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reface

This text 1s about social policy; about the ways in which social
policy is developed and about the policies and programs that exist to benefit people
in need.

All nations develop policies through which they express their position on matters
such as income support for people who are financially needy, health care, defense,
transportation, foreign relations, immigration, and other matters that affect citizens’
lives and the security of the nation. All policies that are developed by a nation touch
upon the general welfare of its citizenry, although affecting the day-to-day welfare
of its citizens is not always the central policy goal.

For example, the goal of a nation’s immigration policy is to limit the number of
people who are allowed to enter and establish permanent residence in a country.
This goal does not express directly any social welfare concern, meaning that it does
not have as a purpose to provide income, food or housing, or any other benefit that
people need to survive on a daily basis. Nevertheless, a close reading of immigration
policy will reveal humanitarian concerns.

Immigration policy is humanitarian in that it provides a means for political
dissidents whose lives may be at risk in their homelands to enter and remain in the
United States, and it is humanitarian in that it provides rules for people to follow
who wish to come to the United States for the sole purpose of attaining a better
quality of life. At the same time, immigration policy protects the social welfare of
United States citizens by limiting the absolute number of people allowed to immi-
grate and by limiting the number of work permits granted to people who wish to
enter and find employment and thus to compete with and possibly threaten the
livelihood of American citizens.

Of the myriad policies that are developed by governments, there is a unique
subset whose main purpose is to affect directly the welfare of its citizens by providing
benefits such as income support, food, medical care, and social services and by
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ensuring that individual characteristics such as race and gender do not interfere
with an individual’s opportunities to find work, receive an education, and have
access to health and social services. Social policies such as these concern us in this
text, which is divided into five parts.

Part I contains three chapters. In the first chapter, to help you understand why
the study of social policy is critical to your ability to be an effective practitioner, 1
identify the ways in which the practice of social work is connected to and affected
by social policy. In chapter 2, we step back in time to look at the different ways in
which social workers in the nineteenth and early twentieth centuries viewed social
work practice and how some used social policy as a tool to advocate for clients. In
the final chapter of part I, the organization of social services and the ways in which
social work practice is affected by social policy are reviewed.

In the first of the four chapters that comprise part II, we revisit social work
history. Chapter 4 begins with a review of the development of social policy in the
carly colonies and subsequently in the newly created United States and takes into
account the ways in which social policy was used as a tool to support discrimination
against minorities as well as to rectify some discriminatory acts.

Chapter 5 addresses the subject of agenda setting, which asks, “Of the myriad
1ssues that concern the public-at-large, such as domestic violence, and lack of health
care, how do some capture the attention of policymakers and result in a policy to
address the identified problem?” Having reviewed this issue, we turn our attention
in chapter 6 to the process that is followed by the legislative, judicial, and executive
branches of government, and by the public-at-large, in crafting social policy. In
chapter 7, we look at the process used to create the federal budget and to allocate
funds to social programs.

There are six chapters in Part ITI. Poverty is the subject of chapter 8. We consider
definitions of poverty, how poverty is measured, and shortcomings in the ways pov-
erty 1s measured, and the question “Who is poor?” is addressed. In the five chapters
that follow, a range of policies that try to alleviate poverty and provide government
assistance to poor people are reviewed. This exploration begins in chapters g and
10, where we look at programs that provide cash assistance to retired workers (chap-
ter 9) and programs that provide cash assistance to families with dependent children,
people with disabilities, and able-bodied adults who are not raising children (chapter
10). A range of social policies provide food benefits and assist some people with
housing needs. These are discussed in chapter 11, which is followed by a review, in
chapter 12, of policies that provide health benefits. In the final chapter of part III,
our attention focuses on civil rights statutes that were enacted to eliminate discrim-
ination in employment, housing, and education and to ensure nondiscriminatory
access to services by providing avenues of legal redress for people who are subject
to discrimination. Unlike policies that provide, food, housing and medical care, civil
rights policies confer “status,” because their goal is to place all members of society
on an equal footing by eliminating race- or gender-based discrimination and, in
some instances, discrimination that is based on sexual orientation.

In part I'V, our attention turns to social services. Social services is a broad concept
that includes different forms of assistance that range from day care for preschool
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age children to residential treatment for people who abuse alcohol or drugs. A series
of policies that fund social services are reviewed in chapter 14. Some of the reviewed
polices affect children, such as day care, but there are a range of policies that address
the needs of children who are at-risk of being neglected or abused, and of children
who have been abused and neglected, as well as polices that provide for the care
of children whose parents cannot or will not provide care for them. We refer to
these policies as child welfare policies, and they are the subject of chapter 15. Edu-
cational policies that provide for the educational needs of disadvantaged children
and that protect the rights of children with disabilities and those who are homeless
to an education are covered in chapter 16.

There are two chapters in the last part of the text. In chapter 17, we look at how
social policy 1s implemented and the role that is played by the actors who effect
policy implementation. Included here are employees of administrative agencies,
such as the United States Department of Health and Human Services, federal and
state judges, administrators of social service programs, and social worker staff. In
the last chapter, we revisit the subject of professional social work and the relationship
of social workers to social policy. This chapter addresses the subject of “policy
practice,” which 1s concerned with the various roles that social workers and others,
including the public-at-large, play as they endeavor to effect proposed legislation or
to modify existing legislation.

The Use of Terms and Data

The noun “policy” is a generic term that has no specific disciplinary meaning. The
term refers to an array of rules that may affect our lives, ranging from those that
flash across a movie screen admonishing us not to talk or smoke in a theater to
rules that govern whether a client is eligible for disability-based income support. A
formal definition of policy appears in chapter 1. Throughout this text, I use the
term policy to refer to rules that emanate from legislative bodies, judges, presidents,
and governors and from the people in states that allow the public to engage directly
in policymaking. The concern in this text is with a narrow set of rules that govern
the allocation and reallocation of social resources to ensure that some measure of
assistance is given to those in need and to ensure that resources are provided on a
nondiscriminatory basis. The terms “statute” and “legislation” refer to policies that
are made by federal and state legislative bodies, and I limit the use of either term
to actions of legislative bodies. Throughout the text, I refer to actions of the Supreme
Court. Unless otherwise noted, the reference is to the United States Supreme Court.

The data in this text come mainly from federal sources. Whether data are current
or “old” varies considerably, especially when the federal government is reliant on
the states to provide information. Some data refer exclusively to federal matters,
for example, the federal budget, including allocations to social welfare programs,
and the cost of programs where all funds come from the federal government. In the
main, such data reflect the fiscal year in which the text was written. However, data
that are compiled from state sources are often “old,” meaning that the most recent
data may be from 1995 or 1997.
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PART

The purpose of part I is to identify the ways in which the prac-
tice of social work is inextricably connected to social policy. The goal is to help you
understand why the study of social policy is critical to your ability to be an effective
practitioner. To achieve this, you will be introduced to the subject of social policy
in chapter 1. Chapter 2 addresses the involvement of social workers in the nineteenth
and early twentieth centuries as advocates for social policy as a means of assisting
clients. Chapter g turns to the current organization of social services and the ways
in which social work practice is affected by social policy.

Social policy affects the day-to-day practice of social work in numerous ways,
for example, when legislation creates new social programs or modifies existing pro-
grams or when courts issue orders that restructure social service delivery systems.
Some of the effects on practice may be simple, as when eligibility rules change and
workers must learn new standards, or the effects may be dramatic, as is the case
with implementing the 1996 welfare laws, which require an entirely new approach
to assisting dependent children and their caretakers.

The social worker who understands the policymaking process and who has
knowledge of the social policies currently in force has an advantage for at least three
reasons. First, there are various ways in which practitioners can participate in the
policymaking process and influence the reform and creation of policies that affect
their clients. Second, to be effective, practitioners need to know which benefits are
available to their clients and the rules for obtaining these benefits. Third, practi-
tioners need to know how different social policies are related; for example, eligibility
for income assistance from one policy may make a client automatically eligible for
health insurance from another policy.
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CHAPTER

Social Policy

An Introduction

Most of you who are reading this text will be planning your
careers as direct service providers to one of the diverse groups served by social
workers: children, the elderly, people with mental health problems, or people with
disabilities. You may think of your career in terms of assisting people with any of a
number of problems, ranging from insufficient income and poor housing to marital
difficulties and problems caused by excessive use of alcohol or illegal drugs. Al-
though some of you may plan careers that focus on macro issues such as the de-
velopment, implementation, and evaluation of public policy, most of you will not.
Many of you may view the subject of policy as irrelevant to your career goals and
may consider a required course on social policy as something to be endured.

I set three goals for myself when preparing this text: (1) to make the subject of
social policy of sufficient interest so that you will continue to be a student of the
subject regardless of the direction your career takes; (2) to familiarize you with
policies that may benefit your clients; and (3) to further your understanding of the
ways in which social policy may affect your practice and of the ways in which you
may affect policy.

This chapter provides an introduction to the subject of social policy. The types
of policies covered in this text are identified first, after which a definition of social
policy is offered. Next, the roles played by the legislative, judicial, and executive
branches of government in policy development are discussed, as is the way in which
the public-at-large makes or affects policy through the mechanisms of voter initiative
and voter referendum.

All policy, whether concerned with social welfare issues, defense, or foreign re-
lations, reflects social values. The subject of values will be reviewed at length because
one cannot understand social policy without an understanding of the values that a
society holds concerning its members’ responsibility for themselves and its respon-
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sibility to provide assistance to individuals who are not able to help themselves. An
array of social arrangements and societal beliefs, including but not limited to the
work ethic, the role of the family, and the status of women, children, and minorities,
affect the passage of policies, the substantive provisions contained in policies, and
the willingness over time of the public to support certain policies.! The limits of
social policy as regards unattainable goals, unworkable interventions, and unin-
tended consequences is the last topic reviewed.

The Policies That Concern Us

All social policy confers some type of benefit. The conferred benefit is often concrete
and takes the form of cash, food, housing allowances, social services such as coun-
seling or day care, or payment for medical services. In addition, there are policies
whose benefits are less tangible but of critical importance to people who are subject
to discrimination. For example, the Civil Rights Act of 1964, the Fair Housing Act
of 1988, and the Americans with Disabilities Act of 1990 (collectively called civil
rights policies) seek to eliminate discrimination in employment, housing, and edu-
cation and to ensure nondiscriminatory access to services by providing avenues of
legal redress for people who are subject to discrimination. Unlike policies that confer
concrete benefits, civil rights policies confer “status,” because their goal is to place
all members of society on an equal footing by eliminating race- or gender-based
discrimination and, in some instances, discrimination based on sexual orientation.?

Policy Defined

Definitions of policy abound. To some, policy involves any action, including a failure
to act, on the part of government as long as those who are governed are affected.’
Others rely on more formal definitions, defining as policy “collective strategies . . .
fashioned by laws, rules, regulations, and budgets of government . . . that affect or
bind the actions of citizens, government officials, processionals, and the staff of social
service agencies,”® or as government actions “having a direct impact on the welfare
of the citizens by providing them with services and income,” or as “the principles
that govern action directed towards given ends.”®

Policy can also be defined in simple terms as the rules that describe how one
gains access to the benefits provided by an organization or group. Thus, the rules
of a social service agency that describe the processes through which clients must
pass to be accepted for service are policy statements. Likewise, the rules that are
established for membership in a health club or a professional organization are policy
statements. In these simple terms, most of us have had some experience with policy.

However, the policies that concern professional social workers are more complex
than these examples suggest. First, all policy is value laden. For example, defense
policy expresses a nation’s value concerning the maintenance of peace, and it may
express a commitment to safeguarding the welfare of people in other nations.

Second, once a unit of government or members of the public act to create a new
social policy or amend an existing one, debate often takes place in legislative com-
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mittees and in formal and informal public hearings. Those with an interest in the
proposed policy (legislators, representatives of advocacy groups, or members of the
general public) may offer their points of view on how the policy objective is to be
achieved and propose alternative methods of reducing or eliminating the problems
that the policy seeks to address. In addition, governmental and private research
groups may generate data and formulate hypotheses concerning the likely effects
that the policy will have and how much it will cost. And position papers are often
written by policy analysts that express the support or lack of support of the analysts
or the organization that they represent. The substance of debate, which is often
memorialized in writing, and the research reports and opinion papers that may be
generated cast light on policy objectives and bring to the fore differences of opinion
about the merits of the procedures to be put in place to realize the policy objective.
These data must be taken into account in any definition of social policy.

Third, all social policies provide a framework for the allocation of scarce re-
sources and describe the available benefits, the qualifications an applicant must
possess to be eligible for policy benefits, and what, if anything, people must do to
receive benefits.

Fourth, some policies address the future, as when a policy goal secks to change
the behavior of the recipient. Fifth, the social policies that concern us have the force
of law, which means that violations of a policy (for example, failure by a practitioner
to provide eligible clients with the benefits to which they are entitled, failure by an
agency to provide services in a nondiscriminatory manner, or failure by a state to
follow the rules that are established by the U.S. Congress for the receipt of federal
funds) may subject the practitioner, the social service agency, or the state to legal
liability.

From this complex set of conditions, a definition of social policy emerges: social
policy (1) is an expression of social values, (2) is arrived at through a process of
debate and decision making, (3) produces a framework for the allocation of social
resources to defined categories of people for the purpose of resolving or eliminating
social problems, (4) often seeks to affect the future behavior of members of society,
and (5) has the force of law.

Because all social policy results in the allocation of social resources, social policy
has an impact on society as a whole. A brief example follows.

In the summer of 1996, Congress passed and President Clinton signed the Per-
sonal Responsibility and Work Opportunity Act (PRWOA) (see chapter 10).7 The
PRWOA eliminated or modified several social programs, including the Aid to Fam-
ilies with Dependent Children Program (AFDC) that provided financial support for
certain dependent children and their caretakers and the Supplemental Security
Income Program (SSI) that provided financial support for children and adults with
disabilities.

The decision-making process that preceded passage of the PRWOA began in
March 1995 and continued for approximately seventeen months. This process was
lengthy because of extensive debate concerning the values that the PRWOA seeks
to advance. Many members of Congress viewed the existing welfare programs as
creating and maintaining a class of dependent people, thus undermining individual



0 I Part 1

initiative and the value that Americans place on self-sufficiency. However, because
children are the main beneficiaries of some of the programs affected by the
PRWOA, the debate focused on the fact that regardless of what members of Con-
gress thought of the adult recipients of welfare programs, the burden of the proposed
changes would fall most heavily on children.

The PRWOA replaced AFDC with the Temporary Assistance to Needy Families
Program (TANF). The AFDC program had provided an entitlement to cash assis-
tance for eligible children and their caretakers for more than sixty years. An enti-
tlement program is one where all who meet the program’s eligibility criteria have
a legally enforceable claim to the program’s benefit. The TANI program, like the
AFDC program it replaced, provides income to needy families so that children may
be cared for in their own homes or in the home of a relative;® however, in passing
the PRWOA Congress made clear that henceforth no individual could state a legally
enforceable claim to receive a benefit.?

The PRWOA seeks to affect both present and future behavior. First, the law
seeks to make government support unattractive by requiring the majority of recip-
ients to work within twenty-four months of the time they begin to receive benefits.
The goals of the PRWOA expressly seck to affect future behavior by requiring that
a family’s participation in the program not exceed sixty months and by setting a
series of goals that focus on the behavior of recipients. The goals seek to

promote job preparation, work and marriage; prevent and reduce the incidence
of out-of-wedlock pregnancies and [the policy seeks to] establish annual numer-
ical goals for preventing and reducing the incidence of these pregnancies; and
[the policy] encourages the formation and maintenance of two-parent families.!?

The passage of the PRWOA, therefore, expressed values about personal respon-
sibility and society’s responsibility to children, arrived at these values through a
process of debate, produced a new framework for allocating benefits that sought to
eliminate social problems such as welfare dependency, and sought to change present
and future behavior so that society as a whole would benefit from greater workforce
participation by welfare recipients and from the reduction in the number of people
dependent on welfare.

Policymaking: The Role of the Legislative, Judicial, and Executive Branches
of Government and the Power of the Public to Make Policy

Most of the social policies covered in this text are enacted as laws or statutes. These
terms are used interchangeably. Under the federal constitution and the constitutions
of the individual states, the power to enact laws is reserved to the legislative branch
of government; the power to enforce laws, to the executive branch; and the power
to interpret laws, to the judicial branch. Despite this constitutional division of power,
laws are also made by the executive and judicial branches of government and, in
some states, by the public-at-large. A brief discussion of the policymaking role of
each branch follows. A detailed discussion appears in chapter 6.
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Creating Statutes

Lawmaking by the legislative branch of the U.S. Congress follows a typical pattern.
A bill is introduced into either chamber, the Senate or the House of Representatives.
The bill is discussed and debated. If supported by members of the House, the
proposal is then submitted to the Senate or, if the bill that began in the Senate
receives support in that chamber, it is forwarded to the House. The chamber re-
ceiving the supported bill follows a process that is nearly identical to the process
followed when the legislation was first introduced. If legislation is supported by the
House and Senate, but there are differences concerning provisions of the legislation,
a committee 1s convened and charged with resolving the differences and producing
an acceptable compromise. With any differences resolved, the legislation becomes
law if signed by the president or if two-thirds of senators and representatives vote
to override a presidential veto.

EXECUTIVE AND JUDICIARY BRANCHES

The executive and judicial branches of government affect policy in two ways. First,
both branches have an “interpretive role.” The executive branch interprets policy
after Congress delegates to an executive-level agency, such as the U.S. Department
of Health and Human Services, the authority to