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The Honorable William T. Cahill
Governor

State of New Jersey

State House

Trenton, New Jersey 08625

Dear Governor Cahill:
Your Task Force on Welfare Management is pleased to submit a

report on public welfare social services 1n this State, entitled Social
Services in New Jersey. :

In our preparation of this report, we found that the comprehensive
program of social services ostensibly rendered to all welfare recipients
has little discernible effect on the client population. Since 1956, many
millions of federal, state, and county dollars have been allocated to
support services intended to assist clients in attaining strengthened
family life, greater opportunity for self-support, increased capability for
self-care, and increased potential for rehabilitation. In reality, most of
these funds have been used to support casework staff engaging almost 0
exclusively in functions related to the disbursement of cash assistance. w,‘)} M},}’
Social services provided by caseworkers to recipients go little beyond the
required paperwork. Whatever service-related activity they do engage in (P}A
is generally ineffective and has little positive impact on the client.

We believe that a complete réorganization of social services in New
Jersey will be necessary to remedy the deficiencies which we have found.
We advance two groups of recommendations in the report.
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~The first group entails immediate changes to improve the delivery of
services by County Welfare Boards. These would include the redefinition
of services in specific and tangible terms, institution of new case control
. and reporting systems to increase accountablllty in the delivery of services,
'forgamzatlon of spemahzed serv1ce staffs ,- and development of new resources.
“to prov1de services.

v The second group advocates a reorganization of the cash assistarnce:
and social service functions at the state level. To improve the delivery of
social services, the State should: (1) assume the administration of social
services, (2) create a separate division in the Department of Institutions and
~ Agencies to administer cash assistance, (3) establish two new d1v151ons within
‘the Department to administer 5001a1 servrces, (4) open state operated local
 multi-service centers and (5) deS1gnate regional service areas to coordmate
the delivery of serv1ces at the local level. We believe that such a reorgamzation
would provide a strong foundatlon for the dehvery o meaningful serv1ces in
‘local communities: as well as ratlonallze and 1mprove admlnlstratlon at the
‘State level : : -

For the foreseeable future, New Jersey will continue to receive substantial
federal support for social services. The federal framework, provided under
the Social Security Act, could result in the provision of meaningful services
for our citizens. Since a sound and coherent program of social serv1ces is
essential for this State, we strongly urge you to 1mp1ement the recommendatlons
set forth 1n thls report - '

' Respectfu-lly yours,

v

7

; N /7/47}/1/(/20&,,4&__/ |

Frank K. Kelemen
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SUMMARY

This report of the Governor's Task Force on Welfare Management
assesses the delivery of public'welfare social services in New Jersey
and(‘concludes that the comprehens‘ive program of social services o-stensiblyv}@ :
provided tb all welfare recipients has little discernible impact on clients) J, dﬂ‘* )
The report proposes two groups of major changes in the present system o‘f M,}}\p\,}’
social services. First, several changes should be initiated immediately ?,)/
by County Wélfare Boards ,with acti\;e guidance and support frofn the State W
~Division of Public Welfare. Second, a major reorganization of welfare at

the State level should be undertaken, in order to lay the foundation for

.viable and effective programs of both cash assistance and social services.

I. Social Services in New Jersey

The 1956 amendments t’o the Social Security Act graftéd onto the cash
assistance function of public welfafe programs an entirely new function: .
the(provision of social services\to individuals and families receiving
pﬁblic assistance. Such services are intended to achieve the goals set
forth in the amendments to the Social Security Act: to assist clients in oo—""ol)
attéining str-ehgthened fémily life, greater opportunity for self support, yo"‘w
ihcreased capability for self-care, and increased potential for rehabilitation.

The soc iél services»amendments have been collectively implemented in
New Jersey accordihg to a model in which a single caseworker is responsible

for delivering all services -- as well as money payments -- to a given group
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of cliehts._ In theory, thje» caseworker professionally diagnoses his clients'
family problems; developfs_‘a systematic plan f@r‘oveyrcoming the problems
of every member of the fazmily; offers many dirgct services (primarily skilled

counseling) to the family; and arranges for other services which are unavail-

abl‘e within thé we‘vl'fare-afgency but can bé obté‘ined from outside community

resbui;c‘:es'i._ )
In praCticé; vthe provgisibg of’é compreh_en§ ive range of soé(iAa‘l sgfv_@ces
to clientsvenvisio.neld in tihé- Social Security Act is little.mo're than;ab paper
‘ ‘.bperatio‘n». . Céseworkc—;r\s %sp'en>d_ on'ly“ia smallfr?_étion éf_ their tirhe providing
“services. Whatever s'er\;icekss _they dp provide ;are‘rarely; effedt'ix)e aﬁd ‘havé ‘
1ittlé dﬁerrxlc‘)nsfrébl_e,impac}tdon clienu'cs ’I_‘he prdvisioh of sqcial éervice‘sfioy’
: 'ca-sewbrkel_rfs bis uvsual‘lyl;iérvnite;clll.to ,oc’:ca_svidnal_b{rief visits to th__e.homes of

“c‘:lients arid completion offjva variety of required'forms. o

Many shortcomings Voif social services in New Jersey can be traced to
operational deficiencies in implementing the concepts outlined in the Division

of Public Welfare's MaﬁUiEll of AdminiSUat}on. 'In theory, county weﬁére '

'c'>ffices shc.m‘ld b.,é‘ s’taffed‘éwith Wevll‘-tz.'vabvinéd‘ pfbin?_éssional s_ocial WOrkers

N ('defined as pers‘:o‘nvs witvhr 5l\/[z:is_ter in‘?S“évcial Worik‘ degrees) fu’nf:tioﬁing .with

_ smalll c:.ése:loads.. .;i_owevéf, the Qverwhélﬁling _‘fhajoriity of caseworkers in
New Iexv'se'iyjcqﬁs iSts ‘o‘f- c_é)liege grad'uates hdlldingion_ly baccaléuréaté deére‘eé;
’:‘.The‘ tfaming gix)’en topew.jcasewbyrlgers aoes liﬂtle to ‘éffset their inédequate

' forfnéi acaderr»xic’pr.epafatviéon‘. | Defici‘e‘ncie's in. istaffing are exacerbate}dr by

‘large caseloads and excessive rates of personnel turnover.

i
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Although operat1 onal shortcomings in the present ‘system are. 1mportant
a more fundamental reason for the. 1neffect1veness of so01al serv1ces is‘ the
(lack of . validity of the casewcrk model 1tself) Several studies question the
value of 1ndiscr1m1nate1y offered counseling by (generally) middle class
professional caﬂseworkers, for lowerf-incorne individ»ualswhos,e "problems ‘
s_tem from economic' and bso'cial bconditionsv beyond the control of either party

in the 're'lationship. »

.ﬁé II.: Olostacle-s vto lE:ffective Service 'De.liv‘er:Y" .

The Task _Force concludes vvfrOm, the evidence that social services offered
through the puhlic ‘vve.l‘fare system.' are :not atta.ining their le'gislatively
mandated goals and do not have a s1gn1ficant 1mpact on the 11ves of rec1p—
ients.  The report 01tes the followmg problems as the most crucial: 1) Social

‘services are very loosely defined; 2) Caseworkers'spend too"_little time‘ on

| services; 3) Much service ’activity‘is _mea‘ningless and vvasteftil; "v4)v S.'ervices.v .
are inflexible; ~5)}“Services' offe_re'd thr-ough welfare tend to'be vague j‘rather _
than specific; 6) Services _are not 'provid_ed by a specialized staff; " 7) Services .
are t’ragmented in their impacr; vg)’Many services "ostensvibly of.feredthrough‘ v
welfare overlap those of o't.her:agenci_es;v ‘9) ‘The pres‘ent service de:liv_.ery‘ :

- system lacks accountahility; lO)- Client participation in servicesb is limited;'

"11) Services can be paternalistic in their impact on clients.

III. Recommendations

The Task Force believes that a strong and coherent system of social
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sérvines is vital for the citizens of'New Iéréey@. - In order to build an -
adminibstratibve structure Wnich can remedy the éraVe deficiencies in the
presentvsbocial services nc%n-syste_rnv in Néw_ IerSey, é thorough récaSting ‘
of the State's orga/nizétion ‘fonbo'th dash vassistiance and sdcial ‘s.ervices

i_s essential) The Task Pérce therefore proposes two groups of major

changes in the present system.

1) Immedi&te Chanc_:jje"s W1th1n the Pfesenfcé Structure Pending reorgén’i—
zation at tne State level, a number of steps should be taken immediate-ly'
1n ordér to improve the delivefy pf sbnial éerviées by County Welfare Boards,
Thes*e: steps require supno‘irt by the‘State Di‘v‘isi‘on of Public“W‘elfa're to px_*ovide
a framework: for County écﬁﬁtion’.“ Theé_é steps also red’uir‘e new initiatiVes by
the Counties 'ch ma.ke“poss‘i‘bl'e ’meaningful services for iheir clients.

(i). There should be an immediate redefinition of social services in the

Manual of Administrationu,’ which'shnnld be in specific’ and tangible
terms [p. 64]; S '

. ‘(ii)‘ ’ vNéw case contfch and service reporting sy’s‘tems should be developed |

~ to monitor the dt:aliv'efy of services and to ensure that needed services
are actually 'pfoyidéd [p. 65]; |
(i) There sh_ould be‘specialization of éfaff functions invthe_ delivery of
social servicés [p 651; | |
(iv) An active progra}n of service devevloprfn)ent,‘ through the pnrchas/é of

services from other agencies, should be initiated [p. 66];

o



(v) Services should be made voluntary to the maximum extent feasible

under the law [p. 67]. Qo

2) A New Organization for Social Services in New Jersey The Task

Pofce'concludes that the long-term delivery of social services in this State
will be substantially improved only if there is a major reorganization of the
cash assistance and social service functions on the State level. Specifically,
fhe following fundamental changes are proposed:
(i) Responsibility for administering social services should be assumed
by the State [p. 68];
(ii) Cash assistance functions should be lodged in a separate Division.
L | rather than remaining in the sarﬁe agencva'ith social services [p. 701; ‘
(iii) The Department of Institutions and Agencies should be reorganized
to reflect its .new rolg in the delivery of social services [p. 74];
(iv) Sta_te—operated local multi-service centers should be established
to make services accessible to the public [p. 79];
(v) Regional service areas should be established to coordinate deli\}ery

of services at the local level [p. 80].

The Task Force believes that the changes recommended for the State level
will provide the basis for the delivery of meaningful social services in local

communities.
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INTRO DUCTION

It has come és_ an u>n‘pvlea>san_t shpfzk to ihe'nie,mbers .o‘f 'this Tas;k e
Force to find that the comprehe_ns‘i_vé’ prbgram of social service_s_ osi’:_e..ns ibly .
pro(zided to all Welfaréf recipients 'hasb littlé, vdiis'c‘erniblve ’imp'ac;c o,hf the vcli’en't_b
: popullatio‘n.‘ | | | | | | |
‘_ Since 1956, the legis la‘tivekfram‘ework of the federéll?—suppb_rtéd pu'blié

welfare system hvas' ‘provide'd _fof a Widé ‘fange of'socbibal Serviceé as Well:as“
~cash assistané'e. Sth services a:re' in’génded to _avchiievvel the ;goalsbs’ebtl‘
forth ‘in the amen’dménts to thé So‘c‘iav.jl ~Se’curify Act to _aséi_st cliehts 1n vattaining
su'engthéned fami-ly- life,. g-vr»evater» o‘pportunit_yz_fo'r.self support-,' 'in‘cre'as‘éd_:_»
| capability for S'elf;care , and increaééd‘- botérﬁial, férbfehéb"ilvitc;ltiOn-. . V‘Sta‘:t‘ev
and lbcval expenditUres fdr social s_e,rvic"es fdr w’elfavrej :I“'écipient(s': ’.éffe' m.a';qhed
at the 75% fate by the federal ngv'ernn_l'erit‘ uﬁde"vizb*. an open-ended fbuﬁ_divng anfan‘g,e—':.
ment. | | | |

| This Task Force ha‘s ».four‘ld_.that th'e(prox.zi‘éiCn of a cémpreheﬁsivg ;rantje ..
of social services to clients envision‘_ed'in-vth'e ‘Socbiabl vSe‘curi'ty‘. legi'slati»on'gciés‘ o
little beyond the }éqtfired papefWork) Césewdrkers sp’endv only-a si'rnallzlhf‘)'rol‘)ortion{‘
of .their time engaging in service-r,el,atevd, activities. Whét’e(ze; ‘service—rr‘e'latedv
aétivit'y they do e_ngaée in is generally ineffecttial and has little consistent -
impaét on fhe' c.lient.“_ Social service éc’_c»,‘iv_i'ty: on the part‘. of ca’s,ev;ro,rkefs. cO»r‘l—b.
 sists of little.m"ore than infréquént‘ and brief visits to thé homés.of-.client's. |
and completion pf mandatory reporting fOrrh_s oh thé déli’véry of 30¢ia_l services}. '

Nothing short of a ¢omplete restructuring of the social sérvices ‘Sy's.tem .



in New Jersey will remed? 1.;he deflclenmesfound By this Taé,k Porce.' Al-
thouAgh cértaih "positive_‘stebs\ can bé.vt'a'ken‘ wirthin-thevexiétirig county.
structure, a fuhd'am‘entgl prbrequis ite for th:e.v efféctive deiivery of social
services is'the transfer of e;ldministrativé re.spo.r'lgibi'lity for welfare f;omthe '
cbﬁnties to the State. Suclg'l a transfer is a necééssary -- though not sufficient --
cﬁonditiOn-for,‘the creation df é cornprehensi\./e,./ ix"gltegfated"program of social
services for the State. |

The design ofr'a new ;soci'al sefvicé sys.te‘r_ng for New Jersey .is a difficult
“task, since there are né s‘ufcc‘es’sful quels and ;f.ew established.fprecedents
‘ to'g‘uide.us.r* Sbcialvsevr.vicésl_ in other states ‘apéar_en'ti'yi suffer'frohi many of -
the same-deficiencies as we have foﬁnd in N.ewéieréé?.. =A'lt"l'10u'gbh-the federal -
’ gov’ernmeﬁt’ recognizes the ;défeCts in the prese-n;t sysfem, if has not yet,bgen.
able to deve\lc_ﬁp a sound alt;erhative to guide réoxjgani‘zatioh’effroﬁs, of the

states. 'This makes-the specification of a workable system more complex

than ‘it otherwise might be.  But'it offers to New Jersey the opportunity to

develop a systemvwhich.wijll better serve the ne_‘eds of its own citizens while

© it serlv',es as a model for otl'?ler states

We urge New_'Iérsey :i:o 'Seize this Qpportunity.r To this'end, we havé

* formulated. re.commehdationfs and qutlihed a new :Eorm of organization which we
bélie\}e will provide the Bés is for a meaningful vﬁx;ogramfof essentiai social

| Vs'ervices; We recdgnize thiat other alternatives ie‘xistb which might achieve

that goal. We-also recognjize"’th‘at much work rérnains to be done in filling

“

(]



-3-

in the details of our recorﬁmendations. But, in view of the gravé de ficiencies
of the ‘presvent system, and the opportuniti%g; offered by tfle vchanging federal
criteria, We believe immediate actibn is essential to initiate steps to éreate
a new delivery system of accessible, tangible, effective services for New

Jersey. The needs of our citizens are too critical for us to do otherwise.



EVOLUTION OF SOCIAL SERVICES

|

Public welfare programs today make provisjion for a wide range of

. soc,i‘al services for individuals and families as well as cash assistance

W

to the needy. But the building of a legislative f&'amew'ork for ‘comprehens.ive T

5001a1 services 15 a relatlvely recent step m the evelut1on of publlc welfare |
| programsdtn th1s ceuntry. Pnly in the last flfteen years hais the Social
Security Actbeen axnended%to prQVide the s}tatutoty» and financial '«SUppvoirtv' L
- ‘for' sociai services to vsuppllement cash assistance. In the_'las_tf.'eightkyear‘sui.,, S
| }h,owever, the or.iginal IS,QCi;al secuxv'ity"amendmyentsv- havie .be'en breadened te. B
, prnVide even‘gf_eater .federal vf,inancialn éubpor't for a wider tange .of ‘s.foc'ialv Q
~eerviCes'. S_ueh serv-tces c;an now ‘beeffer‘ed torif»orrnevr and potential 2 in .
additien to current_. - vwdelfare rec_ibients by'atrangement with othet' public::' f
and non‘-profitprik\‘/ateageneies as well as_'thro'dgh‘ Lecal Qelfare agen_cy‘}‘, -
'staff.‘ - B : |
“Wnen the »Social Secjur‘ity Act was passed m 1935, it'made_provision o
far eaSh a’_s'sibstance te the needy in three' catejtjorte‘e: ; Old 'Age Aséie_tance
(OA'A), Aid to the'Blind (AB), and Aid tevDepen'dent’,Ch'i‘ldren (ADC) 1 ‘~'The".
: ( categotical asds‘i,s_t‘ance ptegrams auth‘orized,by the Soicial.l Securit;r Act were

’X‘ : -seen'ia‘s stopgap'measuresj, which wot;ld -gra’duajily "Withe_r away" as the neW“ .

1. "Aid to Dependent Ch11dren" @A DC) was renamed "A1d to Famihes w1th
Dependent Ch11dren" (AFDC) in 1962. ' : .

(C\G



social insurance schemes extended theirco}ve"rage'in those afeas.') o
For twenty _yeArs ,_.these_ programs“continued‘ to bev1ewed as m'echan isms
‘to distributebltemporar"y financi‘al aid rat‘her than p.rov'ilde‘”s‘ervi"ces':' Bythe -
‘middle fifties, Old _Age"A‘ssEistanc-‘e‘and Aid to the Blmd had stabilized be-
cause social security assumed an fi’nci'eas’ing burden \df-covera‘ge . Contfaﬁr
to the expectations of the arch‘itecte of the Social Securfty Act, however, the
- Aid toiDeﬂpende’nt‘ Children Ca‘tegory was expanding rapidly. In the mea_ntime,
another*—category of coverage, Disahil_it_gr_fteéista'nce (DA), had 'bween ;a'dd‘ed/'.
to the Social Securit.'y Act in 1?_?_9 . Alarmed by t_he rising c'OS/t. of ‘a'fsvsi‘s‘t\ahéé,-
political leaders iﬁ,_fhé 1950's began to di_scues welfare 1n s.nc:’h terms as
"'permanen‘t dependen‘cvy" 'and ‘expreSs'ed“t‘he feai' that the conntr,{( was developfng |
a cla‘ss of people for whom welfare Was a "way of 11fe; " | |
In this context the 1956 Amendments to the Soc1al Securlty Act grafted
onto th__e -c.ash aesistan_ce function of the c_at_egorical /programs an entire_ly ne_w
fu-ncvtio‘n; (the pf‘ovisiOn of socfal eef\}ices to individuals and fam_ilh_iee receiving
public a‘ssista’nce.}\_ :’f'his% new ‘conception of public welfa,re t\}as reflected-in
the following d‘ecla'rati‘on' in the a'mended preamble of th.e’:Act:‘
| | It is the 'purpose'. of{ this title ... to promote the we'll-being

‘of the nation by encouraging the States to place greater

emphasis on helping to strengthen famfly life and helpmg

‘needy families and individuals attain the maximum economic -

and personal mdependence of which they are capable. :
Federal money wae made‘available to support this puArp'o"se.: 'Sta‘te‘s providing
‘social services to 'fecipients i‘n accordance with the goa‘ls set forth in the ‘statute

were reimbursed by the federal government for 50%‘of their expenditures. But



the 1956 Amendments actually prov1ded Iittle lmore than a basrc foundation

,for 'socia"l' servic'es (The federal government neither defined nor prescribed

o spe01fic servrces Wthh 1t requ1red the States«to renderq: ‘

FOI' the: rest Of thew decade the welfare rolls continued to 1ncrease. By

: : 1962 Pre31dent Kennedy recognized a growing welfare CI‘lS 1s. Rejecting o

(,,v

' arbitrary freezes or cutbacks 1n the categorical programs he advocated an.

:._"éxpansionzmthe soc1al serv1ce approach to the problems of welﬁre dependency> »

Stressmg the concept of rehabilitation, the Pre51dent S Welfare Message A- .

- vf‘_"spoke optimistically about the power of soma'l services' -

e Communities which have tried the rehabilitative road —--the
o road I have re,commended today —- have demonstrated what can
_.be done with creative thoughtfully conceived and properly

- “ managed- programs of prevention and somal rehabllltation, in .
- those communlitles families have been restored to. self-..».:.
o ;reliance andirelief rolls. have been reduced T L

Congress accepted the basrc approach proposed by the President even

L though Secretary RlblCOff could 01te only four lsmall pilot pro;ects in support

- iof the generous claims made on behalf of the efficacy of somal serv1ces. -
“'(The 19 62?amen‘dment’s ‘to the Social Security Act required the states to offer
' a program of spe01f1ed social serv1ces to recrpients of categorical asmstance)

. .As an added 1nducement the federal share 1n such serv1ce expenditures was ;

':;raised from 50% to 75%. Qongress,ﬁaut;horiz_edt‘theﬁ;Secr_etary_‘;o'f,Health,j" L

2. Welfare Message of the President, 1962,

PR
PR
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E Education and Welfare to promulgate a llst of services which States would

» be requu'ed to prov1de to welfare re01p1ents, Further the 75% matchmg rates_,

were extended to welfare agency staff development and traming as well as -

rlto opt1onal serv1ces spe01f1ed by the Secretary.

The obJectives of the soc1al serv1ce program embodied 1n the 19 62

amendment’swere vst"ate'd in bro’adterms:l ot

1)
o ability: of parents and children to assume the respons1b111t1es
v1nherent 1n their respective familial roles. SRR

Strengtherung family hfe —-' ma1nta1n1ng and 1ncreasmg the

Self support -= ass1st1ng 1nd1v1duals to develop their capacmes o

' to prov1de an adequate 1ncome for themselves and their fam111es. u

’ Self-care - maintar 1ng and developmg the ability of re01p1ents
_to meet the demands of every day life w1thout cont1nu1ng help

’ “from others.

'Re’habihtation'?-- enabling 1nd1v1duals to- overcome personal and

“social handicaps -as. well as mental and physmal dlsab111t1es
- which are obstacles to normal__functiomng at home and on the_]ob‘.-_

The means of attainmg those obJectives were " def1ned serv1ces, "_ prov1ded

almost exclus1vely through the casework staff of local welfare agen01es.

.These serv1ces placed a heavy empha51s on sk1lled counseling. : Cas»eWOrk’ers

were 1nstructed to dlagnose client problems sk1llfully through an. 1nten31ve

»“socml study" and to develop a detailed service plan de51gned to a551st the :

client in a‘tta»in-ing 'servic.e gOal’s. ’In'- explainin'g this casew'ork str.ategy.t-o S

,Congress ;- Secretary RlblCOff man1fested a glowmg fa1th in the capablllty of

)

. ,.\‘

SOCla]. work to correct complex somal problems . Stressmg the benefits of -




 skilled soc'ialwork vhe stated:'

Most of the fam111es on welfare rolls are unaware of ways.
to help themselves. " But a skillful somal worker, devotlng :
his or her t1me to lhelping them break W|hatever chalns bind

~ them to their 11ves of poverty and dependency, can 1dent1fy ’

- the problems ... ‘The interest and knowledge of a welfare
worker can lead [them] out of apathy, des a1r, and worsemng
problems to a- new 11fe of order and hopfe. :
Operationally,_< this conCept was ;impleme'nted by nequir‘i‘ng' state agencies to J

- reduce caseloads to a standard not to exceed 60 APDC:‘ca;ses, or llOTa.dult g
_cases. New ‘Ca’s'ew'ork‘e_rswere alSo required to have':baccalaureate degrees,
_ although no'ma'j'or fiefld of study was spec1f1ed

Durmg the f1ve years follow1ng passage of the 19 62 Soc1al Securlty Act

' ‘amendments Congress w1tnessed rnore sharp ncreases in the welfare rolls, L

desprte the prom1ses made on behalf of s001a1 serv1ces in 1962 -Considering

new welfare leglslat1on in 1967 the House Ways and Means Commlttee was
angered by the fallure of the, states to 1mp1ement the earher 3001a1 serv1ce '
h ,\amendments with;sufficient _yi_gor and effectivenesjs. -C;lear_ly}c’:onceiviing’

‘the primarz purpose pf soc1a{l s.erv ices as the, res’doratlon of-f1nanc1al inde- -
""| _

fpendence to welfare re01p1ents the Comm1ttee proposed - and Congress

enacted -a package of measures 1ntended to. retard the r,ap1d growth of the

r

'rolls. Flrst Congress leglslated a freeze on the number of AFDC rec1p1ents ;
. ‘ . S . \_l

on thevrolls . kkeeptng_. the numbe_r ,Aof_ach1ldren' on th}e roll__l.s'“due to _illegitimacy]

and desertion a constant proportian of the total population.? Second, the

[
i

3. Comm1ttee on Fmance U S Senate Hearmgs on the Publlc Assistance

Act of 1962 o D

i

4. " The freeze was resc1nded 1n Iuly 1969 Just before 1t was to go 1nto effect.

. i
\ |
A

)

)
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Congress required states to esta-blish Work Incentive (\_/Y“l_ﬁ)_vPrograms; Y
for all employable recipvien.ts. WIN Programs would require ”r‘eciptentsr '
: t‘o.‘reg’i_ster for employment and aocept either‘ jobs‘: or tra _ining offered by
State Employment Services. Provision was also made for the expansion
of complementary services, such \avs day care and'-_em'ployment counseling. N
Third, Congress stif'fen‘ed re.quire‘me‘nts for local welfare agencies to ohtain
support from: desertmg fathers of AFDC chlldren. The illegitimaoy rate was
also to be combatted through mandatory counselmg of unwed’ mothers. ‘
The primary impact of the 1967 amendments on soc1al ‘serv1oes was
to increase substantially thOSe social services which were intended‘ to
vhave a direct negat‘ive "impact.on the rollss ‘A_signifi'cant shift in emphasis i
(from a casework stratecjy to an employment strategy)-— characterized
- Congress' new attempts.to limit the rolls. Day,care and manpower serv ices_v.
as well as the stringent work req.uirements: we_re designed to return large :
numbers of rec1p1ents to the world of work l1m1t1ng the growth of the welfare '
' rolls. Along with these serv1ces ﬁhe 1967 legislation mandated that famlly |
planning serv1ces beﬂ offered, as well as foster care services, and other
services to meet particu_lar fam_ily needs (The Appendix: conta in-,s; a.detailed
listing of mandatory»_and. optional svervv: ices specified in regulations, p.ursruant‘-v
to the 1967 Amendments.) | |
" Other changes were mad‘e»in_ the soc’\ia-l* s‘ervice programs as .w,'e-ll. . First,

states were given the option of extending the full range of social vser\“/ic::es to
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I
»Qformer and potential} in Ea_ddition.to current, recipients of welfare. Defi‘ning_ ‘

“""-‘pot‘ential" bro.adl'y’,_HEV::V'ha's in efféCt‘madep,OS's'ible the extension of the
-availability of federally,-imatched'éocial services to the entire poor or nearly
poor population. HoWevfer, few states have thilized this provision.to finance

social services for non—recipients." Second, the federal government encouraged

»f\vloc'al‘ and state w,elfare agencles to purcha'se heeded ‘-serv'ices from 'Oth'er public

o and non- prof1t prlvate orgamzatlons. These two changes 1mp11ed a. sh1ft in

‘ ‘ _
‘the 1ntended funct1on of welfare agenc1es from d1rect prov1s1on of counselmg

: \,
vserv1ces toward fundmg and coordmat1on of spec1f1c soc:1al serv 1ces for the

ent1re low - -income populat1on)

The change in. emp,hasrs of the 1967 legilslat1on was predated on the

: admln‘istrative‘le_\_/'el1‘b'y‘aj_reorganizat»i‘on of HEW ‘wh‘:ich reinforce‘d th_e statutor-y :

,_]shift toward »:spe'ci"fic and tangible*'ser\)ices.; intended to"r"educe di'e"p’enden’cy."‘, '
»Antlclpatlng Congress1onal concern over the effectlveness of soc1al serv1ces

‘ in the publlc welfare programs E—IEW Secretany Iohn Gardner consolldated the

=We1fare Admmlstratlon Nocatlonal Rehab111tat10n Adm1n1stratlon Med1cal
N

_ ‘Serv1ces Admmlstratlon and Admlmstratlon on Aglng 1nto a s1ngle agency

: l

(The Soc1al and Rehab111tat1on Serv1ce? The Chlldren S Bureau and other related

functlons were brought 1nto was well W1th1n the new agency, ch1ld welfare
,se_rmces a-nd public welﬁa're social services w:ere lo'dged»in‘;, a single Community
'S'erv'i,ces Administration.’ ‘Res“ponsibility*for cash assistance functions was -

- . | . ES ry . . L ' e '

separated from thef'_services functions through placement in a new Assistance

»

)

S



Payments Administration. Mary vaitzer,’former director of 'th“e v\focation'a:'l_it
“Rehabilitation Administration,‘ and a ‘leading advo‘c‘ate o'f the rehaloi_litat_ionﬂ
model of soCi_ai service deli‘very, 'byecame the new Administrator'of _th_efSoc'ia 1‘_>-
~and ﬁehabilitation Serv‘iceL R : - S o
Even though New Iersev has not yet fully 1mp1emented the 1967 legis—

rlation further drastic changes 1n somal serv1ces have been proposed 1n |
Washingto'?n as.part of the pending federal welfare reform legis,,lation.v ~rIo B
complement its Famil‘:y" Assistance Plan, the Admin»istration has :'propose,d a}:' .
'major redirection of social ser‘vices funded under the Social Security Act: ‘-
A series of amendments proposed to the Senate Fmance Committee in Iune PADPOSC\Q '
- 1970 would enact a new. Title XX of the Soc1al Security Act The _new:t-ltle
.would consolidate all s001a~1 services prev1ouslyfunded. under the'.,puh_liic' o
Welfare titles into a new se'rviceS’program, ‘called -""individua,l anrd'familyv"f
'se_ry_i_ges’. " Such‘ Serv.ices are defined to include the' full rangeof famifyl.andﬁ‘_
child wevlfare' s,ervi-,ces., \service’s 1n ‘s;upbort of mvanpo_w,er, train'ing and'» ‘e"r‘npl‘oy;-l‘
ment programs,' foster care and adoptiOn services, self-car_e;‘a’nd prote'ctive;;.‘fiv S
services for aged', blind, and'd»isabied adults, and‘tem‘.p:orarv em.ergenoyxﬁ
assistance (both cash and emergency ’services) . |

" In order,to partic’ipate 1n the _feder_ally-ajs‘s isted‘ 'prog_ram,» the_‘v Governor
of each State must divide his entire»state intolserv.i’ce"areas.‘kb He mustthen -
jdes.ignate a . pri_rﬂe__'s"_‘_ponsor" to administer thekser.vice'-program invfeach,‘s‘_ervice- :

area. This prime: sponsor may be either a state agencyvor a local government
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unit, but any agency or spoinsor‘designat_ed ‘musti be separate frqm the

agency‘pro,viding‘-césh' assifsta_nc‘e. . Anyac‘ity‘witl‘h a po;pulé‘tion of 250,000

may exercise a "self des ignation" option under which the chief elected -
official may choose to designate that city'as a service area and assign

a local prime sponsor of hislf_ choice to administerﬁ the program. Assurances
. i ’ .

. must be prox_iideéi_ by"the pr,i!mé spérisof(s_) as to sjﬁ;eciﬁed levels of acti_vity'
én’d levels of pe’rf-ormarice,ca:gainst'which achievejm}_ent can ’b‘e m.entionédv.l
R B \ , | o _ v
This program of indiv%idual‘and fémily, servjices wald be made(availl‘—‘ —
able Wifchoﬁt charge to'\all- ﬁersb_ris below ,the -pbv;ertyii’ne) ; ‘no't'just 1.~e_cipl—k

ients of public assistance payments. - (It is notiewo‘rvthy that some New Jersey
recipients would be ‘iriéligi‘r;ale'for free services beca‘usve‘th‘eir welfare grants
raise th'errl;above‘ the p"ov.eri":yf level.) \'T}'ie' services could a‘lsol be made

available on ability‘-to-pay{ basis to those persons above the poverty line,

. I o : ,
but no more than."10% of totial service expenditures could be utilized for that

purpose.
| ' - ' 1 ‘
A separate Government Assistance Program would be established to
o A j : v
provide aid to Governors and local chief executives. "to strengthen the

capf’:lcity of’fheir offices btoé ‘pl'aﬁ, mé-nége, énd evaluate health,‘ ‘educatién‘ |
' _aﬁd welfare programs on an efféciiy'eiy coordiné'jced basiis;_",' The Govefnor
of ea'czh state WOuid be a-ut}florizea :co submit.a sﬁngle Cbnsolidafe.d plan
ihcluding his program of i_'néd__i&}id\.jtal an.‘c.i‘far‘nil.y‘ s'jérvices and any one‘v or more
of his state's federally-a‘iclied'hbealth‘, .‘edﬁcationi',’ 'and«wel;_fare progra_ms



(excluding Medicaid and 'p'ubl;if,c assistance.) ,“"Uridér; such a Cbonso_l‘-idajced:__f“ -
plan, the Gov‘é‘rr‘lor‘ would be fsermitted\to"tra,n,Sfef among fprdgrams up to

' 20 percent of the federal assistance available for one such program..
The changes proposed by the Administration's amendn ents to the

* welfare reform legislation (H.R. 16311) would advance several trends in the -~ .

'develo‘pnient o,f-socria_l services:  Services would be ‘expanded -t'o?-t_he» hoﬁf",_? N
welfare'population‘; social services would be ,adr:nirii'stered'_'by-"ag‘e"ncies”'Othé‘f,‘ N
than thoske”administering cash assistance; efnploymént’—rela_ted sermceswould

be giveﬁ special attention; and a.ccou,nt'abil'i»ty for 'spécif_ic'r‘be'sult,s_r'i(vptjﬂd be :

emphasized. Although the original title XX proposal was withdréx}?h,;é@qd the .
firhabllform of these proposals as they may 'bé‘éhactedfi‘si"hoti ‘cé_rt"ain, 1t1s
likely that many of the basic provisions outlined above will e\'/f'ehtualzl'y;vbe_;f

" incorporated into Federal law. o
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SOCIAL SERVICES IN NEW JERSEY

Social Serv1ces in New Iersey I Theory
The sOcial services ]amendments;have beeln' colllectively implemented '

in New Jersey acCOrding toi a model in which a single caseWorker is responsible
: A o . : \ s . s : :
o ‘ for delivering all of the serv1ces -- as well as money payments - to a given

group of clients. In theory, the caseworker becomes familiar w1th the needs

| .

of his families. He profes‘sionally diagnoses tHeir p‘roblems : 'wh»ether these :

4 problems are overtly expressed by the client or must be 1nterpreted by )
l . . . .

analy51s of the client s explanatmns and behav1\or. The caseworker develOps

| a systematic plan for overcoming the problems of every member of the family.

i
|

o He offers many direct serv1ces (pr1mar1ly skilled couns eling) to the. famlly

. and he arranges for other serv:c es Wthh are unavallable w1th1n the welfare

agenc,y but can be' obtained.‘ _from outs ide community resources.

L . . l .

Whenever a client s application for finanCial a331stance 1s approved
l

o 3
’ -the cllent is a531gned to av |‘caseworker who 1s respons1ble for validating .

‘. _eligibility.. making‘ money playmerts and prov1d1ng all soc1al serv1ces. In

. . \ - : : )
"order to ensure that the client receives adequatel attention the federal govern—

t

’ -t
ment sets standards 11m1t1ng every local office s, client/caseworker ratio to

. l

60 for APDC cases and 110 for adult cases (OAA|, AB DA) Por the over-
whelmmg maJority of cases requiring "defined serv1ces 2" rout1ne home v131ts

: are. required by the federal government at least every three months although

. l -

* As of July 1, 1970 counties formally created separate ‘staff units for the
administration of cash assistance and social serv10es. As. discussed below,

however, the impact of this formal change on ,actual practice is questionable. - »

i
i

@



more frequent visits: are required in cases needing more attention.
According to this medel, va,caseworker visits the ‘client‘ ln hisb,h'_obme

seon after he is added to the.rolls in' order to make a "secialv study"' of |

every member of the familyo According to New Iersey Divisbn of Public‘

Welfare's Manual of Administration, the purpose of the social study "is to .

determine the nature of the client's problem, to identify service needs, and

to formulate a plan of treatment designed to enable the client to work tovjvard'sb
the resolution of hisproblem." - [2807.1] The Manual assumes. little -
probability that the client's "problem" is limited to the need for bmoney.
Rather, the need for money is taken as a symptom of other serious problems
experienced by the client. Thus, the social study goes far beyond an assess- |
ment of the needs of the client for‘concret‘e services such as medical care

and better hous'ing (although such neecis are included). It takes the form
(according to the Manual) of a deep and therough probe of the be'havior and
circumstances of each member of the family.

Sources of information for the social study are intehded to be Widef
ranging and are not limited to the client and his immediete family. They are
supposed to include "'direvc;c observation by the worker Qf the home and of the
children; discussion with parents“ related to the age and stage of deyelopment :
of each child and his particu»lafneeds ; and discuSsion with‘relatives or others
in the community who properly have knowledge and concern as to"'conditiens

in the home and the well-being of the children." [2807.4 (d)]
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It should be emph,aSiized that the'social study is made of every

P '
| f o !

client who receives findncial aid’and éVériy member 6f His family; the -

client must f'ull."y' cooperate‘ in assisting th’e” casiewor'kfer in’ its pre’p'aration. ‘
From the s‘ocial"study";‘-theﬁ caseworker develops a "service plan.

i

If any

- of the "defined services" listed in the Manual q'pf Administration are needed, .

. the family becomes a "'defi{ned‘s_er.vic'e case." In order to check on progress
toward accomplishing the service plan, the caseworker must visit the family
at least once every three months. -

“According to this social service model, the client participates actively
~in the prepara'ticnﬂof'the serV»ice~p1an, vand?he'has the right to accept or réject
- services'.: 'fHo'wever;‘the casew‘ork‘er must’ b-eware-of false rejfections base’d

- |
: only on' past b1tter exper1ence and should 1nst111 conf1dence and trust 1n the

: I
clien‘t‘so that'h"ew'ill' acc»ept the plan.. On this pomt the Manual says
- The cl1ent S rlght to accept or re)ect serv1ces - serv1ces o v
~ aimed at helpmg the individual and fam11y presuppose '
the client's 1nterest and desire for help with h1s problems.
Under ordinary c1rcumstances the people have an inner urge
‘to better themse'lves within the limits of their capacities,
and are respons1ve to such offers of help. However, there T
are people who have had long and pa1nful experience with
repeated dlsappolntments in life and who are fearful of
exposing themselves to further failure. Such persons may
at first reject agency hel p despite the1r obv1ous need. In
‘such situations ,\ the understanding and skill of the caseworker
. and the trust and confidence he genenates will be maJor factors

in the client' s f1na1 decision. [2804 Attachment A, page 2] S

‘The full scope of "def ined services," which are to be offered to all
© clients, is wide. The Manual lists fifty-one defined services for AFDG

T
i

do



oo
~ clients and twenty-three defined services for adult clients which "each
county welfare board is responsible for makmg‘ available -‘tof,apﬂpl_ic‘ants e

~and reoi"pieritsf, i’nf»accbrdan'ce’_wifh ,the.ir;neéds and’ p'rbm'ems: oo [2805.1]

N Deflned serv1ces in the AFDC program are. glven 1n elght categorles Serv’IiClesi_ e B

for 1) unmarrled pa‘rents and the1r ch1ldren, v._2) fam111es dlsrupted by
desert1on or 1mpend1ng desert1on,b_. 3) fam111es w1th adults or older youth
W1th potentlals for self-support 4) chlldren in need of protectlonv, 5) chlldren
vvw‘1th spec1al problems , 6) fam111es W1th ser1ous problerns 1n famlly functlomng,
7) fam111es w1th problems ln rnoney management and | 8) fam111es dtsrupted
' by absenceof parent for reasons other than desertlon.lv Adult prograjmve,s-eruloe.s-‘;" '
are given in five oate_‘gorie's;' _Serv-iﬁcesv“ for l).aged and d1sabled 1nd1v1duals B
V'_~in need of protectl'on», 2) aged and disabled ivn'di'\‘fi‘du'a’ls feéuir'irig;'s'erv'ice"s |
1o remain' in or retur'n'.to the1r }own “ho'm'_‘es_o'ri COrnrn"unltiieS ; 1 3) blmd and other
‘d1sab1ed 1nd1v1duals w1th potentrals for self support 1n whole or in part‘
PR v .

4) ‘adults Wl_th potent1als-r"for self;-cnare,; and "VSF).,adults‘who a’re"l_solated, or.- '
estrange'dz.frornv'a:vf'arrﬂyi.: RTRETRAIN | o |

It is difficult to categor1ze a‘nd[tomde’scribe a,c}:vufat_‘éfy ‘a,\.za‘ilalole*defiined;-.__V'T
serulce'_s_;hecause of themanner 1nwh1ch they ra‘re 'organi‘z‘édf 1n t_he Manual.
B Howeuer ,"b a '__r.OLi'gh' .@'IGSéif‘icatiéfl ot"‘:-theb's'er\_/::ices"l’nl th'e AFDC*.program’."i:ndi,cates;”

a breakdourn ,alongithes"e line_s: v S

1) g TWenty of the fifty-One »defined'services are referr.al an'd enahllng
serv1ces wh1ch are 1ntended to fac111tate use of outs ide commumty resources

by the cl1ent Examples ‘ "'Se’cvu'rinfgv_ne»eded_fmedic‘al 's"ervices";f""'-refer»ral to 'p
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‘WIN program", "securmg legal advme regardlng problems affectmg the ‘
rights of the rmther and ch11d "

2) Six of the serv1c1:es; are 1nterventions with relatives to obtain - .

o \

f1nanc1a1 support or to reci)ncﬂe a broken marrlage.‘ 'Exa‘mples:'.r'v,'Couns‘ell-ing ,
»I[putatlve] father", "obtam;mg support‘from the absentparent " .

| : 3) Fouri of the. serv-lces are 1ntervent10ns to alter behav1orr Exam,ples:

" stirrrulatin'g, and'»SuPp‘?rtm]l‘Jz : cooper_ative.efjfortamong »"fami.‘l'_y member_sj in'im- -
proving fambil‘y life ,‘Ar-_ ".pre‘\ientinghir.nmatureHcorhpulstlye or unw1sespend1ng" Ve )
“4) Three of the ser\{uces are protectlve. | Example "usmg prOteotive -

v

,dev1ces as approprlate for fam111es w1th 1mpa|1red capac1ty for money

.management due to physwal or mental condltlons, o .

5) Fsour,of.‘the. serv1cesyare>co.unse1‘1.ng o;f the :oli'erit withregard to

- yarious family problems. ,Exa"mpteﬁ n proyiding?h_el'p with family budgeting |

L

‘and purchasing. moo L
- 6). The remainmg fourteen services: are unclas51f1able because they are
’ stated in terms of ob]ectlves to be attalned rather than serv1ces to be prov1ded

j Most would probably have a strong counselmg component but they could

: melude,manyother ‘_type-‘s of serv1ces as Well : lExamples : "1m‘prov~1ng; o

.keﬂnv'irOnment,‘al o'onditions seriously COntributmg} to__‘11_'1;eg’1t;macy,-‘ " “'rfefliev'ing SRR _'

_the"rriul'ti-bu’rdens_resulting' f—romv; 'employ'rnent";_._:?':deavl"i}ng with stresses con- -
duo ive to desertion M

_ The modebl‘_‘for service d\elliyeryv Vintth'e_»publi'c thelfare‘ prbgrems._in New

w -
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Jersey which is détailéd— iﬁ,the iM‘jah‘ua_il'of‘Ad‘mini:sﬁ‘at'ié'h centers _oh the
basewdfkér. He is fe’sponsible»vfor‘asvs-ess'ing the problems of clieht§ on
, hisrvca:selroavd,_v layi'n‘g 5ut service ‘pl,éns  1_:0 cépe,with thQs‘e prbbléms ,v'c"m,d, :
deliverinéj a cémprehens ive ravng‘:e of s'ervice_sv. thfbugh'th_e >welfare: égehéy

‘and other community resources. The defined services are diverse in their

means of delivery, but they all have four briméry objectivés: st fbhgef R
farriily l_if;e, 'ng'eater sélf—sﬁppott', bir‘lck:rease}d éelf,fCaré, and rehabilit'ation.ﬁi.b'.
' C'lients; are supposedrto p»artliyc'ipat'e' activ:e:vly .in‘ thel vd'e>vev:1’<‘>:pmient of the1r », ’
ser\}ice plags .‘_v PfogreéSive imﬁrovemenf bin the 'crl'ie,nhtS' situafion’é :ar’e"
.'iluﬂn.tehded ,tc_> take place, W@th‘res;coratiorn o.f eéoﬁomic inydep'evndenche one of'

the primary goals.
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Social Services in New Iersey I APractic_e,;‘

 In practice, the provision of a comprehensive range of social services

to.clients .envisioned in the Manual of Administriation is little more tha_n a .

paper operation. Caseworl\(ers spend only a small fraction'of'their time
providing services. Whatever serv1c es they do ‘prov1de are rarely effective

and have little demonstrable 1m.pact on cl1ents No.table exceptions_ to this_

genera’lization_can be founcl 1n scattered spe01al serv1ce pro;ects in certain :

N‘ew Ia‘Sey‘ '_.counties. But the prov1s1on of soc1al serv1ces by caseworkers

. .' .. 1 . L : -
is. usually limited to occas1onal brief v151ts ‘to the homes of clients and
completion of a variety of required ,forms. Soc1all serv1ces are 1neffect1ve x Wﬂy’

primarily because of fundamental weakenesses 1n the casework model upon

Wthh they are based A se=condary cause of 1neffect1ve soc1a1 serv1ces is

' »operational problems in the| implementation of thjaft mod_el, su’ch as inadequate
staff training, large 'c'as,elo;ads , and rapid staff turnover.
Evidence for these conclusions comes from our own survey of AFDC

recipients in New 'Iersey asi’ well as the'_results of5 fsurveys in other states. .
’ Additional corroboration comes from our many conversations Wl.th admimstrators,
caseworkers;,'and recipie'nts., Because of the sulbject1ve, ill- deflned and

intangible nature of many of the.Servic.es , their i:mpact is quite difficult to
', measure in any objective manner1. ‘Based upon the ev,idence we have accumulated,
" hoWeVer, the conclusion islinescapab‘le'that 'the comprehens1ve program of
| .

'defined somal services" descr1bed in detail in the Manual does not ex1st..

.}é\,,ﬂ.

0o

&

N
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Here andthere useful somal serv1cesareofferedw1th an 1mportant effect :
on thét lives of ‘cilie‘n'ts’ B{i{ theYarerare .:‘ Many tirr’i"e's | effect1ve s ervlces )
: ‘are prov1ded 1nv spite of the welfare system.rather than because of 1t
Most caseworkers estimate that Well over 90% of their time is spent |
performing, e.ligibilityv-related‘ffunctions..' 'fhey' c’onc;ei'v'e of their pr‘imary :
respons1b 111ty as the disbursement of money to rec1p1ents. Caseworkers '
‘ must concentra'te on detervmining eligibility, .getting the checks Out',‘r:ev__:’ IR
" validatind eligibility, and dealing Wlth spec1a1 requests for funds. | As ai
result prov1s lOl‘l of somal serv1ces 1s‘ erratic and relatively infrequent
FCaseworkers say. that the‘soc1al study is largely pro forma. : It 1s
merely one of mlany forms to be completed as rapidly as posmble. : Many
caseworkers develop a sort of standard 5001a1 study wh1ch var1es only in- |
" minor details from Caseto:case'.‘i Theré is uSua'll‘y‘-a‘ home visit. 'made ‘before‘
the social study is completed but the‘casevlrorkers occasmnally c‘omplete .
them Without a home v.1s1t when they are behind 1n their Work and must rapidly
‘ »completea}-nu‘mber of studie's.i' | | - N
© Since the social study is completed mainly to satisty federal and State

, req_uirements, the res‘u_lt'ant;_j'_';'Servi;(:e :pla:'n"" ‘bears little =r‘el’ations‘h.i-p to __the L

‘expected course of action of the caseworker and his client. The service plan =

is more a hopeful statement of what will happen than an accurate and systematic
pla_n of joint action.

The vpro'v'ision of social serv ices ’i?S',,gener’aill'y liim‘it_ed[ to the rout‘inev_'home
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visit unless the c/lient‘callj‘s the caseworker to inform him of an emergency

situation. . Thefdd‘cine,horhfe visit is leg'aqlly s'upvbos:‘e';d“to’t'aké place every

three monfhs at the minirﬁufm in AFDC "ﬁde'fi.ned problem" ’casels but actuallyw

 occurs less frequently in mia._ny instances. The home visit is u’s‘ually'not

espe‘cially lengthy. AnAPDC 'i‘h/tervie'w survey ‘c:’o‘hducrted by the Task Force -
asked 477 respondents. to qstimate the normal length of home visits by the -

caseworker. About 75% estimated a normal length between 10 and 30 minutes.

' ..Much of the home ‘vis}it'is spent reViéwi‘ﬁg the eligibility of thefcli'en_t'..
' There 1s also some general, conversation which can be classified as "counseling”

wif t,he term is interpreted bri‘oadly enough. There may be a referral to the

WIN program or to the food stamp program or to other programs available

through the welfare agency.  Less frequently a client is referred to a family
p_lannihg clinic or the Reha{b ilitation COm‘mis's ion or some other community

~ agency, but caseworkers are usually not well-informed about the availability
“of such services.
Sometimes the policy of county welfare agencies actually interferesi-_}

with the provision of needed services. Im at least one ‘large urban county in

. ; New Iersey', fér'ékamp“le,"‘;o'né ‘Qf“ the .thst’«br'essing ri(eeds ié".tfansportétion of - L
v ¢1;i.ents f‘o ‘a‘"hos’pi't'al»wﬁen %he&r "‘ar;e'ill, 'tréhs;.):bftAatio'n}to' t"}ie welvfarer'offri‘c_év,b _‘ E
V etc .Maﬁy 'cv:a.ls';é.workéf'sv wouldw1111ng1y trlf;m‘s‘p‘c:)r“t .their"cliervlt’s' :ivr'i 'the{r own
vc_a'.‘r‘s ‘viri‘c':éiée's’i 6fbvseriou‘s ne ed, Bﬁ't,-th'ey are ﬁfevéh»tevd'from vdvding sobya

- strictly enforced agency policy prohibiting such a pr'actic‘e’(inéuranée reasons
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are cited), A few c'as'eworkersAtransport their clients‘. anyway, even at
the risk of losing their jobs. ’

Repér-ts _o‘n' the actual provision of services to families are also com-
pleted primarily to satisfy federal and State requirements. The form is
usually cbmpleted in such a way that the value and importance of the ‘services
are greatly exaggeratéd.. Thus, al brief conversétion with a teenagé child
encouréging him to do well in schobl might be recorded as an 'x' in the box
next to the catégory of "Securing and assisting in use of educational
opportunities." Or, a brief' inquiry inté whei;her the ﬁlother ha s ‘h'eard from
her deserted husband could mérif an 'x' in the box next to "Maintaining ties
or ehgouraging reconciliation. '.'

On its own merits, this éccount of the social service program in public
welfare categories would raise}s‘eriousdoubts about the effectivenes‘s of |
services in attaining their legislatively stated goalé. Thére are several
published studies, however, which cast further doubt on the impact of services

on the lives of recipients. Throdgh survey research, the studies attempt to

measure the effectiveness of social services. Although the conclusions of

studies done in other states cannot be extended to New Jersey with. complete

confidence, the basic model for the delivery of services in those states is
the same as in New Jersey. All the s@ates rely on the individual caseworker

to provide a comprehensive range of services to about the same number of

families.

One study was made by Social Psychiatry Research Associates under
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. contract to the California Assembly. Entitled \Efi‘feCtiveness of S_ocial Services

to AFDC Recipients, it is published as Appendix,I of California Welfare: A

L_egislative Program for Refbrjm. > The study cons istedvof‘ intensvivve. interv iews

of a sample of 1.58' matched pairs of oaseworkers: andh e_lients from San Prancisco )
and ‘Los Angeles. The oase;work'ers and‘theirﬁclibjents were askedv identical o

‘ duestion‘s about services _w:hich had'been gtven dUring the ‘month of June 1968.

’I‘he key fmdmg of the study was that caseworkers and the1r cl1ents y

y1ewed 1dentlcal events very d1fferently. “"There was l1ttle ‘s1m11ar1ty between
social worker and recipienty about the nature- of the problem , the type of sooi.al
sery’ioethat.had'been offered;, or the helpfulness of that seryice:" [p. 15;] ’
" Interyiewers asked both cli;ents and caseworkers: to list the problems which

‘had been discussed. Never did the percentage of agreement betw'eenv\_ﬁthe/ two .

even reach 50%. Fifteen pércent of the recipients. did not feel they ‘had

discussed any problems with the social worker. 1In 43% of the reported sessions,

the social worker and the refc?ipient did not agree that they had discussed a

smilar problem. According‘ to the study "The highest amount of agreement

between the pa1rs occurred when the problem under d1scussmn was money,

1llness or housmg. Personal emot1onal or behav 1oral problems had very 1ow
levels of consensus betwee'n workers and cllents. " [p 17]

Other fmdmgs of the report related to the success of the serv1ces in

5; | A staff report to-the’ Assembly Committee on Socxal Welfare Callforma
’ Legislature (Sacramento: Pebruary 19 69)
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terms of the criter’ion:v of whether the cli'»ent_s,. felt that they had been ,"/‘help,.ed"
with a problem:

Only one—thlrd of the rec1p1ents stated that the social workers
had "helped" with a problem. In contrast, the social workers
' thought they had helped in over one-half of the cases. [p.19]

It recipients dld not believe they had a problem they did not
feel that they received any help regardless of the so<31al ‘worker's
view of the problem. [p. 16] '

In sumrning.up the analysis, the stud_y reaches an even stronger conclu'sion;

The strong finding emerges from all these findings that social
workers and recipients do not have a common view of recipients'
"problems, and this lack of consensus seems to. forecast_ the
failure of the effective delivery & social services to the recip-
ients. Without a commonly-held definition of the problem by = .
both worker and recipient, most communications seem to wither
away, and little or no effect emerges from the delivery of social .
services. Indeed soc1al serv1ces are not delivered at all. [p. 20]

A study by Pomeroy, W1th Yahr and Podell entitled Studles in Publ1c

 Welfare: Reaot1ons of W_elfare Clients to Social Service® analyzes‘ the results
- of a survey of 1777 female heads of public as’sistance honseholds in N.ew York

'City during the fall of 19766 Analyzi ing "overall patterns of knowledge recelpt

and content of service ...." [p. vii], Pomeroy- drew the following maj.or cor_1-
clusions from the study: i ' |

1) Knowledge of social services among recipients was not high;

2) Receipt ot’ so'o'ial‘servi_ees;was l.ow;' | |

3)  Services were usu_ally general rather than specific. .

6.  Richard Pomeroy, in collaboration with Harold Yahr and Lays.r'rence Podell,
Studies in Public Weliare: Reactions of Welfare Clients to Social Service

(New York: The CUNY Center for the Study of Urban Problems, 1968).
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With regard to the last conclusion, Pomeroy evaluated a number of services

with ope:n’v-.en'fded’ questlons

social services.

© Client recall of
specific terms.

'He states:

serv1ce was usually 1n general rather than
Where dlscuss1on of partlcular topics and

- problem areas with caseworkers did occur, it appeared that

such exchanges
by the clients).|

were diffuse in.nature. (at least as recalled -
| Respondents reported very 11tt1e effort at

referral by the. workers to agenc:es or professmnals for

partlcular needs
Pomeroy adds that clients
‘a third of them reported co

‘were not suggested by the

syste'm'i's hOt thei’r only-sourCe of social’ servicé.

;and the hosp1ta1 (among others) play a role in the prov1s1on of soc1a1 serv1ces.v

”‘[p. 69]

A study by Ioel Handler and Ellen ]ane'v Ho!]]ling:_s'worth_“of the dU’niyersit'y" of

caseworker. '

fo. [p. 69]

‘seek hﬁel'p 1nde_pendent-of fthe'ir'r:as"ew’orker_'s advice;

He points Out'

The church the school

' ,W1scons1n S Instltute for Res'earCh on Poverty analyzes intervi_e‘Ws obtained.

' wi_thg766'APDC recipi_ents i

- of 1967.7

.

s er'v i(:e s categories in' Wis

and partlcipatlon 1n specna

In the interviews, respondents were asked about the major social

I

‘COns in:

1 commumty programs. RS

Many more rec1p1ents (66 2%) responded favorably to the casewt)rker s

: 7. . Joel F. Handler and Ellen ]ane Hollmgsworth The Admlnlstratlon of 8001a1
o _Serv1ces in AFDC "The V1ews of ‘Welfare Reciplents (Madlson

Whlchwere deSLgned to clarify th'e‘content of the

ntacts wfth':outs ide 'a;,genc‘:ies__»or -profes'sionals‘ that

. f'Th'e pdbltc assistance !

n six {Wiscons in cournties during the summer and fall

child ’car'e'; health, home care, social life, -

~ Institute for -

vResearch on Poverty, 1969)

\
\ .l
s },_;

1

|

|

|

T
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advice on health than on home care (44.9%) or social life (21; 2%)° If the
caseworker's counseling résulted in referral to a source of tangibile services
for heélth and child care, recipients were generally more 1ike‘1y to consider
the service helpful and lesé likely to be bothered by the service, than if no
tangible service was provided. In the areas of home care and sociallife, how-
ever, where caseworker counseling involved an attempt to alter the behavior
of recipients, fewer respondents reported feeling helped and many more reported
being bothered or anndyed. |

Almost half of the AFDC recipients reported discuséions with their case-
workers about partic"ipation in special community programs (primarily OEO
progréms). Over 60% of 'Fhose clienfs actually participated in such’a program,
compared with only aboﬁt one-=third of the entire group of recipieﬁts, If case-
workers suggested joining pr'ograms-, participation by clients increased markedly.
The study concludes that greater efforts in this area by caseWorkersv would
result in higher levels of activity in special community programé by welfare
clients.

In evaluating the overall effectiveness of the services on the basis of
the survey data, Handler and Hollingsworth distinguish between three types of’
social service activities: |

1) Provision for tangible, specific things that clients want;

2) Specific advice or guidance disapproving or approving of
specific client behavior;

3) General counseling, advice, and guidance.
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An example ofvthe first type'% of serytce was'counselaing in the area ot health,
advising recipients on,Med:icaid elig‘ih'iltt_;r.‘ _S'uc_:h a service Was‘ related to
clear needs of the recini_entand her fam‘ily ‘ a:nd Jhad ‘oon‘cre‘_te- reSults. "-Thi's
type of_s_ervifc’e w;as most helpfut to, andvde‘sired?by,. ottents. The -a@thors
found, holwever., that‘casewo‘rkers t'e‘nded to s‘tay away_"from}. the second kind
of' seryioe, partiotlilarlyvt./h‘envit in\/_olved di-sapproval_. _’R_ather,m therewas._ a
tendenoy for‘ caseworkers to concentrate on gene_ral ad_\‘z_ioe ‘and ;c_:_ou‘nseling‘.

- In this category, ‘the authoﬂs noted that caseworkers were inclined to avoid

i

sensitive issues and matters that could stimulate requests for tangible services;

they tended to concentrate instead' on ,suchbtopics as "genera‘lv upbrinjging . .
\ _ ; ‘ '
_ school and somal life in general " The authors ladd'

What emerges from the data is that, in the ma1n socml service ‘
activity is little more than a relatively infrequent, pleasant o
chat. It is somewhat supportive. It is rarely threatening but
~ .also not too- meaningful in the sense of either helping poor
people get things they need or in changing their lives. And
it seems to bear: 11tt1e resemblance to the leglslatwe goals
- of the Social Security Act amendments or to the descriptions -
~ in the Wisconsin State Department Manual. [pp. 43-44]

A similar gap_ between: theory and reality in: the delivery of socia'l ,sbervices
was found in our survey of AFDC rec1p1ents here in Newv Iersey. During the
month of December 1969 the heads of 477 randomly selected families rece1v1ng
AFDC in six New Jersey couhtﬁieswere interviewe!d on subjects such as case-
worker oontact,v' em_ployment% h’iistory, and access to fa"mily p’iannino'information.
The results of this snrvey irrddioatethat‘ oontactjbe'tween‘the‘crlients_ and their
caseworkers was infrequ_enti When discussi_ons did take place, they oentered _

i

. (@’. .
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on broad, unspecific topics. When specific services such as job training
or family planning were offered, the amount of actual assistance received
by clients was small.

The typical client reported only 2.5 caseworker visits during the year,
each of which lasted only slightly less than thirty minutes on the average.
Forty-three percent of the clients saw more than one caseworker during the
year. An average client visited thev welfare office three times per year to ask
for assistance.

Clients' evaluations of casework counéeling were mixed.  Fifty-five
percent of therecipients reported that they found their discussions with their
caseworkers usually or very helpful, yet 21% claimed that these talks were
not at all helpful. Interestingly, more black than white respondents felt that
they had received no help from caseworkers during the year, a reéction that
perhaps relates to the ethnic gap between many caseworkers and their clients.

The vagueness of discussion with caseworkers was again illustrated by
the fact that most conversation centel;ed on the general upbringing of children,
rathér than any specific problems encountered in daily life. Fifty-seven per-
cent of the clients reported discussions with their caseworkers about their
children and 30% rzported conversations about the care of their homes. Con-
versations about the children usually centered bn general subjects; 55%
reported that general upbringing was the main topic. Less than one-fourth

of the recipients said they spoke to their caseworkers about the children's



health or specific job;posaibilities*'f_or their.children. - Conversations -
about the home centered on cleanliness and cooking, rather than the

details of financial mahagem ent.

Alt'hough the federali‘government h.as emphasized emp’loyment—-_

related social services since 1967, only thirty—-five percen-t of the -women in -

' female-headed households‘ reported a dlscussmn with. the .caseworker about
job tra1n1ng or employmentw[ Ofg_that 35%, slightly more than a third reported
that the. caseworker_ had*specif.ic‘ally offered to heip get a »j_o_b. }_Of tha_t
group, slightly less than a third re-port_ed; that this helped them»get‘ a joh.

(Thus, about one-—ni‘nth of the per'son-swreporting d-iscuSsion's about job

\
B

_'trammg or employmentreported that they had been helped in actually fmdmg
a job.) Slmllarly, 43% of the women reported that the1r caseworkers had
offered to get them into a t’ra1n1ng program. Of those 70% reported that -

| they accepted the offer and slightly more than a third- of those who accepted
actually received trammg. S1gn1flca‘nt1y, onl‘y 37% rated the dlscussmns

’ '-ab'out trainihg-as very h'etpful- orj uvs.,ually he.l'pful_..-

.. While con\}ersatio'ns i,ahout emptoymen’twe_‘re relatively’irifre'quent, -

) caseworkers' irr‘ New Ierseyii Were even.less‘ \active in offeri‘rxg“assistance,to

| arr_a‘rige'child care so that recipients could work. Only 13% of dl - the women

reported that ,a'casewor-kerﬁhad_ ever offered to find _a:'p;laCe to care for their
children while they worked. -

" Another specific. serv%icel emphasized in the 1962 and 1967 am endments,
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family planning, was seldembtou‘c’hevd upon in caSewbrker_‘cenversations.
Only 13% of female recipients said that they'hed been bffered information
by their caéeworker on how fo keep frem getting"pregnaynt.»

One important service which ‘casew"orkers did mention relatively frequently
was the availability of food stamps. Fully four-fifths of the families knew
about food stamps, and over half said thaf their caseworker had suggested
the use of food stamps to make their food budget stretch farther. There was
'little follow—t}hroughv, howevef, since only 38% reported that they Were
actually participatincj in the food stérﬂp program.

In general, recipients seemed to like their’caseworkers as 'indivi'dual.s,
but coundv not specify how they had helpe‘d fhem in the past. Although a -
majority of fecipients (65%) felt that céseworkers—really cared about féci’p—
ients' problems, a substanital minority (31%) distrusted the motives of'socialu
workers, claiming that "they are more interested ih checking up on you than

n

helping you." Most recipients did not feei coerced by caseworkers; only
34 % reported that they felt they had to follow the caseworker's advice, and
of that number an overwhelming 97% did so because they theught the advice
would be good. Only a small fraction (10%) claimed that they were efraid the
caseworker might ‘be angry and change or withold their check.

To most clients, the level of service delivery either seemed adequate

or they had little hope of its improvement through increased contact with case-
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.r,workers. Sixty—fwe percent of the chents want to see caseworkers about
as *often in the -futu're as th-ey do now; ,;.13% want to see them,lesvs‘., Only

to see caseworkers more often.

3 v R
B AV

22% of the rec1p1ents want
The Task Force survey, then reveals a casework s1tuat10n 51m11ar
- to that observed in other states." Dependent%updn the'caseworker who

visits hlS families 1nfrequent1y, New Iersey s delivery of somal serv1ces

; suffers from the inability of caseworkers to prov1de spe01f1c tangible serv1ces.: , S

‘ While clients are generally not offended by casework discuss 1ons neither
“ ’are they substantially aided through th1s type of counse ling., In rev1ew1ngq -

the results of the survey, we could find no d1rect connection between the

v ' \
"amount intensity, or frequency/of casework and meaSurable 1ndices of

‘success in' "breaking the cycle of dependency. , "Neit‘her the re01p1ents _ |
'expectations for the1r futures nor the length of time -- nor proportion} of

| o ‘ ,

, their adult 11fet1me - recipients had been receivmg we lfare was 51gn1f1cant1y
o _

affected by ICasework._ : E |
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‘Operational Problems in the Present System

- Many shortcomings of social s-erv'ices in New Jersey can be traced to -

deficiehciee“ in 1mp1ement1ngtheconcepts outlmedln the Manual of AdmmlS-
tratio’n‘.r : Underthe ’ide:a’i.carsechrk.:rrb del, iccel publlc t/v_elf‘arfe- agenmes - |
should be steffed With well—tramed profess1ona1 .‘-s&ocia*l fyircr‘kers (defmed as .'
herech’s'with Master in Svecialvwcr‘k_iaegreeS)_‘ f.uhctieh.inglwrvithvisrhe‘lll.}c;asae{:--‘ __
loads. Actually, pro‘fveﬂs‘siicheil"caeewcrkere are r.are 1n ;v)ub;l‘_ict/‘velfare_ege;ncies. -
This ie ‘s‘c partly beceuse of the ‘shorte:gec_f eoc'ie'l wcrk'ers 1n fh.i,s country o
and partly becage.e eccial Workers; : ere, rlct:ettrecté.ct ,tc theunfavorable o |

working conditions of public welfare agencies., The overwhelming ma_fj,ority__};'_“tf

of caseworkers in New Jersey consists of college graduates h-oiding' only

a baccalaureate degree ih‘fiel_‘ds, which ‘may or may not be related to pro]o{l_veins‘_.;,

encountered as a caseworker. -
The training given to new caseworkers does little to 'ovff,se’tl their inade-

quate formal academic pr'epara,ti"on». New _ca'sewbrkers are supposed to’be,

given a month to six weeks of orientation by county training s,up’ervisovr_stcr,

in the case of.sr_'n'a"i‘ll'ér.. ‘cc.untiesv,nibAY' t'h:e‘ ,S‘ta'te D.i‘\‘/isi.o.hh:cf Puh,liczwv‘elfer_e. -
Much o"fthe'.ac.‘:ttv'.lalj tra1n1ng th'es to concern ‘itsel-f w1th _ihtro_dkucvtien to manga_ls ,
proce‘d'uire‘s-,i f'orms.,'and pohcles,sothat fén'lyeifraction‘ of the tr_a;i__r,l_‘i:rlg ‘is}:
concerned with serv1ces . Also ,:'-'Vé month ‘ot tr-a‘i.hving may _he’art c‘)-vpti}misticf
estimate“bec‘ause countiesv, Wthh ‘ar"e'v hardhreeeedby pvér:scnn.el s.vhortvag,esv‘.,‘

give new workers full caseloads even before they complete orientation.



Five large counties -—— Ca‘mden Hudson Mercer, Middlesex, and
2 ,Passa’ic - hav_e started tr-aining only in the past year. :

In New Iersey, the:average caseworker has had to prov1de serv1ces
| for ard 1nvest1gate the eligibility of no more than 60 AFDC or 110 adult cases o
Even if his duties were limited to the prov131on of socml serv1ces the New
vIersey caseworker has a caseload WhJ.Ch is larger than 1sﬂallowed in ‘most .private
. social welfare agencies.‘ Caseloads often expand beyond the.normal limit -
as casewo rkers_,_“ are req_uired to handle extra cases left unattended through
a stafﬁhg Vacancj.es. - J L oo ‘ : .

R Deficienciesin ‘staffinq are exacerbated by exces sive rates of personnel

turnover., At the end of the fiscal year 1970 there were 1709 public welfare
i 'caseworkers employed in New Iersey. Of those, 877 (51 3%) had been hired

' during that year. This rapid turnover means that deficient preparation and
‘ o [ A .
training is compounded by 1nexper1ence. It also p:recludes formation of the 2

,.;.kind of stable caseworker—-client relationship WthIh 1s necessary 1n the ideal
casework model for the succe‘ss of 5001a1 services. In our‘ 1nterview survey@
' "of AFDC recipients only 53% of the respondents indicated that they had had

S the same caseworker for the entire year. Three percent reported having seen

" no caseworker for the entire period Porty-five percent reported havmg had

more than one '»(2 7% vhad two; it 15% had three, 4% had four or more) .

Lt
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Because of these deficiencies, the "césewdrk méde.l" of social
serviée delivery that Congress mandated in .1962 has nevéf really received
a fair test in New Iersey or any other large sfate. By 1967, however,
emphésis within the federal govefnrﬁent had shifted away from relianée
upon casework counseling to employment-oriented rehabilitative services o
New Jersey hés comlplied legally with this federal shift, but if remains
commifted:to working out its brobiems within the casework model. Al-
théuéh services required by the 1967 amendments -- such és WIN, family
planning, diagnostic evaluations for employability, etc. -- héve been

added to the existing framework, New Jersey still relies primarily upon

casework counseling even in the new separated system.
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Challengmg the Casework Model

Since New Iersey rehes primarily upon the casework model for social
- service delivery, 1t seems reasonable to 1nqu1re into ev1dence that may. shed

some light on the potential of the casework technique. It might be supposed

that the casework method needs only new funds additional professmnal staff

and sounder administration jto effect the changes promised by many in 1962,
~ Evidence concerning the casewak model's potential efficacy is scarce,

but several studies seem to indicate that its applicability to public welfare

is limited .

Two major studies have been pubhshed Wthh attempt to measure

objectively the impact of ,‘initens ive casework s‘ervices on the behavior of '

groupsof individuals. Th;efirst is Henry Meyer's Girls at Vocational High,

" An Experiment in Social Work Intervention. 8

In _this study, two groups of
.delinquent high school girls’ were identified. One group received intensive

casework therapy while a control group received none, yet no significant

difference was found between the two'groups in continued delinquent 'beh,avior’ ‘

“or rates of recidivism.,

In another study, sponsored by New York's State Communities Aid
Association,» fifty wel_faregfamilies "afflicted" with a variety of financial,

h'ealth adjustment, and dther probl’ems were given intensive casework

serv1ces by professmnal soc1a1 workers working W1th small caseloads. Over» :

.a period of thirty-one months improveme_nt of the ’study groups was compared

| :
I

o 8." New York Russell Sage Foundation, 19 65.

9.  Gordon E Brown, (editor) The Multi- Problem Dilemma A 8001a1
Research Demonstration wtith Multi Problem Fam1lies (Metuchen, N I. :
Scarecrow Press, 1968) :




with that ofa control group glven routine welfare ]sezf‘y‘i.ceg#. Progres s
1nfam11y functi.onzing was ’nvq‘eais_.ured onnme maJorand twenty—flve mmor i
dirhéﬁs ions. | The ‘major ‘dﬁimerr’s 1ons "irfic'iuldéé such ltéms as f'amily'réﬂlat:io}i; |
| sh1ps and farnlly unlty, | 1nd1v1dual beha.v1or and adjustment how the chlldren‘-‘f‘i; '
'. were ra1sed the way. money was‘ handled household praetlces rand the |

vfamily s s‘ooial ',life .b Summarles of farmly progress were prepared based
| :pri‘rnarily onA.l'_ntery,ieWS, bUt‘su'pplementedbyrec‘o‘rds from ,sv,cho_o,ls,‘v Courts . B
the probation-“offioe',"’ the welfare ‘.dep‘art‘rn"ent,}vénd Otherpubhc and ptiyate §
: _akgencles. .The_b'efore-‘-avnd-ﬂ-’after»farn'vil?‘ surnmarfes.zw’ere‘;submitted‘ to teax‘ns‘v:.’ "
| of”trained' j_udges (promlnent pro'fes_isional_-sﬂoeial’worker‘s.lv actmg 1ndependent1y,
who‘ rated: each dirnens ion of farnily- functlonrng The basié. f1nd1ng of the il
study was that the dernonstratlon group ‘d1d not 1mprove s1gn1flcantly more
than the control group over th1.s perrod o ) o |
Naturally, the results of these two studles should not be 1nterpreted

as blanket condemnations of s,ocial’ case‘workas a te,chniqvue.ﬂb Indeed .there
are many famihes --on and off the welfare rolls v—— for whom 1ntens 1ve case-_‘
Work rendered bybprofesslonal personnel would be des1rab1e and useful ‘But,’yii;:"’
in the absence of any ev1dence to. thebcontrary, these 11m1ted results do
' ralse questlo‘ns as to the value ofmdlscrlmmately offered prolonged
vcounselmg, by (generally) mlddle class professmnal soc1a1 workers for .

lower-income individuajls ' .Who-seo'verri‘ding "indiv.idual proble;ms Stem' jfrom o

economic and'chial ‘cond'itions'“beyond the foonu'ol of .eith’e"r' party 1n the |
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relationship. ' Such COunslellirig may 'in”fact pro'duce“v‘a'luable 'results 'which

' cannot be measured w1th emplrmal methods. The usual response however,
“ l« A LR B .

“to charges that publlc welfare soc1al serv1ces are super f1c1a1 and meffectual

1s the advocacy of smaller caseloads and 1ntens1f1ed recru1tment of professmnal

i personnel The ev1dence Lmted above was 1ntroduced to 1ndlcate that th1s

(i

) k1nd of response may not necessar1ly be the proper one to make. e
At 1ssue here is not‘Just the effect1veness of var1ous klnds of soc1a1

serv1ces. Also at quest10‘n is the nature of the underlylng causes Wthh

: lead to dependency on publlc welfare. O_n th,e}' oneihand, primaryreliance up-. -
' o’n casework services as a means of ’restoring the econOmic‘indepen‘dence- of
' rec1p1ents 1mpl1es that the root causes of dependency are emotlonal obstacles

o w1th1n 1nd1v1duals (or fam111es).., ‘Em_otlonal.prorblems, are,‘-‘ af_ter all,‘ those

B which-"casework has beenvdesig'ned,t,o' overcome.,. As one professor of social

work has stated: .

~ Early in the develop'ment of casework practice emphasis
shifted from somal reform to individual difficulties and
. personahty dynamlcs . Some attention was paid to the
/ :ffpress of social forces on individual and family life, but

~in practice these pressures were largely overlooked;- .
emphasis became almost exclusively "the client's problem. ne
~Thus, from belng a person who has a problem the client
-_h1mself becamel the problem and the focus of casework help
was (and often 11s) the treatment of the person-as- problem.
" Emphasis noved from the s001a1 service itself, upon which
‘the attent1on ofl some pioneers 1r1 5.0c1a1 work was turned
\ to the personahty of the cl1ent. : Co :

‘ ,71.0.' ,Lion_el C. lane, "The. Identtty of the Publ1c 8001al Worker XXVII Publ1c
- Welfare 4 (October 1‘]96’9)<, p. 311 S :

o
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Primary reliance on casework also implies that the need for financial
assistance is only symptomatic of deeper emotional and social problems.
It is likely that a higher incidence of emotional problems occurs among
low-income individuals. But there is no evidence that application for
public welfare is ipso facto symptomatic of emotional problems and that
a social study va all new and current recipients is automatically warranted.
The argument t‘hat a social study is needed because einotional problems
"may" or "are likely" to exist would, if carried to its logical conclusion,
require that a social study be made of all persons in the country -- including
caseworkers -- because they too "may" have serious problems requiring
professional help!

On the other hand, primary reliance on tangible services, such as
day care and employment services, in order to restore economic independence
to welfare recipients, implies that thé root cause of dependency is a mis-
match between the skills of individuals and the requirements of the economy.
‘While the causes of dependency are not well understood, it is clear that
thé emphasis in public welfare, in the past few years, has certainly reflected
a shift toward the view thét the basic cause of dependeﬁcy is the inadequacy
of the recipient's skills for the present job market. ’As early as January 1967,
Ellen Winston, who was then United States Commissioner of Welfare, wrote:

It has come hard to the soéial work profession to recognize

that the skills in casework counseling which, by dint of
much creative work have been perfected over the years,
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have limited applicability to the massive s001al problems
which challenge us today. 1 :

Thee

And, twe years ago Dr. Genev1eve Carter, who was then d1rect1ng the federal

research efforts relati_ng to 'welfare,”made’.the ,follow,ing_-statement regarding ‘

- this issue: L R :

. As more 1nformation about the participatlon of AFDC mothers
" in the labor force becomes available, researchers become
‘more aware that the personal motivational characteristics
of these mothers are less relevant than the cause and effect"
~ relationships 1nherent in the 1ntervent10n program (that is,
- the job trainingI and work settlng )1

The evidenCe we haive cited throughout this section supports the con- =

clus'ions of both Ellen Winston and Genevieve Carter;‘., The evidence indicates

strongly tha_t the present érogram of social services offered through the
p‘ublic welfare system is s:u‘perficialaand- gen erally ineffeCtive. On the
'whole these serv1ces have not come close to accomphshing the goals set-

forth in the Soc1a1 Security Act or ‘the Manual of Admimstration and they have.

had 11tt1e 1mpact on the lives of most re01p1ents or potent1a1 re01p1ents. In
spite of serious deficiencies in the operational 1mp1ementat10n of the :

o 'present structureof servides Eve believe that 1neffect1veness 1n the dellvery;‘
of services is due largely to ilaws in the basic casework model rather than ‘

to operational problemsj‘

11. - Ellen Wlnston, "The Government s Role in 8001a1 Intervention," \Y
Welfare in Review 1 (Ianuary 1967), p. . o

12. Genevieve Carter, "The Employrnent Potential of AFDC Mothers, '_'
VI Welfare 1n Review 4 (]uly 1968) <1l : :
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OBSTACLES TO EFFECTIVE SERVICE DELIVERY

The evidence we héve _cited indicates that social servicés offered
through the public welfare system are not attaining their Iegislatively
mahdated goals and do not have a significant impact on the lives of
recipients. Whi'le the various studies do not supply incontrovertible_
proof for that conclusion, their cumulative Weight> is impressive. We
have concluded that the following problems are the most crucial.

1) Social services in the present sYst‘em are very loosely defined.

Many services are sﬁecified in such language as "planning for‘thei futt.‘tre

of mother and child," "coping with problems in recent desertion," "stimu-

lating and supporting cooperative efforf among family members in improving

family. life," and "'prevem".ing immature, compulsiye, or unv;isé spehding. "

The language is so broad as to be virtually meaningless. Only the obfeé—

tives of many services are defined, rather than the means by which the

objéctives are to be attained. The s’pe‘ctrum of these defined social services

encompasses almost every conceivable individual and social problem of

welfare clients. |

Such criticisms might be dismissed as mere semant‘ic”quibbling, but the

Eooseness in the definition of services prevents any evaluation of the effective-

ness of services and fails to maké glear to pocjrly trained caseworkers precisely

what they are supposed to doJThe ;:asevvorkers' undérstanding is not improved

by definitions of casework in the official manual, which describe casework

as activities of the agency staff directed toward achieving the stated objectives

of social services.



2) Caseworkers spend too little time on.services. A thirty -minute
visit several times per year is not enough time to affect significantly‘ the
lives of clients. Despite the recent separation of social services from cash

assistancevfunctions, caaeworkers are still burdened by excessive paper-
work.  They must also aséist overworked eligibility personnel with their

tasks. '

| 3) Much service ajetivitx is meantngles;s and wasteful. The completic_)n
_of social studies is a prvtme exampble of this tyrpe of acttvity;  The soe"Lal\‘
'stadyb tends to be pro fom;a and‘.x’/vit}io‘ut relatien\sl"lip to the real n»eeds of .
the elient. _Yetlit must be cbmpleted for every cltent and every client's» }
child inthe entire caselofad w‘hethet or not they are in need of aervices other
than money paymerts. Teo much service activ‘ity ia Lcarried out only to satisfy
the formalbureaucratic rejquirements whether or not they bear any relation-

ship to the needs of the client.
4) Services are inflexible. A proliferation of forms, regulations, and

funding restrictiens limitsi the adaptability of 'Services to the individual

circumstances of clients and hinders liaison with other agencies,

3 5) Services offered thr'ough welfare tend to be vague rather than
specific. The casewor’k model ‘emphasizes general COunseling rather than i

tanglble serv1ces. In tOOw many 1nstances general counsellng is 1nappropr1ately

' \
substltuted for more meamngful serv1ces[ Thus, caseworkers give advice

about employment but rarely locate jobs for clients, They can recommend
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day care for the chiidren of working mofheré . but caseworkers seldom
aétively develop additional day caré facilities or even ’tabullate .their
recipients" day care needs. They cénvcovu‘nsel a family about the‘ inade- _
quacies of its housimj, but seldom help the family find better housing or
persuade landlords to improve facilitieég

6) Services are not provided by a'gpeéialized staff. To offer all

families on a caseload all of the‘ defined servides liéted in thé Mahual, a
good caseworker would have to be familiar with sources of medical care,
day care " legal services, family planning services, 'housing relocation
assistance, and many other commun'ity resources; wc;uld have to be QQalifiéd
to offer ad\}icé on budgetihg, home manégerﬁer;t, child developmenf, nﬁfrition:
would have to be equip‘ped'to én;_:}age in intensive individual and family'
counseling ih delicate aﬁd ofteh explosive situationbs. . Such compétence
would be difficult for any individual Jto attéin. It is especially difficﬁlt

for a welfare céseworker, who has only liberal arts baccalauréate train iné,
to deal with a full caseload after just a »:few .wb‘eeks of ’training -- at fnost.

A staff of generalist caseworkers rarely comes across simila_r problemé oftén
enough to learn to deal with them rapidly and well. Moréover, the ‘failure

to dévelbp speéialized service units for broad service areas hinders thé
developfnent of kexpertise in specific _areas.

7) Services are fragmented in their impact. Compounding the problems

caused by inadequé’ce expertise is the fact that few attempts ‘are made to
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coordmate tle services ofiwelfare agencies w1th those of other commumty
a‘gencives.,; Case‘workers lack fa_rniliarity-wlth other:_services which are _ava1l—
. able from outside organi.zajft:i‘ons.“ {No“att‘em"pt is,‘ rnade to develop a compre— :
hens1ve program ot' serv1c‘es for an ent1re commumtyj ch_o_rw_ey_en held

acc‘:‘C&mL_le for f1111ng gaps in serv1ces. Hundreds of cl1ent service plans
~ may 1nd1cate a need for more day care fac111t1es but there is no mechamsm
fOr: _tabu‘lating that data_':and us ing. it to set ‘in mot-ion ‘efforts to meet those B

‘needs.

| 8) Many serv'ices ‘os%tens"iblyfdfered through welfare overlap those of

other agencies. 'Welfare agencies attempt to diupli'cate'many functions of

‘the Bureau of Childre”n"s, Services (BCS), manpower agencies, and a variety

- of leuntary community ag:encies.:‘ In some cases, welfare. agency personnel

L try to render -service's Which COuld be more effev‘ctiyely rendered elsewhere. |

In other cases the overlappmg Jurlsdlct1ons cause a standoff between the ‘

agenc1es andvthe chent re’celves no serv1ce at all. For example BCS

l

- personnel and county welfare agency personnel complam alike that ne1ther

_ agency can adequately a1d chlldren who recelve pubhc ass 1stance.

-
i
l .
I}

9') The present serv1ce del1ve1;y system lacks accountab111ty. In'part,v |

_e,valuation of the deliveryidf services is made ﬂalmost impos‘sible by their
intangible nature and_their'vaguefdefih_ition. ‘Ev_e"n"ibn‘ the present system,
however, reporting proCediures give no indication of which services have

[
.

actua-lly been delivered "arjld;what_'impact _th_ey‘_haye:had-on, the cli_ent_. No one

holds workers respons_ible! for rendering services to their clients, let alone

S
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attaining results. Caseworkers are only required to complete forms which
indicate the defined problems which héve been diagnosed and the general ‘
type of services which havé been provided. The service categories lend
themselves‘té exaggeration., Little or no attempt is made to verify that a
service has actually been rendered.

10) Client participation in services is limited. Clients seldom have

an opportunity to review their service plan on an individual basis. Within
welfare agencies, client participation in planning is almost non—exis’cebnt‘a
Insufficient use is made of paraprofessional personnel familiar with problems
of low-income neighborhoods.

11) Services can be paternalistic in their impact on clients. The client

can legally refuse any services, but in practice, the caseworker's perceived
control over the check leaves the client feeling he has no choice but to accept.
At the very least, he n‘lus‘t submit to a probing social study o_f himself and

his family. That study intrudes much further into personal areas than any
investigation of financial eligibility. The definitions of services are so

vague and fheir limits so broad that the caseworker has a virtual "blank

check"” to attempt to alter almost any behavior of the client. This type of
intervention, often by young middle—cla‘ss caseworkers , may actually con-
tribute to a client's sense of depéridency, rather than reducing it, because

it implicitly questions his own capability to assess his needs and diagnbse

his problems. It certainly represents a major contributing factor‘ to charges
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o(("welfare colonialism, /" particularly in view of the wide socioeconomic --

and often ethnic -- gap between caseworkers and clients.



' staff within a separated social services system for more than a year.
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AITERNATIVE MODELS OF SOCIAL SERVICE DELIVERY

-~ Because of the common federal framework, vmanyvstba’tes other than.

| NeWIersey ha\}e encountered para-iie.l p;roblems_f}in t'h‘e'ir 'deliVery of 'pubvlic ;

welfare soéiélvser\dCes;'. A few of i:ﬁesé ;Siatés ha}ve,unbdértaken e:xtensi;v‘e o
studies to diagnose their" prébléﬁns and f(.jbfor'rriulate‘ riew approaches., Studies‘ ~
in Caltif.orni‘av, Pé}nn_s'ylv‘ariia, and Méine_ are particular_l_y interesting becaus‘e_b |
of ,theix} innovétive a‘_p‘proacvh'.es to the c‘hallls,engvei of devel.op'ing:.a .mééniﬁgful |
s.er,viév:‘e system. Uhforturiatelﬁ;} ‘none o,f ‘th,es'e.plains. h»év’e been .fully,‘ |
im-plemvented even ‘”t‘hough, dérﬁonst_fétion ‘pzl‘ojAeéts‘ are ,und“erway.iﬁ Pen,nsﬂzlv,,an_ia
and Maine. B'ut' V\vfe_.areb brés‘enti_-ng é review'lof the pro‘pos;drls.?'in\ ‘1:h:~e. ‘b"e‘li_ef“__ ‘

that it will be useful in the effbrt tQ“de_\./elrop‘_‘a_k;'new services.{sh*uc’:'ture:for . -

New Jersey. :

‘In addition to a brief discussion of the studies in California, Pennsylvania,

and Maine, we describe in this section a new organization for social services

in Monmouth County, which has been f_iinctiOning with a _special.ized service

California: Legislative _’Prépos’él for -'R"ef‘o'r_rn

In a COmprehéns__iVe'studs}*vo'fiﬂie California Welfé,re' system, a legislative
committee recommended that 1) income ‘m‘ai‘ﬁten_an'c'é be separated immediately -

from social service functions, and 2) an entirely new statewide service

delivery _SYStérh bje‘ -e:Sfabl»ishéa;IQ:“ e

13. California Welfare: A Legislative Propéé_al for Reform, Staff Report to-
the Assembly Committee on Social Welfare (Sacramento: February 1969).
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Under its new mode'l;’Calif‘ornia'wou‘ld'onl‘y provide services to a '

client when he requested tihem.‘ Such services would not be rendered only
to recipients of public assistance. - Nor would service workers be required

to visit every recib’ien‘t‘. ‘ﬂ‘hése‘récommé‘ndations"wére basﬁed on the belie‘ic
that 'é'client’s recog’nitionEO‘f his n'eeds is an important precondition to the
success of so¢1a1 servicesé.;

A new\ typé.of servicae _f/voffke?r,- a ‘pafapfOfe_‘ssi_c:)ﬁal‘ "'c}or‘nmunity'FSerVice
agent, " WOuld re:pla‘c‘_ethe"present c?éséworker. .'.[\‘his'para.lproféS‘s ional's
. primary functibn would be ’%to: serve as a refer'rallagent;,' to establish a liaison

between clients and ‘t_raineé:‘l‘_ service specialists. . Specialists associated with

the new services agency -~ either directly or through purchase-of-service

~ agreements -~ would dealfmith client problems after referral from community

o .
i :

service agents. Howev,er,i community service agents would continue to follow

“the progress of their client!s':after referral to ensure that 'sp'ecialists were
providing the stipulated sefrv”ices.; In this way, community service agents

-would act as advocates of ‘cliént"s; they would utilize the authority of the

State agency to req‘u'es't‘ reés"onable_performancye‘b'y" service vpé,rsonnel.

Administrat‘i'vely, théf implementation of a redésigned social service"
-delivery system in C‘aliforrii'a wo uld be accomplished by merging the State
Vocational Rehabilitation Agency with a st‘atéwide system of welfare-related

social services, separated from income maintenance. Citing the growing -

_erriphasis within th‘e‘féderall RehabilitatiOn Services 3Admiﬁistratidn upon

flexible response to the hegeds of the "socio-economically handicapped,"

|
i
S
|
| .
| LR
I
I
|
|
I
i
i
|
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the California rebort notes that a consolidation of services would révf],ect a
commonality’ of goals between both welfare and vocational rehabilitation
services., |

- The report also found evidence that the financial benefits: of consoli-
dation would be substantial.. Consolidating office ‘procedures alone would
be expected to yisld administrative savings. Since federal funds for
vocational rehabilitation come to the sj:ate through a closed}—ended appro-
priation, the State could obtain additiorial money by means of consolidation.
Using a common funding arrangement through the Social Security Act would
increase the amount of services available’ while raising their cost to the state
-only slightly. Services exterided to former, potenti.al, ‘of current recipients
of welfare could thus be matched by 'the federal’éovernment at av75% rate.

Consistent with the goal of fully utilizing federal funds for social

sérvices,. the Ca'lifornia reportvalso suggests thatthe sta‘.té cet up an "Inter-
departmental and Intergovernmental Service Fund" which would act as a
financial pool designed to maximize the amount of federal money coming

into all of the gtate's service programs. By financing local, state, and

v ' : . '
privats non-profit service activities through a central pool, the state would

take advantage of federal funds through purchase-of-service agreements and
, .

\

other techniques . ¥

* Since the legislative report was p}lblished, California has attracted more
"than $150 million in additional social service funds under Title IV (AFDC)
of the Social Security Act. ' B ’
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Pennsylvania: The Systems Approach

In 1968 the American Public Welfare Association (APWA) was commissioned
by the state of Penns’ylvania to design and ‘opefate a new service delivery
Lsystem which was based on the as sumptionﬂ that services wbuld be separated
from income maintenance. The resultant design of the new system takes
into account the wide dispé‘irity in berception of services between service
workers and clients. ,The’vAPWA plan etresses the development of economic
| self-sufficiency, maintenance of independence, rehabilitation,vand self-
care. Although these goals are not unique to the vPenns ylvania experiment,
they set the tone of the APWA effort. The new system wili move aWay from
individnal and family counseling, toward specific rehabilitative servi_ces which
are designed te promote independence and dignity.

Several principles of design which guided the planning for their separated
eystem illustrate the»APWA;'s streng' concern for including the client com-
munity in the process of delivering services. According to the Pennsy‘lvania
plan, any system of service delivery must encompass:

--- Advocaey: Perspnnel in the new system must possess the "mood,

' intent, and the skill to defend, to interpret, to mitigate conflict,@

to study and comprehend obstacles to self-sufficiency..." on
behalf of clients.

--- Access: Outreach in low—ineome communi ties must characterize

the system. Referral service must be augmented and liaison with
other programs must be explored,

-—- Ciient Participation: Advisory roles for client s, the training and use

 of paraprofessionals, and other means to involve community partici-
pation must be a part of the system.
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-—- Concrete Services: Tangible, specific services must balance the
" continuation of traditional casework counseling. Services should
be provided by compacts within government, contracts with private
agencies, or should be provided by welfare agencies themselves
to fill gaps in services.

--- Accountability: The new service system must not only be a referral
system, but it must provide for accountability for services to the
client as wel_l as the state.

Based upon these principles, the new system will maintain the present
county orientaﬁion and county Welfare bo_ard‘ control, At ‘the county level‘,ﬂ
however, a tQtally. new organization is to»beb established. The new service
system model includes four components of service.

First, an "outreach component" is planned. The outreach component

will utilize recipients and other poor people to find those who need help,_ to
act as a liaison to the community, and to deal with complaints about the
welfare services.

Second, énv "entry-expediter component" will provide the functions

necessary for formal entry into the system. These functions will include
determination of eligibility for ser\}ices, diagnostic screening for proper
referrals, and short-term or crisis service, for which referral is not appropriate.

Third, a "master service component" will mobilize service capacity

by dealing with outside agencies, underwriting, and negotiating for the
provision of specific services. This unit will also have the responsibility
for organizing any in-house service units not provided through compacts or

contracts with other agencievs.
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Pourth as an adJunct to other serv1ce actlvitles a " sgportlve and -

enabhrg component" will prov1de assoc1ated serv1ces unavallable from the

SN
maJ or out51de service’ agenme‘s. For example a day care agency may prov1de _
t ‘ :

a ch11d care under a contract with the rnaster serv1ce un1t but the supportlve

r :

“unit would offer transportatlon to ch11dren 1f that makes 1t eas1er for a mother :

v _ \ e
to take JOb trammg. Thus, supportwe serv1ces w111 be prov1ded w1th1n the

welfare agency only as the need arlses. . |
Conta ined within xon’ef agiejncy, 'the combination of outreach worker, entry

. worker, supportive. s‘:e_rlvice wc‘rke'rsf,v and the final ;"tang'i-ble 's'eryi'ce dell'iV'eryf e

~ will help ensure coordination onthe local level. Kccountability will be stressed

' '.not only by the 'mas'_t’er seryice_ u,nit,'iwhicﬁh co'ntra’c,\t‘s‘ with outside a,gfenCies‘,‘

but also bytheoutreachworkers, whomustdeal W1thcl1ents on'a_da’y_'_:to-'day‘ |
 bas 1s o - | |
/ Oneproblemw1thth1s system 1s that 1tbsuggests too strongly that the '

client can be viewe'd:as: .a:lpiec,e of raw matenal whose fate can be rat1ona11y

- programmed, whose future can:be'manufactured by'SOCial service professiona'ls. :

In th.is s‘y's'tem, as ‘the client is -ref'erried’from one p‘rocess'ring unit to another, f

“he may get a 'veryfragmentedlvﬁi‘jew of the adencyi-he‘lpingihivr‘n ‘The agency

may hav‘e a difffcult time 'coorzlinating allr-’of:'v its'-c'omponent's‘. - :'I'he"outreach
\

= worker will bear a heavy burden in helplng the cllent to deal w1th the number o

‘of dlfferent spe01a11zed servmle agen01es 1nvolved in each case.

‘Maine: Regionalization of Services
: _ :

The Am,er_ican Public Welfare Association has taken a similar stance in

]

!
i
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planninc_j for a sep'a‘ra'tion'of socia.l"”s'ér‘v‘ice's from income mai‘ntenance in Maine.
: Like the Pennsylvania: pIan"',"’th‘"e Maine'des'fgniaims} for social'r -servlCes whlch |
have specified, tangible results, such as 'plac-er‘nent\on a job, ."»provi’s"ion- of
medical help or increased educational'attainm\ent. vThe systems'.approa'ch is
also certral to service defliver':y_. Instead of -utllis ing t‘h’e ca's'ewo_rk'er for s'erv‘ice‘s,--
the Maine plan designates a‘.?"'.progranli'rrier" ‘whose dut_le.s.-follow'-a pharma- |
.ceutiCal analogy of service de'liVer'y: .
'-Client" programming is the central concept"of the redeslgned '
social service system recommended. It involves development.
with the client of a " prescr1pt1on" of services tailored to
the specfiic needs expressed by the client and arranged to
enable the client to achieve a specific goal that he has
_ estabhshed for h1mse1f
Once the progra‘mmer an'd the c.lient hayv‘e agreed on a service'plan, the
prOgramrner's functi_on consists‘ of rev’iewi'ndthe pr'ogress.'ot the client tourard . |
‘ hisv apprOpriate_ goalsA.p The progratnmer S funct1on stands in contrast w1th the
traditional casetvork'er S not1on of-counseling at regular intervals. After the
servlce plan is established, the "serv1ce de11very unit" v(sumlar to Pennsyle
‘vania's masbter seryvlce unlt ‘,)- has_the responsibility for providing-job‘training, .
B day care service{ eduoatl'ona_l-‘_procrams orv.oth:er sver\‘zices"'pr,escribed“_ tor the
| Cliem. e e : . -
_The Maine plan encourages the delivery unit-to contract-oLt "as‘ ma‘ny |
services as posSible; In Mame the "outreach".funcuon is accornphshed »I

through reglonal serv1ce centers in hlghly populated low- 1ncome areas, and

by ‘paraprobfesslonals _who_work~ 1n‘ the ne1ghborhoods .
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~Several service principles can be discerned in the Maine plan.  First, .

e
the Maine design relies heavily on the client to ascertain his own needs, to . o
_"report, them accurately to the _brogram;mer.ﬂ,' :andu.‘to_cp‘ioperate‘ ‘»i_;n' carrying out =

S the'Service‘ plan. "I”he’re is: nd 'prov'is ion. for ..a:t—"home,-.soc ial studies-.',;The-

”-'APWA asserts that the cllent s recogn1t1on of hlS problem is. necessary before R

‘ any rehablhtatlon can be started The Ma1ne plan thus d1smlsses the contentlon ., E
that people do not_understand their real'prob’lems;,_ .Or v‘tha(t t_h_ey; -CQnCeal _deepﬁ. -

psychological or. famll,-yérelatlonship';d_isab_i_liti:e_s‘i-b,enea-th ,s_urf‘ac_:eftr.equejsts o L

for ‘speclfic s e"r‘v-ices

Second tl'e Mame plan 1mpllc1t1yestabl1shes a pr1or1ty1n fs_'erVice

: dellvery through its emphas1s on cliefnt'-recognizr‘ed "needs_». Those Who have = - o

the 1n1t1at1ve to contact the pro«grammer and who are w1ll1ng to recogmze o R

J ) R .
. . . ' . ~

&

‘ theirown needs ,will‘alsof}hav'e.h_igh. ;motiv_a'tio‘n and ability to benefitjfrom .
services. With limited.re-sourcies ..for services, the'APWA has designed a- Uoite o |
|

l

system that w1ll serve f1rst those most l1kely to succeed 1n becommg 1nde- RRY L P

S P
p.endent !
‘ l

Th1rd underlymg the use of 1mpersonal descrlptlons of serv1ce dellvery

,(e‘g.' programmer, L "processmg, " as opposed to "caseworker"’or “counsehng") o [

»1s a react ion agamst the present system of casework in wh1ch psychologlcal B T

B l,-‘

‘:bhealth and 1ntr1cate famlly relat1onsh1ps are held to be prlmary causes of

welfare dependency. The Mame plan emphas1zes that "the relat1onsh1p

between the programmer and the- appllcant 1s bus 1nessllke and profess1onal

but not therapeutlc. 'f D1st1ngu1sh1ng between a caseworker and a programmer,'
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the Maine plan asks:
Do‘esv the prog,rammer- "carry" the (client's) case? We would‘ L
prefer to say no. We view the programmer-client relation
like an attorney-client relation. ...where the professional
person brings a special expertise and resource to the solut1on,v
with the client, of an important problem. - : :

In situations such as child protection. where counseling and a close .
relationship with the family are necessary, the programmer does not remain
involved, but refers the family to a specialized counseling unit.

Structura_lly,» the. Maine. plan differs from the Pennsylvania plan in'that
it establishes a. state system of servic‘es which is not based upon county
organization. The Maine plan provides for a state agency with semi-
autonomous regional xoffices which deliver services in the various areas of
the state. The central state agency is responsible for overall planning and -
central fisoalcontrol,, including dealings with the federal government. Regional

offices have virtual autonomy in establishing priorities for services and the

methods by which service units produce services.,:

Monmouth C.ounty: ‘Loc\:al Inttiative in :Sociall Service Reform

An ticipating the trend‘ toyvard separationof soc.ial ‘services fr0rn lncoxne
tnaintenance, the Monmoutl'l County Weltare l30ard has ern‘barked upon a
reorgan1zat10n of pub11c welfare serv1ces that oives ﬁew Jersey some
1ndlcat10n of how an effectlye servtcemodel mtght ‘be created with mlnlmal
alteration of the present welfare system .' Por the past two years Monmouth County

has separated income mamtenance from soc1al serv1ces. It has l) separated
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.valid.ation functions, 2) Simiplified renewal procedures , 3)3-‘c'Omp1'iteriz‘ed??

finanCial case records and 4) moved somal serVice workers into speCialized

i

service units which handle the needs‘of- individuals as’ they arisei
The major organizational change enabling separation to take nlace has
" been the creation of an Application Process and Family Validation Unit, which
' validates the application and consu‘ucts the budget for each recipient family.
) This unit not only determinesl eligibility, but also investigates legally |
responsibtlesreﬁlatives*,' init'iates deser.'tion proceedings., and*complies w-ith?

i

other requirements "relate'd} to the c'alc.ulation'and'vali‘dation"of-‘f"'inanCial aid.

Working closely with th'i»s"-Unit isa s}pecial*«co‘r‘npu’te’r_-xbrogramm‘in'g section of -
the age?ncy,'-"Whi'ch.is r'esrpOns’fib‘lé for all :'data-‘ proce's sing, -inCl‘u_din’g', the
issuance 'Of'chiecksr. S

- Onece eligibility has been dfete’rm‘in‘ed-arid"‘the'graht has'been"’v:ali_date”d}

P

the welfare recipient in Monmouth County does not become part of someone's

‘caseload in the traditional sense.” AFDC families are visited once by a worker

in the SocialStudiejs llnit. This unit isresponsible for the cﬂompletion of
- social stu‘dies: on all cases Thesomal s,tudies arél‘_de‘s.ikgp_e._(; t.o»__%‘erkv;e.a.lr _
specific serVice needs of Welit'are farnilies; | o o

| During the periodimmediately following determiration of eligibilit.y
.and grant validation, the client may also be.referred to the‘W‘ork Incentive
‘Unit. A'spemalized medical nnit may also be‘”called into service at the §
pomt of completion of dlglblll‘ty.:'l‘f the application torm indicates that the

client needs immediate medical service, he is referred to the Health SerVices
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Unit, which ma»yaprov;ide»exami.nat'ionﬁs., ‘emergency medical service, or other
referral through Medicaid.

Once the social study has been completed; the relationship between the
client and the social s,érvice portion éf the welfare agency becomes a voluntary
one, except in the case of protective services. AFDC families are referred
to the Family Service»_Unit; adult categor,ies are handled by a separate Adult
Service Unit. l.

According to social workers in the Freehold Family Services Unit, about

"a third of their work comes from telephone calls initiéted by clients and |
concerns emergency situations or Specific anti-poverty programé . Approxi-
mafely another third of their activities are initiated through the return of the
gra’nf renewal form, -whi.ch-_encourages clier;cns to request services .encompassing
job training, housing, housekeeping, family planning, legal service, medical
attehtion, budgeting, and child care. A final third of the service unit's
activity results from referral through the social study. In this case, the
client's problem might be identified through the social studies caseworker,
who completes the study but is not a,ssigﬁed to carry out a long-term service
program. The social studies worker instead refers the client to a long term
service worker who initiates contact over the phone, if possible.

Most of the services offered in the Family Services Unit are referral services.
Caseworkers report that the most frequently requested services are fnedical,

including referral to appropriate medical facilities and information on how
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. |
b'est“tvo utilize ‘Medicaid b‘er:)efkits,. "Other-.serv-ices include referral for
housing assist.ance,-. referrail to the local Corﬁmuﬁiiy Action‘Program vfof :
special transpdrtation‘ s_ervit:es , and to a pri‘vate‘ child psychiatric clinic
in the-areé.‘ In a'few cases%, _the.cas‘eworker is ‘able to 'do counseling on
request 'from the family, but vthis serVic'e‘ is still rare. According "bco' some'
workers Within t.h‘e system, ;ith‘é,se-paratio‘n would be fnade evén m.ore'effe'ctbive‘
.by furthér_ speciaiization. éome fufther division of labjor has, bi-nvfact, been -
| instit'uted recéntly‘. One pei*son is ‘nOW r_e'spoﬁsible fof housing COmpléints '
‘ aldne. f | | |

| Among éa'séwo‘rkérs in%'the separated‘se“rvice diyinsion; there is noticeably

high morale. Some ‘fr_ict_ioﬁ: ioétween social service césework‘ets and the
jgrant’valid-a,tibn.unit is vlisilglé, buf the agenCy in éeneré_l seems fO‘ be
r\‘mning' ..s"moothly. ) Workers ;s‘eethat j:he trend‘ within the agency is toward

further specialization, and they are accepting this change readily.
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PRINGIPLES OF SERVICE DELIVERY
Although 'nonre‘ of thé axltérnafjive,modele studied conform }Sreéisely to
the needs of Ner fersey, one can‘extra.ct from theﬁl, and from the Ta'sk Force's
analysis of thé"present Césewofk s}étem, cértain corﬁmoﬁ eleménts which
shoﬁld be incorvpor‘a‘t_ed into abnéw social sér_;/(i'ceAd:alivery system. In order
to make socialr servicevs'vs}ork, an‘; né?v de‘svign should‘include services tilat

are:

—? Specific and tangiblévb Ser;/ices that h.ave a diréét impact upon
the clieﬁt's life ,\ énd fnée;c his most fangible needs, should take priority over
activities involvihg counseling énd psychological analysis of the client,
Specific services must be responsive to clie:nt-recognized needs. Such
services might include day care, housing assistance, legal services, trans-
portation to a job, and vocational training. |

-~ MAccessible Services should be offered to the entire population,
not just recipients of cash assistance. -Certain vservices'such as information
and referral, and, child welfare services, ‘should be offered to éveryone without
cost. (Other services such as day care or family planning ser_viceé might be

\P\\‘b offered oﬁ an ability-to-pay basis) No attachment b the income maintenance

function of public assistance should be necessary to receive services.

- Véluntarx With the exceptioh of.proteétive functioﬁs, services

should be offered in response to client-recognized needs. Casework in the

traditional sense of regular, mandatory visits would be replaced by a voluntary



o sensitive to the needs and aspﬁ*atidns of the community it is to help. Those '

‘effective means to deliver a ‘type of service. Separate units for adult self-
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system in which outreach workers and public information activities would

‘ keep potential clients aware of the"availability of: services.

-- Community Oriented An;) new serv\ice delivery system must be

: : how)
in the service de11very system must assume the role of advocates forjhe b‘*”' cloe

5

go? . s
' cllents. Ut111z1ng paraprofess Lonal commumty workers ‘in such capac1t1es —‘ﬂ-aoﬂd- '

i ‘ puoenalit

as 1ntake personnel, day care aldes and health a1des ‘the new system should duporedmy

appoach

PR

respond to the community's employment reeds as well as service concerns.

: deal-advisory bodies are also desirable mechanisms to ensure responsive- ‘ |

e

ness to community needs.

w

~Administratively, a new social service delivery system should be -

based upon a Strong centralized 'st‘at‘e welfare system. Actively responding

to federal initiatives toward consolidation and administrative integration of

services, the new agency reSpOnS"ibte for social services must emphasize:

- -~ Specialization of activities - Social service workers should con- - i
- T ) ) ! : ) .

centrate on one area of endeavor, in order to become familiar with the most

care services ,' housing; _emplo‘yment},‘ d‘a‘y care ,‘- family planning, and other

_services 'should be developed. A,geheralvreferral unit may be required, g I

 but generalingk should be avoided except in cases of family crises. _ k'

‘»
‘
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In these casés, professional help should be available. Training of both
services staff and referral staff in spe’c‘ific services areas should empha-size
in-depth knowledge of specific resources and programs.

-- Purchase of services Where the statewide social services agency

feels that‘another specialized non-profit private or public agency can do a
better job, it should contract with that agéncy for services to be provided to
clients. Beneficial funding arrangements will stimulate private and local
public initiative to expand social services.v Contracting agencies might
include community action agencies, family planning clinics, and transportation
agencies.

Increased reliance on purchased services by the State servicés agency
will encourage the expénsion of service resources, without asserting a
monopoly by the agency upon expertise in all service areas. It should
encourage the development of a strong pluralistic system of social services,
offering alternative sources of service to clients.

-- Accountability Pesons and agencies responsible for delivering

social services must be held accountable té the people of New Jersey for
success or failure in rehabilitation, and delivery of‘service‘s to clients.
Specific tangible services would be more readily evaluated in terms of objective
success criteria than the ill-defined casework activities o}f the present system.
Only by stressing accountability, can a statewide service agency maintain

control over its own activities and gain the respect and confidence of outside
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agencies who provide services under purchase agreements.. Thus, an

evaluation unit must be an integral par_'t’of any statewide services agency.
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RECOMMENDATIO NS

This Task Force believes that a strong and coherent system o social
services is vital for the citizens of New Jersey. The serQ’ice provisions of -
the Social Security Act have been altered through the years so that the State
agency administering those provisions can now obtain the funds and statutory
authority to coordinate and to support financially an integrated system 6f
social services. The system can provide services to all income groups,
although it must focus on the Poor and near-poor. It can support services
delivered through other governmental agencies and even non-,p,rofit private
avg‘;enci.es ., in order to develop a diverse and flexible service delivery system #

In order to build,an administrative structure which can assume this new
financial and coordinating role and which can also remedy the grave deficiencies
in the preseir;t social services non-system in New Jersey, a thorough recastingv
of this State's organization for both cash assistance and social services is
ess'ential,. We are therebfé proposing two groups of major changes in the
present éyéterﬁ. First, we propose a group of interim changes that should be
initiated immediately by County Welfare Boards, with active guidance and
support from the State Division of Public Welfare. Second, we propose a
. mé.jor reorganization of welfare at the Sfate level, in order to lay the foundation
for viable and effective programs of cash assistance and social services. |

Changes Within the Present Structure

A number of steps‘ should be taken immediately in order to improVe

)




Services - MandatcLy

APPENDIX: MANDATORY SOCIAL SERVICES UNDER THE
o - SOCIAL SECURITY ACT ,

o¥s

I’

II.

III.

N.

VI.

Services to assist all approprlate persons to achievve emplqyment and
‘self<sufficiency '

A. Screening of caseload, 11dent1flca tion of those currently ready or

with potentials for empl‘loyment or training

B. Determination of indivi‘duals appropriate for refe_rral

C. General and specialized diagnostic assessments of health, learning
and other limitations that prevent involvement in employment or

training

D. Plans to insure that training and employment in jobs which take full
advantage of the individual's potential

)

E. Provision of services necessary to deal with personal family barrieré
F. Provision for utilization of public and voluntary agencies

Child Care Services

A. Child care services -- in-home and Qut—of-home

B. Develop varied child care resources

C. All child care services must meet specific standards by category
~ Homemaker service Family day care Day care centers

D. In—home and out-of-home care for those in WIN program must be !

service rather than assistance cost
Foster care services
Prevention of reduction of births out of wedlock
Family planning services

Services to meet particular needs of families and children

J




i
VII.
VIIL.
s
X.
X.
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A. Assist children to obtain education in accordance with their
capacities

'B. Improve family living through assisting parents to overcome home-
making and housing problems

C. Assist in reuniting families

D. Assist parents in money management, including consumer education
E. Assist pareﬁt in child rearing

F. Offer education for family living

G. Evaluate the need for, and in appropriate cases provide for, protective
and vendor payments and related services.

Protective services and cooperativé arrangement with cou»rts
Services related fo health needs

A, Screeni‘ng

B. Referral

C. Development of resources

Legal Services - limited to representation at fair hearings (attorneys
must not be on staff of welfare agency)

Staff Unit to Establish Paternity and Secure Support for Children Receiving
Aid
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