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One o f  t h e  c e n t r a l  accompsniments of i n d u s t r l a l i z o t i o n  and modernization 

has  been t h e  growth of t h e  we l f a re  s t a t e .  Governments1 p rov i s ion  of c a r e  f o r  

t h e  dependent and neg lec t ed ,  f o r  t h e  unemployed, f o r  t h e  aged i n c r e a s e s  a s  

t h e  economic capac i ty  o f  n a t i o n s  grows. Although t h e  United S t a t e s  i s  widely 

perceived a s  a we l f a re  s t a t e  "laggard." i t  is c l e a r  t h a t  i t  too has  developed 

many of t h e  programs f o r  suppor t  and s e r v i c e  t h a t  we i d e n t i f y  wl th  t h e  modern 

w e l f a r e  s t a t e  (Wilensky. 1975). The adopt ion of t h e  programs and p o l i c i e s  of 

t h e  w e l f a r e  s t a t e  v a r i e s  between n a t i o n s  i n  t h e i r  t iming,  t h e i r  adminis t ra-  

t i v e  mechanisms, and t h e  d e c i s i o n  s t r u c t u r e s  and p rocesses .  Moreover, t h e s e  

p rocesses  change ove r  time, s o  t h a t  a c t o r s  o r  groups t h a t  were once q u i t e  

important  i n  formulat ing w e l f a r e  p o l i c y  may have been d i sp l aced  o r  e l imina ted  

from involvement.  

I't is very c l e a r  t h a t  t h e  decade o f  t h e  s i x t i e s  l e d  t o  t h e  enactment 

of s e v e r a l  p o l i c i e s  and programs which provided g r e a t e r  income and s e r v i c e s  

I t o  t h e  poor and e l d e r l y .  Such programs a s  Medicare and Medicaid, t h e  expan- 

I s i o n  o f  t h e  food stamps program, t h e  inc reased  f e d e r a l  component of AFDC, 

I were p a r t  of an expanded commitment t o  t h e  we l f a re  s t a t e .  What has  been 

I l e s s  c l e a r  and l e s s  commented upon has  been t h e  changes i n  t h e  modes of 

making d e c i s i o n s  and admin i s t e r ing  t h e  we l f a re  s t a t e .  The purpose of t h i s  

essay is t o  begin  t o  add res s  two ques t ions :  Have t h e r e  been important  changes 

i n  t h e  way we c o n t r o l  and admin i s t e r  we l f a re  p o l i c i e s ?  Havc t h e r e  been 

important  changes i n  t h e  s t r u c t u r e  o f  po l i cy  making such t h a t  t h e  performance 

of t h e  we l f a re  s t a t e  is  a f f e c t e d ?  

Answering t h e s e  ques t ions  is p a r t  of my ongoing a t t empt  t o  unders tand 

l i k e l y  d i r e c t i o n s  f o r  t he '  f u t u r e  of t h e  w e l f a r e  s t a t e  (Zsld ,  1977) .. 
Ovbiously they a r e  d i f f i c u l t  q u e s t i o n s ,  and we need some guidance be fo re  even 
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beginning t o  t h i n k  about  them. 

Independent o f  my e f f o r t s  t o  unders tand t h e  f u t u r e  o f  t h e  we l f a re  s t a t e ,  

I have been developing a  t h e o r e t i c a l  framework and a  program of r e sea rch  f o r  

unders tand t h e  s o c i a l  c o n t r o l  of i n d u s t r i e s .  Drawing upon concepts  and 

r e sea rch  from s e v e r a l  d i s c i p l i n e s  (economics, law, p o l i t i c a l  s c i e n c e ,  

psychology, and soc io logy) ,  t h e  framework gu ides  ou r  t h ink ing  about  how 

"socie ty"  s e t s  norms f o r  and a t t empt s  t o  c o n t r o l  t h e  performance of indus- 

t r i e s ,  groups o f  o rgan iza t ions ,  whether p r o f i t  o r  non-prof i t ,  o f f e r i n g  

s i m i l a r  s e r v i c e s  and p roduc t s  t o  t h e  s o c i e t y .  The framework w i l l  be  used 

h e r e  t o  guide  ou r  t h i n k i n g  about  t r e n d s  i n  t h e  c o n t r o l  and a d m i n i s t r a t i o n  

o f  we l f a re  p o l i c y  and ou tpu t .  Af t e r  b r i e f l y  s k e t c h i n g , t h e  framework, I 

w i l l  o f f e r  a  number o f  i n t e r - r e l a t e d  p r o p o s i t i o n s  about  t hose  t r ends .  

On t h e  S o c i a l  Control  of I n d u s t r i e s  

One a spec t  o f  modern s o c i e t y  r e l a t i v e l y  ignored.by s o c i o l o g i s t s  has  

been i ts at tempt  t o  cope. through a d m i n i s t r a t i v e  and o r g a n i z a t i o n a l  

mechanisms, wi th  t h e  nega t ive  e f f e c t s  o f  t echno log ica l  change and t h e  s o c i a l  

. problems of i n d u s t r y  and o rgan iza t ion .  S o c i o l o g i s t s  have documented.the 

r a t e  o f  change and t h e  f a l l o u t  f o r  i n d i v i d u a l s  and communities,  bu t  we 

have l e f t  t o  p o l i t i c a l  s c i e n t i s t s  and economists t h e  s tudy  of t h e  p u b l i c  

and p r i v a t e  governance of i ndus t ry .  Thus we have l a r g e l y  ignored t h e  success-  

f u l  implementation o f  what Marx c a l l e d  "A Modest Magna Car ta ,"  t h e  whole 

achievement o f  t h e  r i g h t s  of workers a t  t h e  work p l a c e  (bu t  s e e  Friedman 

and Ladinsky. 1967; and more r e c e n t l y  Ratner ,  1977). We have ignored t h e  

smooth o p e r a t i o n  of ou r  r e g u l a t o r y  mechanisms which, f o r  example, have l e d  

t o  a  v i r t u a l  absence of exp los ions  of p r e s s u r e  b o i l e r s  i n  commercial and 

- group e s t ab l i shmen t s ,  o r ,  mi rac l e  of mi rac l e s ,  t h e  r e g u l a t o r y  p rocess  by 
3 :  

which r a d i o  s t a t i o n s  a r e  a l l o c a t e d  channels  i n  a  way t o  s e r v e  t h e  p u b l i c ' s  
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i n t e r e s t  i n  having c l e a r  r ecep t ion .  In  r e c e n t  yea r s .  Zald and h i s  co l l abo r -  

a t o r s  have conducted a  number of s t u d i e s  des igned t o  exp lo re  t h i s  p roces s .  

The framework has  been s p e l l e d  o u t  i n  some d e t a i l  i n  a  r e c e n t  a r t i c l e  (Zald ,  

1978). Here. only  a  paragraph on each of t h e  maJor e lements  can be 

given. 

The components of a n a l y s i s  fo l low d i r e c t l y  from a  concept ion of s o c i a l  

c o n t r o l  and of i n d u s t r y  and from a  s o c i o l o g i c a l  p e r s p e c t i v e  on t h e  i n t e r -  

a c t i o n  of u n i t s  i n  a  s o c i a l  system. By d e f i n i t i o n ,  s o c i a l  c o n t r o l  i nvo lves  

e x p e c t a t i o n s  of behavior  o r  performance (1 .e .  s t anda rds  of behav io r ,  r u l e s  

o f  conduct,  expec ta t ions  o f  ou tpu t )  and t h e  s u r v e i l l a n c e  ( eva lua t ion )  and 

sanc t ion  of dev ia t ion .  S ince ,  i n  t h e  f i r s t  i n s t a n c e ,  we a r e  i n t e r e s t e d  i n  

t h e  s o c i a l  c o n t r o l  o f  i n d u s t r i e s ,  not  i n d i v i d u a l  o r g a n i z a t i o n s ,  we need a  

concept t h a t  d e s c r i b e s  i ndus t ry  performance; t h i s  i s  provided by t h e  i d e a  of 

a  performance curve.  Su rve i l l ance  and s a n c t i o n  a r e  conducted and' imposed by 

d i f f e r e n t i a t e d  u n i t s  of t h e  s o c i e t y ,  c o n t r o l  agen t s .  llow c o n t r o l  agen t s  a r e  

mandated and o p e r a t e  and how they a r e  c o n t r o l l e d  by o t h e r  e lements  of t h e  

s o c i a l  system is t r e a t e d  i n  t h e  soc io logy  o f  c o n t r o l  agen t s .  I f  t h e r e  were 

only  one c o n t r o l  agen t  f o r  an  i n d u s t r y  f o r  a l l  s t anda rds  of behavior ,  we 

could e l i m i n a t e  a n a l y s i s  of t h e  s t r u c t u r a l  con tex t  of c o n t r o l  ( t h e  organiza-  

t i o n  of t h e  c o n t r o l  environment),  b u t  s i n c e  t h e r e  may be s e v e r a l  con t ro l  

agen t s  w i th  ove r l app ing  j u r i s d i c t i o n s ,  t h e  o rgan iza t ion  of t h e  c o n t r o l  environ-  

ment must be  considered.  

F i n a l l y ,  s i n c e  a  s o c i a l  system view impl i e s  i n t e r a c t i o n  and feedback 

loops ,  we in t roduce  t h e  concept  of compliance r ead ines s  and capac i ty .  The 

t a r g e t  e lements  of t h e  i n d u s t r y  may have varying degrees  of r ead lncs s  t o  

comply o r  no t  comply wi th  t h e  normative s t anda rds  and varying c a p a b i l i t i e s  t o  

comply o r  r e s i s t  t h e  imposi t ion of s t anda rds .  They a r e  no t  i n e r t  r e c i p i e n t s  

of c o n t r o l  a t t empt s .  
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The co re  of t h e  a n a l y s i s  c o n s i s t s  of an e x p l i c a t i o n  of f i v e  i n t e r r e l a t e d  

conceptual  c l u s t e r s :  
I 
I 

S t r u c t u r a l  con tex t  r e f e r s  t o  t h e  o r g a n i z a t i o n  of t h e  c o n t r o l  agen t s .  

Some i n s t i t u t i o n s  e x i s t  i n  h i e r a r c h i c a l  con tex t s ,  o t h e r s  i n  po lya rch ic  ones ,  

and s t i l l  o t h e r s  i n  market con tex t s ,  w i th  coe rc ive  law a t  t h e  boundary. 

The s t r u c t u r a l  con tex t  shapes  and l i m i t s  t h e  range o f  performance. Contexts  ! 
\ I 

can be desc r ibed  i n  terms of t h e  number o f  c o n t r o l  agen t s ,  t h e  degree  o f  

t h e i r  coo rd ina t ion  and consensus, and t h e i r  s a n c t i o n s .  I n  t h e  we l f a re  a r ena ,  

a s  i n  many po l i cy  a r e a s .  a  major i s s u e  is t h e  balance between f e d e r a l ,  s t a t e ,  

and l o c a l  agen t s  i n  t h e  de t e rmina t ion  o f  po l i cy .  Moreover, " s o c i e t i e s "  may 

choose t o  change con tex t s :  f o r  example, by choosing t o  u t i l i z e  market o r  h i e r -  

a r c h i c a l  mechanisms. 

Norms and performance curves .  The o r g a n i z a t i o n s  t h a t  comprise an i n s t i -  -- 
t u t i o n ,  an  i n d u s t r y ,  vary  i n  t h e i r  performance on e v a l u a t i v e  dimensions. The 

under lying norms vary i n  t h e i r  c l a r i t y ,  t h e i r  t e c h n i c a l  v i s i b i l i t y ,  and t h e  

consensus about  t h e i r  importance among audiences  and c o n t r o l  agen t s .  The 

shape of t h e  performance curve i s  dependent upon both  t h e  c l a r i t y  and p r e c i s i o n  

of norms, and t h e  s t r e n g t h  of demand and s a n c t i o n s  f o r  d i f f e r e n t  l e v e l s  of 

performance. D i f f e r e n t  c o n t r o l  p roces ses  t a k e  p l ace  a t  upper and lower seg- 

ments of t h e  performance curve.  I n  t h e  we l f a re  a r e a ,  a  concern wi th  norms and 

performance curves  l e a d s  us  t o  a s k  how has  t h e  amount and va r i ance  of we l f a re  

p rov i s ion  changed? How a r e  l e a d e r s  and l agga rds  i n  t h e  p rov i s ion  of s e r v i c e  

rewarded o r  punished? 

Control  agen t s  must i n t e r p r e t  mandates from their c o n t r o l l e r  end s e t  

o p e r a t i o n a l  norms, survey i n s t i t u t i o n s  f o r  malperformance, and app ly  s a n c t i o n s  

( incen t ives )  t o  g a i n  compliance. The m u l t i p l e  func t ions  of c o n t r o l  agen t s ' and  

.. t h e i r  l i m i t e d  r e sources  means t h a t  c o n t r o l  agen t s  may have t o  come t o  terms 

wi th  t h e i r  o r g a n i z a t i o n a l  l i m i t s .  Moreover, t h e r e  may be compe t i t i ve  and 
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indeed c o n t r a d i c t o r y  norms enforced by d i f f e r e n t  c o n t r o l  agen t s .  Fu r the r ,  

t h e  d i v i s i o n  of l a b o r  amongst c o n t r o l  agen t s  may make one agent  dependent upon 

ano the r  whose goa l s  and impera t ives  a r e  not  suppor t ive .  

The s u r v e i l l a n c e  c a p a c i t y  of c o n t r o l  agen t s  i s  p a r t l y  based upon t h e  

e x t e n t  t o  which performance can be measured and i s  permanent i n  i t s  e f f e c t .  

Sanct ions  and i n c e n t i v e s  depend upon t h e  i n t e n s i t y  of t h e  norms and t h e  l e g i t i -  

macy and channels  f o r  ga in ing  an a u t h o r i t a t i v e  p o s i t i o n  i n  t h e  c o n t r o l  process .  

Here we a r e  concerned wi th  i d e n t i f y i n g  new c o n t r o l  agen t s  i n  t h e  we l f a re  arena 

such a s  c o u r t s  and c l i e n t  advocacy groups. 

Compliance r ead ines s  ( o r  c a p a b i l i t y )  i s  an important  dimension i n  s o c i a l  

c o n t r o l  s t u d i e s  because compliance i s  e a s i l y  gained where t h e  d i f f e r e n c e  

between t h e  c o n t r o l  agent  and t h e  t a r g e t  o h j e c t  i s  smal l .  Compliance r ead ines s ,  

a  term adapted from s t u d i e s  of t h e  impact o f  j u d i c i a l  dec i s fons ,  v a r i e s  a long 

two dimensions -- i d e o l o g i c a l  r ead ines s  and o r g a n i z a t i o n a l  o r  economic capa- 

b i l i t y .  Compliance r ead ines s  d e a l s  w i th  t h e  o r g a n i z a t i o n a l  r e s i s t a n c e  and 

c a p a b i l i t i e s  f o r  implementing p o l i c i e s  and programs. I t  should  he apparent  

t h a t  we l f a re  o r g a n i z a t i o n s ,  such a s  mental  I ~ o s p i t a l s ,  c o r r e c t i o n a l  sys tems,  

o r  p u b l i c  a s s i s t a n c e ,  may vary g r e a t l y  i n  t h e i r  capac i ty  o r  readiness t o  

change. The b a s i c  e lements  o f  t h e  framework* a r e  diagrammed i n  

Figure  1. 

Before we proceed, s e v e r a l  p r e f a t o r y  comments a r e  i n  o r d e r .  F i r s t ,  i n  

t h i s  s o c i a l  system framework, a  sha rp  d i s t i n c t i o n  is not  made between po l i cy  

making and po l i cy  implementation. New po l i cy  problems emerge from o ld  po l i cy  

implementation. Many of t h e  same a c t o r s  a r e  involved,  though t o  d i f f e r e n t  

deg rees .  Implementors have t o  I n t e r p r e t  mandntes, and t h e  i n d u s t r i e s  being 

c o n t r o l l e d  a t t empt  t o  shape t h e  p o l i c i e s  which t h e  implementors l n t e r p r e t .  

Second, t h e  emphasis on s o c i a l  c o n t r o l  and on norms does not  assume a  s o c i e t a l  

consensus about  norms and t h e  l eg i t imacy  of power ho lde r s .  We would argue t h a t  
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norms are emergent and that total consensus between controllers and controlled 

over what the standards are or should be is rarely achieved. We would also 

argue that some of the major problemstics in the relation between control 

agents and target elements are found in conflicts over what should be the 

norms, the standards of behavior, and over the legitimacy of control agents , 

attempting to enforce norms. Third, the idea of a performance curve can be 

used to cover compliance with a policy by bureaucratic agents or the actual 

impact of a policy upon social reality. It is important to be specific in 

discussions of performance about what is being assessed. Finally. unlike a 

conventional analysis which focuses on the logical sequence of policy-imple- 

mentation-feedback as managed by designated organizational actors, this 

approach focuses on broader systemic processes which cut across the conven- 

tional units used in policy analysis and organizational assessment. 

Basic Trends and their Implications 

The basic trends we discuss concern changes in which organs of society 

set norms for welfare policies, how new control agents have established their 

jurisdictions over areas of industry behavior which weSe previously immune to 

them, how formerly powerless groups have become able to aggregate resources 

to become control agents, and how all of these may have influenced the perfor- 

mance of the welfare state. In particular we are concerned with the federali- 

zation of welfare policy. the growing intrusion of the courts into substantive 

issues in the state delivery of welfare, the rise of a politics of advocacy, 

and changing dilemmas in the administration of welfare. 

The Federalization of Welfare Policy 

One of the clearest trends of the last half century has been the federali- 

zation of welfare policy. This trend has led, we assert, to'a decline in the 

variance between states in the access and provision of services and money to 

populations in need. Less clearly, it has also led to a decline in the 

variance of impoverishment and utilization rates between states. Skolnik 

and Dales (1976) have presented data on both the increasing size of the 

welfare state and on the composition of state, local, and federal expendipreg 

for welfare. Between 1950 and 1975, total federal, state, and local expendi- 

tures for public welfare items increased 485 percent in constant dollars. 

Education expenditures increased 299 percent, while the core welfare areas of 

social insurance and public aid increased 744 percent and 451 percent respec- 

tively. More important for our thesis is the change in the composition of 

expenditures. In 1950. 43 percent of social insurance was provided through 

the federal fisc; by 1975 the figure was 80 percent. In 1950. 44 percent of 

public assistance came through the federal government; by 1975, 66 percent 

came through this source. Similar dramatic growths and shifts would be found 

for education and medical care. Even though education remains largely a 

state and local function in the American scheme of things, the growth of 

federal funding has had an enormous impact upon American schools. Indeed, 

as Orfield (1969) has shown, the availability of federal funds for secondary 

and elementary schools accomplished what court orders by tliemselvcs could 

not: the desegregation of southern schools. 

The federalization of social welfare policy reduces the variance between 

states in the provision of services to the poor and dependent through two 

different mechanisms. First, where federal law subsidizes specific programs 

which continue to be administered by the states, the federal government also 

establishes minimum standards and criteria for the operation of specific 

programs. Thus, for instance, although unemployment compensation programs 

are administered by stste agencies, they ore webbed by federal law. Similar 

funding-adminis tration arrangements hold for Medicaid and AFDC, though not 

for OASDI. In most cases the establishment of minimum criteria decreases the 
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var i ance  between s t a t e s .  Second, where programs a r e  completely adminis tered 

by t h e  f e d e r a l  government. no s t a t e  va r i ance  may remain. 

Although f e d e r a l i z a t i o n  reduces  t h e  va r i ance  i n  t h e  p rov i s ion  of s e r v i c e s  

and money between t h e  s t a t e s ,  i t  may have l e s s  e f f e c t  i n  reducing t h e  va r i ance  

i n  amounts of pover ty  between s t a t e s .  F i r s t ,  many f e d e r a l  s o c i a l  w e l f a r e  pro- 

grams a r e  n o t  sha rp ly  t a r g e t e d  on t h e  poor. For  i n s t a n c e ,  AFDC i s .more  sha rp ly  

t a rge t ed  t h a n . i s  OASDI o r  unemployment compensation ( s e e  Appendix A  i n  

P l o t n i c k  and Skidmore. 1975, f o r  a  d e t a i l e d  comparison o f  programs). Thus 

programs with  low focus  may n o t  a f f e c t  pover ty  very much. Second, and more 

important  f o r  ou r  argument he re ,  t h e  we l f a re  programs i n  t o t o  may have l i t t l e  

impact upon r eg iona l  and s t a t e  v a r i a t i o n s  i n  unemployment and pover ty .  I f .  

f o r  i n s t a n c e ,  one s t a t e  has  very l i t t l e  s t r u c t u r a l  unemployment and has  a  

h igh wage l e v e l ,  and ano the r  s t a t e  has  very high s t r u c t u r a l  unemployment and 

a  low wage l e v e l ,  t h e  l a t t e r  w i l l  obviously  have a  h ighe r  l e v e l  of pover ty .  

Only i f  we l f a re  programs had very wide coverage over  t h e  range o f  impoverish- 

ment c o n d i t i o n s , o r w e r e  des igned t o  impact heav i ly  on high poverty-high 

unemployment a r e a s ,  would w e l f a r e  programs s i g n i f i c a n t l y  reduce t h e  va r i ance  

i n  pover ty  caused by r eg iona l  d i f f e r e n c e s  i n  economic oppor tun i ty .  

The c la ims made f o r  t h e  consequences o f  f e d e r a l i z a t i o n  r e s t  upon two 

under lying p rocesses .  F i r s t ,  a s  has  become t h e  common sense  of p o l i t i c a l  

wisdom, because groups t h a t  a r e  m i n o r i t i e s  i n  t h e i r  own communities a r e  a b l e  

t o  y i e l d  a  more e f f e c t i v e  presence a t  t h e  n a t i o n a l  l e v e l ,  f e d e r a l  po l i cy  is  

more o r i e n t e d  toaa rds  t h e  poor and m i n o r i t i e s  than a r e  s t a t e  and l o c a l  p o l i c y .  

Both a s  c r i t i c a l  b locs  and a s  e f f e c t i v e  l o b b y i s t s ,  t h e  poor and m i n o r i t i e s  

have been a b l e  t o  makemore o f  an impact a t  t h e  f e d e r a l  l e v e l .  Thus, minimum 

s t anda rds  a r e  more l i k e l y  t o  be  r a i s e d  a t  t h e  f e d e r a l  l e v e l  than a t  t h e  s t a t e  

, level . '  Second, b u r e i u c r a t i c  and l e g i s l a t i v e  impera t ives  l e a d  t h e  f e d e r a l  

government t o  develop more p rocedura l  cons i a t ency , r equ i r ing  people  i n  s i m i l a r  
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s i t u a t i o n s  around t h e  country  t o  be t r e a t e d  i n  s i m i l a r  ways. Without e l imi -  

n a t i n g  a l l  o f  t h e  va r i ance  between s t a t e s .  t h e  p r e s s  is  t o  t h e  homogeni- 

z a t i o n  of b e n e f i t s .  Where complete f e d e r a l i z a t i o n  t akes  p l a c e ,  t h e r e  is 

g r e a t  p r e s s u r e  t o  t r e a t  people  i n  s i m i l a r  s i t u a t i o n s  a l i k e .  Where p a r t i a l  

f e d e r a l i z a t i o n  t akes  p l ace ,  through t h e  use  of f e d e r a l  s u b s i d i e s  and regula-  

t i o n s ,  some s t a t e  v a r i a t i o n  is al lowed,  even encouraged ( s i n c e  t h e  f e d e r a l  

government does n o t  wish t o  s u b s t i t u t e  f o r  s t a t e  e f f o r t  i n  t h e s e  c a s e s ) ,  y e t  

t h e  o v e r a l l  e f f e c t  w i l l  be  t h e  narrowing o f  s t anda rds  between s t a t e s .  

F e d e r a l i z a t i o n  and t h e  P r i v a t e  Sec to r  

The growing presence o f  t h e  s t a t e  i n  t h e  p rov i s ion  o f  w e l f a r e  support  

has  a l s o  had a  l a r g e  impact upon t h e  p rov i s ion  o f  s e r v i c e  by o r g a n i z a t i o n s  

no t  owned o r  c o n t r o l l e d  by government, both  p r o f i t  making and non-prof i t  

a l i k e .  F i r s t ,  t h e  e x i s t e n c e  o f  we l f a re  payment p o l i c i e s  provides  o p p o r t u n i t i e s  

f o r  new agenc ie s  t o  come i n t o  ex i s t ence .  For i n s t a n c e ,  t h e  growth of nu r s ing  

homes and community mental h e a l t h  c e n t e r s  a r e  l a r g e l y  a  response t o  new sources  

of f e d e r a l  funding. Second, nu r s ing  homes, h o s p i t a l s ,  family  and c h i l d r e n ' s  

s e r v i c e s ,  and o t h e r  p rov ide r s  f i n d  t h a t  they r e l y  upon e i t h e r  d i r e c t  g r a n t s  

from government agenc ie s  o r  upon t h i r d  p a r t y  payments t h a t  a r e  s t n t e - l i k e  i n  

t h e i r  imposi t ion o f  r e p o r t i n g  requirements  and t h e  c r i t e r i a  t h a t  a r e  imposed 

f o r  acces s ,  p r o f e s s i o n a l  s t anda rds ,  a c c r e d i t a t i o n  and l i c e n s i n g  of personnel .  

and t h e  l i k e .  As agenc ie s  become more dependent upon p u b l i c  monies o r  upon 

t h i r d  p a r t y  payments, they i n c r e a s i n g l y  dance t o  t h e  tune of t h e  p u b l i c  p ipe r .  

On t h e  one hand, pub l i c  monies r e p r e s e n t  o p p o r t u n i t i e s  t o  agenc ie s  e x i s t i n g  

i n  s t a r v e d  and i n s e c u r e  n i ches .  Thus, t h e  e x i s t e n c e  of,monies f o r  new programs 

t h a t  t h e  agency s e e s  a s  f i t t i n g  wi th  t h e i r  broad mandate p r e s e n t s  a  s i r e n  c a l l .  

On t h e  o t h e r  hand, becoming enmeshed i n  t h a t  web r e q u i r e s  t h e  agency t o  accep t  

t h e  r e p o r t i n g  c r i t e r i a  and t h e  planning and eva lua t ion  requirements  of t h e  

funding agenc ie s .  
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This  process  may be j u s t  t h e  l a t e s t  s t e p  i n  t h e  e x t e r n a l  r a t i o n a l i z a t i o n  

o f  we l f a re  agencies .  Where community bene fac to r s  and groups might' c a s u a l l y  

suppor t  'and guide  an  agency o r  h o s p i t a l  i n  t h e  e a r l y  p a r t  o f  t h e  cen tu ry ,  t h e  

growth of c o l l e c t i v e  fund- ra i s ing  agenc ie s  and community h e a l t h  and we l f a re  

counc i l s  began t o  b r i n g  or 'ganizat ions  under e x t e r n a l  s c r u t i n y .  But I would 

hypothesize  t h a t  t h e  r e p o r t i n g  and a c c o u n t a b i l i t y  c r i t e r i o n  of t h e s e  l o c a l  

counc i l s  d id  no t  r e q u i r e  e x t e n s i v e  r e p o r t i n g ,  e v a l u a t i o n ,  o r  p lanning.  

Although t h e  growth o f  f e d e r a l  and t h i r d  p a r t y  r e p o r t i n g  and e v a l u a t i o n  

mechanisms may be a r t i f i c i a l  and r e l a t i v e l y  un re l a t ed  t o  q u a l i t y  of s e r v i c e  

and performance outcomes, n e v e r t h e l e s s ,  agency s t a f f  and execu t ives  have t o  

dance t o  its tune. 

The term " fede ra l i za t ion"  cove r s  a  mu l t i t ude  of a d m i n i s t r a t i v e  arrange-  

ments. It may mean take-over,  t h e  t r a n s f e r  of s t a t e  func t ions  t o  f e d e r a l  

agenc ie s  and t h e  a b o l i t i o n  of t h e  s t a t e  a d m i n i s t r a t i v e  appa ra tus .  It may 

mean f e d e r a l  s u b s i d i z a t i o n  o f  s p e c i f i c  programs, w i th  federa ' l  g u i d e l i n e s ,  

t e c h n i c a l  a s s i s t a n c e ,  and programmatic c o n t r o l .  It may mean gene ra l  revenue 

sha r ing ,  w i th  on ly  t h e  l o o s e s t  c o n t r o l .  I n  r ecen t  y e a r s ,  t h e r e  has  been 

l i t t l e  impetus t o  expand t h e  f e d e r a l  government's r o l e  i n  d i r e c t l p  providing 

s e r v i c e s .  Where o r g a n i z a t i o n s  must provide s e r v i c e s  t o  c l i e n t s ,  t h e  tendency 

is t o  e s t a b l i s h  agenc ie s  under s t a t e ,  l o c a l ,  o r  even p r i v a t e  ausp ices ,  and t o  

f i n d  a  f e d e r a l  reimbursement formula f o r  funding them. Neve r the l e s s ,  a  d i -  

l e m a  of c o n t r o l  remains. I n  a  l oose  s e n s e ,  i t  can be  cha rac t e r i zed  a s  a  

cho ice  between c e n t r a l  de t e rmina t ion  of po l i cy  and t h e  growth of a  t a n g l e  o f  

bureaucracy t o  ensu re  compliance, o r  l o c a l  c o n t r o l  o f  p o l i c y  and t h e  s u b s t i -  

t u t i o n  o f  l o c a l  d e f i n i t i o n s  o f  need and choice .  The more f e d e r a l  programs 

d e f i n e  c a t e g o r i e s  of r e c i p i e n t s  and purposes  of .programs and funds ,  t h e  l a r g e r  

r., t h e  f e d e r a l  presence.  But the' a l t e r n a t i v e  is f e d e r a l  subsidy wi thout  f e d e r a l  

a c c o u n t a b i l i t y .  
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So f a r  we have d i scussed  t h e  massive  f e d e r a l i z a t i o n  o f  w e l f a r e  t h a t  has  

occurred over  t h e  l a s t  hal f -century.  The o p e r a t i o n  of we l f a re  programs has  

a l s o  been a f f e c t e d  i n  r e c e n t  y e a r s  by t h e  p o l i t i c s  of r i g h t s ,  t h e  process  by 

which l e g i s l a t u r e s  and f e d e r a l  c o u r t s  i n t e r p r e t  c o n s t i t u t i o n a l  mandates. 

Due Process ,  t h e  P o l i t i c s  o f  Rights ,  and Welfare 

There a r e  t h r e e  major a s p e c t s  o f  t h e  i n t e r v e n t i o n  of c o u r t s  and l e g i s l a -  

t u r e s  i n t o  t h e  o p e r a t i o n s  of we l f a re  agencies .  Although they a r e  no t  

complete ly  sepa rab le ,  t hey  can be  d i scussed  under t h e  headings  of non-discrim- 

i n a t i o n ,  o r  t h e  p r o t e c t i o n  o f  minor i ty  r i g h t s ,  due p rocess ,  and s u b s t a n t i v e  

s t anda rds .  A l l  t h r e e  invo lve  t h e  i n t e r p r e t a t i o n  of c o n s t i t u t i o n a l  snd 

j u r i d i c a l  norms and t h e i r  impos i t i on  on p u b l i c  and p r i v a t e  agencies :  a l l  

t h r e e  invo lve - the  p e n e t r a t i o n  o f  l e g a l i t y  deep i n t o  t h e  o p e r a t i o n  of 

bu reauc rac i e s .  

Legal norms aimed a t  e l i m i n a t i n g  t h e  use  of s ex ,  r a c e ,  and age  a s  

c r i t e r i a  f o r  t h e  a l l o c a t i o n  of b e n e f i t s  and p o s i t i o n s  have l e d  t o  major 

mod i f i ca t ions  o f  i n s t i t u t i o n a l  func t ion ing .  I n  some a r e a s ,  t h e s e  norms have 

thrown o u t  long-es tdbl ished p o l i c i e s  r e l a t e d  t o  s o c i a l  we l f a re .  For i n s t a n c e ,  

t h e  automat ic  assignment o f  c h i l d r e n  t o  t h e i r  mothers when d ivo rce  occu r s  i s  

widely  under a t t a c k ;  t h e  assumption t h a t  f a t h e r s  pay f o r  t h e  support  o f  

c h i l d r e n  and t h a t  mothers who l e a v e  them do no t  is now under a t t a c k .  The use  

of s e x  and f ixed  age  p rov i s ions  i n  t h e  making of r e t i r emen t  d e c i s i o n s  and t h e  

assignment of pension b e n e f i t s  is widely  under a t t a c k .  The d i sc r imina t ion  

a g a i n s t  m i n o r i t i e s  i n  t h e  a l l o c a t i o n  o f  we l f a re  b e n e f i t s  has  been e f f e c t i v e l y  

e l imina ted  under t h e  f o u r t e e n t h  amendment. 

Due process  norms have been imposed upon t h e  ope ra t ion  of pub l i c  educa- 

t i o n a l ,  we l f a re ,  and h e a l t h  o rgan iza t ions .  The maintenance o f  o r d e r  w i th in  

schoo l s ,  t h e  a p p l i c a t i o n  of d i s c i p l i n e ,  and t h e  removal of s t u d e n t s  from 

schoo l s  have been s u b j e c t  t o  l e g i s l a t i v e  and j u d i c i a l  mandates.  Some s t a t e s  
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now require consultation with parents before students can be removed from 

classrooms or disciplined 

Appehl procedures are also mandated wherever welfare agencies control 

significant entitlements. As a general principle, whenever an organization's 

decision would deny significant entitlements, due process requirements lead 

organizations to develop formal procedures of representation and appeal. 

Moreover, agencies cannot without strong justification provide different 

types of service for different kinds of clients. For instance, federal law 

now mandates the mixing of students with disabilities with non-handicapped 

students, unless mixing would impose too great a hardship or educational 

disadvantage on the disabled student. 

Due process and substantive issues may become intertwined. Thus the 

federal courts have imposed procedural constraints upon the use of involun- 

tary admissions procedures to institutions for the retarded or mentally ill. 

They have also required public facilities offering services to these groups 

to meet minimal standards of humane care and professional treatment. 

Changes in due process procedures may cause problems of morale and 

administrative confusion in the agencies upon which they ere imposed, but I 

believe they rarely lead to.large expenditure shifts. On the other hand. 

court-imposed substantive changes in the functioning of institutions may 

require massive changes in operating procedures and in budgets. Substantive 

change involves both the quality and quantity of personnel and facilities 

allocated to a function. In such cases the ability of state and local govern- 

ments to allocate funds may be challenged; the priorities developed by 

elected officials or administrative agents are superseded by court-imposed 

requirements. Two examples: busing orders lead to an enlarged expenditure 

T" of funds for buses and drivers; and substantial changes in mental hospitals 

require larger numbers of professional and non-professional staff. In this 
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sense, the growth of a politics of rights leads to a decline in the power of 

local officials, just as has the federalization of welfare policy. 

Although the recent trends lead one to expect a continuation of the 

imposition of legal standards on administrative action, one ought to note 

counter trends. Where the courts have become overwhelmed by the problem of 

deep intervention in agencies, they may retreat to less draconian sanctions. 
suits 

Similarly, where class actionlwere used to carry out the politics of rights. 

the courts m y  also deny the legitimacy of court action. Politics inter- 

sects with caseloads, and the courts have been backing away from their easy 

access policy of a decade ago. But recent retrenchments in the use of courts 

should not be seen as the end of the story. In our society, the courts and 

the constitution are a major source of control and allocation of the rights 

of the poor and dispossessed. Given our constitutional structure, they are 

venues for strategies of change. 

Representation of the Dispossessed 

To be used as venues for change, courts must have plaintiffs. Judges. 

as control agents, are activated by claimants of wrong. The dependent and 

i dispossessed typically do not have the resources or capadtien to press their 

own claims. The politics of rights is made possible or facilitated by the 

growth of organizations and groups devoted to the advocacy of the rights of 

I 
the dispossessed. The decades of the 19608 and 70s have seen a marked upsurge 

i 
in the number of such groups. Sometimes drawing upon people closely linked to 

the group at risk (e.g. parents of retarded children, divorced fathers, homo- 

sexuals), at other times drawing upon individuals and organizations with less 

clear "interests" (e.g. public interest law firms, professional social welfare 

workers), these organizations take as their mandate the use of the courts, the 

media, and the legislature to raise the quality and quantity of goods and 

services allocated to their client populations. 
2 
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Even if the courts back off from allowing class action intervention in 

the delivery of welfare services, there is no way that legislative and 

administrative bodies can avoid the attention and demands made by such groups. 

Indeed recent trends opening up government to public input at both the legis- 

lative and administrative level guarantee some access to interested parties. 

The democratization of access turns out to be a guarantee of pressure group 

access. Of course, groups will vary in their effectiveness and viability. 

The key ingredient becomes the ability of groups to sustain themselves in the 

hard schlog of winning concessions with few visible and dramatic rewards. 

Because the clients of social welfare programs have typically been weak. 

dispossessed, and invisible, welfare politics in America have had an smbiv- 

alent and cyclical character. Between periods of great reform, institutions 

and programs become invisible -- out of sight. out of mind. At the same 

time, altruistic reformers and philanthropists might attempt to keep the 

light burning with little support. The growth of a politics of advocacy, if 

is it sustained, might keep some programs and institutions under more 

continuous scrutiny. 

Control and Compliance 

The trends discussed to this point suggest a decline in the influence 

of state and local legislative actors and an increase in the power of the 

courts and of federal legislators and administrators. Moreover, the line 

organizations delivering services and money are subject to a wider variety 

of intervention8,andtheir practices end procedures are more visible to the 

outside. Nevertheless, substantial problems of compliance remain. Visibility 

and aubsidization do not guarantee bureaucratic readiness or capability of 

compliance with the spirit and intent of client-serving norms. We can con- 

' ceptualize two somewhat different dimensions of compliance readiness: 

ideological sgreement or disagreement, and organizational capability or 

incapability. The former refers to the agreement of organizational elites and 

staff with the goals of welfare policy. The second refers to their capacity 

to implement the policy, regardless of their agreement with them. As a 

general proposition, the more a policy depends upon depth penetration of 

bureaucratic procedures. the less likely it is to be easily implemented. It 

is easy to change the amount of a welfare check (assuming that money is in 

the bank): only the computer formula must be changed. It is difficult to 

change the attitude and style of classroom teachers, of case workers, or of 

ward attendants. To the extent that welfare organizations have multiple 

goals, have imprecise technologies, ere dependent upon staff attitudes and 

values, and have decoupled procedures, we would expect changes in welfare 

programs and policies to be slow to be implemented, or to be distorted if 

they are. 3 

Moreover, where there is variance between sgencies in their ideological 

and capability readiness, the introduction of new policies subsidizing or 

encouraging change may increase the variance in performance between agencies 

and the states in which they exist. Thus, for instance, an'offer to subsidize 

some aspects of welfare programs may be quickly taken up by those agencies or 

states that already agree with the program or that hove the capacity to 

respond to the offer, while those opposed to the policy or without capacity 

to respond lag even further behind. 

A small school system or inadequately staffed mental health department 

may not have the personnel to respond to federal government program guide- 

lines for requesting support; nor may they he prepared to meet the reporting 

requirements that accompany funding. Similarly, if elites are opposed to the 

intent of a program subsidy, they will not apply for funds where their more 

agreeable compeers will apply, thus increasing the variance between programs. 
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The Nation State and the Welfare State 

The welfare state is one part of the modernization of the nation state 

throughout the world. The last two hundred years have seen a great inter- 

connected revolution -- th'e industrial revolution which has massively in- 
creased the economic well-being of the populace, the enormous increase in 

the power of the state to collect taxes and to control and allocate bene- 

fits, and the interdependence of nations in the world economy. On the long 

view, we would expect the state to continue to grow, the economy to expand, 

and interdependence to lead to new mechanisms of smoothing and inter-connect- 

ing the flows of resources between nations. If that pan glossian projection 

is 'mde, then 'the malaise of the seventies will turn out to be but a minor 

setback in a worldwide expansion of the welfare state. The service sector 

will continue to grow, a larger percent of GNP will be allocated to the 

welfare and dependency needs of the population, and concerns with accounta- 

bility and effectiveness which dominate the welfare scene in the late 70s 

will be seen as momentary pennypinching in a long-range process of public 

beneficence. 

But there are other scenarios. The percentage of our population over 

65 will continue to grow for the next 50 years, and a greater percentage of 

our income will be devoted to social security and medical care. It is not 

cleor that economic growth in the United States will return to the levels 

of the 50s and 60s. It is not clear that inflation can be effectively 

managed in our polyarchic, neither market nor command economy. 

These politico-economic trends intersect with trends in the control 

and administration of the welfare state. Revenue-sharing is an optimistic 

policy; it depends upon growth and largesse. Judges will hesitate to inter- 

vene in city budget decisions to help the downtrodden, if cities and states 
'7 
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seat to more central issues of maintaining the welfare of the whole popu- 

lation, if maintaining the welfare of the whole population seems to be 

problematic. Even the functioning of the politics of advocncy depends upon 

the ability of advocate groups to raise funds. Under a really bad scenario. 

that ability might be squashed, and the invisible clients would become . 

invisible once more. 

Politicians are allowed false promises and catchy campaign slogans; 

scholars have to content themselves with statements of contingent relations. 

The welfare state is here and well established. Its central programs will 

continue in place and some will continue to grow. Yet the slowdown in 

economic growth and the rise in inflation curb the most ombltious proponents. 

They also curb or influence the spread of federalization. And when Federali- 

zation occurs, the lowest cost solutions will be sought. 

Trends in the administration and transformation of the welfare state 

must ultimately be set in the larger context of national and international 

~olitics and economics. For now, we only claim to have opened up tlie issues. 

are going bankrupt. Welfare needs of dependent populations will take a back 
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Footnotes  

'gut a s  Leon Eps t e in  n o t e s  (19781, on i s s u e s  i n  which m i n o r i t i e s  o r  

advocates  o f  new p o l i c i e s  a r e  s t r o n g  i n  a  s t a t e  bu t  weak n a t i o n a l l y ,  

s t a t e s  may l e a d  t h e  na t ion .  Indeed, a s  we e n t e r  s pe r iod  i n  which t h e  

we l f a re  s t a t e  i s  being conso l ida t ed  and r e t r enched  a t  t h e  n a t i o n a l  l e v e l .  

va r i ance  may be inc reased  by t h e  e s t ab l i shmen t  o f  new programs a t  t h e  

s t a t e  l e v e l .  

'see J o e l  Handler (1978) f o r  a  d i s c u s s i o n  of t h e  p u b l i c  i n t e r e s t  law 

f i rms '  r e sou rce  needs i n  conduct ing l e g a l  b a t t l e s .  See  Olson (19751, 

, Sa l i sbu ry  (1969). and McCarthy and Zald (1977, 1973) f o r  t h e  problems of 

mob i l i z ing  groups. 

3 ~ e e  Handler (1978) f o r  a  d i s c u s s i o n  of b u r e a u c r a t i c  con t ingenc ie s  t h a t  

impede o r  f a c i l i t a t e  ~ r ~ a n i ' z a t i o n a l  response t o  normative demands f o r  

change. 



References 

Epstein, Leon, "The Old State in a New System," in Anthony King, editor, 
The New American Political System. Washington, D.C.: American Enter- 
prises Institute. 1978, pp. 325-70. 

Handler. Joel, Social Movements and the Legal System. 
Press. Inc.. 1978. 

New York: ~cademic 

McCarthy, John D. and Mayer N. Zald, The Trend of Social Movements in 
America: Resource Mobilization and Professionalization. Morristown, 
New Jersey: General Learning Press. 1973. 

McCarthy, John D. and Mayer N. Zald, "Resource Mobilization and Social 
Movements: A Partial Theory," American Journal of Sociology 82 (May, 
1977). pp. 1212-41. 

Olson, Mancur, The Logic of Collective Action. Cambridge, Massachusetts: 
Harvard University Press, 1965. 

Orfield. Gary, The Reconstruction of Southern Education: The Schools and 
the 1964 Civil Rights Act. New York: Wiley. 1969. 

Plotnick, Robert D. and Felicity Skidmore, Pro~ress Against Poverty: A 
Review of the 1964-74 Decade. New York: Academic Press, Inc., 
1975. 

Salisbury, Robert A., "An Exchange Theory of Interest Groups," Midwest 
Journal of Political Science 13 (February. 1969). pp. 1-32. 

Skolnick, Alfred M. and Sophia Dales. "Social Welfare Expenditures, 1950- 
75," Social Security Bulletin 39 (January, 19761, pp. 3-20. 

Wilensky. Harold L., The Welfare State and Equality: Structural Roots of 
Public Expenditures. Berkeley, California: University of California 
Press, 1975. 

Zeld, Mayer N., "~emogra~hic Politics and the Future of the Welfare State," 
Social Service Review 51 (March, 1977) pp. 110-24. 

. "On the 
(September, 1978). 

Social Control 
pp. 79-102. 

Industries ," Social Forces 57 

Friedman, Lawrence M. and Jack Ladinsky. "Social Change and the Law of 
Industrial Accidents," Columbia Law Review 67 (167). 

Ratner, Ronnie Steinberg, A Modest Mama Charta: The Rise and Growth of 
Wage and Hour Standards Laws in the United States, 1900-1973; An 
Indicators Approach. Unpublished dissertation. New York University, 
1977. 



WORKING PAPERS OF THE CENTER FOR RESEARCH ON SOCIAL ORGANIZATION 

The Center f o r  Research on Soc ia l  Organizat ion i s  a f a c i l i t y  o f  t h e  Department o f  Sociology, U n i v e r s i t y  
o f  Michigan. I t s  pr imary miss ion  i s  t o  support  t h e  research o f  f a c u l t y  and students i n  t h e  department 's Soc ia l  
Organizat ion graduate program. CRSO Working Papers r e p o r t  c u r r e n t  research and r e f 1  e c t i o n  by a f f i  1 i a t e s  o f  t he  
Center; many o f  them a re  pub l i shed l a t e r  elsewhere a f t e r  r e v i s i o n .  Working Papers which a re  s t i l l  i n  p r i n t  a re  
a v a i l a b l e  from the  Center f o r  a f e e  o f  50 cents p lus  t h e  number o f  pages i n  t h e  paper (87 cents f o r  a 37-page 
paper, e tc .  ). The Center w i l l  photocopy o u t - o f - p r i n t  Working Papers a l s o  a t  c o s t  (approx imate ly  f i v e  cents per  
page). Recent Working Papers inc lude:  

185 "Soc ia l  Contro l  and Pub l i c  P o l i c y :  Understanding Dilemmas o f . R e g u l a t i o n  and Implementation," Erwin 
Hargrove and Mayer N. Zald, November 1978, 35 pages. 

186 "Source Reading f o r  Content ious Gatherings i n  Nineteenth-Century B r i t i s h  Newspapers ," R.A. Schwei t z e r ,  
December 1978, 53 pages. 

187 "Was Hold ing Out t he  Key to.Success i n  S t r i k e s ? :  Massachusetts, 1881-1894," Carol Conel l ,  December 
1978, 32 pages. 

188 "Resource-Mobi l izat ion, Repression, and Working-Class P ro tes t :  Lyon, France Under t he  Second Republ ic 
and t h e  Second Empi r e  ," Robert Liebman, forthcoming. 

189 "Did t he  Cake o f  Custom Break?" by Charles T i l l y ,  December 1978, 47 pages. 

190 "Women and C o l l e c t i v e  Ac t i on  i n  I n d u s t r i a l i z i n g  France, 1870-1914," by Louise A, T i l l y ,  January 1979, 
32 pages. 

191 "The Rise and F a l l  o f  t h e  Bourgeois Family, as To ld  by Lawrence Stone and Chr is topher  Lasch," Charles 
T i  1 l y  .and Louise A. ' T i  1 l y  , January 1979, 11 pages. 

192 "The Family Wage Economy o f  a.L.French T e x t i l e  City, Roubaix, 1872-1906," by Louise A. T i l l y ,  January 
1979, 23 pages. 

193 "Sociology, Meet H is to ry , "  .by Charles T i 1  ly,  February 1979, '97 pages. 

194 "Admin i s t ra t i on  ~ e ~ u l ' a t i o n  and Indus t r y :  A Soc io log i ca l  Perspective," by James B. Lowenthal , Michael 
A. Berger, and Mayer N. Zald, March 1979, 157 pages. 

195 "Sinews o f  War," by Charles T i 1  ly,  March 1979, 25 pages. 

Request copies o f  these papers, t he  l i s t  o f  a v a i l a b l e  Working Papers and o t h e r  Center r e p r i n t s ,  o r  f u r t h e r  
i n fo rma t i on  about CRSO a c t i v i t i e s  from: Center f o r  Research on Soc ia l  Organizat ion,  U n i v e r s i t y  o f  Michigan, 
330 Packard S t ree t ,  Ann Arbor, Michigan 48109. 


