unprotected with no provisions for their welfare which
would make it necessary for them to fall back on the
loecal units for aid., They wanted the federsl department
empowered with the authority to require states to con-
solidate their welfare agencies. In order to do this,
they believed it was necessary for federal grants for
general relief to ocontinue. The rooonmpndations of this
group went unheeded; they were going against the trends
of the times which was the assertion of states' rights
and a movement for freedom from control by the federal
government,

| The Social Security Act as originally introduced
called for federal grants to the states for o0ld age
assistance and insurance, aid to dependent children,

and unemployment compensation insurance, It established
a Social Security Board as a part of the Department of
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Labor which was to administer the o0ld age and unemploy-
ment compensation insurance. The United States Publie
Health Service was to administer the public health pro-
visionsy; the Office of Eduecation in the Department of
Interior was to handle the voecational rehabilitations
the Children's Bureau was given the maternal =nd child
health, erippled children, and child welfare services,
An attempt was made to continue the life of the FERA

by making it the agency for cld age assistance and aid
to dependent children. The bill was changed before
passage to include provisions for the blind, but the
other chanves limited the bill more sharply. Provisions
for standards of assistance nas‘romovod and only the
paximum amount that could be granted clients was statod.l
The original bill gave the federal government some

power over choice of personnel and methods, but the
changes removed the power over the selection of atéto
personnel and appliod only %o methods used. The Sccisl
Security Board was established as a separate agency to
administer grants for the aged, children, and the blind.
The FERA was rejected as a part of the emergency pro-
gram when its proposed activities were put under the
Social Security BOBrd? The Social Security law in its

1 The Federal reimbursement to the states of 50% was
granted only if payments to the aged were under $30,00

a month; one-third reimbursement was to be made for
$18.,00 for the first child and $12,00 for each additional
child for aid to dependent children; if the payments %o
the clients exceeded these amounts, the additional cost

had to be borne by the state concerned.
2 The use of the FERA in the permanent program would have
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final form defined a dependent child =0 as to limit the
group which could be helpad, whereas the FERA's definition
had been much broader,

The transiticn from the emargency prozram to the
provisions of the Social Security le¢t was mainly accom-
plished on the initiative of the states, The Emergency
Relief Appropriation Act of 1935 provided $4,880,000,0C0
for relief and work relief on useful projects. Some of
this aprropriation was used by the FFRA for relief during
the transfer of employable per=ons to the works prosram.
The tronsition period was a hard one for the people in
need and for the states who had to set up the new admin-
istrative machinery. The:states needed money to care for
the unemployables and the unemployed who were not worke-
ing on projects; they needed advice and Tinaneial assist-
ance to save theilr social work staffs and carry them over
the transition perioed so.thaf it would not be necsssary
to start their permanent programs with new personnel;
finally, they needed help in planning the permansnt de-
pertments to care for the categorical assistance groups
and integrate them with the general relief functions of
their state departments of welfare.

The efforts to make this transition smooth were
hempered by the failure of Congress tc appropriate money
for the Social Security Act until Pebruary 1936,
meant building on to an agency which had met the realistic
problems of the depression days, but the reaction asainst

:Ia authoritarian manner was strong, and it was allowed to
e. X
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This delay ocaused much suifering in the country. The

stales had been glven their lasi grants from the federal
government for general relief, and the money lasted for
only a very short time. The FERA encouraged fha states
to use part of the money to keep on their social workers
until the permanent program could be set up. - The FiRA
@aided in the transfer cf 7,000,000 peopls to the WPA and
wried Yo avoid as much suffering as possible, but the
winter of 19%6 saw the programs only partly developed
2

and much suffering did occur.

The states varied widely in their ability to
change from the emeirgency program %o a permanent one,
. The states in the South and West had no strong traditions
of local authority or traditional methods of caring for
the needy; they were able %0 make the transition with a
1l Pailure to appropriate funds was due to the filibuster
by Senator Huey Long of Louisiana whioh rrevented » veote
before the time fixed by Congress for adjournment,
2 When the FERA had made its last grant to the states
and the states were put on their own to make the transi-
tion from emergency relief to public welfare programs,
several courses of action were open to them during the
transition period. Some of the states had their Depart-
ments of Public Welfare take over the duties that had been
carried by the FERA; others, had the ERA continued with
funds from within the state; while others, let the FERA

end but provided no state agency to take over the duties
for general relief.
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pinimum of diffieulty. The states in the BEast, however,
had strong attitudes about public assistance stemming
from their o014 laws and for them it was a process of
breaking down in order to build anew and the rrogress
was much slower. One of the universal 4ifficulties with-
in the states wis the presence of rolitieal interference
with laws and the ayppointment of personnel,

In order for the states to tanke advantage of the
fedaral Sooial Security Act, 1t was necessary for them
to set up new state arsencies to sdminister the aect within
the state and %o appropriaste money to carry the state's
share of the burden. The Socis)l Security Act returned
the states to a2 matching relationship with the federal
government for the care of the categories singled out
for help. 8Since the plan depended on the initiative of
the state, it returned to the idea of lecal responsibility
for the care of the needy. The emergency program, for
the most pert, never did take root in the loeal units;
it was felt to be a foreign element to be discarded when
the need was gone. The new division or.rosponsibility
that developed through the Social Security Act was for
the states to be responsible for general relisf and for
the making of orgzanizationsl and finanecial changes nec-
essary for partiecipation in the Social Security Act while
the federal government agreed to provide work relief for
the employables, make grants to the states for the cate-

gories to be ailded, give dirsct relief in the form of
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emergency benefits to farmers, and continue the dis-
tribution of surplus commodities. The type of aid
offered under this new program was 1naurnnno; assist-
ance to certain needy groups, and health and welfare
services. PFor the old age insurance, the federal govern-
ment assumed sole financial and administrative respon-
sibility. The other groups were aided by fedoral grants
to state aganoioa. The Social Security Board was res-
ponsible for:

0ld age insurance

Unemployment Compensation

Assistance to the needy aged

Assistance to the needy blind

Dependent Children
the other provisions of the act were carried into effect
by other already existing federal agencies,

Amendments to the Social Security Act made in

1939 increased federal reimbursement for aid to depend-
ent children to 50% and increased the amounts covered by
federal reimbursement to be given the aged and blind from
$30,00 to $40.00 a month., Another amendment provided for
a means test for old age assistance, dependent children,
and the blind., A third amendment moved the date of the
first payment of 0ld age insurance from 1942 to 1940 and
allowed the benefits to cover an ased spouse and depend-
ent children; it also provided for survival benefits to
be paid widows and minor children,

The many people not provided for in the various
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categories fared less fortunately, The main programs
for general assistance by the federal government was
emergency grants to farmers and the distribution of
surplus commodities. If a person was not eligible under
the categorles aided or was not working on the WPA, he
was dependent on the local government for aid which
they could not often give due to lack of funds. The
state governments were taxed to the extreme trying to
care for the unemployables, matching federal funds for
categoriecal aid, and providing for the employables who
could not find a place on the federal work programs,

After the passage of the Social Security Act,
various attempts were made to reorganize the federal
welfare agencies. In 1937, the President's Committee
on Administrative Management recommended a plan for the
roorganisation of the federal government which in-
cluded the establishment of a Department of Public Wel-
fare with a Secretary who would be a full Cabinet member.
This new department was to have charge of welfare, ed-
ucation, and health activities all of which was to be
coordinated under one head., In 1937 and 1938 Consress
failed to act on this plan. Under the Reorganization
Aot passed in April 1939, the President submitted his
Reorganigation Plan #1 which called for the consolidation
of federal agencies having similar functions. Those
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effecting public welfare are given below:

A Pederal Security Agency which resembled the proposed
Department of Public Welfare but lacked the status of
a major department. It included under its jurisdiction:

Soecial Security Board

United States Employment Service

Office of Education

Public Health Service

National Youth Authority

Civilian Conservation Corps.

All agencies administering the Social Security
Act except the Children's Bureau.

A Pederal Works Agency which included agencies dealing
with public works and the administration of federal
grants or loans to state and local governments for
construction:

Works Project Administration

Bureau of Public Roads

Publie Buildings Branch - Procurement Division

Branch of Building Management of the National

Park Service

United States Housing Authority

Pederal Emergency Administration of Public Works

A further reorganiszational step was the establish-
ment of the Bureau of Public Assistance within the Social
Security Board. The Bureau personnel were professional
social workers who recommended acceptable state plans for
the three types of public aid given. They supervised
state plans, advised and assisted state administrations
in the problems of organization. The Bureau strongly
recommended to the states that they have the three cate-
gories administered by one state agency for efficient
management, The Social Security Board had the power to
deny payments to the states if their plans fell below
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standard, but this power was used sparingly dno to the
suffering it was sure %o cause the needy.

The activity within the states from 1935 to 1939
centered in state legislation designed to meet the re-
quirements set by the Social Security Act. A larre number
of bills concerning public assistance was passed; eighteen
new state public welfare agencies were established while
four others were reorganized and strengthened. It was
necessary to meet the federsl regulations thet the bene-
fits of Social Security must be in effect in all political
subdivisions of the state, there must be financial part-
icipation by the state, and one state argency to administer
each seoction of the plan or the entire plan, In this
manner, the use of state money was necessary before federal
non;y would be granted, but the matter of the financial
responsibility within the state was left to the state and
its political subdivisions to decide., Many states had
no loecal finaneial participation. It was 4difficult to
get uniformity in methods and standards within the loecal
units and this tended to keep the level low. The con-
tacts between the state and its local units were made
by the state's field staff which helped the loogl azencies
‘and saw that aild was distributed in all parts of the state.
The 0ld agencies that existed within the states for mothers!
aid, aid to the aged, and the blind were the base for the
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new provisions which were grafted on to them, In 1936
and 1937, half of the states had the three categories
under one state agency while others had separate agencies
for each type of assistance. The oatabiiahnont of ade-
quate general relief developed much more slowly than in
the categories. In seventeen states, general relief was
handled by the same agency, but in others there were no
funds or supervision in the patchwork systems.

The value of statistics and recearch was not
forgotten in the permanent prosram. The work in gather-
ing statistics started by the FPERA had been continued by
the WPA, and the Soecial Security Board established a
Bureau of Research and Statistice in 1936 to perform
this funotion. The Bureau gathered statistics on cate-
gorical relief and general relief which it released
monthly in the Soecial Security Bulletin, It was help-
ful in giving advice to research and statistical units
of the states and served to stimulate activity in the
private agencies.

The more detailed problems of the permanent
organizations have been treated at length in Appendix B,
It is only necessary to mention here that some of these
problems were concerned with groups not included in
category assistance, decentralization of control, the
responsibility of relatives, policies concerning records,
settlement, work projects, institutions, and standards of
ald.
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The use of social workers during this time
had moved from positions of "investizator™ in 1932 to
a fuller understanding of their proper functions.,
Social workers were used by the WPA to interpret the
work to the clients, determine eligibility, ete. They
found their place in the permanent program with duties
calliﬁg for the determining of eligibility for the cate-
gories, approval of state plans which had at least the
minimum roquiroionta ineluding proper state personnel,
Many loecal units saw no need for trained personnel to
give public assistance and used the relief offices for
political patronage which constantly interferred with
the building up of a capable staff. In August 1939,
the Social Security Act was amended to provide ﬁbr the
payment of half the adminstrative costs of aid to depend-
ent children and the blind if the personnel were employed
on a merit basis., The acceptance of the federal govern-
.ment as an interested party in the handling of assist-
ance within the states indicated that the reaction against
the federsl government was dying out., Previously in 1937,
a step in the direetion of providing trained personnel
was the ruling that federal funds could be used to pay
the salaries of staff members on oduoétional leave at
schools of social work.

While federal participation in public welfare

was first permitted at a time of industrial orisis for
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the entire nation, it grew into a permanent program in
which federal responsibility for some phases of welfare
was recognized. The developments were along the lines
of aid to selected groups which resulted in many persons
unprotected or cared for inadequately. When the second
World War started in 1941, the states were still caring
for their own under the Social Security Act and filling
out and developing their programs within their own states.
The war ended the employment problem; +the unemployed,
some of whom had been on relief for years, went back to
work and even many of the so e¢alled "unemployables"
returned to work. The needs of the people in many cases
ceased to be Tinaneilal difficulties and became more of

a personal nature as the war reguired many adjustments
within families and communities. The families of service
men received special consideration by both public and
private agencies, and the veteran became another group

to be aided by the federal government., The state orgeni-
gations developed at their own rates and took advantage
of the provisions of the Soecial Security Let.

The battle for adequate provision for the needy
wags not won with the federal Social Security Act or with
the subsequent development of state public assistance
systems. One of the biggest welfare departments to be
developed by the states was the New York Department of

Welfare. It employed large numbers of professional social



workers to carry its huge burden, but it was chroniéally
understaffed and suffered from lack of sufficient funds

to carry on its work. This department was under strong
attack in 1947 when its methods and policles were called
into question by the use of a few sensational cases in
the hope of proving inefficiency in the department, The
New York newspapers tock up the story and soundly criticized
the department for wasting public funds by "coddling"”

the poor. The manner of the attack not only reflected

on the department and its workers, but also, on the
people who were receiving aid,' Throush the use of these
isolated cases, the poor in New York were discredited

as shiftless, morally degenerate, alcoholic, and unworthy.
The oriticisms of the department resulted in many investi-
gations by c¢ity and state officials who were aroused by
the stories of relief clients who were being housed in
hotols.l The investigation showed these arrangements were
made only in emergencies when no other housing was avail-
able and with the knowledge and approval of the state
department and the mayor of New York. By the time these
revelaticns were made, the New York department had undes
gone much adverse publicity. The newspaper campaign against
current relief practices showed that people outside of
professional eircles were not yet resdy to accept modem

soclal work prinoiplea and pointed to the need for a more
adequate interpretation of the needs of the poor, the

1 New York Times, May-November 1947.
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psychology behind proper aid, and the problems of a

: welfare department dealing with thousands of clients

‘3
with a small staff and insufficient funds, The news-

papers received a sound rebuff from many groups for
their biased treatment of these welfare stories. An
article written by A. J. Liebling roviewod the entire
handling of these stories by the New York newspapers
and showed thelr biased nature as well as the half-
truths, and half-hearted rotractions.2

"The editors of the Times, if called upon to explain
the play they gave this story, would doubtless say
that they had been actuated not by the details of an
isolated case but by the principle of the thing, It
would be interesting in this instance to know the
nnt:r; of the principle upon which the Times pro-
ceeded.

+ssThe principle involved in the treatment given the
Mink story--if, indeed, it was a case of principle and
not of sheer ineptness--seems to be that the poor are
poor because of their sins and whatever they zet is
too good for them, In effect, the Times' story served
to disoredit, by implication, all applicants for re-
lief and to provide an argument against increasing
expenditures."”

The professional field was not impervious to
these attacks; they noted that the result of the New
York publicity worked adversely on the people on relief
rolls., The c¢lients living in hotels, who were the
object of so much publicity, were moved hastily to the

1 Some of the books written in an attempt to meet this
need for interpretation include, How to Interpret Social
Work by Baker and Routzahn, Toward Public UiseruEnEIn
ol Casework by Viola Paradise, and The Public Assistance
Worker by Russell Kurtz, (Russell Saze Foundation)

ey mive suggestions to social workers on how to win
publiec support for their programs.

2 A. J. Liebling, "The Wayward Press, Horsefeathers
Swathed in Mink", The New Yorker November 22, 1947.
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only accommodations available for them--the city owned
"flop~houses"., The more fortunate ones were moved into
condemned tenements until other housing could be arraned,
The general result of the publicity was to undermine
public confidence in the welfare department and made
further appropriations for adequate staffs, investigatiems,
and relief aid for ¢lients harder to obtain, GSome of
the premises of modern public assistance were under
attack; they had to be strengthened and interpreted to
the public. These premises were reviewed in the Social
1
Work Journal by Donald S. Howard:
1., Primary emphasis is on self-maintenance by the client
2., Assistance agencies are not responsible for all
soeial ills. :
2 An unmet need is its own reason for meeting it
4. Assistance should be adequate and constructively given
5. OCooperation of federal, state, and local governments
is required

6. Administration of public welfare must be efficient

In the April issue of this same publication, an
article "Social Security: Prop or Pillow?" discussed thg
opposition that was forming to the Social Security Act,
This reaction against social security was being spearheaded
by vested interests who were interested in protecting their
own resources rather than the rights of the people. The

author pointed to thoc.onneroial insurance companies who

wanted to see social security discredited, to ancient ideas
of the degenerate poor, to the fears of the costs of social

1 Donald S. Howard, "Public Assistance Returns to Page One' Part II
Social Work Journal, July, 1948,

2 Alton A. Linford, "Social Security: Prop or Pillow?"
Social Work Journai. April, 1948,
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segurity, to the charges that aid to dependent children
was breaking up homes, to the opinion that the federal
government should not be interested in public assistance,
and the charge that social workers were merely sloppy,
sentimental ldealists who "coddle" clients and build up
relief rolls to protect their own jobs. ILinford believed
the acceptance of these ideas reflected the views a
person had conceérning peocple. It was impossible to
accept them if a person believed that people are better
motivated by hope, security, and freedom rather than by
fear, hunger, and threats. And so the battle continued--
change had been brought about, reaction to that change
had set in and had its effect. The federal government
had started on s course from which it could hardly turnj;
the future developments in public assistance were and

are in the hands of the American people.



PART II

ANALYSIS OF THE NEY DEAL MOVEMERT
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ANALYSIS OF THE NEW DE!L MOVEMERT

1. STATEMENT OF PURPOSE

In the analysis of the foregoing history of publiec
assistance, no attempt is being made to analyze the entire
General Movement except as a source of origin of the
Specific Social Movement of the Roosevelt administration.
The developments in public assistance has been traced
throush the centuries in the United States to show the
slow changes that have taken place, how the changes were
brought about, and the long history in public assistance
that confronted the Roosevelt administration as they stood
ready to take steps to meet the economic emergency. The
present purboao is to analyze the New Deal Movement, as
it has been called, and more capeeial;y its welfare acti-
vities, to explain its techniques, motivations, organization,
origin, and its success in making dynamic changes in a
system long static.

II. ORIGIN

The policies of the Roosevelt administration would
never have been devised or put into effeet if it had not
been for the social setting and attitudes of the peorle at

that time. The changes were not foisted off on the Americen
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pooplé when they were too weak and confused to protect
themselves; they were changes that sprang into being
throush demand. The people had witnessed the collapse
of their laissez-faire economy. The government's poliocy
of hands-off business which resulted in the killing off
of competition, speculation, and business excesses in
the 1820's had rinﬁlly come homeé to roost. It was a

rude shock for the American people, and they reacted
violently at the next election against Hoover and his
hopeful policies of restoring balance through the "natural
processes”, The people realigzed the fruits of these
policies as the depression deepened and misery spread.
The people wanted an explanation; they wanted the situa-
tion defined; they wanted to teke steps to improve
eonditions and see that it would never happen agein,

The common misery stimulated many plans, some
for the mere tinkering with the machinery of sovernment
and industry and others based on the ﬁhoory that capital-
ism was completely wrecked and needed to be replaced by
a new form of government and a new basis for economic
activity. This was the era of dozens of plans, the Town-
send Plan, the EPIC Plan, cooperative plans of all types,
etc. which gathered adherents from small areas or included

only one or two specific changes appealing to syecial
: §

EXOUDPSs The search was stimulated for "the man" who would

1 ILuther Whiteman, lory Roads,Thomas Y. Crowell C
(New York, 1936).. A . i =
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have the answar and restore prosperity to the country.

The American pevple show a peculiar contradietion in
their thinking about government which was brousht out

in this crisis. They steadily maint=in that the prower
and right to make decisions reste solely in the people,
and yet, in time of crisis they hunt for the man who

will show them the way. Their belief is not in themselves,
but in a superman in whose hands they are willing to place
their liberty, at least, until the end of the emergency.
When they are again secure, they demand that the reéstrict-
ions bq removed, oomplete freedom be restored, and the
processes that caused the original orisis is again freed
to srow %o another breaking point,

In their search for a leader and the approach of
the elections of 1932, the figure of Franklin D, Rcoaevel@
grew in prominence. He had been an efficient zovernor in
New York, held high office in the federal government, and
had won the reapéot of the people of Hew York with his
progressive poliocies and concern for the rights of the
common man. Roosevelt won Democratic support for his can-
didacy to the Presidental post, and when he was elected
a Democratic Congress was swept into office Lo made hia
legislative changes relatively easy.

The people supported Roosevelt because theylwanted

positive action, and he promised to give it to them,
Perhaps the Presidency could have gone %o any Democrat

1l A summary of the Democratic Platform in the election of
1932 is given in The Growth of the American Republic by
Morison and Commager, V. 11 UXiord vniversicy rress (New
York, 1942), pp. 587-588.



104~

who promised some kind of mction, but in Roosevelt, they
got a man who was equal to the job of taking the initia-
tive in overhauling the entire capitalistic system., The
people were in the mood for, and indeed, demanded change;
they were willing to support any reasonable measures that
did not violate the accepted mores in any extreme degree.
To the extent that it was necessary for the new adm;nist-
ration to make chanses that certain groups deemed extreme,
it met with opposition. The majority of all classes
accepted the fact that the economie, political, and human
values were in need of adjustment. The depression threatersd
the interest of the entire nationj everyone was con-
cerned; everyone needed the help of the federal govern-
ment, It was only with the years of conditioning in the
depression that the federal r~overnment after three hundred
years was permitted to enter infto public welfare zctivity.
It was permitted through unprecedented need and the
character of the national orisis that paralyzed states
and made any effective action of necessity on a federal
level,

Roosevelt was a master at senéing the needs of
the people and the speed with which they would permit reform.
When the demand was ror'aweeping reform, he pushed new
bills through Congress %o meet the demands; when in later

elections the trend turned toward conservatism, he followed
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the trend and modified his policies accordingly. He
realized that even in a situation as serious and wide-

spread as the depression, the people were not willing
to forsake capitalism for any other type of economic

system or government. He limited his changes to the
structual framework of capitalism and tried to patch

the holes as best he could., This was a real time of
danrer for the Ameriosn system of government. Roosevelt
reassured the people that a solution could be found
that would work under our present form of government

by modifying our economic practices, Morison and
Commager atato:l

"Indeed it is probable that the New Deal did more to
strenszthen and ultimately to save the capitalist economy
than it did to retard or destroy it. That economy had
broken dovm in many nations abrosd, and its collapse
contributed to the rise of totalitarian governments which
completely subordinated business to the state, The
system was on the verge of collapse in the United States
during the Hoover administration, and it is at least
conceivable that had that collapse been permitted to
occur, it might have been followed by the establishment
of an economy very different from that to which Americans
were accustomed, Historleally the Pranklin D. Roosevelt
administration did for twentieth-century Ameriean ocapital-
ism what the Theodore Roosevelt and Wilson aédministration
had done for nineteenth-century business enterprise: . it
saved the system by riddinz it of its sroscer abuses and
foreing it to accommodate itself to larger public interests,”

His polioiés were viewed by many conservatives as resdicalj;
by those who wanted more drastic changes, he was fthe de-
fender of a wrecked capitalistic system that the country
had lonz outgrown. His middle-of-the-road policies won

1 Morison and Commager, op.cit., p. 639-640.



-106~

him mueh suprort and the confidence of the people. The
plans offered the people based on the welfare system in
New York were soon put into operation on & national scale.
The FERA program pending in Congress was made into law

at this time so that it could be set up under a more sym=-
pathic administration than Hoover had offered, This act,
followed by many others, prdviding for the relief of the
unemployed, aged, mothers, children, and workers was a
step in the most extensive and rapid reform achievement
in American history.

The opposition to the New Dezl Movement could be
expected to come from biz business and financial interests
when one of the New Deal aims was to strengthen the position
of workers and small business men. The position of the '
opposition was that no positive action should be taken W
restrict the practices of business. Their faith was put
in zovernment subsidies %o business and the "matural pro-
" oeszes" vhich they believed would return the country to
"normaley" if left unrestricted. An interesting comment
on the "natural processes" theory that reflects the ad-
ministration's concern for the human element was made in
1633 by Adolph Berle, Assistant Secretary of Statezl
".,eethey take so lonzg to o it and crush so many men in
the process thet the strain on the social system becomes
intolerable,"

Big business, which wanted help without restrictions on

1 Thomas Greer, American Soeial Reform Movements, (New
York. 1949) Prﬂnti“'ﬁi:. rnﬂo. Pe m.
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its activities, was joined in its opposition by those

who were steeped in the American tradition which limited
the federal government to emergency activity and trusted
the government to the states. This fear of the federal
government and centralized power has been present since
the time of the Revolution and has been voiced down
through the c¢enturies in the ory for states' rights and
more recently in the fear of socialism and economic plan-
ning by the government.l The fact of a national emergency
was oclear, but some groups still insisted that it was only
of state concern. Roosevelt took a bold step in his
liberal interpretntion of the "weitare clause" when he
took it to mean that the federal sovernment not only had
the right, but was bound to enter into the welfare field
in the interests of the people, A further opposition to
the new laws aiding dependent groups came I'rom those who
believed the poor, the unemployed, the sick had no right
to public aid and that their plight was of no concern of
anyone excert themselves, Ruggcd individualism had led

to public disaster, but it was not as yet dead.

ITII. IDEQOIOGY

e v b e A

The whole New Deal Movement was justified and up-
held by an ideolozy that was not wholly alien to American
va}uas. It determined to make the necessary adjustments
1 Tho dangers in the trend of national governments toward

economic planning is given in Road to Serfdom by
Friedrick A. Hayek, University of Ohicago Press, 1944,
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within the capitalistic framework; it chose not revolu-
tion, but the more difficult task of moderation and re-
building. It did not try to reverse the fact that business
was dominant in American life; it attempted instesd to give
the workers a firmer position from which to bargain and
acknowledged their rights to security from an unpredictable
and fluctuating economic order. I% did not attempt any
destruction of private property; industry, as well as labor,
was aided for it was ohly in that way that the American
system could be continued. Checks were put on industry,
first shrough attempting to enlist voluntary support under
the NRA, and loter when this failed, more positive steps

to restore the balance between production and consumption.
In order to'facilitato the prineiple purpose of restoring
industry and labor to their own feet, broad humanitarian
measures were proposed for the emergency period so that the
unemployed could find help. Iabor was encouraged to pro--
tect its own rights, organizge, press for insurance, and
care in their old age. The rights and dignity of the worker
was stressed as never before in history; relief was needed,
but it was not meant simply to keep men alive., It was
meant to be adequate and given as a right and not as charity.
The administration used trained social workers for this
purpose because they recognized that training was necessary
for the proper protection of humen rights in the new and

trying situation that many of the people found themselves.



-~10G-

The economic balance between production and consumption
had to be solved, and as a means to this end, the strehgths
of capital and labor had to be brought into closer harmony.
The administration was voted into power because it
promised reforms that it believed the federal governmen?®
could legally make. The "welfare clause" was the legal _
instrument by which the federal government gained admitt-
ance into untried fields and upheld the constitutionality
of most of their aota.l The ideology capitaliged also on
American tradition and sought to tie in the New Deal re-
forms with past reform movonenta.2 Roosevelt recognized
and played up the similarities between his attempts at
reform and those of Jackson and of the Progressives of an
earlier date. The Progressive Movement was aimed at eli-
minating the abuses of cnpitalism as was the New Deal.
With this reform heritage in the face of abuse, the American
people roalisod_thoy were reacting to an 1ﬁtolorabla situa-

tion in the same manner as their forefathers,

1V. ORGANIZATION

Strictly speaking, it was not necessary for the
New Deal Movement to organize in the same sense that other
movements found necessary. The supporters of the New Deal
did not have to make the people aware of a need; it was
1l For a discussion of the Supreme Court decision upholding

the Social Security Act, see Appendix C.
2 Morison and Commaser, op.cit., p. 591-592.
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only too keenly felt by them already. They knew that
labor was the group hardest hit by the depression; they
saw the need on the faces of their neighbors and friends,
and children., The campaign and election of 1932 was the
answer of the Democratic party to this need as it sponsor-
ed and supported the New Deal, After the election, the
organization of the movement was institutionalized as
part of the zovernment. The President set the wheels in
motion to assure the passage of legislation which would
put the New Deal programs into effeet. Through its
successes in Congress and with the people, the administ-
ration passed into law measures providing for immediate
relief for the unemployed by direct relief and no;k Pro-
jects and the distribution of food. Efforts were made
to stimulate industry so that it could again take on its
normal function of providing jobs for the labor of the
country. A8 the emergency aspects of the situation e=msed,
the government realized labor needed permanent protection,
help, and insurance in addition to publiec assistance., It
pressed for the Social Security Act and tried to stem the
tide of reaction that would keep the federal government
limited in its welfare activities,

The stages of a social movement as outlined by
Dawson and Gettys were followed by the New Deal Movement.
There was first a Preliminary Stage which was oharacta:ized

lpawson and Gettys, op.cit., p. 787-808.
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by social unrest which corresponds to the situation dur-
ing the Hoover administration as the depression became
more and more serious and the people more aware of their
needs, The Popular Stage was entered with the start of
the campaisn of 1932 which was the period of collective
excitement and enthusiasm for the New Deal program. This
stage continued, in this case, even through the stage of
Formal Organization and Institutionalization up until the
seriousness of the depression lessened and the desire for
reform burned itself out. The Formal Organization of the
movement, the third stage, was accomplished when the
Democratic party recognized Roosevelt as its head and
formed behind the New Deal policies to plan politiecal
action necessary for election and the later passage of
the new laws., The Demooratic party was an active and
powerful force in American politics; it gained for the
New Deal many supporters that it would never would have
been possible to get if it had been sponsored by a new
third party. The fourth stage, Institutionalization,

was reached by most o: the New Deal sponsored measures
when they were incorporated into our pattern of laws.
Some of the laws declared unconstitutional failed to
gain this finsl stage, but for the most part, New Deal
measures were upheld and the programs they supported

stayed in effect. Sutherland discussing social control
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adds another requirement for true social reform which

is the acceptance of the chanszed pattorn.l He says,

"New generations must be brought up to accept the changed
way of life as the natural accepted order before the
social decision is really complete”, .That is, the changed
way of life must be accepted as the natursl way before

it is effective in social control to guide patterns of
behavior and thinking. .In summary, it may be said that
in the beginning the New Deal was striving to meet an
emergency situation for which reform was demanded. It
acted with all the speed possible in a democracy; it

made errors; it had to experiment in a new field with

the social workers available; above all, it had to pro-
vide for the needs of the people. COne of the biggest
obstacles it had to meet was local tradition which was
the source of a reaction that later set in for a re-
assertion of states' rights and state responsibility

for its own. This reaction was seen in the absence of
wide federal powers in the Social Security Act and the
wording of the act which left most of the decisions in
the hands of the states. The permanent program was set
up on a cooperative footing between the federal govern-
ment and the states with important decisions residing in
each.,

1 R.L. Sutherland and J.L. !bodward. Introdugg%gi g%s%ggz

2nd edition, J. B. Lippencott Co, (Chicaro,
800.
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The supporters of the movement came from all
classes and from all sections of the country. The Bast-
ern city worker, the small business man, the poor and
minority races in the South, and the fermers in the West,
all were effected by the depression, and all looked to
Roosevelt and the Congress for.holp. Thousands who nud
never voted the Democratic ticket before deserted the
Republicans and streamed into the Roosevelt camp in the
hope for relief, In later elections, the trend became
more and more conservative in Congress, but the Democrats
had by that time passed all their ma jor reform bills and
the main interest had shifted to the winning of the war.

TYPES OF INTERACTION

The types of interaction of this movement were
on several planes of activity. The interaction between
the federal and state governments was necessary to the
administration of the New Deal programs. The provisions
for the administration of the welfare laws were reviewed
in Part I and need not be repeated here. Many of the
states, stimulated by their smaller political units,
found themselves in a dilemma concerning federal aid,
The people of these states wanted and needed federal
leadership in welfare and the kind of programs that could
only be possible through federal support. The local
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officials resented the direction and orders from Wash-
ington and the removal of the final authority from their
Jurisdiction. The relief program became a foreign thing
imposed largely from the outside and accepted only with
rogret. As soon as the emergency aspects of the program
lessened, the rebellion against this authority set ixn
and demanded that the permanent program be set up on a
plane of state 1n1t1ativo and planning along with federal

aid., Josephine C. Brown writing about this problem
|
stated:

"The emergency relief administration was in many respects
a foreign and superimposed program in local communities,
particularly in rural areas., Where local autonomy was
strong, as it was in most of the rural counties, the
result was conflioct gnd resistance. The fact that large
amounts of Federal and usually of state money accompanied
the "foreign" program, was often the only reason why it
was accepted. It was especially unwelcome because it de-
prived the loecslly elected officials of a function which
they felt should have been theirs. The speed with which
the program moved and the pressure under which the staffs
had to work made it 4ifficult to use committees and volun-
teers, the channels through which social agencies ordi-
narily interpret their activities. The consequent lack
of community psrticipation meant that there was built up
little real understanding of the program on the part of

- the average citizen.,

The objections and prejudices which developed in loeal
communities, whether or not they were justified, undoubt-
edly played an important part in the general reacticn to
Federal jurisdiction which imposed certain definite res-
trictions upon the powers of the Social Security Board
;g;g zhat permanent agency was authorized by Congress in

The federal government, itself, treated the emer-
gency program as a tompozarw'thing and encouraged the
' | Brown, 0p0°1t0. Pe 216. A
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emergency agencies to be established apart from the
already existing ones in order that speed of adminis-
tration could be assured. The federal government's
contacts with the states were at first made by the
Division of Relations with the States of the FERA
which advised the states in the establishment of their
public assistance programs. The states, in time, develop-
ed an independent attitude by forming their own inter-
pretations to meet their local needs as was originally
intended when the broad provisions of the acts were
formulated. The later relations between the state
governments and the federal were on a more cooperative
basis,

The rapport Roosevelt established with the people
was something that would be hard for any President to
equal, The oiroﬁnstanooa of the social settinz was part-
ly responsible for this., He was the man they had picked
when their need was the greatest; +they turned to him as
& source of help, reassurance, and guidance. He knew this
need of the pooﬁlo and reassured them again and again that
the only thing to fear was fear itself., These words could
only have been spoken by a man who knew the people well
and realized that the main danger to the country was in
the lack of confidence by the people in their rovernment

to solve the problem through democratic processes,
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Roosevelt became famous for his "fireside chats" during
which he took the people inte his confidence, explained
his policies, and proposed federal action. Constant
interpretation, publieity, slogans, etc. were used to
keep public confidence high. The public felt a renewed
interest in the federal government; its activities made
up most of the talk of the day. The people felt that
their needs were important to that man in the White House
and elected him again and again to the Presidency. Roosevelt
sensed not only the needs of the people but also the spirit
of the times. The mistakes of the administration were
sorely criticized especially by vested interests which
had much to lose from the controls placed on unrestricted
industry. The public was extraordinarily tolerant of
these errors and fumblings with experiments because they
knew the government was trying to find a sclution to a
problem that profoundly effected them all; +the rapport
of good feelings, and friendly sympathic help established
by Roosevelt did much %o win him wide public support,
Another type of interaction that was important was
on &4 more personal level than the other two; it was the
interaction between the governmental employees and the
people who came for help. In the last amalysis, it was
the interaction between these two groups that was respon-
sible for the success or failure of federal and state

policies. Men did not deal with laws; they dealt with
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other people and from them took their attitude ofvaup~
port or rejection, The zovernment realized the importance
of this interaction and tried again and amain on the
personal level of worker-client relationship and on the
federal-state level to have its workers trained and com-
petent, Tharo were not enough social workers trained for
the job at hand; soclal workers were atiracted from the
private agencies where they had obtained their experience
and training. They cooperated with the government to
raise the standards of public assistance. The trained
social workers met the confused and often frigzhtened
client with kindnees and respect, and treated him as a
respectable citizen who had a right to the help orrorod.l
Some olients were handled more roughly by inexperienced
workers and those who were still dominated by the "poor

are trash" philosophy.

VI. METHODS OF CONTROL

The methods of control used by the administration
to insure publie support and the passage of its sponsored
legislation rested mainly in intérprotation to the public
and control over the Democratic political machine. The
public was constantly informed on the issues of the day,
the present situation, and future plans. The actual means
to reform lay through the Democratic party and théir con-
trol in Congress. Through interpretation, the publiec

1 Edith Abbott, "Is There a lLegal Right to Relief", Social
Service Review, June 1938,
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regained its faith in the coming of better times and
that the federal government was taking active steps
to hasten that day. Roosevelt assured himself of full
publie support by telling the people the full serious-
nois of the situation and thereby creafting almost a war
atmosphere and morale in the country. Roosevelt said

~ 1
in his Pirst Inaugural Address:
"I shall not evade the clear course of duty that will
then confront me, I shall ask the Congress for the one
remaining instrument to meet the crisis--broad executive
power to wage a war against the emergency as great as
the power that would be glven me if we were in fact in-
vaded by a foreign foe. . « « The people of the 'mited
States have asked for discipline and direction under

leadership. Tho; have made me the present instrument
of their wishes.,

It became patriotic to save on food, to deal only with
the NRA firms, to volunteer for emergency work, and to
spread work as far as it would go. Everyone was oalled
on to help in some way and participation brought support.
Roosevelt made many speeches and took many trips around
the country %o see for himself the situation in the
varions parts., The people were eazer to see him and
know him; his personal charm, speaking ability, and
interest in the working'olasaos all helped to create a
devotion in the hearts of the people that was nearly
worship.

Although the people aided by direct relief,

work projects, etc. were free in their political affiliations,
1l Quoted in NMorison and Commager, op.cit., p. 589.
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the very nature of the situation tended to perpetuate
Democratic power. The people would not vote against

a system that was pgiving them much needed help even
though they were perfectly free to do so if they wished.

The policies of the administration were aimed
at improving the condition of the lower classes and
small industry without unduly restricting big business
which was essential to recovery through its function of
providing work. The New Deal's policy of encouragement
and reasonableness of action kept opposition down and
allowed for easier control over the people. The ten-
dency, also, for the New Deal to go with the trends of
the times kept the administration in step with the
ma jority of the people and thus the need for positive
control was lessened by minimizing the irritations the
people were asked to bear.

The foous of public attention on Washinzton kept
Congress in the limelight so that the public was informed
on Oongressional action., For the most part, a fully
controlled Democratic Oongress cooperated with the President,
but when necessary, the President defined the situation
to the public and called for public opinion to make itself
felt. At the height of its activity, politicians were
eager to be identified with the President and the New Deal;
they endorsed its policies and pointed proudly to their
voting record in support of New Deal reforms.
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VII. PSYCHOLOGY OF THE MOVEMENT

The crux of any social movement will be found
in the understanding of its psychological appeals to
the people, the reasons why it succeeded or failed,
and what function it served for the people. This is
emphasized by Hadley Cantril in his book, "The Psychology
of Social Movements", in which he aooia to find the
meaning of the movement to the 1hdividual.1 Turning to
this problem, it is possible to divide the New Deal
Movement, especially its gains in the field of public
assistance, into positive psychological appeals and nega-
tive Tfactors that confronted tnhe people and determined
the extent of their support,

The depression period previously described lead
to a re-examination of the values held by the Ameriocan
people. During this time when the needs of a large
portion of the people were not being adequately met,
the situation was ;1po for change. These years were
critical ones in which the people were more suggestible
to specific chanzes than they would have been at any
other time., In the field of welfare, modern philosophies
had been growing since World War I; the depression era
gave these philosophies their test and gained wide accept-
ance among professional social workers. The people were

ready to accept these philosophies which said to them what

1 Hadley Cantril, The Psychology of Social Movements,
(wew York, 1941), Chapters 1-3.
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they knew to be true; they were not to blame; they were
victims rather than parasites of the economic order. The
people were highly ego-involved in the situation., They
had lost considerable self-respect and community respect
due to theilr economic decline which made physical pri-
vation harder to bear. This new philosophy of the New
Deal and social workers gave people an answer which held
them blameless and served to enhance their self-respect
rather than depreciate 1%,

Some of the factors that made the New Deal Move-
ment attractive and helped to enlist supporters waro'(l)
the people's willingness to believe that a solution could
be found within democratic processes of government, (2)
the focusing of activities and direction of energies, (3)
the meeting of the people's needs, (4) the definition of
the situation that enhanced their egos, (5) the limita-
tion of changes to the things the people would accept.

One of the factors that tended to encourage op-
poaitibn and make the people reluctant to aooebt the New
Deal (negative features) was of necessity of the same
type encountered by all social movements tending toward
reform. It called for change and adjustment to new patterns
and a forsaking of o0ld lines of behavior. O1d patterns
which operated satisfactorily in the past were 1nadeqnéto

to meet the crisis situation, and sometimes, proved to be
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the very ocause of that crisis. In a changing society,

adjustments are always necessary to maintain the balance

of interrelated cultural elements and these adjustments

when made cause confusion until some consensus regard-

ing the definition of the situation is agzain established.

In a rapidly changing culture where many adjustments are

taking place simultaneously, this consensus is never fully

established and the culture takes on a disorganiged appear-

ance and causes much strain for gho people of that culture.
Another negative element supporters had to over-

come concerning the New Deal Movement was that it con-

stituted unprecedented federal action in every phaae of

American life. It implied huge expenditures which vio-

lated the old American tradition of economy in government

and a near worship of a balanoed'budget a8 the epitome

of success of an administration rogardl&sa of the human

values 1nvolvod.1 Some were slow to see the wvalidity

of the New Deal interpretation of the "welfare clause"”

and looked upon: any extension of federal activity as a

setting up of a rigid bureaucracy that would be worse

than any economic depression. This fear of the growth

of federal power and of laws which regulated and main-

tained the general welfare inspired much of the opposition

to the movement.

1l For a fuller discussion see Thurman Arnold, The Folk-
lore of Capitalism, Chapter 12, pp. 311-331,
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VIII. RESULTS

The New Deal existed as an active social movement
in relation toApublio assistance and welfare from the time
of its inauguration in 1933 until 1935 when most of its
reforms were institutionaliged as law. It met the emer-
gency situation first with the FERA program and then with
a new program that returned most of the responsibility to
the states with the federal government taking the respon-
8ibility for the unemployed by setting up work projects.
The next step was the permanent program worked out with
the cooperation of the states and dependent on their
initiative., All through these programs the federal govern-
ment insisted on the establishment of standards for per-
sonnel and type of aid as best it could with limited funds
and in the face of the reactions that set in against federal
regulation of the management of welfare within the states,

This era above all others marked the entrance of
the federal government into welfare and brouzht the actions
of its agencies into direct contact with its citizens,

The federal government became a thing acting upon and
acted upon in return by the people; it became a more
personal government interested in the problems of its
people that effected the national welfare, It was also
the era of the setting up of a permsnent program of wel-
fare under federal regulations and a definite commitment

of the government not only to stay in welfare for the
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emergency but recognizing it as a proper federal activity
at all times., It was the time for the recognition of the
rights and dignity of the laboring citizen, his civil
right to organize and strive for economic security under
advantareous conditions in their contacts with capital,
his right to unemployment insurance, old age benefits,
and help when siock. The farmers' plight was not passed
by and every effort was made to help the farmer directly
and through business to create a market for his goods,
The special concern of the administration for the rights
of man was shown by the wide use of social workers trained
%o respect the rights of the poor and the attempts to
train hastily recruited volunteers for this important
work, The fact that social workers were not ready for
this unprecedented burden does not reflect on the admin-
istration when it was forced to use whatever personnel
was available.

At the end of the depression, attention was
turned to business, winning the war, and finally to a
return to a peacetime economy. The ottoopu of the war
has been seen in the states where the trend has been the
desire to throw dff federal wartime regulations and re-
strictions and return to a policy of economy in govern-
ment. States have been again‘holding relatives respon-
sible for their dopondcnta? and adding lien laws to

1 D. Stevens and V. Springer, "Maine Revives Responsibility
of Relatives”, Public Welfare, July 1948.
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1
attach the property of the poor on death. Since most

. of the decisions of eligibility, settlement, respon-
8ibility of relatives, liens, etc, are under the juris-
diction of the states, considerable reaction could set

in amainst the advanced views of social workers and the
New Deal, but the general framework and principles behind
the Social Security Act are accepted and will stend as one

of the major accomplishments of the Vew Deal Movement,

IX, EVALUATION

The New Deal Movement has been previously defined
a8 a Specific Social Movement of the politieal reform type.
It is typical of other movements of this type in some of
i%s aspects and unique in some others. It is typiloal in
that it had a definite acknowledged leader to plan its
activities and interactions and to whom the followers
could pledge allegiance. It was an organized and planned
movement using the techniques of the Democratic political
party to gain its objectives. Its organization was aided
a great deal by an already enlightened publie who was
aware of a need and in search of some plan., It was not
necessary for the New Deal Movement® to crystalize the dis-
content, but it was necessary for it to formulate a course
of action and get public support for its plans., It is
also typiecal as a political reform movementin that it

1 Otto Walls, "Indiana Re-enacts its Lien lLaw", Public
Welfare, May-June 1948,
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followed the stages of the Preliminary, Popular, Formal
Organization, and Institutionalization, but since the
Roosevelt adrinistration lasted over a period of thirteen
years considerable reaction set in from time to time as
the New Deal attempted to adjust itself to the dem=nds of
the people. .

Another condition that made it similar to the
cther American reform movements was the soolal situation
under which it arose. MNost reform movements began %o
meet a demand or to start a demand for the correction of
some undesiradle set of circumstances. They have their
eommon>aouroe in the discontent of the people when they
feel that the status they would like to attain and what
they oan attain is permanently separated. The appresl was to
the people to assert themselves and correct forces they
felt they had a right to control and change, The camp-
aign of 1932 called on the people to allow the Democratic
party to carry out.the people's will and correot the
causes of their grief. It was a oall for people to re-
gain their self-respect through democratio processes;
much of the appeal was rational argument, but like other
politioal campaisns, it was also emotional and full of
threats for the faillure to take action, The very nature
of the problems being discussed in the campaign and the
high ezo involvement of the people zave even the rational

arguments a strong emotional tone.
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Through the nature of the movement as a national
reform movement effecting every section of the country,
it was essentially different from other modern reform
movemen’ts in scope and the appeal to specific szroups,
The more recent social movements had tended to be less
ambitious than those of former yearsj they had learned
from bitter experience that the oprosition of the status
quo interest groups was not united if they singled out
one phase of the social, political, or economic order in
need of reform rather than meeting the united oprosition
of all vested 1nteroita threatened. They also learned
that they had a much better chance for success if they
tried to enlist their members from a few integsrated groups
rather than spread out their efforts over the public at
large. The New Deal, since it was national in character,
had to go against both these trends. Adjustments were
needed in many phases of economic life; fundamental
attitudes and values had to be changed for action. Their
efforts on behalf of the "have nots™ was motivated by the
recoznition of the rights of all people, and the necessity
to put labor in a stronger relative position with capital,
Since the success of the movement depended on legislation,
victory in a nationsl campaisrn was necessary and so was
the enlistment of support from many different groups widely

separated and with no common feeling of unity.
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The natural history pattern suggested by Jerome
Davis in his "Contemporary Social Movements" was rollgwnd,
in the main, by the New Deal Movement as given below:

1. A need - Someone to voice this need

2, Propaganda, agitation

3. Growing consciousness of this need

4., Organization

5. Concerted action - strong leadership - new converts
6. If successful - Institutionalization :

7. Bureaucracy - inflexibility - reaction dominant

8, New need - institution changes or in time replaced

As before stated, the New Deal d4id not have to erystal-
ize the discontent of the people, but merely had to show
the way for action. At the Institutional Stage, some
reaction had already set in to curb federal rowers over
the states; the bureaus set up did not become rigid
enough %o resist change and most of the emergency bureaus
were removed when need for them was gone as in the case
of the FERA program.

Roosevelt was the heart of the WNew Deal and its
brain also. He never once allowed the control over his
office to slip into other hands; he had his "Brain Trust"
and listened to their opinions, but he always took full
responsibility for his acts and was never dominated by
advisers, Roosevelt was responsible for guiding the New
Deal throush its difficult reform measures, for the
ability to time his adjustments to the public will, and
insnire confidence from all classes of people. He was

swept into power by the pent-up demand for action against

1 Jerome Davis, Contemporary Social Movements, (New York,
1930) The Century Gompany, DPpe B=10.
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abuses and for this job he was sziven diceatorial powers.
Many of his actions had to be hastily devised and failed
to achieve their ends. If reform had come slowly and
gradually, there would have been no necessity for a New
Dezal. Until we are able to accomplish this, men like
Roosevelt will be sought out and given power in time of
"erisis. We can hope for the American pecple that they
will use it and return it to the people as Roosevelt did,
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APPENDIX A

The Federal Surplus Relief Corporation was an
experiment designed to remove the excess goods from the
uarkotrin an effort to raise prices. The federzl govern-
ment distributed these goods as additional grants to
relief clients. It was an unwise practice as far as the
morale of the relief c¢lient was concerned, but it did
supply needed food. When the FERA was ended in 1935 and
no federal funds were granted to states for relieft,
surplus commodities became the only aid available where
there were no state or loecal fundn.

Another service provided for relief clients under
the FERA was the provision for medical aid. The states
interpreted this to mean in some cases general medical
aid and in other states only emergency treatment was
allowed. Only those eligible for relief were given this
care, but there was a general rule that no hospital bills
could be paid with federal funds. There grew up a close
association between social workers, doectors, and public
health officials in which soeial workers sew the inade-
quate facilities in rural areas and gained a new aware-
ness of health needs.

An answer to the transient problem had been long

overdue, but it was of such a nature that no one state
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could solve it., The FERA developed a program to meet the
needs of these people who, on the whole, had left their
home communities in search of work. The states were given
additional grants to be used for those needy who had no
legal settlement in the state. The Federal Transient
Bureau of the FERA was established to cooperate with the
states in determining policies and standards of service.
When this agenoy closed in 1935, employ=able transients
were compelled to compete with residents for places on
the Federal Works Projects and often they were at a decided
ds.aadvantago.l

Schemes of self-help and barter were encouraged
under the FERA., In August 1933, $3,000,000 was granted
to twenty-six states to aid organizations formed for
cooperation to meet their common needs, These groups
grew food, canned, ocut fuel, made clothing, etc.; they
aided in the conserv.tion of crops and prevented waste.
These organizations helped people's morale as they struggled
for economic self-sufficiency. It was estimated that
every federal dollar spend on these groups created nearly
seven dollars in benefits,

5till another activity orsanized under the FERA
was the educational program designed to aid unemployed
teachers and give the poor a chance for more education,

1l Lane and Steegmuller, op.cit., Chapter 3,
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in 1933 and 1934, subsidies were given to some South-
ern states to keep their rural schools open., Other
services were open to those on relief and those who
were not, among thojo were, student aid, adult classes,
voeational training, classes for the ph:nioaily handi-
capped, parent education, and nursery schools. Special
61aaaoa were held for those in industry and those on
work projects. These activities were transferred to
other ageﬁoina when the FERA was termin=ated; this

was a partial acknowledgment of the right of the poor

t0 an education as well as material aid,
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APPENDIX B

GENERAL ASSISTANCE

The provisions for public assistance by categories
was not without its difficulties and disadvantages, It
resulted in the creation of a "residual load" of needy
dependent solely on state and local funds and surplus
commodities, The giving of relief by categories also
resulted in payments to individuals without considering
the needs of their families; this resulted in inade-

quate payments while the giving of assistance by genersl
relief treated the family as a whole,

DECENTRALIZATION

A% the end of the emergency, applications for
assistance had besn made at the central agency and help
was given by the WPA, NYA, CCC, and surplus food as
needed., With the end of the emergency period, the
system broke into a number of uncoordinated agencies
carinz for their own intake, Different definitions of
need and eligibility were common leading to much con=-
fusion. The attachment of categorical aid %o already
existing agencies tended to blend the new philosophy
with the 0ld and retarded the acceptance of democratic
principles in the giving of aid.
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RESPONSIBILITY OF RELATIVES

The decision on the responsibility of relatives
of the needy was leflft to the state, but the federal
government's opinion was that the matter should be settled
in the bast interests of the needy and the legally res-
ponsible relative. BEdith Abbott made known the views of

1
social workers in this matter as given below:
"If the poor laws are to be written in the light of modern
social welfare theories, any atiempt to enforce by lesal
machinery the responsibility of relatives, one of the
surviving provisions of the sixteenth-century poor law
system, should be completely abolished.”

FOLICIES CONCERNING RECORDS

The federal government made no definite stand
regarding the responsibility of relatives, but it did
in regard to public assistance records., The states often
had to poliey of making such records public and open to
politiecal use until July 1941 when the federal government
ruled that they must be kept confidential. The Soecial
Security Act also included a provision for a fair hear-
ing for anyone denied assistance. This provision was
important because it gave control to the states over local
procedure and practices.

SETTLEMENT

Another problem that came with returning to state
domination of public assistance was the problem of settle-

ment., The federal government had set the limitations for

1 Edith Abbott, "Poor law Provision for Family Responsibility",
Sogial Service Review, December 1938.
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settlement requirements, but in individual states, they

were desircned to eliminate outsiders, During the depression,
there had been much mobility, and many found that they had
lost settlement in their home state and yet were not eli-
gible for aid in the new state in which they made their
home. The federal government tried to meet this situation
by encouraging diaouasidn of the problem between the states

in an effort to reach reciprocal agreements,
WORK PROJECTS

The develorment of work relief under the federal
government had been conducted sc that the people were paid
a security wage related to the type of work they performed.
There were periodic investigations required by law to see
that only those in need were carried on the rolls, During
1938 and 1939, work relief started under local ausrices,
but it was the type in which city jobs were given to those
in need while they were paid under a budget deficiency
plan. The jobs given by the city to their relief clients
even included firemen and police officers; the city plans
had the characteristics of the o0ld work test of the seven-

teenth century,

INSTITUTIORS

The use of local almshouses still existed, but the
Social Security Act tended to discourage their use. The
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act provided that no benefits could be paid to those in
& public institution. The trend vae towards a closing
down of local almshouses and consolidating them into
larger district units and their gradual replacement by
infirmaries for the cure of the chronically 11%.

STANDARDS

The effects of all these changes were reflected
in the standards of aid offered by the states., As com-
pared with the grants made during the depression by the
FERA, the average amount of wﬁrk relief wages and cate-
gorical assistance was higher while the average gehoral
relief benefite were less with great wvariations in all
parts of the country. The general relief provided after
16%6 was inadequate to meet the needs of the people; the
amounts granted did not fall very much below FERA levels,
but prices had risen so that the grants provided only
a starvation living. Tho states with the largest loads
were also the ones with the greatest resourcesj they were
better equipped to handle their problems than the states
with a smaller number of dependents. Conditions during
the winter of 1939-1940 were nearly as serious as those
of the past depression period; it was deacribeg in the
March, 1940 issue of the Social Service Review:

"One of the most severe winters within the memory of the
present generation has brought added oruelties to the

1 Notes and Comments by the Editor, Social Service Review
' March 1940, V 14, p. 133. :
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bitter situation faced by very larpge numbers of unemployed
men and their families., The situation in Omaha, Nebraska
is unfortunately typical of widespread suffering that has
been meagerly and grudgingly relieved by our state and
local governments since federal aid for home relief through
the PFederal Emergency Relief Administration came to an
end. This long and exhausting period of hardship and
deprivation has been endured with great courage by the
relief clients, In Omaha, with the thermometer at 18
below gzero, the indifference of the county commissioners
about providing fuel has continued. The suffering among
the destitute has been almost indescribable, The federal
gevernment has seen this tragedy but has done nothing.

The state government will do nothing...."

Even the federal work project wapges were deliberately kept
at a less eligibility level which was lower than the pre-
vailing rates for the same work in private industry. A
further reaction against attempts to provide adequate sid
can be seen in the Appropriation Acts of 1939 and 1940

by which relief workers were removed Trom the projects
after eighteen months continuous employment; they were
not permitted t0o return for thirty days at which time it
was necessary to establish the client's eligibility asgain,
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APPENDIX C

"In the course of the next two years practically all the
states set up old-age pensions and unemployment insurance
systems that met the requirements fixed by the Social
Security Board, Inevitably, however, the Social Security
Act was challenged on constitutional srounds, and con-
flicting opinions in inferior federal courts created un-
certainly as to the effectiveness of the law. In a series
of notable decisions handed down on 24 May 1937, the
Supreme Court sustained all the orucial provisions of the
Aet, and announced a concept of national welfare so broad
~ that it constituted, in theory, if not in effect, 2 re-
versal of many of the conservative decisions of the early
New Deal period and a return to the Marshall interpretatim
of the Constitution. Thus Justice Cardozo, sustaining the
unemployment insurance provisions of the Security Act,
observed of unemployment that,

The states were unable to give the requisite relief. The
problem had become national in area and dimensions., There
was need of help if the people were not to starve, It is
too late today for the argument to be heard with tolerance
that in a crisis so extreme the use of the moneys of the
nation to relieve the unemployed and their dependents is

a use for any purpose narrower than the promotion of the
general welfare.

Such an interpretation of the Constitution, had it been
adopted earlier, might well have susftained the A.A.A, and
Railway Pension legislation. Not the least significant
aspect of the Social Security legislation was that it
discovered a method for implementing nationalism,”

Quoted from Morison and Commegser, op.cit., p. 617.
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