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Wh en  p eo p l e  th i n k o f th e o ri g i n s o f Am eri c an  so c i al  p o l i c y, th ey u su al l y
th i n k o f th e 1 9 3 5  So c i al  Sec u ri ty Ac t,  p art o f Fran kl i n  D . Ro o sevel tÕs sec o n d
N ew D eal .  Th at l eg i sl ati o n  created  b o th  o l d -ag e i n su ran c e, n o w c o m m o n l y
kn o wn  as so c i al  sec u ri ty, an d  Ai d  to  D ep en d en t Ch i l d ren  ( AD C) , rec en tl y
kn o wn  as wel fare. Th o u g h  c en tral  to  to d ayÕs so c i al  p o l i c y, th ese p ro g ram s
were so m ewh at m arg i n al  to  N ew D eal  so c i al  p o l i c y b ec au se th ey d eal t wi th
sp ec i al  c ateg o ri es o f Òu n em p l o yab l eÓ c i ti zen s. Th e key c o n c ern  o f N ew D eal
so c i al  p o l i c ym akers was i n stead  wi th  th o se d eem ed  Òem p l o yab l e ,Ó an d
th ei r p ro b l em s were ad d ressed  m ai n l y b y an o th er an d  m u c h  l ess stu d i ed
p ro g ram  fro m  th e sec o n d  N ew D eal : th e ÒWo rks Pro g ram Ó o p erated  m ai n l y
b y th e Wo rks Pro g ress Ad m i n i strati o n  ( WPA) . Th e l ac k o f atten ti o n  to  th e
WPA h as h ad  i m p o rtan t c o n seq u en c es fo r u n d erstan d i n g s o f Am eri c an
so c i al  p o l i c y.

So c i al  sc i en c e l i teratu re fo c u si n g  o n  Am eri c an  so c i al  p o l i c y freq u en tl y
attem p ts to  ex p l ai n  wh y Òso c i al  sec u ri tyÓ ( o l d -ag e i n su ran c e an d  rel ated
p ro g ram s)  an d  Òwel fareÓ ( Ai d  to  Fam i l i es wi th  D ep en d en t Ch i l d ren  an d

*An  earl y versi o n  o f th i s p ap er was p resen ted  at th e an n u al  m eeti n g  o f th e Am eri c an  So c i o l o g i -
c al  Asso c i ati o n , N ew Yo rk, 1 9 9 6 , an d  an o th er versi o n  at th e So c i al  Sc i en c e H i sto ry Asso c i ati o n ,
N ew O rl ean s, 1 9 9 6 . Fo r c o m m en ts an d  cri ti c i sm  we th an k Al ex an d er M. H i c ks, Ki m  Vo ss,
El i zab eth  San d ers; An d rew J. Po l sky, Ira Katzn el so n , Jo sep h  Lu d ers, Ri c h ard  Fl an ag an , an d
o th er m em b ers o f th e 1 9 9 6 Ð1 9 9 7  N ew Yo rk Co l l o q u i u m  o n  Am eri c an  Po l i ti c al  D evel o p m en t,
Ci ty U n i versi ty o f N ew Yo rk, th e Studies in American Political Development ed i to rs, an d  an  an o n y-
m o u s read er.
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o th er m ean s-tested  p ro g ram s)  ru n  o n  sep arate an d  u n eq u al  trac ks. Al o n g
th ese l i n es, i t i s so m eti m es arg u ed  th at th e favo red  so c i al  sec u ri ty p ro g ram
was d esi g n ed  fo r m en  earn i n g  wag es an d  th e sc o rn ed  wel fare p ro g ram  was
d esi g n ed  fo r wo m en  wi th  c h i l d ren . I t i s so m eti m es arg u ed , to o , th at so c i al
sec u ri ty m o re h eavi l y rep resen ted  wh i te Am eri c an s, wh i l e  b l ac k Am eri c an s
were l arg e l y c o n si g n ed  to  wel fare. Th e m ai n  q u esti o n  su g g ested  b y th i s
l i teratu re i s wh y d i d  th i s two -trac k p o l i c y em erg e? Researc h  atten ti o n  i s
o ften  fo c u sed  o n  th e So c i al  Sec u ri ty Ac t,  wh ere, so m e arg u e, th i s o ri g i n al
si n  o f U .S. so c i al  p o l i c y was c o m m i tted .1

By c o n trast,  c o m p arati ve  an al yses o f so c i al  p o l i c y typ i c al l y fo c u s o n  th ree
i ssu es: th e ti m i n g  o f wh en  fi ve m ajo r so c i al  i n su ran c e p ro g ram s were en -
ac ted , typ es o f welfare state regimes, an d  so c i al  sp en d i n g  am o u n ts o r Òeffo rts.Ó
O f th e fi ve m ajo r so c i al  i n su ran c e p ro g ram s Ð wo rkm en Õs c o m p en sati o n ,
h eal th  i n su ran c e, u n em p l o ym en t i n su ran c e, o l d -ag e i n su ran c e, an d  fam i l y
al l o wan c es Ð o n l y wo rkm en Õs c o m p en sati o n  was avai l ab l e  to  Am eri c an s
b efo re 1 9 3 5 . I n  1 9 3 5 , o l d -ag e an d  u n em p l o ym en t i n su ran c e, b u t n o t h eal th
i n su ran c e o r fam i l y al l o wan c es were ad o p ted . Th i s p i ec em eal  ap p ro ac h
to ward  so c i al  i n su ran c e h as l ed  c o m p arati ve  researc h ers to  vi ew th e U n i ted
States as a l ate an d  i n c o m p l ete en tran t to  th e wo rl d  o f m o d ern  so c i al
p o l i c y. Th e l i teratu re o n  wel fare state reg i m es, m o reo ver,  su g g ests th at th e
U n i ted  States h as a Òl i b eral ,Ó o r resi d u al ,  so c i al  p o l i c y d esi g n ed  to  ai d
m arkets th ro u g h  sti n g y p aym en ts, m ean s tests, an d  p ri vate p ro vi si o n . Fi n al -
l y,  th e q u an ti tati ve  su m m ary o f Am eri c an  so c i al  p o l i c y i s th at i t i s rel ati ve l y
l o w o n  Òeffo rtÓ Ð th e am o u n t sp en t o n  so c i al  p ro g ram s as a sh are o f
n ati o n al  i n c o m e. Co m p arati ve  sc h o l ars th u s ask: Wh y was th e U n i ted  States
so  l ate an d  sp o tty i n  ad o p ti n g  so c i al  i n su ran c e p ro g ram s? Wh y d i d  th e
U n i ted  States d evel o p  a l i b eral  wel fare state reg i m e? Wh y d o es th e U n i ted
States d evo te so  l i ttl e  o f i ts i n c o m e to  so c i al  p o l i c y?2

1 . Fo r a d escri p ti o n  o f th e c u rren t two -trac k n atu re o f Am eri c an  so c i al  p o l i c y, see, fo r
i n stan c e, Marg aret Wei r,  An n  Sh o l a O rl o ff,  an d  Th ed a Sko c p o l ,  ÒU n d erstan d i n g  Am eri c an
So c i al  Po l i ti c s,Ó T he Politics of Social Policy in the United States, ed . Marg aret Wei r,  An n  Sh o l a
O rl o ff,  an d  Th ed a Sko c p o l  ( Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 8 8 ) , 3 Ð2 7 . Fo r th e
arg u m en t th at th e So c i al  Sec u ri ty Ac t created  a p u b l i c  p o l i c y strati fi ed  b y g en d er,  see L i n d a
Go rd o n , Pitied But not Entitled: Single Mothers and the History of Welfare, 1880Ð1935 ( Cam b ri d g e,
MA: H arvard  U n i versi ty Press, 1 9 9 4 ) , c h ap . 1 .  Fo r th e arg u m en t th at th e So c i al  Sec u ri ty Ac t
created  a so c i al  p o l i c y strati fi ed  b y rac e, see Ji l l  Q u ad ag n o , T he Color of Welfare: How Racism
Undermined the War on Poverty ( N ew Yo rk: O x fo rd  U n i versi ty Press, 1 9 9 4 ) , c h ap . 2 .

2 . Fo r i n fl u en ti al  an al yses o f th e ad o p ti o n  o f so c i al  i n su ran c e, see, fo r i n stan c e, Peter Fl o ra
an d  Arn o l d  J. H ei d en h ei m er,  ÒTh e H i sto ri c al  Co re an d  Ch an g i n g  Bo u n d ari es o f th e Wel fare
State.Ó i n  T he Development of Welfare States in Europe and America, ed . Fl o ra an d  H ei d en h ei m er
( N ew Bru n swi c k, N J: Tran sac ti o n , 1 9 8 1 ) , 1 7 Ð3 4 ; Al ex an d er H i c ks, Jo ya Mi sra, an d  Tan g  N ah
N g , ÒTh e Pro g ram m ati c  Em erg en c e o f th e So c i al  Sec u ri ty State,Ó American Sociological Review 6 0
( 1 9 8 5 ) : 3 2 9 Ð4 9 . Fo r wel fare state reg i m es, see Go sta Esp i n g -An d ersen , T hree Worlds of Welfare
Capitalism ( Lo n d o n : Po l i ty Press, 1 9 9 0 ) . Fo r a revi ew o f th e l i teratu re o n  so c i al  sp en d i n g  effo rts
an d  a q u an ti tati ve  assessm en t,  see Evel yn e H u b er,  Ch arl es Rag i n , an d  Jo h n  D . Step h en s, ÒSo c i al
D em o crac y, Ch ri sti an  D em o crac y, Co n sti tu ti o n al  Stru c tu re an d  th e Wel fare State: To ward s a
Reso l u ti o n  o f Q u an ti tati ve  Stu d i es,Ó American Journal of Sociology 9 9  ( 1 9 9 3 ) : 7 1 1 Ð4 9 . Fo r i n fl u en -
ti al  stu d i es o f th e ad o p ti o n  o f Am eri c an  so c i al  p o l i c i es i n  cro ss-n ati o n al  p ersp ec ti ve , see Th ed a
Sko c p o l ,  Protecting Soldiers and Mothers: T he Political Origins of Social Policy in the United States
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Th e q u esti o n s p o sed  an d  th e an swers o ffered  b y stan d ard  so c i al  p o l i c y
l i teratu res h ave b een  b i ased  b y o ver-atten ti o n  to  th e So c i al  Sec u ri ty Ac t an d
u n d er-atten ti o n  to  th e WPA. Sc h o l ars m i ss th e fac t th at m o st Ro o sevel t
Ad m i n i strati o n  p o l i c ym akers d i d  n o t see th em sel ves as d esi g n i n g  a two -
trac k wel fare state; rath er,  th e WPA was a m ean s-tested  p ro g ram  th at g ave
rel ati ve l y h i g h  b en efi ts. N o r d i d  Am eri c an  p o l i c ym akers vi ew ec o n o m i c
sec u ri ty stri c tl y as a m atter o f so c i al  i n su ran c e c o verag e; m ean s-tested  p ro -
g ram s d o m i n ated  so c i al  p o l i c y. Th e WPA o rg an i zati o n  was at th e c en ter o f
p l an n i n g  an d  th i n ki n g  ab o u t so c i al  p o l i c y d u ri n g  th e fo rm ati ve  years o f
m o d ern  so c i al  p o l i c y, an d  i ts c ap ac i ti es d warfed  th o se o f th e So c i al  Sec u ri ty
Bo ard . I n  ad d i ti o n , th e b reakth ro u g h  th at was th e WPA c o n fl i c ts wi th
i m ag es o f th e Am eri c an  wel fare state as a l i b eral  reg i m e wi th  l o w sp en d i n g
effo rts. Th ro u g h  u n p rec ed en ted  ex p en d i tu res fo r th e WPA, th e U n i ted
States l eap fro g g ed  to  th e l ead  o f i n d u stri al i zed  c o u n tri es i n  so c i al  sp en d i n g
effo rt.  I n  sh o rt,  b o th  Am eri c a-c en tered  an d  c o m p arati ve  an al ysi s i g n o res
th e m o st d i sti n c ti ve  asp ec t o f N ew D eal  so c i al  p o l i c y: i ts c o m m i tm en t to
wo rk p ro g ram s.

So c i al  sc i en ti sts h ave avo i d ed  th e WPA, p ro b ab l y fo r two  m ai n  reaso n s.
Fi rst,  to  th o se c o n c ern ed  wi th  c u rren t Am eri c an  so c i al  p o l i c y th e WPA
ap p ears to  h ave b een  a sto p g ap  d esi g n ed  to  ad d ress, b u t n o t o u tl i ve , th e
Great D ep ressi o n . (Th e c o m m i tm en t d i d  n o t l ast; th e WPA was Òh o n o rab l y
d i sc h arg ed Ó d u ri n g  th e Sec o n d  Wo rl d  War.)  H o wever,  to  treat th e WPA i n
th i s m an n er i s to  p ro vi d e a h i g h l y se l ec ti ve  read i n g  o f U .S. h i sto ry. Th e
WPA an d  th e So c i al  Sec u ri ty Ac t c o m b i n ed  to  p ro d u c e Am eri c aÕs fi rst
Òwel fare refo rm Ó; to g eth er th ey rep l ac ed  th e Fed eral  Em erg en c y Rel i ef
Ad m i n i strati o n  ( FERA) , wh i c h  was o ri g i n al l y d ep l o yed  to  ad d ress th e em er-
g en c y. A sec o n d  reaso n  to  i g n o re th e WPA i s th at wo rks p ro g ram s were n o t
ad o p ted  e l sewh ere. Co m p arati ve  researc h ers ask wh y h eal th  i n su ran c e o r
fam i l y al l o wan c es were n o t en ac ted  h ere i n  p art b ec au se su c h  p ro g ram s
were ad o p ted  i n  o th er c o u n tri es. Bu t th i s ap p ro ac h  i s ah i sto ri c al  i n  p ri n c i -
p l e  fo r i t assu m es, tel eo l o g i c al l y an d  erro n eo u sl y, th at th e g o al  o f so c i al
p o l i c ym akers everywh ere was to  ad o p t so c i al  i n su ran c e. I t seem s h i sto ri -
c al l y u n so u n d  i n  an y c ase to  take a wh o l l y retro sp ec ti ve  vi ew o f th e p eri o d ,
fo c u si n g  o n  u l ti m atel y Òwi n n i n g Ó p ro g ram s su c h  as o l d -ag e i n su ran c e an d
AD C, wh i l e  i g n o ri n g  th e WPA, a p ro g ram  c en tral  to  th e vi si o n  o f N ew D eal
so c i al  p o l i c y refo rm ers.3

I n  th i s p ap er,  we red ress th e l ac k o f atten ti o n  to  th e WPA. We ad d ress
several  q u esti o n s, i n c l u d i n g  wh y th e WPA was created  at th e ti m e i t was an d
i n  th e fo rm  th at i t assu m ed ; wh y i ts sp en d i n g  an d  c h arac ter vari ed  o ver
ti m e; an d  wh y so m e p eo p l e  an d  n o t o th ers were l i ke l y to  rec e i ve wag es fro m
th e WPA. We al so  ad d ress wh y th e p ro g ram  was em b ro i l ed  i n  su c h  g reat

( Cam b ri d g e, MA: H arvard  U n i versi ty Press, 1 9 9 2 ) , i n tro .; An n  Sh o l a O rl o ff,  T he Politics of
Pensions: A Comparative Analysis of Britain, Canada, and the United States, 1880Ð1940 ( Mad i so n , WI :
U n i versi ty o f Wi sc o n si n  Press, 1 9 9 3 ) , c h ap . 1 .

3 . Fo r a revi ew o f l i teratu re o n  th e h i sto ri c al  tu rn  i n  so c i o l o g y, see Larry J. Gri f fi n , ÒTem p o -
ral i ty, Even ts, an d  Ex p l an ati o n  i n  H i sto ri c al  So c i o l o g y: An  I n tro d u c ti o n ,Ó Sociological Methods and
Research 2 0  ( 1 9 9 2 ) : 4 0 3 Ð2 7 .
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8 EDWIN AMENTA ET AL.

p o l i ti c al  c o n tro versy an d  wh y i t u l ti m atel y fai l ed , wh en  o th er N ew D eal
i n i ti ati ves d i d  n o t.

Fi rst,  th o u g h , we d escri b e  th e WPAÕs ri se an d  fal l  i n  th e c o n tex t o f N ew
D eal  so c i al  p o l i c y, fro m  th e i n au g u rati o n  o f th e FERA i n  1 9 3 3  th ro u g h  th e
p ro g ram s th at l ater rep l ac ed  i t,  as th ree p eri o d s o f Òwel fare refo rm Ó ( see
Tab l e  1 ) .  Th e fi rst o f th ese p eri o d s c o m p ri ses d e l i b erati o n  o ver,  an d  en ac t-
m en t o f,  a wo rks p ro g ram  an d  an  ec o n o m i c  sec u ri ty p ro g ram . Th ese p ro -
g ram s c o n sti tu ted  an  i n c i p i en t Òwo rk an d  rel i ef Ó state favo ri n g  th e u n em -
p l o yed , p ro vi d i n g  m ean s-tested  wo rk fo r so m e an d  sti p en d s fo r o th ers wh o
were en c o u rag ed  to  ex i t th e jo b  m arket.  Th e sec o n d  p h ase o f wel fare
refo rm , b eg i n n i n g  i n  1 9 3 8 , rei n fo rc ed  p revi o u s i n i ti ati ves wi th  n ew l eg i sl a-
ti o n , n ew ad m i n i strati ve  ru l i n g s, an d  n ew p o l i ti c al  ec o n o m i c  reaso n i n g .
Th e th i rd , b eg i n n i n g  i n  th e m i d d l e  o f 1 9 4 0 , p ro d u c ed  far-reac h i n g  p l an s to
ex p an d  an d  rati o n al i ze N ew D eal  so c i al  p o l i c y. Bu t th ese p l an s were re-
jec ted , an d  th e ep i so d e resu l ted  i n  th e d em i se o f th e WPA an d  th e c u tti n g
b ac k o f o th er so c i al  sp en d i n g  p ro g ram s.

A BRIEF PRE-HISTORY OF THE WPA

Breaki n g  wi th  Presi d en t H erb ert H o o verÕs g ru d g i n g  em erg en c y rel i ef p o l i -
c i es, Presi d en t Ro o sevel t created  th e Fed eral  Em erg en c y Rel i ef Ad m i n i stra-
ti o n  ( FERA)  i n  May 1 9 3 3 . Starti n g  wi th  an  i n i ti al  ap p ro p ri ati o n  o f o n l y
$ 5 0 0  m i l l i o n , th e FERA d i stri b u ted  u n p rec ed en ted  su m s Ð ap p ro x i m atel y
$ 3 .3  b i l l i o n  Ð o ver th ree years. Th e rel i ef fu n d s wen t to  states o n  a m atc h -
i n g  b asi s Ð th ree p arts state m o n ey to  o n e p art n ati o n al  Ð m ai n l y th ro u g h
th e d i screti o n  o f th e Fed eral  Em erg en c y Rel i ef Ad m i n i strato r,  H arry L .
H o p ki n s, a fo rm er so c i al  wo rker fro m  I o wa. FERA reg u l ati o n s req u i red
eac h  state to  set u p  an  em erg en c y rel i ef ad m i n i strati o n  to  h an d l e  an d
d i stri b u te i ts o wn  an d  fed eral  fu n d s; th e FERA wo u l d , at l east tem p o rari l y,
wrest rel i ef fro m  l o c al l y c o n tro l l ed  p o o r o r Òp au p erÓ l aws. Pro vi d i n g  c ash
an d  i n -k i n d  ai d  to  th e u n em p l o yed  an d  o th ers h arm ed  b y th e D ep ressi o n ,
th e FERA d o m i n ated  N ew D eal  so c i al  p o l i c y u n ti l  th e en d  o f 1 9 3 5 .4

4 . Fo r th e l eg i sl ati o n  fu n d i n g  th e Fed eral  Em erg en c y Rel i ef Ad m i n i strati o n , see U .S. Fed -
eral  Wo rks Ag en c y, Final Statistical Report of the U.S. Federal Emergency Relief Administration ( Wash -
i n g to n , D C: U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 4 2 ) , 9 9 Ð1 0 4 . Fo r th e c h ro n o l o g y o f even ts, see
D o ri s Caro th ers, Chronology of the Federal Emergency Relief Administration: May 12, 1933 to December
31, 1935 Wo rks Pro g ress Ad m i n i strati o n  Researc h  Mo n o g rap h  VI  ( Wash i n g to n , D C: U .S. Go v-
ern m en t Pri n ti n g  O ffi c e , 1 9 3 7 ) . Fo r o th er d i sc u ssi o n s, see Jo sep h i n e Ch ap i n  Bro wn , Public
Relief, 1929Ð1939 ( N ew Yo rk: H o l t an d  Co ., 1 9 4 0 ) , c h ap s. 8 Ð1 2 ; Ed ward  Ai n swo rth  Wi l l i am s,
Federal Aid for Relief ( N ew Yo rk: Co l u m b i a U n i versi ty Press, 1 9 3 9 ) ; Ro b ert Sh erwo o d , Roosevelt
and Hopkins: An Intimate History ( N ew Yo rk: H arp er an d  Bro th ers, 1 9 4 8 ) , c h ap . 2 ; Searl e  F.
Ch arl es, Minister of Relief: Harry Hopkins and the Depression ( Syrac u se, N Y: Syrac u se U n i versi ty
Press, 1 9 6 3 ) , c h ap . 2 ; Geo rg e Mc Ji m sey, Harry Hopkins: Ally of the Poor and Defender of Democracy
( Cam b ri d g e, MA: H arvard  U n i versi ty Press, 1 9 8 7 ) , c h ap . 4 ; an d  Wi l l i am  R. Bro c k, Welfare,
Democracy and the New Deal ( N ew Yo rk: Cam b ri d g e U n i versi ty Press, 1 9 8 8 ) ; Man y states, i n c l u d -
i n g  m o st o f th e fo rm er Co n fed erac y, p ro vi d ed  l i ttl e  fu n d i n g  o f th ei r o wn  fo r FERA ai d . See
d i sc u ssi o n  i n  Bro wn , Public Relief, 2 0 5 . Stati sti c al  d etai l s are p ro vi d ed  i n  Fed eral  Wo rks Ag en c y,
Final Statistical Report of the FERA. I n  Ap ri l  1 9 3 3 , th e p resi d en t,  th ro u g h  Ex ec u ti ve  O rd er "6 1 0 1 ,



BRING BACK THE WPA 9

Ro o sevel tÕs fi rst m ajo r p u b l i c  em p l o ym en t p ro g ram , th e Ci vi l  Wo rks Ad -
m i n i strati o n  ( CWA) , was an  o ffsh o o t o f th e FERA. Th e CWA p ro vi d ed  wo rk
an d  wag es o ver th e wi n ter o f 1 9 3 3 Ð1 9 3 4  to  b o th  th e u n em p l o yed  o n  em er-
g en c y rel i ef an d  th o se wh o  wo u l d  n o t ap p l y. Ac c o rd i n g  to  H o p ki n sÕs h asti l y
d evel o p ed  p l an s, th e p ro g ram  was i n ten d ed  to  em p l o y fo u r m i l l i o n , h al f to
b e d rawn  fro m  th e em erg en c y rel i ef ro l l s. U si n g  th e ad m i n i strati ve  stru c -
tu re o f th e FERA, th e d i sb u rsem en t p o wers o f th e Veteran s Ad m i n i strati o n ,
th e o ffi c es o f th e revam p ed  U n i ted  States Em p l o ym en t Servi c e ( U SES) , i ts
o wn  en g i n eeri n g  staff,  an d  h e l p  fro m  an y o th er g o vern m en t ag en c y th at
wo u l d  c o o p erate, th e CWA h i red  fo u r m i l l i o n  m ai n l y at Òp revai l i n g Ó rates
c o m m o n l y p ai d  fo r a g i ven  typ e o f wo rk. Wh en  th e CWA was en d ed  i n  th e
sp ri n g  o f 1 9 3 4 , th e FERA ag ai n  to o k th e m ai n  b u rd en  o f rel i ef,  ai d i n g  so m e
fi ve m i l l i o n  rec i p i en ts an d  th ei r fam i l i es. Th e FERA al so  b eg an  wo rk-rel i ef
o p erati o n s i n  earn est.5

We lfa re  Re fo rm , Round  1: The  Wo rks Prog ram
and  the  Soc ia l Security Ac t
Th e c atal yst fo r th e m aki n g  o f so c i al  p o l i c y i n  th e sec o n d  N ew D eal  was
c o n g ressi o n al  d eb ate i n  1 9 3 4  o ver b i l l s fo r u n em p l o ym en t c o m p en sati o n
an d  o l d -ag e p en si o n s. Lac ki n g  fo c u s i n  h i s o wn  p l an s b u t u n wi l l i n g  to
ac c ep t p i ec em eal  c o n g ressi o n al  i n i ti ati ves i n  so c i al  p o l i c y refo rm , Ro o sevel t
created  th e Co m m i ttee o n  Ec o n o m i c  Sec u ri ty ( CES)  i n  Ju n e an d  c h arg ed  i t
wi th  fo rm u l ati n g  a c o m p reh en si ve ec o n o m i c  sec u ri ty p o l i c y. A c ab i n et-l eve l
g ro u p  h ead ed  b y Secretary o f Lab o r Fran c es Perki n s, th e CES al so  i n -
c l u d ed  Secretary o f Treasu ry H en ry Mo rg en th au , Secretary o f Ag ri c u l tu re
H en ry Wal l ac e, Atto rn ey Gen eral  H o m er Cu m m i n g s, an d  Fed eral  Em er-
g en c y Rel i ef Ad m i n i strato r H o p ki n s. Th e c o m m i tteeÕs d el i b erati o n s were
fram ed  b y th e Tec h n i c al  Bo ard  an d  th e staff o f th e CES, l ed  b y ex ec u ti ve
secretary Ed wi n  Wi tte, a U n i versi ty o f Wi sc o n si n  p u b l i c  p o l i c y ex p ert.  Th e
CES o p erated  u n d er severe ti m e c o n strai n ts Ð Wi tte was ap p o i n ted  o n l y
fo u r m o n th s b efo re th e c o m m i tteeÕs rep o rt was d u e Ð an d  fi sc al  o n es as
wel l ,  h avi n g  rec e i ved  o n l y $ 8 7 ,5 0 0  i n  FERA fu n d s.6

created  th e Ci vi l i an  Co n servati o n  Co rp s ( CCC) , an d  Co n g ress fu n d ed  i t th ro u g h  th e p ro g ram
o f Em erg en c y Co n servati o n  Wo rk Ac t.  Th e CCC q u i c kl y em p l o yed  ab o u t 2 7 0 ,0 0 0  si n g l e  m en
ag ed  1 8  to  2 5  years i n  c o n servati o n  wo rk i n  fo rest p reserves ( Jo h n  A. Sal m o n d , T he Civilian
Conservation Corps, 1933Ð1942: A New Deal Case Study [ D u rh am , N C: D u ke U n i versi ty Press,
1 9 6 7 ] ,  c h ap s. 1 Ð2 ) .

5 . Bo n n i e  Sc h wartz, T he Civil Works Administration, 1933Ð34 ( Pri n c eto n , N J: Pri n c eto n
U n i versi ty Press, 1 9 8 4 ) . Th e CWA was created  th ro u g h  Ex ec u ti ve  O rd er 6 4 2 0 -B. O n  th e wag e
rates o f th e CWA, see ÒStatem en t o f Co rri n g to n  Gi l l ,  Assi stan t Fed eral  Em erg en c y Rel i ef Ad m i n -
i strato r,Ó U .S. Co n g ress, Sen ate Co m m i ttee o n  Ap p ro p ri ati o n s, Supplemental Hearings, Emergency
Relief Appropriation ( U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 3 5 ) , Feb ru ary 1 1 , 1 9 3 5 , 1 Ð2 6 .

6 . Th e ac c o u n ts o f c o n tem p o rary p arti c i p an ts m o st o ften  rel i ed  u p o n  are Ed wi n  Wi tte, T he
Development of the Social Security Act: A Memorandum on the History of the Committee on Economic
Security and Drafting and Legislative History of the Social Security Act ( Mad i so n , WI : U n i versi ty o f
Wi sc o n si n  Press, 1 9 6 2 ) ; Fran c es Perki n s, T he Roosevelt I Knew ( N ew Yo rk: H arp er an d  Ro w,
1 9 4 6 ) , c h ap . 2 3 ; Arth u r Al tm eyer,  T he Formative Years of Social Security ( Mad i so n , WI : U n i versi ty o f
Wi sc o n si n  Press, 1 9 6 6 ) , c h ap s. 1 Ð2 ; an d  J. D o u g l as Bro wn , An American Philosophy of Social
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Th e ec o n o m i c  sec u ri ty b i l l  th at em erg ed  d i d  n o t p ro p o se a p ro g ram  o f
n ati o n al  em p l o ym en t,  even  th o u g h  th e Òwo rks p ro g ram ,Ó as i t was c al l ed ,
was Ro o sevel tÕs to p  so c i al  sp en d i n g  p ri o ri ty. I t h ad  b een  i n i ti al l y c o n n ec ted
wi th  th e CES, b u t so o n  after th e c o m m i ttee c o n ven ed , th e g ro u p  wo rki n g
o n  Òp u b l i c  em p l o ym en t an d  rel i ef Ó wen t o ff o n  i ts o wn . A n ati o n al  em p l o y-
m en t p ro g ram  was reg ard ed  as a c en tral  p art o f ec o n o m i c  sec u ri ty; Òem -
p l o ym en t assu ran c eÓ was th e fi rst to p i c  i n  th e CESÕs rep o rt.  Th e c o m m i ttee
arg u ed  th at p u b l i c  em p l o ym en t,  i n  c o n trast to  th e ex p l i c i tl y tem p o rary
n atu re o f th e FERA, Òsh o u l d  b e rec o g n i zed  as a p erm an en t p o l i c y o f th e
Go vern m en t an d  n o t m erel y as an  em erg en c y m easu re.Ó7

I n tro d u c i n g  th e wo rks p ro g ram  an d  th e o th er ec o n o m i c  sec u ri ty m ea-
su res o n  Jan u ary 4 , 1 9 3 5 , Ro o sevel t si m u l tan eo u sl y si g n al ed  th e en d  o f
FERA. I n  th i s sp eec h  an d  i n  o th ers to  fo l l o w, h e cri ti c i zed  th e Òd o l e ,Ó b y
wh i c h  h e referred  b o th  to  th e FERAÕs p ro vi si o n  o f c ash  p aym en ts to  th e
ab l e-b o d i ed  u n em p l o yed  an d  to  m o re restri c ted  so rts o f ai d , su c h  as th e
g ro c ery o rd ers th at l o c al i ti es o ften  p ro vi d ed  i n  l i eu  o f c ash  o n  wo rk p ro -
jec ts, o r b o th .8  To  rep l ac e th e d o l e , Ro o sevel t p ro p o sed  h i s wo rks p ro g ram ,

Security: Evolution and Issues ( Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 7 2 ) , c h ap . 1 .  Fo r th e
earl y years o f ad m i n i steri n g  th e ac t,  see Ch arl es Mc Ki n l ey an d  Ro b ert W. Frase, Launching Social
Security ( Mad i so n , WI : U n i versi ty o f Wi sc o n si n  Press, 1 9 7 0 ) . A n u m b er o f sc h o l arl y effo rts
ex am i n i n g  so c i al  sc i en c e arg u m en ts h ave b een  d evo ted  to  th i s i ssu e as wel l .  So m e o f th e m o re
n o tab l e  i n c l u d e Ed ward  Berko wi tz an d  Ki m  Mc Q u ai d , Creating the Welfare State ( N ew Yo rk:
Praeg er,  1 9 8 0 ) , c h ap . 6 ; Th ed a Sko c p o l  an d  G. Jo h n  I ken b erry, ÒTh e Po l i ti c al  Fo rm ati o n  o f th e
Am eri c an  Wel fare State i n  H i sto ri c al  an d  Co m p arati ve  Persp ec ti ve .Ó Comparative Social Research 6
( 1 9 8 3 ) : 8 7 Ð1 4 8 ; Ji l l  S. Q u ad ag n o , ÒWel fare Cap i tal i sm  an d  th e So c i al  Sec u ri ty Ac t o f 1 9 3 5 ,Ó
American Sociological Review 4 9  ( 1 9 8 4 ) : 6 3 2 Ð4 7 ; An n  Sh o l a O rl o ff,  ÒTh e Po l i ti c al  O ri g i n s o f
Am eri c aÕs Bel ated  Wel fare State,Ó i n  Politics of Social Policy, 3 7 Ð8 0 ; an d  Ed ward  D . Berko wi tz,
AmericaÕs Welfare State: From Roosevelt to Reagan ( Bal ti m o re, MD : Jo h n Õs H o p ki n s U n i versi ty Press,
1 9 8 1 ) , c h ap . 1 .  FERA fu n d i n g  m ad e th e CES d el i b erati o n s a k i n d  o f p ro fessi o n al  wo rk p ro g ram .
See Wi tte, T he Development of the Social Security Act, 9 Ð1 0 .

7 . U .S. Co m m i ttee o n  Ec o n o m i c  Sec u ri ty, Report to the President ( Wash i n g to n , D C: U .S.
Go vern m en t Pri n ti n g  O ffi c e , 1 9 3 5 ) , 9 .  Th e p ri n c i p al  ac c o u n ts b y Wi tte, Perki n s, an d  Al tm eyer
d o  n o t d i sc u ss th e wo rk p ro g ram  very m u c h , p artl y b ec au se th e p ro g ram  was rem o ved  fro m  th e
d el i b erati o n s o f th e CES an d  was n ever u n d er th e c o n tro l  o f th e So c i al  Sec u ri ty Bo ard . Al so , al l
th ree were p ro p o n en ts o f so c i al  i n su ran c e an d  d o  n o t d i sc u ss m u c h  th e rel i ef n atu re o f N ew
D eal  so c i al  p o l i c y. H o p ki n s, i n  h i s Spending to Save: T he Complete Story of Relief ( N ew Yo rk: N o rto n ,
1 9 3 6 ) , p ro vi d es n o t h i s ac c o u n t o f wh at h ap p en ed , b u t an  arg u m en t h o p i n g  to  sway p u b l i c
o p i n i o n  i n  favo r o f a g en ero u s wo rk p ro g ram  d u ri n g  th e 1 9 3 6  e l ec ti o n  year.  H e i n d i c ates h i s
p referen c e fo r a p erm an en t wo rk p ro g ram . See al so  Mc Ji m sey, Harry Hopkins, c h ap . 6 ,  esp . 9 5 Ð
9 7 . As l ate as D ec em b er 2 4 , 1 9 3 4 , Ro o sevel t wan ted  to  c o m b i n e th e l eg i sl ati o n  fo r th e wo rk
p ro g ram  an d  o th er ec o n o m i c  sec u ri ty p ro g ram s i n  o n e b i l l .  Arth u r W. Mac m ah o n , Jo h n  D .
Mi l l ett,  an d  Gl ad ys O g d en . T he Administration of Federal Work Relief ( Ch i c ag o : Pu b l i c  Ad m i n i stra-
ti o n  Servi c e, 1 9 4 1 ) , 2 6 Ð2 7 . Wi tte, T he Development of the Social Security Act, 7 7 . Al tm eyer su g g ests
th at Ro o sevel t i n i ti al l y saw u n em p l o ym en t i n su ran c e an d  wo rk rel i ef as c o m b i n ed , wi th  th o se
ru n n i n g  o u t o f i n su ran c e b en efi ts to  i m m ed i atel y g ai n  wo rk rel i ef ( Formative Years of Social
Security, 1 2 Ð1 3 ) . Th e m o st rel i ab l e  g en eral  ac c o u n t o f th e en ti re d ec ad e o f refo rm , fo c u si n g  o n
rel i ef asp ec ts, b y so m eo n e wi th i n  th e g o vern m en t,  b u t n o t at th e c en ter o f even ts i s Bro wn ,
Public Relief.

8 . Th e Òd o l eÓ was a c o m m o n  term  fo r th e Òu n c o ven an ted Ó o r tran si ti o n al  u n em p l o ym en t
i n su ran c e b en efi ts th at ai d ed  th e u n em p l o yed  i n  Great Bri tai n  d u ri n g  th e 1 9 2 0 s. I n  th at
c o u n try, u n em p l o ym en t i n su ran c e h ad  b een  stretc h ed  b eyo n d  i ts o ri g i n al  fu n c ti o n s to  ai d
th o se p eo p l e  wh o  h ad  al read y rec e i ved  th e m ax i m u m  am o u n t o f p aym en ts, b u t wh o  were
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so m eti m es c al l ed  Òwo rk rel i ef Ó ( si m i l ar to  th e way th at p eo p l e  to d ay refer to
Òwo rkfareÓ to  set i t ap art fro m  Òwel fare,Ó th o u g h  wi th  a l ess p ejo rati ve
c o n n o tati o n ) . Th e jo i n t reso l u ti o n  au th o ri zi n g  th e ap p ro p ri ati o n  fo r th e
wo rks p ro g ram  was d rafted  i n  l ate D ec em b er 1 9 3 4  an d  p l ac ed  b efo re Co n -
g ress o n  Jan u ary 2 1 , 1 9 3 5 . Wi th  an  i n i ti al  ap p ro p ri ati o n  o f ap p ro x i m atel y
$ 4 .9  b i l l i o n , an  en o rm o u s su m  fo r th at ti m e, Co n g ress i ssu ed  th e p resi d en t
a b l an k c h ec k to  fu n d  al l  m an n er o f wo rk p ro jec ts an d  p u b l i c  wo rks. Based
o n  th e p o wers c ed ed  th e p resi d en t b y th e Em erg en c y Rel i ef Ac t o f 1 9 3 3
an d  th e p u b l i c  wo rks ti tl es o f th e N ati o n al  I n d u stri al  Rec o very Ac t o f 1 9 3 3 ,
th e reso l u ti o n  was en ac ted  e l even  weeks l ater an d  ap p ro ved  b y Ro o sevel t
o n  Ap ri l  1 1 . By an  ex ec u ti ve  o rd er i n  May, 9 0  p erc en t o f th e jo b s fro m
th e wo rks p ro g ram  were to  g o  to  Òem p l o yab l esÓ al read y o n  rel i ef.  Mo reo ver,
th e wo rks p ro g ram  was to  create a l arg e n u m b er o f jo b s Ð 3 .5  m i l l i o n  i n  th e
p resi d en tÕs esti m ate.9

Ad d i ti o n al  sp ec i fi c s o f th e wo rks p ro g ram  were d i sp u ted  d u ri n g  th e n ex t
few m o n th s. Au th o ri ty to  c h o o se th e wo rk p ro jec ts an d  rec i p i en ts was
d i vi d ed  i n i ti al l y b etween  H aro l d  I c kes, th e h ead  o f th e Pu b l i c  Wo rks Ad -
m i n i strati o n , an d  H o p ki n s. I c kes h ead ed  th e Ad vi so ry Co m m i ttee o n  Al l o t-
m en ts ( ACA) , c h arg ed  wi th  rec o m m en d i n g  p ro jec ts fo r th e p resi d en tÕs
ap p ro val  an d  th u s wi th  su b stan ti al  c o n tro l  o ver th e am o u n t an d  typ es o f
wo rk. H o p ki n s was p l ac ed  i n  c h arg e o f th e n ewl y created  Wo rks Pro g ress
Ad m i n i strati o n , wh i c h  was to  o versee th e c erti fi c ati o n  p ro c ess fo r wo rk an d
to  en su re th at wo rk p ro jec ts em p l o yed  rel i ef l ab o r,  b u t wi th  l i ttl e  c o n tro l
o ver p ro jec ts. I c kesÕs vi si o n  o f th e n ew wo rks p ro g ram  c o m p ri sed  c ap i tal -
i n ten si ve p u b l i c  wo rks th at wo u l d  b e Òsel f-l i q u i d ati n g Ó Ð even tu al l y earn i n g
b ac k th e reven u e n eed ed  to  u n d ertake th em . H o p ki n sÕs vi si o n  was a p ro -
g ram  th at p u t as m an y p eo p l e  to  wo rk as q u i c k l y an d  wi th  as l i ttl e  o verh ead
as p o ssi b l e . I n  th e b attl e  fo r c o n tro l ,  H o p ki n s h ad  th e ad van tag e: h e h ad  a
trac k rec o rd  o f sp en d i n g  m o n ey, h avi n g  al read y fu n n el ed  th ro u g h  th e
FERA an d  th e CWA m o st o f th e fu n d s al l o c ated  to  I c kesÕs PWA. Besi d es, th e
FERA was al read y o verseei n g  n u m ero u s wo rk p ro jec ts o f a l ab o r-i n ten si ve

Òg en u i n e l y seeki n g  wo rk.Ó By 1 9 3 1  th ese tran si ti o n al  b en efi ts were c u t b ac k an d  a m ean s test was
ap p l i ed  to  ap p l i c an ts fo r th em . See, fo r i n stan c e, D erek Fraser,  T he Evolution of the British Welfare
State: A History of Social Policy since the Industrial Revolution, 2 d  ed . ( Lo n d o n : Mac m i l l an , 1 9 8 4 ) ,
c h ap . 8 ; an d  Co rri n g to n  Gi l l ,  Wasted Manpower: T he Challenge of Unemployment ( N ew Yo rk: W. W.
N o rto n , 1 9 3 9 ) , 2 3 3 Ð3 7 .

9 . Wo rk rel i ef was al so  m ean t to  b e d i fferen t fro m  th e d eg rad i n g  Òwo rk testsÓ ad m i n i stered
b y l o c al i ti es to  see i f ap p l i c an ts real l y wan ted  to  wo rk. Ro o sevel t o verstated  th e n u m b er o f th o se
rec e i vi n g  p aym en ts fro m  th e Òd o l eÓ as m o st o f th e 3 .5  m i l l i o n  Òem p l o yab l eÓ p eo p l e  rec e i vi n g  ai d
su p p o rted  b y th e FERA were al read y rec e i vi n g  em erg en c y wo rk rel i ef ( see Ro o sevel t,  ÒAn n u al
Messag e to  th e Co n g ress, Jan u ary 4 , 1 9 3 5 Ó) . Fo r th e q u esti o n  o f th e au th o ri ty o f th e Presi d en t
i n  d eterm i n i n g  wo rk rel i ef p ro jec ts, see ÒStatem en t o f Rear Ad m i ral  C. J. Peo p l es,Ó U .S. Co n -
g ress, Sen ate, Co m m i ttee o n  Ap p ro p ri ati o n s, Hearings on H. J. Res. 117: A Joint Resolution Making
Appropriations For Relief Purposes, Jan u ary 2 9 , 1 9 3 5 , ( Wash i n g to n , D C: U .S. Go vern m en t Pri n ti n g
O ffi c e , 1 9 3 5 ) , 2 7 Ð5 7 ; U .S. Fed eral  Wo rks Ag en c y, Final Report on the WPA Program ( Wash i n g to n ,
D C: U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 4 6 ) , 7 Ð1 5 ; D o n al d  S. H o ward , T he WPA and Federal
Relief Policy ( N ew Yo rk: Sag e, 1 9 4 3 ) , c h ap . 1 ; Mac m ah o n  et al . ,  Federal Work Relief, c h ap . 1 .
Sh erwo o d , Roosevelt and Hopkins, 6 5 Ð7 1 ; Mc Ji m sey, Harry Hopkins, c h ap s. 5 Ð6 ; an d  An th o n y
Bad g er,  T he New Deal: T he Depression Years ( N ew Yo rk: H i l l  an d  Wan g , 1 9 8 9 ) , 2 0 0 Ð2 1 5 .
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so rt.  O n l y q u i c k ac ti o n  wo u l d  tran sfer p eo p l e  fro m  rel i ef to  wo rk as th e
p resi d en t wan ted . Th e WPA was free o f I c kesÕs ACA i n  Sep tem b er,  wh en  i t
was ab o l i sh ed , an d  th e WPA was g ran ted  th e au th o ri ty to  ap p ro ve an y
p ro jec ts c o sti n g  $ 2 5 ,0 0 0  o r l ess. Mo st o f th e rem ai n i n g  ap p ro p ri ati o n  wen t
to  th e WPA, wh i c h  b ec am e syn o n ym o u s wi th  th e wo rks p ro g ram .1 0

Al th o u g h  th e Wo rks Pro g ress Ad m i n i strati o n  d rew o n  th e CWA an d  th e
em erg en c y wo rk rel i ef p ro g ram s u n d er th e FERA, i t al so  d i ffered  fro m  th em .
L i ke th e CWA, th e WPA was an  o p erati o n  o f th e n ati o n al  g o vern m en t an d
u l ti m atel y o f th e p resi d en t,  wh o  was g ran ted  th e au th o ri ty to  fu n d  wo rks
p ro jec ts. By l aw, WPA p ro jec ts c o u l d  n o t c o m p ete wi th  p ri vate b u si n ess, an d
n o  m o re th an  o n e fam i l y m em b er c o u l d  rec e i ve em p l o ym en t th ro u g h  th e
WPA. Al th o u g h  so m e p ro jec ts were fed eral l y c o n tro l l ed , su c h  as th e arts,
wri ti n g , an d  th eater p ro jec ts, m o st were p ro p o sed  b y state an d  l o c al  au th o ri -
ti es. Fro m  th e o u tset,  g etti n g  Òo n  th e WPA,Ó as p eo p l e  o ften  c al l ed  rec e i vi n g
WPA em p l o ym en t,  typ i c al l y i m p l i ed  rec e i vi n g  o r ap p l yi n g  fo r l o c al  rel i ef.  As
was th e c ase wi th  wo rk rel i ef u n d er th e FERA, th o se rec e i vi n g  WPA wo rk fi rst
h ad  to  h ave th ei r reso u rc es i n vesti g ated  an d  m easu red  ag ai n st m i n i m u m
b u d g ets. Th i s strateg y d i ffered  fro m  th at o f th e CWA, wh i c h  d rew h al f i ts
wo rkers fro m  th e rel i ef ro l l s an d  h al f fro m  th o se seeki n g  wo rk th ro u g h  th e
U SES. By 1 9 3 6  th e WPA was p ayi n g  a c o m b i n ati o n  o f Òsec u ri tyÓ an d  Òp revai l -
i n g Ó wag es. WPA wo rk was to  b e rep ai d  wi th  a m o n th l y sec u ri ty su m , an d  th e
n u m b er o f h o u rs wo rked  to  rec e i ve i t were d eterm i n ed  b y th e wag es p revai l -
i n g  fo r th e typ e o f wo rk. WPA wo rkers, m o reo ver,  were g u aran teed  a c ash
wag e, u n l i ke th e i n -k i n d  p aym en ts th at so m e l o c al  au th o ri ti es p ro vi d ed  fo r
wo rk rel i ef fu n d ed  b y th e FERA. Th ese wag es vari ed  ac c o rd i n g  to  p l ac e an d
ski l l  rath er th an  varyi n g  ac c o rd i n g  to  a fam i l yÕs Òb u d g etary d efi c i en c y,Ó b u t
as was th e c ase fo r wo rk rel i ef u n d er th e FERA, th ey were g en eral l y n o t as
h i g h  as th o se avai l ab l e  th ro u g h  th e CWA.

D esp i te d e l ays, th e p ro g ram  em p l o yed  th ree m i l l i o n  wo rkers b y Feb ru ary
1 9 3 6 .1 1  Al l  si g n s i n d i c ated  th e Ro o sevel t Ad m i n i strati o n  was stro n g l y c o m -

1 0 . Th e WPA was created  b y way o f Ex ec u ti ve  O rd er 7 0 3 4  o n  May 6 , 1 9 3 5 . Th e Ad vi so ry
Co m m i ttee o n  Al l o tm en ts i n c l u d ed  vari o u s p eo p l e  i n si d e an d  o u tsi d e th e g o vern m en t an d  was
to  rec o m m en d  p ro jec ts to  th e p resi d en t.  Fran k Wal ker was i n  c h arg e o f th e D i vi si o n  o f Ap p l i c a-
ti o n s an d  I n fo rm ati o n  ( D AI ) , wh i c h  was to  rec e i ve su g g ested  p l an s fo r wo rk p ro jec ts an d  p ass
th em  o n  to  th e ACA. Th e ACA an d  D AI  were e l i m i n ated  i n  Sep tem b er 1 9 3 5 . See ÒTh e Creati o n
o f th e Mac h i n ery fo r th e Wo rks Pro g ress Ad m i n i strati o n . Ex ec u ti ve  O rd er N o . 7 0 3 4 . May 6 ,
1 9 3 5 ,Ó i n  T he Public Papers and Addresses of Franklin D. Roosevelt, ed . Sam u el  I .  Ro sen m an , 1 3  vo l s.
( N ew Yo rk: Ran d o m  H o u se, 1 9 3 8 ) , 4 :1 6 3 Ð6 8 . Fed eral  Wo rks Ag en c y, Final Report, 7 Ð1 0 ; Mac -
m ah o n  et al . ,  Federal Work Relief, c h ap s. 2 Ð3 ; an d  Mc Ji m sey, Harry Hopkins, c h ap s. 5 Ð6 . See al so ,
H aro l d  I c kes, T he Secret Diary of Harold Ickes: T he First One T housand Days ( N ew Yo rk: Si m o n  an d
Sc h u ster,  1 9 5 3 ) , 4 2 9 Ð4 6 .

1 1 . Th e wag es were to  vary ac c o rd i n g  to  two  m ai n  d i m en si o n s, acro ss p l ac e an d  typ e o f
em p l o yee. Th ere were sm al l  vari ati o n s acro ss fo u r reg i o n s o f th e c o u n try an d  acro ss c o u n ty si ze
to  take i n to  ac c o u n t c o st o f l i vi n g  an d  g reater vari ati o n s acro ss th e fi ve ski l l  c ateg o ri es o f wag e
em p l o yees an d  b etween  wag e em p l o yees an d  su p ervi so ry em p l o yees. Fed eral  Wo rks Ag en c y,
Final Report, 2 3 Ð2 6 , 3 7 Ð4 1 . O n  wag es o f WPA wo rkers, see al so , H o ward , T he WPA, c h ap . 6 .  Fo r a
c ase stu d y o f so m eo n e b i d d i n g  to  rec e i ve WPA wo rk, b u t n o t al read y o n  rel i ef,  see Grac e Ad am s,
Workers on Relief ( N ew H aven , CT: Yal e  U n i versi ty Press, 1 9 3 9 ) , c h ap . 2 .  Fo r th e i n fl u en c e o f
o rg an i zed  l ab o r o n  th e u p g rad i n g  o f WPA wag es, see Mc Ji m sey, Harry Hopkins, 8 1 Ð8 3 .
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m i tted  to  i ts wo rks p ro g ram . Later th at year H o p ki n s p u b l i sh ed  a wel l -
rec e i ved  b o o k, Spending to Save, wh i c h  c al l ed  o n  th e n ati o n al  g o vern m en t to
m ake a p erm an en t c o m m i tm en t to  p u b l i c  em p l o ym en t.  Pu b l i c  o p i n i o n
favo red  th e p ro g ram ; p eo p l e  typ i c al l y th o u g h t th at th e WPA was d o i n g
val u ab l e  wo rk i n  th ei r c o m m u n i ti es. Th e 1 9 3 6  D em o crati c  p l atfo rm , wri t-
ten  b y Ro o sevel t,  to o k th e Rep u b l i c an s to  task fo r th ei r n eg l ec t o f Òai d  to
th e d esti tu teÓ an d  su p p o rted  p u b l i c  em p l o ym en t.1 2

D esp i te p u b l i c  p o p u l ari ty an d  stro n g  su p p o rt wi th i n  th e Ro o sevel t ad -
m i n i strati o n , th e WPA started  o u t o n  a weak i n sti tu ti o n al  fo o ti n g . Th e jo i n t
reso l u ti o n  g ave vast d i screti o n  to  th e p resi d en t Ð so m eth i n g  th at Co n g ress
wo u l d  n o t l i ke l y ap p ro ve o n  a p erm an en t b asi s. Th e WPA i tsel f was created
b y way o f ex ec u ti ve  o rd er rath er th an  l eg i sl ati o n , an d  was su stai n ed  b y
ap p ro p ri ati o n  ac ts th at i n c l u d ed  th e wo rd  Òem erg en c yÓ i n  th ei r ti tl es.
Th ere was n o  en ti tl em en t to  jo b s fo r i n d i vi d u al s wh o  m et stan d ard  cri teri a,
n o  g u aran tee o f th e n u m b er o f jo b s to  b e created  p er year,  n o  fo rm u l a to
al l o c ate acro ss th e c o u n try th e jo b s th at were fu n d ed . Even  wi th  th e l arg e
i n i ti al  ap p ro p ri ati o n , th e l eve l  o f fu n d i n g  was n o t n earl y en o u g h  to  p ro vi d e
a jo b  wi th  wag es to  al l  th e u n em p l o yed  ap p l yi n g  fo r rel i ef.  Th e WPA rel i ed
o n  th e Ro o sevel t ad m i n i strati o n Õs d esi re an d  ab i l i ty to  g ai n  fu n d s fo r i ts
c o n ti n u an c e. A m o re stab l e  ad m i n i strati ve  setu p , m o re stan d ard i zed  al l o c a-
ti o n  o f m o n ey an d  jo b s, an d  m o re ro u ti n i zed  fu n d i n g  wo u l d  b e n ec essary
fo r th e p ro g ram  to  o u tl i ve  th e D ep ressi o n .

I f th ese p ro b l em s were n o t en o u g h , i n  th e WPAÕs fi rst two  years, th e
p ro g ram  was h el d  h o stag e to  th e p resi d en tÕs d esi re to  g i ve th e ap p earan c e
o f c l o si n g  th e b u d g et d efi c i t.  Ro o sevel t h ad  ru n  d efi c i ts, b u t h e c o n ti n u ed
to  b al an c e wh at h e c al l ed  th e Òn o n -em erg en c yÓ b u d g et an n u al l y an d  m ad e
p ro g ress i n  b al an c i n g  th e o veral l  b u d g et.  To  th at en d , al th o u g h  h i s d ec i -
si o n  was i n  p art d u e to  i n creases i n  p ri vate em p l o ym en t,  h e c u t ex p en d i -
tu res fo r th e WPA i n  1 9 3 6 , an d  b o th  ex p en d i tu res an d  em p l o ym en t o n  th e
WPA c o n ti n u ed  to  d ro p  th ro u g h  th e m i d d l e  o f 1 9 3 7 .1 3  N ew D eal  so c i al
p o l i c y p l an n ers, h o wever,  d i d  n o t wan t to  en d  wo rk rel i ef th ro u g h  th e WPA,
an d  so o n  Ro o sevel t was i n d u c ed  to  see th i n g s th ei r way.

1 2 . H o p ki n s, Spending to Save. I n  O c to b er 1 9 3 6 , a p o l l  b y Fo rtu n e m ag azi n e asked , ÒD o  yo u
b el i eve th at th e WPA h as b een  d o i n g  u sefu l  wo rk i n  th i s l o c al i ty?Ó an d  fo u n d  th at th e ÒyesÓ
an swers o u tn u m b ered  th e Òn o Ó an swers b y a m arg i n  o f fo u r to  o n e ( H ad l ey Can tri l ,  ed . Public
Opinion, 1935Ð1946 [ Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 5 1 ] ,  6 9 6 ) . Th e 1 9 3 6  D em o -
crati c  Party p l atfo rm  was ex p l i c i t ab o u t p u b l i c  em p l o ym en t: ÒWh ere b u si n ess fai l s to  su p p l y
su c h  em p l o ym en t,  we b e l i eve th at wo rk at p revai l i n g  wag es sh o u l d  b e p ro vi d ed .Ó Th e Rep u b l i -
c an  p l atfo rm  cri ti c i zed  N ew D eal  rel i ef p o l i c i es ( Ki rk H . Po rter an d  D o n al d  Bru c e Jo h n so n ,
National Party Platforms, 1840Ð1968 [ U rb an a, I L : U n i versi ty o f I l l i n o i s Press, 1 9 7 0 ] ,  3 6 0 Ð6 3 , 3 6 6 ,
q u o te o n  3 6 2 ) . Th e Rep u b l i c an s an d  th ei r al l i es i n  th e p ri n t m ed i a tri ed  to  m ake a b i g  i ssu e o f
c o rru p ti o n  an d  p o l i ti c s i n  th e WPA an d  rejec ted  wo rk-rel i ef i n  th ei r p l atfo rm . Sh erwo o d ,
Roosevelt and Hopkins, 8 1 Ð8 6 .

1 3 . Cu tti n g  ex p en d i tu res was rec o m m en d ed  b y H en ry Mo rg en th au , th e Secretary o f th e
Treasu ry. Jo h n  Mo rto n  Bl u m , Roosevelt and Morgenthau ( Bo sto n : H o u g h to n  Mi ffl i n ,  1 9 7 2 ) : D ean
L. May, From New Deal to New Economics: T he American Liberal Response to the Recession of 1937 ( N ew
Yo rk: Garl an d  Pu b l i sh i n g , 1 9 8 1 ) . See al so , Mc Ji m sey, Harry Hopkins, c h ap . 6 .
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We lfa re  Re fo rm , Round  II: The  Spend ing  So lution
and  a  Prog ramÕs Prog ress
I n  a sec o n d  wave o f wel fare refo rm , th e Ro o sevel t ad m i n i strati o n  u n d er-
sc o red  i ts c o m m i tm en t to  th e WPA an d  au x i l i ary p ro g ram s fo r th e u n em -
p l o yab l e . I n  th e m i d st o f an  ec o n o m i c  d o wn tu rn  o n  h i s watc h  Ð th e so -
c al l ed  Ro o sevel t D ep ressi o n  b eg i n n i n g  i n  l ate 1 9 3 7  Ð Ro o sevel t reversed
c o u rse. H e d ec i d ed  to  d ro p  th e d i sti n c ti o n  b etween  em erg en c y an d  n o n -
em erg en c y ex p en d i tu res, to  fo rg et ab o u t m aki n g  p ro g ress o n  b u d g et b al -
an c es, an d  to  fo l l o w th e ad vi c e o f ad m i n i strati o n  Òsp en d ers.Ó Th ese ad vi -
so rs ad vo c ated  i n creased  g o vern m en t ex p en d i tu res wi th o u t c o rresp o n d i n g
tax ati o n  i n creases Ð a p ro to -Keyn esi an  p o l i c y o n l y sl i g h tl y an i m ated  b y th e
th eo ri es o f Keyn es. Pro m i n en t am o n g  th e sp en d ers was H o p ki n s, wh o se
WPA h ad  p revi o u sl y su ffered  fro m  Ro o sevel tÕs o fferi n g s to  fi sc al  o rth o d o x y.
I n  an y c ase, so m eth i n g  n ew was n eed ed , as u n em p l o ym en t i n creased  b y
fo u r m i l l i o n  d u ri n g  wh at th e ad m i n i strati o n  eu p h em i sti c al l y c al l ed  a Òre-
c essi o n .Ó1 4

Th e WPA was a c o n sp i c u o u s wi n n er i n  th e n ew p o l i ti c al  ec o n o m i c s:
ap p ro p ri ati o n s fo r th e WPA i n creased  sh arp l y i n  1 9 3 8 . I n  o th er ways, to o ,
th e p ro g ram  seem ed  to  b e assu m i n g  th e ro l e  o ri g i n al l y en vi si o n ed  fo r i t b y
th e Co m m i ttee o n  Ec o n o m i c  Sec u ri ty. A Sp ec i al  Sen ate Co m m i ttee to
I n vesti g ate U n em p l o ym en t an d  Rel i ef en d o rsed  th e p ro g ram , ju sti fyi n g  i ts
c o n ti n u ati o n  d esp i te th e p aym en ts n o w b ei n g  m ad e to  th e u n em p l o yed
th ro u g h  th e n ew u n em p l o ym en t c o m p en sati o n  p ro g ram s. An o th er si g n  o f
th e asc en si o n  o f th e WPA was th e p o l i ti c al  ri se o f H o p ki n s, wh o , i n  th e
m i n d  o f th e p u b l i c ,  em b o d i ed  th e p ro g ram  an d  was b e i n g  g ro o m ed  b y
Ro o sevel t to  b ec o m e th e D em o crati c  n o m i n ee fo r Presi d en t i n  1 9 4 0 . H o p -
ki n s an d  th e WPA were al so  seen  as c en tral  to  th e ad m i n i strati o n Õs attem p ts
i n  1 9 3 8  to  m o ve th e D em o crati c  p arty to  th e l eft b y ai d i n g  N ew D eal
su p p o rters an d  attem p ti n g  to  Òp u rg eÓ c o n servati ves i n  i t.  Even  after th e
seati n g  o f th e n ew Co n g ress i n  1 9 3 9 , wi th  i ts ad d i ti o n al  Rep u b l i c an  m em -
b ers, th e ad m i n i strati o n  rec e i ved  al m o st al l  o f th e su p p l em en tal  ap p ro p ri a-
ti o n s i t req u ested  fo r th e WPA fo r fi sc al  year 1 9 4 0 . I n  1 9 3 9 , Co n g ress al so
ap p ro ved  am en d m en ts to  th e So c i al  Sec u ri ty Ac t to  ex ten d  an d  ex p an d
p ro g ram s fo r Òu n em p l o yab l es,Ó i n c l u d i n g  O l d -Ag e I n su ran c e, O l d -Ag e As-
si stan c e, an d  Ai d  to  D ep en d en t Ch i l d ren .1 5

1 4 . Fo r a d i sc u ssi o n  o f th ese sp en d ers, see El l i s H awl ey, T he New Deal and the Problem of
Monopoly ( Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 6 6 ) ; H erb ert Stei n , T he Fiscal Revolution
in America ( Ch i c ag o : U n i versi ty o f Ch i c ag o  Press) , c h ap . 6 ; May, From New Deal to New Economics;
Marg aret Wei r,  Politics and Jobs: T he Boundaries of Employment Policy in the United States ( Pri n c eto n ,
N J: Pri n c eto n  U n i versi ty Press, 1 9 9 2 ) , 3 4 Ð4 1 ; an d  Al an  Bri n k l ey, T he End of Reform: New Deal
Liberalism in Depression and War ( N ew Yo rk: Kn o p f, 1 9 9 5 ) , c h ap s. 4 Ð5 . Fo r an  an al ysi s o f u n em -
p l o ym en t i n  th i s Òrec essi o n ,Ó see Lester V. Ch an d l er,  AmericaÕs Greatest Depression, 1929Ð1941
( N ew Yo rk: H arp er &  Ro w, 1 9 7 0 ) , c h ap . 3 .

1 5 . U .S. Co n g ress, Sen ate Sp ec i al  Co m m i ttee to  I n vesti g ate U n em p l o ym en t an d  Rel i ef,
Unemployment and Relief: Report ( 7 6 th  Co n g ress, 1 st Sessi o n , Jan u ary 1 4 , 1 9 3 9 ) , 3 Ð6 ; May, From
New Deal to New Economics; Mac m ah o n  et al . ,  Federal Work Relief, 1 4 0 Ð4 2 ; Po rter,  Congress and the
Waning of the New Deal, c h ap . 4 ; Sh erwo o d , Hopkins and Roosevelt, 9 1 Ð9 9 .
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Th e WPA an d  N ew D eal  so c i al  p o l i c y g en eral l y was fo rti fi ed  fu rth er b y
way o f ad m i n i strati ve  reo rg an i zati o n , wh i c h  was c en tral  to  Ro o sevel tÕs
Òth i rd Ó N ew D eal ,  b eg i n n i n g  i n  1 9 3 7 . O n e i d ea b eh i n d  th e th i rd  N ew D eal
was to  safeg u ard  th e so c i al  wel fare i n i ti ati ves o f th e fi rst two  N ew D eal s.
Al th o u g h  d ram ati c  an d  c o n tro versi al  l eg i sl ati o n  to  reo rg an i ze th e g o vern -
m en t fai l ed  i n  1 9 3 8 , th e Ro o sevel t ad m i n i strati o n  was ab l e  to  p ass reo rg an i -
zati o n  l eg i sl ati o n  i n  1 9 3 9 . Th o u g h  l ess far-reac h i n g  th an  wh at h ad  b een
i n i ti al l y p ro p o sed , th e Ex ec u ti ve  Reo rg an i zati o n  Ac t o f 1 9 3 9  en ab l ed  th e
p resi d en t to  g ai n  th e au th o ri ty h e n eed ed  fro m  Co n g ress to  c o n so l i d ate h i s
so c i al  sp en d i n g  p ro g ram s an d  h e p ro m p tl y su b m i tted  two  reo rg an i zati o n
p l an s.1 6

U n d er th e fi rst p l an  th e WPA, n o w ren am ed  th e Wo rk Pro jec ts Ad m i n i s-
trati o n , was i n c o rp o rated  as a p erm an en t b u reau  an d  p l ac ed  wi th  th e Pu b l i c
Wo rks Ad m i n i strati o n  i n  th e n ewl y created  Fed eral  Wo rks Ag en c y. N ati o n al
ad m i n i strati ve  p rac ti c es were c atc h i n g  u p  wi th  n ati o n al  sp en d i n g  i n i ti ati ves.
An o th er c h an g e si g n al ed  th e WPAÕs ro u ti n i zati o n . A l i g h tn i n g  ro d  o f cri ti -
c i sm  i n  th e ag en c yÕs fo rm ati ve  years, H o p ki n s h ad  b een  e l evated  to  Secre-
tary o f Co m m erc e, m ai n l y to  c l ean se h i m  p o l i ti c al l y fo r an  ex p ec ted  p resi -
d en ti al  ru n  i n  1 9 4 0 . To  rep l ac e h i m  Ro o sevel t c h o se th e an o d yn e Arm y
en g i n eer Co l .  Fran c i s H arri n g to n  o ver ard en t N ew D eal er Au b rey Wi l l i am s.
I n  h i s b u d g et m essag e o f 1 9 3 9 , th e p resi d en t em p l o yed  a d i sti n c ti o n  b e-
tween  Òex trao rd i n aryÓ an d  Òo rd i n aryÓ ex p en d i tu res, th i s ti m e c l ai m i n g  th at
th e ex trao rd i n ary c ateg o ry was to  b e a p erm an en t p art o f th e b u d g et.  Th e
n ew fi sc al  th i n ki n g  an d  th e ad m i n i strati ve  reo rg an i zati o n  was p art o f a l o n g -
term  c o m m i tm en t to  th e p ro g ram s o f th e wo rk-rel i ef p o l i c y.1 7

Th e WPA i tsel f u n d erwen t si g n i fi c an t c en tral i zi n g  c h an g es an d  rati o n al -
i zati o n . I n  th e earl y years o f th e p ro g ram , state an d  l o c al  rel i ef ag en c i es h ad
c o m p l ete resp o n si b i l i ty fo r c erti fyi n g  e l i g i b l e  wo rkers. Th i s was far fro m
o p ti m al ,  i n tro d u c i n g  m u c h  i n eq u al i ty an d  so m e c o rru p ti o n  i n to  th e p ro -
g ram . I n  resp o n se, th e WPA, th ro u g h  Ad m i n i strati ve  O rd er N o . 6 5  i n  1 9 3 8 ,
assu m ed  resp o n si b i l i ty fo r m ai n tai n i n g  referral  stan d ard s. I n  th e Em erg en -
c y Rel i ef Ac t o f 1 9 3 9 , th e WPA g ai n ed  g reater au th o ri ty: th e p ro c ess o f
c erti fi c ati o n s o f n eed  fo r WPA wo rk were c o n fi n ed  b y l aw to  th e p u rvi ew o f
th e WPA an d  p u b l i c  rel i ef ag en c i es au th o ri zed  b y i t.  I n  tu rn , th e p u b l i c
rel i ef ag en c i es c o u l d  n o w o n l y refer wo rkers to  th e WPA, th e l atter h avi n g
th e fi n al  resp o n si b i l i ty fo r c erti fi c ati o n . Th e ag en c i es c o o p erati n g  wi th  th e
WPA al so  rati o n al i zed  th ei r p ro c ed u res so  th at b y 1 9 4 0  th e WPA d eal t

1 6 . Al l  reo rg an i zati o n  p l an s su b m i tted  b y th e p resi d en t,  u n d er th e n ew l aw, wo u l d  g o  i n to
effec t u n l ess ex p l i c i tl y rejec ted  b y b o th  h o u ses o f Co n g ress. Th e fo l l o wi n g  ac c o u n t i s d rawn
fro m  Barry D ean  Karl ,  Executive Reorganization and Reform in the New Deal: T he Genesis of Adminis-
trative Management, 1900Ð1939 ( Cam b ri d g e, MA: H arvard  U n i versi ty Press, 1 9 6 3 ) ; Ri c h ard  Po -
l en b erg , Reorganizing RooseveltÕs Government, 1936Ð1939 ( Cam b ri d g e, MA: H arvard  U n i versi ty
Press, 1 9 6 6 ) , c h ap . 9 ; Po rter,  Congress and the Waning of the New Deal, c h ap . 5 ; an d  Si d n ey M.
Mi l k i s, T he President and the Parties: T he Transformation of the American Party System since the New
Deal ( N ew Yo rk: O x fo rd  U n i versi ty Press, 1 9 9 3 ) , c h ap s. 5 Ð6 .

1 7 . ÒTh e An n u al  Bu d g et Messag eÓ ( Jan u ary 5 , 1 9 3 9 ) , Public Papers of Franklin Roosevelt
8 :3 6 Ð5 3 ; Mi l k i s, T he President and the Parties, c h ap . 6 ; Stei n , T he Fiscal Revolution in America, 1 2 4 ;
Mac m ah o n  et al . ,  Federal Work Relief, c h ap . 6 .
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Ta b le  2. Soc ia l Spend ing  Effo rts, Se lec ted  Countries, 1938

Year Perc en t o f GD P Perc en t o f
Go vern m en t Sp en d i n g

U n i ted  States 6 .3 1 2 9 .4
Germ an y 5 .5 9 1 8 .7
U n i ted  Ki n g d o m 5 .0 1 1 7 .5
Fran c e 3 .4 7 1 1 .9
Swed en 3 .1 5 1 7 .8
N eth erl an d s 1 .9 8 1 0 .2
I tal y 1 .8 0 7 .3

Note: Fo r th e Eu ro p ean  c o u n tri es th e d ata are fro m  Fl o ra et al .  So c i al  sp en d i n g , wh i c h  th ey c al l
Òso c i al  sec u ri ty,Ó i s d efi n ed  as p u b l i c  m o n ey ex p en d ed  o n  so c i al  i n su ran c e an d  so c i al  assi stan c e
p ro g ram s. Th e fi g u res fo r Germ an y are fo r 1 9 3 5 . Th e fi g u res fo r Fran c e, Swed en , an d  th e
N eth erl an d s are b ased  o n  c en tral  g o vern m en t ex p en d i tu res fo r so c i al  sec u ri ty an d  p u b l i c
h eal th  p o l i c i es. Eu ro p ean  sp en d i n g  i s taken  as a p erc en tag e o f g ro ss d o m esti c  p ro d u c t.  Fo r th e
U n i ted  States th e d ata are fro m  Historical Statistics. So c i al  sp en d i n g  i s taken  fro m  c o l u m n s 3 3 ,
3 4 , 3 9 , 4 1 , 4 2 , 4 7  o f th e ÒH Ó seri es an d  i n c l u d e sp en d i n g  o n  Òso c i al  i n su ran c e,Ó Òp u b l i c  ai d ,Ó an d
Òo th er so c i al  wel fare.Ó Th e fi g u res fo r th e U n i ted  States are fo r fi sc al  year 1 9 3 9 , wh i c h  b eg an  o n
Ju l y 1 , 1 9 3 8 , an d  are d i vi d ed  b y th e averag e g ro ss n ati o n al  p ro d u c t fo r 1 9 3 8  an d  1 9 3 9 .

Sources: Peter Fl o ra, Jen s Al b er,  Ri c h ard  Ei c h en b erg , Ju rg en  Ko h l ,  Fran z Krau s, Wi n fri ed  Pfen -
n i n g , an d  Ku rt Seeb o h m , State, Economy, and Society in Western Europe 1815Ð1975: T he Growth of
Mass Democracies and Welfare States ( Ch i c ag o : St.  Jam es, 1 9 8 3 ) , 3 7 6 , 3 8 1 , 3 8 7 , 3 9 1 , 4 0 2 , 4 0 5 , 4 0 8 ,
4 1 2 , 4 2 8 , 4 3 1 , 4 4 2 , 4 4 6 ; U .S. Bu reau  o f th e Cen su s, Historical Statistics of the United States From
Colonial T imes to 1970 ( Wash i n g to n : U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 7 5 ) , seri es F 1 Ð5 , H
3 2 Ð4 7 , Y 5 3 3 Ð5 6 6 , p p . 2 2 4 , 3 4 1 , 1 1 2 0 .

d i rec tl y wi th  a state-l eve l  ag en c y i n  3 6  states; l o c al i ti es were th e m ai n  refer-
ri n g  ag en ts i n  o n l y n i n e. Co n g ress o n  i ts o wn  al so  rem o ved  so m e arb i trary
asp ec ts o f th e p ro g ram  wh en  i t estab l i sh ed  a fo rm u l a setti n g  th e c o n tri b u -
ti o n  o f p ro jec t sp o n so rs at 2 5  p erc en t o f th e c o st o f th e p ro jec t an d  set th e
h o u rs o f WPA wo rk at 1 3 0  p er m o n th  p er wo rker,  m aki n g  i t easi er to
c o m p l ete p ro jec ts i n  a ti m e l y fash i o n . Am o n g  o th er th i n g s, th ese stan d ard s
ad d ressed  cri ti c i sm s th at WPA o ffi c i al s favo red  so m e l o c al i ti es o ver o th ers,
th at WPA wo rkers were sl ac kers, o r th at WPA p ro jec ts p ro d u c ed  few u sefu l
resu l ts.1 8

As a resu l t o f th e n ew p ro g ram s o f th e sec o n d  N ew D eal  an d  th e ad m i n i s-
trati ve , l eg i sl ati ve , fi sc al ,  an d  i d eo l o g i c al  rei n fo rc em en ts o f th e th i rd  N ew
D eal ,  Am eri c an  p u b l i c  sp en d i n g  p ro g ram s sto o d  tal l er i n  Òeffo rtÓ th an
th o se o f o th er i n d u stri al  d em o crac i es b y th e en d  o f th e 1 9 3 0 s. As Tab l e  2
sh o ws, th ese p ro g ram s ac c o u n ted  fo r m o re th an  6  p erc en t o f th e U .S. g ro ss
n ati o n al  p ro d u c t an d  al m o st 3 0  p erc en t o f g o vern m en t sp en d i n g . Th e

1 8 . Th e WPA was h an d l i n g  th e c erti fi c ati o n  p ro c ess b y i tsel f i n  e l even  states an d  th e
D i stri c t o f Co l u m b i a. U .S. N RPB Co m m i ttee o n  Lo n g -Ran g e Wo rk an d  Rel i ef Po l i c i es, Security,
Work and Relief Policies ( Wash i n g to n : U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 4 2 ) , 4 0 7 ; U .S. N ati o n al
Fed eral  Wo rks Ag en c y, Final Report, 8 ,  1 9 ; H o ward , T he WPA, 3 6 1 Ð6 8 .
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Fi g . 1 .  Em p l o ym en t o n  WPA Pro jec ts, 1 9 3 5 Ð1 9 4 3

So u rc e: U .S. Fed eral  Wo rks Ag en c y. 1 9 4 6  Final Report on the WPA Program
( Wash i n g to n , D C: U .S. Go vern m en t Pri n ti n g  O ffi c e) , p . 2 9 .

Am eri c an  effo rts were g reater th an  th o se o f Swed en , to d ayÕs wo rl d  l ead er
i n  so c i al  sp en d i n g , an d  th e U n i ted  States h ad  o vertaken  th e U n i ted  Ki n g -
d o m , wh i c h  b eg an  th e D ep ressi o n  wi th  th e wo rl d Õs m o st ad van c ed  so c i al
sp en d i n g  system .

At th e en d  o f th e 1 9 3 0 s, th e m o st i m p o rtan t n ati o n al  sp en d i n g  effo rt was
i n  p u b l i c  em p l o ym en t.  So m e 2 .1  m i l l i o n  wo rkers were o n  th e ro l l s o f th e
reo rg an i zed  Wo rk Pro jec ts Ad m i n i strati o n  i n  D ec em b er 1 9 3 9 , d o wn  fro m
o f p eak o f 3 .3  m i l l i o n  i n  N o vem b er 1 9 3 8 , as Fi g u re 1  i n d i c ates. Th e WPA
rem ai n ed  c o n c ern ed  wi th  l ab o r-i n ten si ve u n d ertaki n g s, m ai n l y c o n stru c t-
i n g  o r reh ab i l i tati n g  h i g h ways, ro ad s, streets, an d  p u b l i c  b u i l d i n g s an d
m aki n g  g arm en ts o f vari o u s so rts. Al l  to l d , th e WPA i tsel f ac c o u n ted  fo r
$ 1 .5 7  b i l l i o n  i n  1 9 3 9 , am o u n ti n g  to  4 6  p erc en t o f so c i al  sp en d i n g  an d  1 .7
p erc en t o f GN P. I n  ad d i ti o n , o n e m i l l i o n  yo u n g  Am eri c an s were wo rki n g
fo r th e N ati o n al  Yo u th  Ad m i n i strati o n  ( N YA)  an d  Ci vi l i an  Co n servati o n
Co rp s ( CCC) , b ri n g i n g  th e c o st o f al l  n ati o n al  p u b l i c  em p l o ym en t p ro -
g ram s, ex c l u d i n g  p ro jec ts u n d er th e Pu b l i c  Wo rks Ad m i n i strati o n , to  $ 1 .8 7
b i l l i o n , o r 5 5  p erc en t o f so c i al  sp en d i n g  an d  2 .1  p erc en t o f GN P i n  1 9 3 9 .1 9

1 9 . N RPB Co m m i ttee, Security, Work and Relief, 5 5 8 , 5 6 1 . So c i al  sp en d i n g  fo r th e c al en d ar
year i s taken  b y th e N RPB c o m m i tteeÕs d efi n i ti o n  o f p u b l i c  ai d , ex c l u d i n g  earn i n g s o f p erso n s
em p l o yed  o n  fed eral  c o n stru c ti o n  p ro jec ts. Th e GN P i s taken  fro m  Bu reau  o f th e Cen su s,
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Ta b le  3. WPA “Man-Yea rs” o f Em p loyment and  Expend itures fo r Fisc a l
Yea rs (End ing  June  30), 1936–1943

Year ÒMan -yearsÓ o f em p l o ym en t Ex p en d i tu res

1 9 3 6 1 ,8 3 3 ,3 0 4 $ 1 ,3 2 6 ,4 5 7 ,2 6 2
1 9 3 7 2 ,2 3 0 ,8 4 3 2 ,0 5 1 ,8 9 0 ,0 7 6
1 9 3 8 1 ,9 3 4 ,4 4 1 1 ,7 3 5 ,1 7 3 ,9 9 7
1 9 3 9 2 ,9 1 4 ,2 4 7 2 ,5 6 1 ,9 1 1 ,0 3 0
1 9 4 0 1 ,9 8 1 ,5 6 2 1 ,9 0 2 ,9 2 9 ,0 6 7
1 9 4 1 1 ,6 6 0 ,9 3 0 1 ,7 8 7 ,1 4 8 ,2 6 7
1 9 4 2 9 6 3 ,8 8 8 1 ,2 2 5 ,6 4 8 ,2 5 4
1 9 4 3 2 7 0 ,9 7 4 3 8 3 ,2 9 8 ,7 3 4
TO TAL 1 3 ,7 9 0 ,1 8 9 $ 1 2 ,9 7 4 ,4 5 6 ,6 8 7

Notes: A Òm an -yearÓ o f em p l o ym en t i s d efi n ed  as th e em p l o ym en t o f a wo rker d u ri n g  a fu l l  year.
Th e ex p en d i tu res i n c l u d e WPA an d  sp o n so rsÕ fu n d s.

Source: U .S. Fed eral  Wo rks Ag en c y. Final Report on the WPA Program, 1935Ð1943 ( Wash i n g to n :
U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 4 6 ) , p . 1 0 2 .

Pro b l em s rem ai n ed , h o wever,  fo r th e WPAÕs p ro p o n en ts. A key o n e was
th at th e WPA d i d  n o t p ro vi d e jo b s fo r al l  wh o  wan ted  th em . Th ere were
so m e ten  m i l l i o n  u n em p l o yed  i n  1 9 3 9 , an d  th e WPA was em p l o yi n g  o n l y
ab o u t a q u arter o f th em . Mo reo ver,  i f o n e ex am i n es th e Òm an -yearsÓ o f jo b s
p ro vi d ed  b y th e WPA, even  at i ts p eak i n  fi sc al  year 1 9 3 9 , th e p ro g ram  n ever
p ro vi d ed  a yearÕs wo rth  o f wo rk fo r m o re th an  th ree m i l l i o n 2 0  ( see Tab l e
3 ) . An d  th e p ro g ram  was n o t p arti c u l arl y fai r,  favo ri n g  m al e fam i l y h ead s
o ver fem al e o n es, an d , i n  m an y p l ac es, wh i te o ver b l ac k Am eri c an s. N o r d i d
th e p ro g ram  en d  Òrel i ef.Ó I n  1 9 3 9 , g en eral  rel i ef was far fro m  n eg l i g i b l e ,
ac c o u n ti n g  fo r ab o u t 1 3  p erc en t o f so c i al  sp en d i n g  an d  ab o u t .5  p erc en t o f
GN P. Ap p ro x i m atel y 1 .7  m i l l i o n  p eo p l e  were rec e i vi n g  g en eral  assi stan c e.
I ts ad m i n i strati o n  vari ed  wi d e l y, wi th  so m e states p ro vi d i n g  i t th ro u g h  n ew,
state-l eve l  D ep artm en ts o f Pu b l i c  Wel fare, wh i l e  o th ers d e l eg ated  l o c al  au -
th o ri ti es g reat c o n tro l  i n  th e m an n er o f th e o l d  p o o r l aws. Al th o u g h  th e
fed eral  g o vern m en t h ad  severed  i ts c o n n ec ti o n  to  th e d o l e , as Ro o sevel t
d em an d ed , rel i ef fo r Òem p l o yab l esÓ at th e state an d  l o c al  l eve l s rem ai n ed
su b stan ti al .2 1

An o th er p o ten ti al  p ro b l em  was th at WPA jo b s an d  fu n d s were n o t even l y
d i stri b u ted  acro ss th e c o u n try, n o r d i d  th ey fo l l o w a set o f stan d ard s th at

Historical Statistics, seri es F1 , p . 2 2 4 . Th e GN P was $ 9 0 .5  b i l l i o n  i n  1 9 3 9 . Th ese d efi n i ti o n s an d
fi g u res are u sed  i n  th e fo l l o wi n g  p arag rap h s. See al so  H o ward , T he WPA, 8 5 4 Ð5 7 ; Ch an d l er,
AmericaÕs Greatest Depression, c h ap . 3 .

2 0 . N RPB Co m m i ttee, Security, Work and Relief Policies, 5 5 8 . H o ward , T he WPA, 8 5 4 Ð5 7 ; U .S.
Bu reau  o f th e Cen su s, Historical Statistics of the United States From Colonial T imes to 1970 ( Wash i n g -
to n : U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 7 5 ) , 3 5 7 .

2 1 . N RPB Co m m i ttee, Security, Work and Relief Policies, 5 6 0 Ð6 1 ; U .S. Bu reau  o f th e Cen su s
1 9 7 5 , Historical Statistics, 2 2 4 ; Bro wn , Public Relief, c h ap . 1 4 .
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wo u l d  ju sti fy th e d i fferen ti al s. I n i ti al l y th e WPA h ad  wh at i t c al l ed  a q u o ta
o f jo b s fo r eac h  state; l ater i t d evel o p ed  q u o tas fo r fu n d s to  b e d i stri b u ted .
Th e d i ffi c u l ty h ere was th at th e WPA was rel u c tan t to  d i vu l g e i n d i vi d u al
q u o tas o r even  th e b asi s o n  wh i c h  th ey were fo rm u l ated . I n  1 9 3 8 , H o p ki n s
testi fi ed  b efo re a Sen ate c o m m i ttee th at fu n d s were g ran ted  ac c o rd i n g  to
th e n u m b er o f u n em p l o yed , th e n u m b er i n  n eed , an d  fu n d s n eed ed  fo r
m ateri al s. Co l o n el  Fran c i s H arri n g to n , H o p ki n sÕs su c c esso r,  to l d  Co n g ress
th at fu n d s were d i stri b u ted  ac c o rd i n g  to  th e fo l l o wi n g  fo rm u l a: 4 0  p erc en t,
p o p u l ati o n ; 4 0  p erc en t,  u n em p l o ym en t rate; 2 0  p erc en t,  WPA d i screti o n .
N ei th er statem en t,  h o wever,  was su p p o rted  b y evi d en c e. Co n g ress, h o w-
ever,  c o u l d  n o t ag ree o n  an  al tern ati ve  fo rm u l a to  stan d ard i ze th e al l o c a-
ti o n  o f jo b s.2 2  WPA wag es, to o , vari ed  i n  ways th at were d i ffi c u l t to  ju sti fy.
WPA o ffi c i al s d i vi d ed  th e c o u n try i n to  th ree wag e zo n es, b ased  o n  d i ffer-
en c es i n  i n c o m es am o n g  reg i o n s. Ac tu al  wag e vari ati o n s, h o wever,  wen t
b eyo n d  th ese fed eral l y d esi g n ed  d i fferen ti al s. Mo st so u th ern  states, fo r
i n stan c e, p ai d  wag es l o wer th an  o n e wo u l d  ex p ec t fo r th ei r i n c o m es, b e-
c au se th ei r ab i l i ty to  c o n tro l  th e d esi g n  o f p ro jec ts en su red  th at th ey rarel y
i n c l u d ed  h i g h -wag e wo rk.2 3

Th e N ew D eal  refo rm ers were wel l  aware o f d i screp an c i es an d  o th er
p ro b l em s wi th  th e WPA. I n  resp o n se, th ey so u g h t to  m o d i fy th e p ro g ram  to
p ro vi d e m o re jo b s to  al l  th o se wh o  n eed ed  th em  an d  to  i n crease wag es i n
l o w-wag e areas. Man y th o u g h t th at Wo rl d  War I I  wo u l d  p resen t th e o p p o r-
tu n i ty to  stren g th en  th e WPA an d  o th er N ew D eal  so c i al  p ro g ram s; h o w-
ever,  su c h  p l an s were rejec ted  i n  a th i rd  wave o f wel fare Òrefo rm .Ó

We lfa re  Re fo rm , Round  III: Plans to  Com p le te  Wo rk and  Re lie f
Po licy Encounter Ho stilities
Fo l l o wi n g  th e fal l  o f Fran c e i n  Ju n e 1 9 4 0 , Ro o sevel t,  p reo c c u p i ed  wi th  th e
war effo rt,  tu rn ed  h i s atten ti o n  away fro m  so c i al  p o l i c y. Later th at year,
h o wever,  h e i n stru c ted  th e N ati o n al  Reso u rc es Pl an n i n g  Bo ard  ( N RPB)  to
p l an  n ati o n al  so c i al  an d  ec o n o m i c  p o l i c i es fo r p o stwar Am eri c a. Refo rm ers
b ased  i n  th e N RPB an d  i n  th e So c i al  Sec u ri ty Bo ard  u n d erto o k o r sp o n -
so red  a n u m b er o f i n vesti g ati o n s o f th e so c i al  sp en d i n g  system  an d  p ro -
p o sed  c h an g es i n  i t.

Th e m o st i m p o rtan t o f th e N RPB-sp o n so red  rep o rts, Security, Work and

2 2 . Mo n th l y o r sem i -m o n th l y q u o tas were g i ven  b y th e WPA to  state WPA o ffi c es. I n  Marc h
1 9 3 6 , fo r i n stan c e, WPA q u o tas sp ec i fi ed  th e m ax i m u m  n u m b er o f wo rkers to  b e em p l o yed  fo r
eac h  h al f-m o n th  th ro u g h  Ju n e ( U .S. Wo rks Pro g ress Ad m i n i strati o n , WPA Progress Report, April
15, 1936 [ Wash i n g to n , D C: U .S. Go vern m en t Pri n ti n g  O ffi c e , 1 9 3 6 ] ) .  Th e evi d en c e su g g ests
th at a stateÕs sh are o f o veral l  Òm an -yearsÓ o f WPA em p l o ym en t c l o sel y refl ec ted  th at states
p o p u l ati o n  as a sh are o f o veral l  p o p u l ati o n  ( Fed eral  Wo rks Ag en c y, Final Report, 3 6 Ð3 7 ) . See
al so , H o ward , T he WPA, 5 9 5 Ð6 0 4 .

2 3 . Th e vari ati o n  i n  wag es acro ss reg i o n s was n o t as g reat as th e vari ati o n  acro ss wag e
c l asses. Fo r th e b reakd o wn s, see Fed eral  Wo rks Ag en c y, Final Report, 2 5 . Fo r an  an al ysi s o f
d i fferen c es i n  averag e wag es acro ss states, see Ed wi n  Am en ta an d  Jan e D . Po u l sen , ÒSo c i al
Po l i ti c s i n  Co n tex t: Th e I n sti tu ti o n al  Po l i ti c s Th eo ry an d  State-Level  U .S. So c i al  Sp en d i n g
Po l i c i es at th e En d  o f th e N ew D eal ,Ó Social Forces 7 5  ( 1 9 9 6 ) : 3 3 Ð6 0 .
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Relief Policies, was wri tten  b y th e Co m m i ttee o n  Lo n g  Ran g e Wo rk an d  Rel i ef
Po l i c i es, wh i c h  h ad  b een  asked  to  su rvey wo rk an d  rel i ef p ro g ram s an d
red esi g n  th em . Beg u n  i n  Ju n e 1 9 4 0 , Security, Work, and Relief Policies was
su b m i tted  ju st b efo re th e b o m b i n g  o f Pearl  H arb o r i n  D ec em b er 1 9 4 1 .
U n l i ke th e 1 9 3 5  Report of the Committee on Economic Security, th e N RPB c o m -
m i tteeÕs rep o rt c o u l d  refl ec t o n  th e n ati o n Õs rec en t ex p eri en c e wi th  an
array o f so c i al  sp en d i n g  p ro g ram s.2 4

I n  th e 1 9 4 1  rep o rt,  rel i ef,  so c i al  i n su ran c e, an d  p u b l i c  em p l o ym en t p ro -
g ram s were al l  c o n si d ered  to  b e c o m p o n en ts o f wh at th e c o m m i ttee c al l ed
Òp u b l i c  ai d .Ó I n  u si n g  th i s term  th e c o m m i ttee m ad e n o  d i sti n c ti o n s b e-
tween  th e so c i al  i n su ran c e an d  m ean s-tested  p ro g ram s o f th e N ew D eal  an d
c ertai n l y d i d  n o t i n ten d  to  m arg i n al i ze th e l atter.  I n d eed , th e c o m m i ttee
rec o m m en d ed  u p g rad i n g  p u b l i c  assi stan c e. Ec h o i n g  th e sen ti m en ts o f th e
Co m m i ttee o n  Ec o n o m i c  Sec u ri ty, th e N RPB c o m m i ttee c al l ed  fo r th e
assu ran c e o f an  ÒAm eri c an  stan d ard Ó o f ec o n o m i c  sec u ri ty as a right o f
every c i ti zen . By th i s th e c o m m i ttee m ean t th at al l  sh o u l d  rec e i ve at l east
th e m i n i m u m  wag e as l eg i sl ated  i n  th e 1 9 3 8  Fai r Lab o r Stan d ard s Ac t.2 5

Th e m ai n  way to  en su re ec o n o m i c  sec u ri ty was to  p ro vi d e wo rk fo r th o se
wh o  n eed ed  i t,  an d  so  th e c o m m i ttee c o n c ern ed  i tsel f fo rem o st wi th  m ea-
su res to  g u aran tee fu l l  em p l o ym en t.  Fo l l o wi n g  th e c o n ven ti o n al  ec o n o m i c
th i n ki n g  o f th e d ay, th e c o m m i ttee ex p ec ted  th at u n em p l o ym en t wo u l d
reem erg e after th e war an d  th at b u si n ess ac ti vi ty al o n e wo u l d  n o t p ro vi d e
fu l l  em p l o ym en t.  O n l y vi g o ro u s an d  su stai n ed  g o vern m en t sp en d i n g  wo u l d .
L i ke th e Co m m i ttee o n  Ec o n o m i c  Sec u ri ty b efo re i t,  h o wever,  th e N RPB
c o m m i ttee d i d  n o t th i n k u n d i rec ted  g o vern m en t sp en d i n g  wo u l d  b e su ffi -
c i en t.  Rath er,  i t saw d i rec t p u b l i c  em p l o ym en t,  as wel l  as p u b l i c  wo rks, as th e
b est way to  c o u n ter u n em p l o ym en t.  Everyo n e wh o  n eed ed  a jo b  an d  c o u l d
n o t fi n d  o n e sh o u l d  b e p ro vi d ed  o n e b y th e g o vern m en t,  as a m atter o f ri g h t.

Th e c o m m i tteeÕs vi si o n  o f p u b l i c  em p l o ym en t fo r Am eri c a was a
stren g th en ed  an d  rati o n al i zed  versi o n  o f th e WPA. Th e c o m m i ttee p ro -
p o sed  th e p erm an en t p l an n i n g  o f p ro jec ts, m ai n l y th e l ab o r-i n ten si ve WPA-
typ e p ro jec t,  b u t al so  th e l arg e-sc al e , c ap i tal -i n ten si ve so rts o f p ro jec ts c ar-
ri ed  o u t b y th e Pu b l i c  Wo rks Ad m i n i strati o n . U n l i ke th e WPA, wo rk o n
th ese p ro jec ts wo u l d  b e wi th o u t a m ean s test an d  si m i l ar to  p ri vate em p l o y-
m en t i n  wag es, h o u rs, an d  wo rk c o n d i ti o n s. Th e c o m m i ttee p ro p o sed  to
p ay th e p revai l i n g  wag e wh ere wag es were h i g h , as i n  th e i n d u stri al  N o rth ,
an d  th e so -c al l ed  sec u ri ty o r m i n i m u m  wag e wh ere wag es were su b stan -
d ard . To  en su re th e g u aran tee to  wo rk, th e c o m m i ttee c al l ed  fo r th e rem o v-
al  o f state an d  l o c al  p u b l i c  rel i ef o ffi c i al s fro m  th e p ro c ess o f assi g n i n g  jo b s

2 4 . Fo r a d i sc u ssi o n  o f th e N RPB an d  i ts c o m m i ttee, see Mari o n  Cl awso n , New Deal Plan-
ning: T he National Resources Planning Board ( Bal ti m o re, MD : Jo h n s H o p ki n s U n i versi ty Press,
1 9 8 1 ) ; an d  Ph i l i p  W. Warken , A History of the National Resources Planning Board ( N ew Yo rk:
Garl an d  Pu b l i sh i n g , 1 9 7 9 ) . Fo r th e si g n i fi c an c e o f th e p l an n i n g  b o ard  fo r p o stwar Am eri c an
l i b eral i sm , see Al an  Bri n k l ey, T he End of Reform, 2 4 5 Ð5 3 . See al so , Ed wi n  Am en ta an d  Th ed a
Sko c p o l ,  ÒRed efi n i n g  th e N ew D eal : Wo rl d  War I I  an d  th e D evel o p m en t o f So c i al  Pro vi si o n  i n
th e U n i ted  States,Ó i n  Politics of Social Policy, 8 1 Ð1 2 2 .

2 5 . U .S. N RPB Co m m i ttee, Security, Work, and Relief Policies, 5 1 4 Ð1 5 .
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b ec au se o f th e arb i trari n ess wi th  wh i c h  th ese ag en c i es were th o u g h t to  ac t,
an d  i n stead  c al l ed  fo r a n ati o n al i zed  U n i ted  States Em p l o ym en t Servi c e
( U SES)  so  th at th e u n em p l o yed  wo u l d  n o t h ave to  ap p l y fo r rel i ef to  g et
wo rk, as th ey d i d  u n d er th e WPA.2 6  Pri vatel y, Presi d en t Ro o sevel t referred
to  th e N RPBÕs Òg ran d i o se sc h em esÓ an d  h e m arg i n al i zed  th e Bo ard  d u ri n g
d el i b erati o n s o n  th e p o stwar wel fare state d u ri n g  th e sp ri n g  an d  fal l  o f
1 9 4 1 . Bu t h i s o b jec ti o n s were to  su c h  N RPB p ro p o sal s as g o vern m en t u n -
d erwri ti n g  o f b u si n ess i n vestm en t an d  p u b l i c -p ri vate jo i n t ven tu res, n o t to
p u b l i c  wo rks. I n  fac t,  h i s m ai n  c h arg e to  th e N RPB d u ri n g  th e earl y war
years was to  c o m p i l e  a reserve o f p o ten ti al  p ro jec ts wh i c h  c o u l d  b e u n d er-
taken  to  c o u n ter p o stwar u n em p l o ym en t.  H e even  ad m o n i sh ed  th e Bo ard
i n  1 9 4 2  fo r sp en d i n g  to o  l i ttl e  o f i ts fu n d s o n  th e d evel o p m en t o f p u b l i c
wo rks.2 7

D esp i te stro n g  su p p o rt fro m  th e Ro o sevel t ad m i n i strati o n , so c i al  sp en d -
i n g  p ro g ram s an d  i n i ti ati ves su ffered  a terri b l e  d efeat after th e e l ec ti o n s o f
1 9 4 2 . I n  fac t,  th e p eri o d  ru n n i n g  fro m  th e en d  o f 1 9 4 2  u n ti l  th e b eg i n n i n g
o f 1 9 4 5  was th e wo rst o f an y o f th e Ro o sevel t years fo r so c i al  sp en d i n g
p o l i c i es. Ag ai n st th e h o p es o f refo rm ers, Co n g ress ro l l ed  b ac k th e N ew
D eal .  Th e earl i est an d  m o st d evastati n g  l o sses affec ted  l o n g stan d i n g  p u b l i c
em p l o ym en t p ro g ram s. Even  i f u n em p l o ym en t were to  d ro p  to  th e l eve l  o f
th e 1 9 2 0 s, N ew D eal ers ex p ec ted  th at th ere wo u l d  sti l l  b e  a n eed  fo r th ree
o r fo u r m i l l i o n  p eo p l e  o n  n ati o n al  em p l o ym en t p ro g ram s. Bu t as th e war
effo rt ab so rb ed  m an y u n em p l o yed  an d  d ro ve p eo p l e  wh o  h ad  n o t so u g h t
wag e wo rk d u ri n g  th e 1 9 3 0 s i n to  th e l ab o r m arket,  th e p u b l i c  em p l o ym en t
system  was d i sm an tl ed . Th e attac k o n  th e system  g ai n ed  real  m o m en tu m  i n
th e wake o f th e 1 9 4 2  c o n g ressi o n al  e l ec ti o n sÕ d i sastro u s resu l ts fo r th e
D em o crats. Ro o sevel t g ave th e WPA an  Òh o n o rab l e  d i sc h arg eÓ at th e en d  o f
th e year,  an d  i t c o m p l eted  i ts o p erati o n s i n  1 9 4 3 .2 8  Th ere wo u l d  n o t b e a
fo u rth  N ew D eal .  Befo re ex p l ai n i n g  th i s h i sto ri c al  trajec to ry o f wel fare
refo rm , i t i s wo rth  refl ec ti n g  o n  th e c h arac teri sti c s o f N ew D eal  so c i al  p o l i c y
as i t sto o d  at th e en d  o f th e 1 9 3 0 s an d  sp ec u l ati n g  ab o u t wh at i t m i g h t h ave
b ec o m e i f i t h ad  b een  c o m p l eted .

Wha t So rt o f Soc ia l Po licy Did  the  New Dea l and  the  WPA Provide?
Cu rren t d eb ates i n  so c i al  sc i en c e h ave fo c u sed  o n  d i fferen c es i n  th e typ e
an d  n atu re o f so c i al  sp en d i n g  system s. Ac c o rd i n g  to  G¿sta Esp i n g -
An d ersen , ri c h  c ap i tal i st d em o crac i es h ave p ro d u c ed  th ree d i sti n c ti ve  Òwel -
fare state reg i m esÓ: so c i al  d em o crati c ,  c o n servati ve  c o rp o rati st,  an d  l i b eral .
Th e so c i al  d em o crati c  reg i m e, m o st c l o sel y ap p ro x i m ated  b y m o d ern  Sc an -
d i n avi a, i s b ased  o n  th e p ri n c i p l es o f u n i versal i sm  an d  Òd ec o m m o d i fi c a-
ti o n Ó Ð th e l atter m ean i n g  th at p ri vate m arkets p l ay a m i n i m al  ro l e  i n
wo rkersÕ l i ves. So c i al  ri g h ts ex ten d  to  th e m i d d l e  c l ass. Th e c o n servati ve
c o rp o rati st typ e, seen  i n  Au stri a an d  Fran c e, i s u n i versal ,  b u t so l i d i fi es

2 6 . I b i d .,  5 2 3 Ð2 4 .
2 7 . Mi c h ael  K. Bro wn , ÒState Cap ac i ty an d  Po l i ti c al  Ch o i c e: I n terp reti n g  th e Fai l u re o f th e

Th i rd  N ew D eal ,Ó Studies in American Political Development 9  ( 1 9 9 5 ) : 1 8 7 Ð2 1 2 .
2 8 . See, Fed eral  Wo rks Ag en c y, Final Report, v.
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statu s d i sti n c ti o n s b etween  g ro u p s. I t al so  u p h o l d s th e trad i ti o n al  fam i l y,
wi th  o n e m al e b read wi n n er b ri n g i n g  h o m e a fam i l y wag e. Th e l i b eral  wel -
fare state i s d evo ted  to  m aki n g  m arkets ru n  sm o o th l y an d  h as a l arg e
p ri vate c o m p o n en t.  Th e U n i ted  States an d  m o st o th er En g l i sh -sp eaki n g
c o u n tri es are typ i c al l y d eem ed  to  ap p ro x i m ate l i b eral  wel fare states.2 9

An n  Sh o l a O rl o ff h as cri ti c i zed  Esp i n g -An d ersen Õs d ec o m m o d i fi c ati o n
stan d ard  as b e i n g  i n ap p l i c ab l e  to  c i rc u m stan c es o f g en d er i n eq u al i ty, fo r i t
i g n o res th e au to n o m y-g ran ti n g  p o ten ti al  fo r wo m en  o f p ai d  wo rk as wel l  as
th e so c i al  o rg an i zati o n  o f n o n -m arket d o m esti c  an d  c aretaki n g  wo rk. Sh e
p ro p o ses i n stead  th e m o re g en eral  cri teri a o f Òac c essÓ an d  Òau to n o m y.Ó Sh e
n o tes th at fo r m an y wo m en , ac c ess to  p ai d  wo rk c an  p ro vi d e au to n o m y
fro m  u n eq u al  d o m esti c  rel ati o n s b etween  m en  an d  wo m en . U n d er O rl o ff Õs
cri teri a,  b o th  d ec o m m o d i fi c ati o n  and ac c ess to  p ai d  wo rk c an  p ro vi d e au -
to n o m y fo r wo rkers.3 0  O th er sc h o l ars o f Am eri c an  p o l i c y fo c u s o n  th e typ e
o f d o m esti c  state Am eri c a d evi sed  i n  th e 1 9 3 0 s. Ira Katzn el so n  an d  Bru c e
Pi etryko wski  h ave arg u ed  th at i n  th e l ate 1 9 3 0 s Am eri c an  p o l i c y em b rac ed
two  d i sti n c t m o d el s o f state i n terven ti o n  i n  th e ec o n o m y. Th ey arg u e th at a
Òfi sc al i stÓ m o d el ,  l o c ated  p ri m ari l y i n  th e Bu reau  o f th e Bu d g et an d  fo c u s-
i n g  o n  c o u n terc yc l i c al  fi sc al  an d  m o n etary p o l i c y, d efeated  a Òd evel o p m en -
tal Ó m o d el ,  l o c ated  p ri m ari l y i n  th e N RPB an d  fo c u si n g  o n  d i rec t g o vern -
m en t i n terven ti o n  i n  c ap i tal  an d  l ab o r m arkets. Th e WPA wo u l d  seem  to
stan d  so m ewh ere b etween  th ese m o d el s. I t c ertai n l y h ad  an  i m p ac t o n
l ab o r m arkets, an d  p u b l i c  em p l o ym en t p ro jec ts c o u l d  easi l y b e i n teg rated
i n to  N RPB p ro p o sal s fo r g o vern m en t-d i rec ted  i n frastru c tu re d evel o p m en t.
O n  th e o th er h an d , p u b l i c  em p l o ym en t c o u l d  al so  b e c o n stru ed  as c o u n -
terc yc l i c al  sp en d i n g . I t c ertai n l y rec e i ved  a b o o st wh en  ad m i n i strati o n
sp en d ers fi rst c au g h t Ro o sevel tÕs atten ti o n  i n  1 9 3 8 .3 1

Th ese i d eal  typ es an d  an al yti c al  cri teri a,  h o wever,  b eg  th e q u esti o n  o f
wh at so rt o f so c i al  sp en d i n g  system  was p ro d u c ed  o veral l  b y th e N ew D eal .
D i d  th e WPA an d  N ew D eal  so c i al  p o l i c y ap p ro x i m ate o n e o r m o re o f
Esp i n g -An d ersen Õs m ai n  typ es? Th e stan d ard s o f au to n o m y an d  ac c ess,
m o reo ver,  c an  b e ex ten d ed  to  g ro u p s b eyo n d  wo m en , su c h  as Afri c an
Am eri c an s an d  i m m i g ran ts. D i d  th e p ro g ram  en h an c e au to n o m y an d  ac -

2 9 . G¿sta Esp i n g -An d ersen , T hree Worlds of Welfare Capitalism ( Pri n c eto n , N J: Pri n c eto n
U n i versi ty Press, 1 9 9 0 ) , 2 6 Ð2 9 , b u i l d s o n  th e fam o u s d i sti n c ti o n  b etween  Òi n sti tu ti o n al Ó an d
Òresi d u al Ó wel fare states fi rst p ro p o sed  b y Ri c h ard  Ti tm u ss i n  Social Policy ( N ew Yo rk: Pan th eo n
Bo o ks, 1 9 7 4 ) . Esp i n g -An d ersen  sees th e c o n servati ve  c o rp o rati st reg i m e as stan d i n g  so m ewh ere
b etween  th e so c i al  d em o crati c  an d  l i b eral  reg i m es. Fo r an  an al ysi s o f h i s m o d el ,  see Ch arl es
Rag i n , ÒA Q u al i tati ve  Co m p arati ve  An al ysi s o f Pen si o n  System s,Ó i n  Methodological Advances in
Comparative Political Economy, ed . Th o m as Jan o ski  an d  Al ex an d er H i c ks ( N ew Yo rk: Cam b ri d g e
U n i versi ty Press, 1 9 9 4 ) , 3 2 0 Ð4 5 .

3 0 . An n  Sh o l a O rl o ff,  ÒGen d er an d  th e So c i al  Ri g h ts o f Ci ti zen sh i p : Th e Co m p arati ve
An al ysi s o f Gen d er Rel ati o n s an d  Wel fare States,Ó American Sociological Review 5 8  ( 1 9 9 3 ) : 3 0 3 Ð2 8 .
H er cri ti q u e i m p l i es a m o re n eg ati ve  eval u ati o n  o f th e c o n servati ve  c o rp o rati st reg i m e, i n so far
as i t d i sc o u rag es th e p arti c i p ati o n  o f wo m en  i n  th e p ai d  l ab o r fo rc e. See al so , O rl o ff,  ÒGen d er i n
th e Wel fare StateÓ Annual Review of Sociology 2 2  ( 1 9 9 6 ) : 5 1 Ð7 8 . O n  d ec o m m o d i fi c ati o n , see
Esp i n g -An d ersen , T he T hree Worlds of Welfare Capitalism, c h ap . 2 .

3 1 . Ira Katzn el so n  an d  Bru c e Pi etryko wski ,  ÒReb u i l d i n g  th e Am eri c an  State: Evi d en c e
fro m  th e 1 9 4 0 s,Ó Studies in American Political Development 5  ( 1 9 9 1 ) : 3 0 1 Ð9 9 .
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c ess? D i d  i t u n d erm i n e o r u p h o l d  ec o n o m i c  an d  statu s d i sti n c ti o n s am o n g
g ro u p s? H o w fai r was th e WPA an d  asso c i ated  p ro g ram s?

N ew D eal  so c i al  p o l i c y d o es n o t easi l y c o n fo rm  to  an y o f th e stan d ard
wel fare state reg i m e c ateg o ri es, b ec au se i t was b ased  o n  wo rk an d  m ean s-
tested  rel i ef.  Th o u g h  n ever reac h i n g  th e stan d ard s set b y th e N ew D eal ers,
wo rk an d  rel i ef were to  b e p ro vi d ed  as a m atter o f ri g h t,  th u s c o n sti tu ti n g  a
rep u d i ati o n  o f m arket m ec h an i sm s stan d i n g  al o n e. Th e g o vern m en t to o k
th e resp o n si b i l i ty to  em p l o y wo rkers d eem ed  Òem p l o yab l eÓ wh en  th e p ri -
vate m arket fai l ed .3 2  Ci ti zen s i n  Òu n em p l o yab l eÓ c ateg o ri es wo u l d  al so  h ave
ri g h ts to  sti p en d s i f th ey fi t stan d ard  cri teri a Ð su c h  as b e i n g  ag ed  o r th e
h ead  o f a fam i l y th at h ad  n o  b read wi n n er.  Th o u g h  b ased  o n  n eed , th e
p o l i c y was n o t d esi g n ed  to  b e resi d u al  i n  n atu re. N o r was i t m ean t to  p u n i sh
o r sti g m ati ze th o se wh o  b en efi tted  fro m  i t o r to  fo rc e th em  to  take l o w-
p ayi n g  wo rk. I n  th i s way th e wo rk an d  rel i ef p ro g ram s d i verg ed  fro m  th e
l o c al l y fu n d ed  an d  c o n tro l l ed  p re-D ep ressi o n  rel i ef system  th ey were d e-
si g n ed  to  ec l i p se.

Th e WPA p ro g ram  al so  p ro vi d ed  an  al tern ati ve  to  m en i al  l ab o r avai l ab l e
th ro u g h  th e p ri vate m arket.  Ac c o rd i n g  to  th e Em erg en c y Rel i ef Ac t o f
1 9 3 9 , wo rkers were req u i red  to  ac c ep t o ffers o f p ri vate em p l o ym en t o n l y i f
th at em p l o ym en t p ai d  p revai l i n g  wag es. I n  1 9 3 9 , Òu n ski l l ed Ó wo rk c o n sti tu t-
ed  ab o u t 7 0  p erc en t o f al l  WPA em p l o ym en t,  an d  wag es fo r th i s wo rk were
l arg e l y i n  l i n e wi th  th o se o f th e p ri vate m arket.  After WPA wo rkers were
req u i red  to  wo rk 1 3 0 -h o u r m o n th s, i n  Sep tem b er 1 9 3 9 , averag e wag es
d ro p p ed  to  4 4  c en ts p er h o u r; b u t even  th i s was ab o u t 8 5  p erc en t o f th e
averag e en try-l eve l  p ay o f c o m m o n  l ab o rers i n  1 9 4 0  Ð 5 1  c en ts p er h o u r.
WPA wo rk al so  attem p ted  to  i n c l u d e m an y o f th o se wh o  wo u l d  o th erwi se
b e i n  th e m i d d l e  c l ass, at h i g h er wag es, an d  p ro fessi o n al  wo rk was m o re
rep resen ted  am o n g  WPA wo rk th an  th e d i stri b u ti o n  o f WPA rec i p i en ts
wo u l d  warran t.3 3  Th e p ri vate c o m p o n en t o f th i s p ro g ram  an d  N ew D eal
so c i al  p o l i c y g en eral l y was m i n i m al .  Al l  o f th ese c h arac teri sti c s su g g est th at
th e WPA an d  N ew D eal  so c i al  p o l i c y i n c o rp o rated  so c i al  d em o crati c  e l e-
m en ts. H o wever,  b ec au se th e p o l i c y was i n c o m p l ete an d  u n d er-fu n d ed , th e
real i ty o n l y ap p ro x i m ated  th e i d eal  typ e.

I n  o th er ways th e WPA was a p ro g ram  th at i n c o rp o rated  c o n servati ve
asp ec ts o f th e c o rp o rati st wel fare state reg i m e, esp ec i al l y reg ard i n g  g en d er
rel ati o n s. Th e p o l i c y was b ased  o n  th e i d ea th at sati sfac to ry jo b s th ro u g h
th e p ri vate ec o n o m y were l i ke l y to  b e sc arc e. L i ke th e rest o f th e N ew D eal ,
th e WPA ad h ered  to  th e c o n c ep t o f th e fam i l y wag e, en fo rc ed  b y th e
stri c tu re th at o n l y o n e fam i l y m em b er,  u su al l y ex p ec ted  to  b e a m an , c o u l d

3 2 . Wo rkers b eg an  to  fee l  as th o u g h  th e p ro vi si o n  o f wo rk was a ri g h t.  See L i zab eth  Co h en ,
Making a New Deal: Industrial Workers in Chicago, 1919Ð1939 ( N ew Yo rk: Cam b ri d g e U n i versi ty
Press, 1 9 9 0 ) , c h ap . 6 .

3 3 . Th i s ac t rei n stated  th e i n i ti al  1 9 3 6  fed eral  reg u l ati o n s, wh i c h  h ad  b een  d i l u ted  so m e-
wh at b y th e Em erg en c y Rel i ef Ac t o f 1 9 3 7 . Jo b  ac c ess was al so  m i ti g ated  b y th e 1 9 3 9  ac tÕs
stri c tu re th at th o se wo rki n g  m o re th an  e i g h teen  m o n th s c o n ti n u o u sl y were to  b e au to m ati c al l y
d i sm i ssed  an d  n o t rei n stated  fo r th i rty d ays. See H o ward , T he WPA, 4 9 1 , 5 1 7 Ð2 0 . Fo r th e wag e
rates an d  em p l o ym en t b y wag e c l asses, see Fed eral  Wo rks Ag en c y, Final Report, 2 3 Ð2 5 , 3 7 Ð4 1 .
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rec e i ve WPA em p l o ym en t.  I n  th i s way th e p ro g ram  b y d esi g n  fo rti fi ed
p o wer rel ati o n sh i p s wi th i n  a stan d ard  n u c l ear fam i l y, i n  wh i c h  th e h u sb an d
was ex p ec ted  to  b e th e wag e-earn er an d  th e wi fe  to  take c h arg e o f h o m e
l i fe .3 4  N ew D eal  wo rk an d  rel i ef p o l i c y m o re g en eral l y d rew l i n es am o n g
c i ti zen s b etween  th o se c o n si d ered  h i g h  p ri o ri ty fo r p ai d  wo rk Ð th e Òem -
p l o yab l eÓ Ð an d  l o w p ri o ri ty Ð th e Òu n em p l o yab l e .Ó Th e WPA was to  p ro -
vi d e wo rk an d  wag es fo r th e fi rst g ro u p , o th ers were to  rec e i ve sti p en d s th at
were ex p ec ted  to  su stai n  th e p erso n  o r h o u seh o l d , b u t were n o t as g en er-
o u s. I n  th i s way, th e p o l i c y l eg i ti m ated  wo rk am o n g  so m e g ro u p s an d
d i sc o u rag ed  wo rk am o n g  o th ers.

To  asc ertai n  th e fai rn ess o f th e p ro g ram  req u i res ex p l o ri n g  wh o , ex ac tl y,
g ai n ed  th e p ri vi l eg e o f WPA em p l o ym en t.  O ffi c i al l y,  th e WPA was ad a-
m an tl y o p p o sed  to  d i scri m i n ati o n  o f m o st k i n d s. Th ro u g h o u t th e 1 9 3 0 s,
th e n o -d i scri m i n ati o n  p l ed g e was m ad e ex p l i c i t fo r a n u m b er o f p o ten ti al
l ab o r so u rc es, i n c l u d i n g  Òrac e, creed , c o l o r,  o r an y p o l i ti c al  ac ti vi ty,Ó yet
so m e o ffi c i al  restri c ti o n s an d  favo ri ti sm  d i d  fi n d  th ei r way i n to  l aw. O ver
th e l i fe  o f th e WPA, em erg en c y rel i ef ac ts ap p l i ed  restri c ti o n s o n  em p l o y-
m en t to  al i en s; i n  1 9 3 9  even  l eg al  al i en s were b arred  fro m  WPA jo b s,
d esp i te th e o b jec ti o n s o f th e Ro o sevel t ad m i n i strati o n . At th e sam e ti m e,
th e em erg en c y rel i ef ac ts p ro g ressi ve l y p referred  veteran s o r th ei r wi ves.3 5

I t i s i m p o rtan t to  c o n si d er n o t o n l y o ffi c i al  statem en ts o f p o l i c y b u t al so
th e two  p ro c esses th at d eterm i n ed  wh eth er i n d i vi d u al s wo u l d  ac tu al l y g et
to  wo rk o n  th e WPA. I n  th e fi rst p ro c ess, i n d i vi d u al s h ad  to  ap p l y fo r rel i ef
an d  WPA wo rk, b e referred  to  th e WPA, b ec o m e c erti fi ed  fo r WPA wo rk, b e
sel ec ted  fo r i t,  an d  b e kep t o n  th e l i st.  To  g et wo rk th ey h ad  to  p ass a n eed s
test ad m i n i stered  b y l o c al  rel i ef o ffi c es. N ex t,  th ey h ad  to  b e d eem ed
Òem p l o yab l e ,Ó a m o re su b jec ti ve  d eterm i n ati o n , an d  th ei r ski l l  l eve l  h ad  to
b e asc ertai n ed  an d  rated . At an y stag e, i n d i vi d u al s c o u l d  b e d i sc o u rag ed ,
o b stru c ted , o r rejec ted . I n  th e sec o n d  p ro c ess, state an d  l o c al  g o vern m en ts
p ro p o sed  p ro jec ts an d  h ad  th em  fu n d ed  o r rejec ted  b y th e WPA. Go vern -
m en ts m i g h t d esi g n  p ro jec ts th at l i m i ted  wh o  c o u l d  wo rk o n  th em . Fo r
ex am p l e, a state th at d esi g n ed  few sewi n g  p ro jec ts Ð th e l arg est em p l o yers
o f wo m en  Ð wo u l d  b e m o re l i ke l y to  h ave fewer wo m en  d o i n g  WPA wo rk. I n
sh o rt,  o ffi c i al l y m an d ated  fai rn ess i n  th e p ro g ram  was u n d erm i n ed  b y state
an d  l o c al  o ffi c i al s wh o  h ad  g reat c o n tro l  o ver th e c erti fi c ati o n  p ro c ess fo r
p o ten ti al  WPA wo rkers o r o ver th e d esi g n i n g  o f p ro jec ts. Gro u p s al so  c o u l d
b e su b jec t to  favo ri ti sm  o r b i as fro m  WPA o ffi c i al s wh o  revi ewed  c erti fi c a-
ti o n s, set em p l o ym en t q u o tas, i n fl u en c ed  p ro jec t p ro p o sal s, an d  c h o se th e
p ro jec ts to  b e fu n d ed .

Mo st WPA jo b s wen t to  m en  o f a c ertai n  ag e an d  fam i l y statu s. Men  o n
th e WPA were sl i g h tl y o l d er o n  averag e th an  th o se i n  p ri vate em p l o ym en t,
refl ec ti n g  i n  p art th e p referen c e o f p ri vate em p l o yers fo r yo u n g er m en . I n

3 4 . See, fo r i n stan c e, Mi rra Ko m aro vsky, T he Unemployed Man and His Family: T he Effect of
Unemployment upon the Status of the Man in Fifty-Nine Families ( N ew Yo rk: D ryd en  Press, 1 9 4 0 ) ; an d
E. Wi g h t Bakke, T he Unemployed Worker: A Study of the Task of Making a Living without a Job ( N ew
H aven , CT: Yal e  U n i versi ty Press, 1 9 4 0 ) .

3 5 . H o ward , T he WPA, 2 8 5 Ð8 6 , 3 0 3 Ð6 , 3 2 5 Ð3 1 .
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1 9 3 8 , l eg i sl ati o n  sti p u l ated  th at a rec i p i en t h ad  to  b e at l east e i g h teen  years
o l d . Yo u n g er p eo p l e  h ad  th ei r o wn  wo rk an d  trai n i n g  p ro g ram s Ð th e
N ati o n al  Yo u th  Ad m i n i strati o n  an d  Ci vi l i an  Co n servati o n  Co rp s Ð d e-
si g n ed  to  p ro vi d e ai d  an d  trai n i n g  an d  to  d e l ay th e m o vem en t o f yo u n g
p eo p l e  i n to  th e p ai d  l ab o r fo rc e. I n  ad d i ti o n , h ead s o f fam i l i es were g i ven
p referen c e fo r WPA wo rk o ver si n g l e  m en . Th e p referen c e o f th e WPA fo r
o l d er m en  h ad  i ts l i m i ts, h o wever.  U n ti l  l eg i sl ati o n  i n  1 9 3 9  p ro h i b i ted  th e
ex c l u si o n  o f p eo p l e  si x ty-fi ve years an d  o l d er,  o l d er m en  were ro u ti n e l y
p u rg ed  Ð Òsep arated ,Ó to  u se th e o ffi c i al  term i n o l o g y Ð fro m  th e WPAÕs
ro l l s. WPA o ffi c i al s vi ewed  th e ag ed  as e l i g i b l e  fo r an d  m o re su i ted  to  o l d -
ag e p en si o n s. After 1 9 3 9 , al th o u g h  o l d er wo rkers c o u l d  n o t b e su m m ari l y
d i sm i ssed , th ey were n o t en c o u rag ed . I n  1 9 3 9 , m en  si x ty-fi ve years an d
o l d er c o n sti tu ted  4  p erc en t o f th e l ab o r fo rc e, b u t o n l y 1 .6  p erc en t o f WPA
em p l o ym en t; sti l l ,  th e m ed i an  ag e o f m en  o n  th e WPA was 3 9 .4  years, i n
Feb ru ary 1 9 3 9 , m o re th an  th ree years h i g h er th an  th e m ed i an  ag e o f m en
i n  th e l ab o r fo rc e. Gen eral l y, th e WPA su p p o rted  an d  e l evated  th e statu s o f
m en  h ead i n g  h o u seh o l d s, d i sc o u rag ed  o l d er m en , an d  d esi g n ated  yo u n g
m en  an d  th o se wi th o u t fam i l i es as n o t su i tab l e  fo r WPA em p l o ym en t.3 6

Wo m en  rec e i ved  WPA wo rk at a m u c h  l o wer rate th an  m en  an d  at a l o wer
rate th an  o n e wo u l d  ex p ec t g i ven  wo m en Õs rep resen tati o n  i n  th e wo rk
fo rc e. Th i s was d u e to  th e restri c ti o n  o n  em p l o ym en t to  o n e fam i l y m em -
b er an d  al so  to  th e WPAÕs vi si o n  o f wh at c o n sti tu ted  Òem p l o yab i l i ty.Ó I n
1 9 3 9 , fo r i n stan c e, wo m en  m ad e u p  o n e-q u arter o f th e p ri vate l ab o r fo rc e
b u t c o m p ri sed  o n l y 1 3 .1  p erc en t o f WPAÕs c erti fi ed  wo rk fo rc e. L i ke th ei r
m al e c o u n terp arts, th e wo m en  o n  th e WPA ten d ed  to  b e h ead s o f h o u se-
h o l d s. WPA wo m en , m o reo ver,  were c l u stered  i n  th e D i vi si o n  o f Wo m en Õs
An d  Pro fessi o n al  Pro jec ts, wh i c h  i n c l u d ed  m o st so -c al l ed  servi c e p ro jec ts.
Mo st sem i - an d  u n ski l l ed  wo m en  wo rki n g  o n  servi c e p ro jec ts were en g ag ed
i n  so -c al l ed  wel fare p ro jec ts. Th e m o st si g n i fi c an t o f th ese, as al read y m en -
ti o n ed , were sewi n g  p ro jec ts, wh i c h  p ro d u c ed  g arm en ts an d  h o u seh o l d
i tem s, an d  were su c h  an  i m p o rtan t p art o f th e WPA th at th ey were p ro -
p o sed  b y state-l eve l  o rg an i zati o n s rath er th an  l o c al  o n es. Bei n g  sex -
seg reg ated , th ey rei n fo rc ed  th e d i sti n c ti o n  b etween  m en Õs an d  wo m en Õs
wo rk. L i ke ag ed  m en , wo m en  wi th  c h i l d ren  b u t wi th o u t h u sb an d s were n o t
en c o u rag ed  to  take WPA jo b s an d  were p resu m ed  b y WPA o ffi c i al s to  b e
b etter c an d i d ates fo r c ateg o ri c al  assi stan c e th an  fo r WPA wo rk. Th e WPA
so m eti m es p ro vi d ed  em p l o ym en t i n  c ases wh ere states o r l o c al i ti es d i d  n o t
p ro vi d e Ai d  to  D ep en d en t Ch i l d ren , b u t th at was n o t th e WPAÕs p refer-
en c e.3 7  As wi th  m en  si x ty-fi ve years an d  o l d er,  Co n g ress p ro vi d ed  th at
wo m en  wi th  d ep en d en t c h i l d ren  c o u l d  n o t b e b arred  fro m  WPA em p l o y-
m en t.

3 6 . Fed eral  Wo rks Ag en c y, Final Report of the WPA, 4 2 Ð4 3 ; H o ward , T he WPA, 4 2 9 Ð3 4 . Th e
m ed i an  ag e o f m en  o n  th e WPA ro se as war-rel ated  em p l o ym en t h i red  away yo u n g er m en .

3 7 . Th e WPA d i d  n o t keep  sep arate stati sti c s c o n c ern i n g  wo m en  wi th  c h i l d ren  an d  wi th o u t
h u sb an d s i n  th e h o m e, b u t ad m i tted  i ts p o l i c y o p en l y. Fed eral  Wo rks Ag en c y, Final Report, 4 4 Ð
4 5 , 6 7 Ð7 1 ; H o ward , T he WPA, 4 2 9 Ð3 4 .
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Wh eth er th e WPA served  to  am el i o rate rac e strati fi c ati o n  an d  wh eth er
th e p ro g ram  was Òfai rÓ i n  th i s sen se d ep en d s o n  wh at o n e m ean s b y fai r.  D i d
Afri c an  Am eri c an s fare b etter wi th  WPA wo rk th an  th ey wo u l d  h ave rel ati ve
to  th e p ri vate l ab o r m arket o r wi th  o th er p ro g ram s? D i d  Afri c an  Am eri c an s
as g ro u p  d o  as wel l  as wh i te Am eri c an s u n d er th e p ro g ram ? D i d  th e WPA
fu n d am en tal l y c h al l en g e th e rac i al  c aste system  o f th e So u th , as i ts rad i c al
e l i g i b i l i ty cri teri a an d  rel ati ve l y h i g h  wag e rates m i g h t l ead  o n e to  b e l i eve?
D i d  th e p ro g ram  p ro m o te seg reg ati o n  o r i n teg rati o n ? N eed l ess to  say, th e
an swers to  th ese q u esti o n s were n o t th e sam e.

I n  term s o f o veral l  rep resen tati o n , th e fi g u res su g g est th at th e WPA
served  to  am el i o rate rac i al  strati fi c ati o n . Afri c an  Am eri c an s were m o re
h i g h l y rep resen ted  o n  WPA ro l l s th an  i n  th e g en eral  p o p u l ati o n . Bl ac k
Am eri c an s c o n sti tu ted  1 4  p erc en t o f WPA em p l o yees i n  1 9 3 9 , wh ereas th e
p ro p o rti o n  o f n o n wh i te p erso n s i n  th e l ab o r fo rc e was ab o u t 1 1  p erc en t i n
1 9 4 0 . D u ri n g  th e war years th e p erc en tag e o f Afri c an  Am eri c an s wo rki n g
fo r th e WPA i n creased  stead i l y. Th e wag es th at Afri c an  Am eri c an s rec e i ved
th ro u g h  th e WPA were l i ke l y to  b e h i g h er th an  wag es p ai d  o n  th e p ri vate
m arket.  I n  th e So u th , b l ac ks c o n sti tu ted  a h i g h er p erc en tag e o f WPA wo rk-
ers th an  rel i ef rec i p i en ts, su g g esti n g  th e WPA was p ro vi d i n g  a b etter d eal
th an  wh at o th erwi se wo u l d  h ave b een  avai l ab l e  b y way o f p u b l i c  p o l i c y.
Fu rth erm o re, Afri c an  Am eri c an s were h i g h l y rep resen ted  i n  th e WPA p ro -
g ram s o f so u th ern  c i ti es, ag ai n  b e i n g  Òo ver-rep resen ted Ó i n  rel ati o n  to  th ei r
sh are o f th e p o p u l ati o n  ( as Ri c h ard  Stern er d escri b es i t)  i n  1 4  o f 2 2  l arg e
so u th ern  an d  b o rd er state c i ti es i n  1 9 4 1 . I n  o u td o o r WPA p ro jec ts i n  th e
So u th , m en  o f b o th  rac es wo rked  si d e b y si d e.3 8

Th i s sai d , th ese fi g u res m ask o th er ways th at th e p ro g ram  fai l ed  to  red u c e
i n eq u al i ti es an d , i n  m an y c ases, rei n fo rc ed  th em . Bl ac ks ten d ed  to  su ffer
h i g h er rates o f u n em p l o ym en t th an  wh i tes, so  b e i n g  o ver-rep resen ted  i n
th e WPA wo rk fo rc e d i d  n o t m ean  o ver-rep resen tati o n  wi th  resp ec t to  n eed .
Gen eral l y sp eaki n g , b l ac ks earn ed  l ess th an  wh i tes b ec au se th ey l i ved  i n
l o w-wag e c o u n ti es an d  o n l y rarel y fo u n d  wo rk o n  th e h i g h er p ayi n g  p ro fes-
si o n al  an d  servi c e p ro jec ts. Afri c an  Am eri c an s fared  m u c h  b etter i n  th e
u rb an  So u th  th an  i n  th e ru ral  So u th , wh ere th e p ro p o rti o n  o f Afri c an
Am eri c an s rec e i vi n g  WPA wo rk rel ati ve  to  th ei r rep resen tati o n  i n  th e p o p u -
l ati o n  fl u c tu ated  wi l d l y, i n d i c ati n g  c l ear l o c al  d i scri m i n ati o n . Afri c an -
Am eri c an  wo m en  were d o u b l y d i sad van tag ed  i n  th e ru ral  So u th , ad d i n g
rac i al  d i scri m i n ati o n  to  o n e p ro g ram Õs b i ases ag ai n st fem al e fam i l y h ead s.
Sewi n g  p ro jec ts were b o th  sex - an d  rac e-seg reg ated .3 9  Al l  i n  al l ,  th e p ro -
g ram  eased  so m e rac i al  i n eq u al i ti es, b u t d i d  n o t c h al l en g e th e rac i al  o rd er
i n  th e So u th , as th e m o re rad i c al  p l an s o f th e N RPB c o m m i ttee m i g h t h ave,
b y g u aran teei n g  a n ati o n al  stan d ard  o f l i vi n g  fo r everyo n e, b ac ked  b y fed er-
al  en fo rc em en t.

3 8 . Fed eral  Wo rks Ag en c y, Final Report, 4 5 . Ri c h ard  Stern er,  T he NegroÕs Share: A Study of
Income, Consumption, Housing, and Public Assistance ( N ew Yo rk: H arp er an d  Bro th ers, 1 9 4 3 ) ,
c h ap . 1 3 .

3 9 . Stern er,  T he NegroÕs Share, c h ap . 1 3 .
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Th i s ac c o u n t o f th ree p eri o d s o f wel fare refo rm  an d  th e c h arac ter o f th e
WPA an d  Am eri c an  so c i al  p o l i c y i n  th e Ro o sevel t era su g g ests a n u m b er o f
fu rth er q u esti o n s. Wh y d i d  th e U n i ted  States d evel o p  a wo rk p ro g ram  an d
p l ac e i t at th e c en ter o f i ts so c i al  rec o n stru c ti o n  effo rts, wh ereas o th er
c o u n tri es d i d  n o t fo l l o w th i s l ead ? Wh y d i d  th e p ro g ram  take th e fo rm  th at
i t d i d  Ð n ati o n al  fu n d i n g  o f p ro jec ts m ai n l y p ro p o sed  b y l o c al  g o vern m en -
tal  ag en c i es? Wh y d i d  th e p ro g ram  em p l o y su c h  l i m i ted  n u m b ers o f th e
u n em p l o yed ? Wh y d i d  th e WPA h ave th e h i sto ri c al  trajec to ry th at i t d i d  Ð
b eg u n  d u ri n g  th e sec o n d  N ew D eal  o f 1 9 3 5 , c u t b ac k i n  1 9 3 6 , sh arp l y
ex p an d ed  i n  1 9 3 8 , an d  u l ti m atel y d i sb an d ed  i n  1 9 4 3 ? Wh y was i t d i s-
m an tl ed , wh en  o th er p ro g ram s o f th e N ew D eal  era m erel y h ad  th ei r
fu n d i n g  c u t? I n  th e n ex t sec ti o n , we ad d ress th e fi rst set o f q u esti o n s
c o n c ern i n g  wh y th e U n i ted  States d evel o p ed  th e WPA, wh o  was b eh i n d  i ts
c o n stru c ti o n , an d  wh at ac c o u n ts fo r i ts h i sto ri c al  trajec to ry.

EXPLAINING THE RISE AND HISTORICAL TRAJECTORY OF THE WPA

We arg u e th at p o l i ti c al  i n sti tu ti o n s, state b u reau crats, an d  p arti san  reg i m es
h ad  th e g reatest i n fl u en c e o n  th e WPA. Fi rst,  h o wever,  th e m o st p ro m i n en t
al tern ati ves sh o u l d  b e ad d ressed  b ri e fl y.  Al th o u g h  so m e arg u e th at U .S.
so c i al  p o l i c y, an d  th u s th e WPA, was sp u rred  m ai n l y b y th e D ep ressi o n , th e
sl u m p  was al so  severe i n  m an y c o u n tri es th at h ad  n e i th er ex ten si ve wo rk
rel i ef n o r i n creased  so c i al  sp en d i n g . Al so , d esp i te th e D ep ressi o n , H o o ver
d rag g ed  h i s h eel s o n  rel i ef,  an d  Ro o sevel t d i d  n o t p ro p o se p erm an en t
refo rm s u n ti l  th e wo rst was o ver.  I n  an y c ase, th e so c i al  em erg en c y m i g h t
h ave b een  ad d ressed  so l e l y b y way o f tem p o rary fu n d s l en t o r g ran ted  to
th e states an d  l o c al i ti es, as th ro u g h  th e FERA.4 0  An o th er arg u m en t su g -
g ests th at refo rm  g ro u p s, su c h  as th e To wn sen d  Mo vem en t,  Sh are O u r
Weal th , an  u n em p l o yed  wo rkersÕ m o vem en t,  an d  a resu rg en t l ab o r m o ve-
m en t,  h ad  th e g reatest i n fl u en c e o n  D ep ressi o n -era Am eri c an  so c i al  p o l i c y.
Yet th e To wn sen d  Mo vem en t was fo c u sed  o n  o l d -ag e p en si o n s, an d  Sh are
O u r Weal th  was m o re i n terested  i n  so aki n g  th e ri c h  an d  p ro vi d i n g  c ash
sti p en d s rath er th an  wo rk. Th e u n em p l o yed  wo rkersÕ m o vem en t was l arg e-
l y d em o b i l i zed  i n  1 9 3 5 . O rg an i zed  l ab o r al so  h ad  l i ttl e  to  d o  wi th  th e
o ri g i n s o f th e WPA. AFL l ead ers cri ti c i zed  WPA b ec au se o f i ts Òsec u ri tyÓ
wag e; th ey m u c h  p referred  th e CWA wi th  Òp revai l i n g Ó wag es an d  b ec au se
rec i p i en ts d i d  n o t fi rst h ave to  ap p l y fo r rel i ef.4 1  I n  sh o rt,  wh i l e  b o th  th e

4 0 . See Ch ri sto p h er Lem an , ÒPattern s o f Po l i c y D evel o p m en t: So c i al  Sec u ri ty i n  th e U n i ted
States an d  Can ad a,Ó Public Policy 2 5  ( 1 9 7 7 ) : 2 6 1 Ð9 1 ; an d  Fred  Bl o c k, ÒTh e Ru l i n g  Cl ass D o es
N o t Ru l e ,Ó Socialist Revolution 3 3  ( 1 9 7 7 ) : 6 Ð2 8 . Fo r cro ss-n ati o n al  evi d en c e, see Peter
Go u revi tc h , Politics in Hard T imes: Comparative Responses to International Economic Crises ( I th ac a,
N Y: Co rn el l  U n i versi ty Press, 1 9 8 6 ) . Fo r a c o m p ari so n  o f th e U n i ted  States an d  Great Bri tai n  i n
th e ad o p ti o n  o f Keyn esi an  d efi c i t-sp en d i n g  tec h n i q u es, see Marg aret Wei r,  ÒI d eas an d  Po l i ti c s:
Th e Ac c ep tan c e o f Keyn esi an i sm  i n  Bri tai n  an d  th e U n i ted  States,Ó i n  T he Political Power of
Economic Ideas: Keynesianism Across Nations, ed . Peter A. H al l  ( Pri n c eto n , N J: Pri n c eto n  U n i versi ty
Press, 1 9 8 9 ) , 5 3 Ð8 6 .

4 1 . Th e c l assi c  statem en t ab o u t th e ro l e  o f p ro test o n  p o l i ti c s c an  b e fo u n d  i n  Fran c es Fo x
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D ep ressi o n  an d  so c i al  m o vem en ts p u t p ressu re o n  th e g o vern m en t to  ad -
van c e so c i al  p o l i c y, th ey d o  n o t ac c o u n t fo r th e typ e an d  d eg ree o f resp o n se
th at o c c u rred .

Divisions o f Autho rity in a  Po litic a l System
We arg u e th at p o l i ti c al  i n sti tu ti o n s sh ap ed  th e p ro c ess an d  p ro sp ec ts o f
c h an g i n g  so c i al  p o l i c y. L i ke o th er sc h o l ars, we fo c u s i n  p art o n  th e d eg ree
to  wh i c h  p o wers are d i vi d ed  i n  a g i ven  p o l i ti c al  system . Th e m o re p o l i ti c al
au th o ri ty i s d i vi d ed , th e l ess l i ke l y far-reac h i n g  an d  c o h eren t p o l i c i es o f an y
ki n d  are p o ssi b l e  b ec au se d i vi d ed  p o l i ti c al  i n sti tu ti o n s o ffer n u m ero u s veto
p o i n ts wh ere stro n g l y o rg an i zed  an ti -so c i al  p o l i c y g ro u p s c an  p reven t th e
en ac tm en t o f n ew l eg i sl ati o n . Ac c o rd i n g  to  th i s l i n e o f th i n ki n g , p resi d en -
ti al  system s are m o re l i ke l y th an  p arl i am en tary system s to  th wart sm al l
m ajo ri ti es i n  favo r o f sp en d i n g  l eg i sl ati o n . Fed eral i sm  h as a si m i l ar effec t,
as l o wer l eve l s o f g o vern m en t m u st o ften  ap p ro ve o r c o o p erate wi th  m ajo r
i n n o vati o n s i n  p u b l i c  p o l i c y.4 2

Th e U .S. p o l i ty i s frag m en ted  i n  ex trem e an d  wel l -kn o wn  ways. Th e
U n i ted  States h as a p resi d en ti al  system , wi th  sep arati o n s b etween  th e ex ec -
u ti ve  an d  th e l eg i sl ati ve  b ran c h es. Th e U .S. Co n g ress i s i tsel f b ro ken  u p
i n to  d o m i n i o n s. Th e H o u se Ways an d  Mean s Co m m i ttee an d  th e Sen ate
Fi n an c e Co m m i ttee h ave g reat p o wers o ver so c i al  sp en d i n g  b i l l s.  Bi l l s c an
al so  b e ti ed  u p  i n  vari o u s su b c o m m i ttees o r th e Ru l es Co m m i ttee. Th e
Sen ate i n vo kes th e u l ti m ate d e l ayi n g  tac ti c  Ð th e ru l e  th at a 6 0  p erc en t
m ajo ri ty i s n eed ed  to  c l o se d eb ate. Eac h  o f th ese wo rks to  th e ad van tag e o f
th o se wan ti n g  to  stal l  o r d i l u te c o m p reh en si ve so c i al  l eg i sl ati o n . Wh at i s
m o re, l eg i sl ato rs rep resen t d i stri c ts, n o t p arti es, g i vi n g  th em  a l o c al  rath er

Pi ven  an d  Ri c h ard  A. Cl o ward , Poor PeopleÕs Movements: Why T hey Succeed, How T hey Fail ( N ew
Yo rk: Ran d o m  H o u se, 1 9 7 7 ) , c h ap . 1 .  Fo r an al yses o f th e i n fl u en c es o f th e To wn sen d  Mo vem en t
an d  Sh are O u r Weal th , see Ed wi n  Am en ta, Bru c e G. Carru th ers, an d  Yvo n n e Zyl an , ÒA H ero
Fo r th e Ag ed ? Th e To wn sen d  Mo vem en t,  Th e Po l i ti c al  Med i ati o n  Mo d el ,  an d  U .S. O l d -Ag e
Po l i c y, 1 9 3 4 Ð1 9 5 0 ,Ó American Journal of Sociology 9 8  ( 1 9 9 2 ) : 3 0 8 Ð3 9 ; Ed wi n  Am en ta, Kath l een
D u n l eavy, an d  Mary Bern stei n , ÒSto l en  Th u n d er? H u ey Lo n g Õs Sh are O u r Weal th , Po l i ti c al
Med i ati o n , an d  th e Sec o n d  N ew D eal ,Ó American Sociological Review 5 9  ( 1 9 9 4 ) : 6 7 8 Ð7 0 2 . O n  th e
u n em p l o yed  wo rkersÕ m o vem en t,  see Steve Val o c c h i ,  ÒTh e U n em p l o yed  Wo rkersÕ Mo vem en t: A
Reex am i n ati o n  o f th e Pi ven  an d  Cl o ward  Th esi s,Ó Social Problems 3 7  ( 1 9 9 0 ) : 1 9 1 Ð2 0 5 . O n
o rg an i zed  l ab o r,  see th e ÒStatem en t o f Wi l l i am  Green ,Ó U .S. Sen ate, Co m m i ttee o n  Ap p ro p ri a-
ti o n s, Supplemental Hearings, Emergency Relief Appropriation, Feb ru ary 1 2 , 1 9 3 5 , 2 7 Ð4 6 . Sc h wartz,
T he Civil Works Administration, c h ap . 4 ; Mac m ah o n  et al . ,  Federal Work Relief, 5 2 Ð5 3 ; H o ward , T he
WPA, 2 1 5 Ð1 6 .

4 2 . See, fo r i n stan c e, Jam es G. Marc h  an d  Jo h an  P. O l sen , ÒTh e N ew I n sti tu ti o n al i sm :
O rg an i zati o n al  Fac to rs i n  Po l i ti c al  L i fe ,Ó American Political Science Review 7 8  ( 1 9 8 4 ) : 7 3 4 Ð4 9 ; an d
Th ed a Sko c p o l ,  ÒBri n g i n g  th e State Bac k I n : Strateg i es o f An al ysi s i n  Cu rren t Researc h ,Ó i n
Bringing the State Back In, ed . Peter B. Evan s, D i etri c h  Ru esc h m eyer,  an d  Th ed a Sko c p o l  ( Cam -
b ri d g e: Cam b ri d g e U n i versi ty Press, 1 9 8 5 ) . Al ex i s d e To c q u evi l l e ,  Democracy in America ( Gard en
Ci ty, N Y: D o u b l ed ay / An c h o r Bo o ks, 1 9 6 9 ) , fi rst an al yzed  th e i m p ac t o f Am eri c an  p o l i ti c al  an d
ad m i n i strati ve  d ec en tral i zati o n . Fo r i ts i m p ac t o n  so c i al  p o l i ti c s, see El l en  I m m erg u t,  T he Politi-
cal Construction of Interests: National Health Insurance Politics in Switzerland, France, and Sweden
( N ew Yo rk: Cam b ri d g e U n i versi ty Press, 1 9 9 2 ) ; Sven  Stei n m o , Taxation and Democracy: Swedish,
British, and American Approaches to Financing the Modern State ( N ew H aven , CT: Yal e  U n i versi ty
Press, 1 9 9 3 ) ; an d  H u b er et al . ,  ÒSo c i al  D em o crac y, Ch ri sti an  D em o crac y, Co n sti tu ti o n al  Stru c -
tu re an d  th e Wel fare State.Ó
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th an  n ati o n al  o ri en tati o n . Th e c o n sti tu ti o n al  sep arati o n  o f p o wers b etween
th e l eg i sl atu re an d  th e ex ec u ti ve  b ran c h es i s c o m p o u n d ed  b y th e ex i sten c e
o f c o u rts wi th  p o wers o f revi ew. O n  to p  o f th at,  th ere are th e sep arati o n s o f
p o wers i n  eac h  state, an d  eac h  state, c o u n ty, an d  c i ty h as so m e au th o ri ty
o ver so c i al  sp en d i n g  p ro g ram s.4 3

Al th o u g h  th i s m u l ti -fac eted  sep arati o n  o f p o wers i s an  en d u ri n g  fac t o f
Am eri c an  p o l i ti c al  l i fe  an d  c an n o t ex p l ai n  wh y th e U n i ted  States to o k
wo rl d  l ead ersh i p  i n  so c i al  sp en d i n g  d u ri n g  th e N ew D eal ,  th e d i vi si o n  o f
au th o ri ty h as i m p l i c ati o n s fo r th e m aki n g  o f Am eri c an  p u b l i c  p o l i c y. Be-
c au se th e vari o u s U .S. p o l i ti c al  ac to rs h ave d i fferen t c o n sti tu en c i es, an y
tru l y national so c i al  sp en d i n g  i n  th e U n i ted  States wi l l  l i ke l y b e l ed  b y th e
p resi d en t.  U n l i ke o th er p o l i ti c al  ac to rs, th e p resi d en t h as a n ati o n al  c o n -
sti tu en c y an d  c an  d em an d  an d  d i rec t th e ad m i n i strati ve  m ean s n eed ed  to
ru n  m o d ern , n ati o n al  so c i al  p o l i c i es.4 4  Wi th  i ts p atc h wo rk-q u i l t o f l o c al
c o n sti tu en ts, Co n g ress m u st b e i n d u c ed  to  g o  al o n g . Bec au se o f i ts rep re-
sen tati ve  stru c tu re, i ts d i vi si o n s o f au th o ri ty, an d  th e c o n stan t n eed  to  fi n d
c o al i ti o n s fo r l eg i sl ati ve  ac ti o n , Co n g ress i s i n c l i n ed  to  p ro m o te d i vi si b i l i ty
i n  an y b en efi ts i t l eg i sl ates, th ro u g h  th e ti m e-h o n o red  p rac ti c e  o f l o g -
ro l l i n g . Even  a p ro -so c i al  sp en d i n g  Co n g ress wi l l  p ro vi d e m o n ey m o re
read i l y fo r su b -n ati o n al l y c o n tro l l ed  so c i al  p o l i c y an d  p ro m o te i n crem en tal
c h an g e Ð a d i ffi c u l t ro u te to  th e en d  o f n ati o n al  so c i al  p o l i c y.

Dem oc ra tic  Po litic a l Institutions and  Pub lic  Soc ia l Provision
We arg u e th at a m o re c en tral  i n sti tu ti o n al  i n fl u en c e c o n c ern s th e ro l e  o f
everyd ay p eo p l e  i n  p o l i ti c al  l i fe .  Fo l l o wi n g  V.O . Key, we arg u e th at th e
p reval en c e o f d em o crati c  p ro c ed u res i n  p o l i ti c al  d ec i si o n -m aki n g  wi l l  i n -
fl u en c e th e ran g e o f p o ssi b i l i ty i n  so c i al  sp en d i n g . Wh ere p o o r p eo p l e  are
n o t su b stan ti al  p arts o f th e e l ec to rate, p o l i ti c i an s wi l l  h ave l i ttl e  i n c en ti ve  to
ap p eal  to  th em  an d  wi l l  h ave l i ttl e  reaso n  to  su p p o rt ex ten si ve so c i al  p o l i c y,
su c h  as th ro u g h  th e WPA.4 5  D em o crac y i n  Am eri c a h as h ad  a p ec u l i ar
c areer Ð earl y to  d evel o p , l ate to  c o m p l ete, esp ec i al l y i n  th e So u th  wh ere
Afri c an  Am eri c an s an d  p o o r wh i tes were d i sfran c h i sed  i n  l ate n i n eteen th

4 3 . Fo r th e c l assi c  statem en t ab o u t th e d i vi si o n  o f au th o ri ty i n  th e U .S. p o l i ti c al  system , see
Sam u el  P. H u n ti n g to n , Political Order in Changing Societies ( N ew H aven , CT: Yal e  U n i versi ty Press,
1 9 6 8 ) , c h ap . 2 .  O n  th e h o ri zo n tal  an d  verti c al  d i m en si o n s o f fed eral i sm , see Pau l  Pi erso n ,
Dismantling the Welfare State? Reagan, T hatcher, and the Politics of Retrenchment ( N ew Yo rk: Cam -
b ri d g e U n i versi ty Press, 1 9 9 4 ) , 3 2 Ð3 5 .

4 4 . As Step h en  Sko wro n ek arg u es, th e p resi d en c y i s i n  p art an  o rd er-sh atteri n g  i n sti tu ti o n .
Sko wro n ek al so  arg u es th at th e p resi d en c y i s o rd er-affi rm i n g  an d  o rd er creati n g . See
Sko wro n ek, T he Politics Presidents Make: Leadership from John Adams to George Bush ( Cam b ri d g e,
MA: H arvard  U n i versi ty Press, 1 9 9 3 ) , c h ap . 2 .  We arg u e th at to  create n ati o n al  so c i al  p o l i c y,
p resi d en ts m u st wo rk to  create n ati o n al  b u reau crati c  au th o ri ty an d  to  wrest p o wer o r p o ten ti al
p o wer fro m  th e Co n g ress an d  state an d  l o c al  g o vern m en ts. O n  th e c o n fl i c t b etween  th e p resi -
d en t an d  th e p arty o rg an i zati o n s th at typ i c al l y c o n tro l  Co n g ress, see Mi l k i s, T he President and the
Parties.

4 5 . V.O . Key, Southern Politics in State and Nation ( N ew Yo rk: Kn o p f, 1 9 4 9 ) , c h ap . 1 4 . Key
arg u ed  esp ec i al l y th at d i so rg an i zed , o n e-p arty p o l i ti c s was u n l i ke l y to  p ro d u c e p u b l i c  p o l i c y
servi n g  th e i n terests o f Òh ave-n o ts,Ó b u t al so  ad d ressed  th e ex c l u si o n  i ssu e, ( 3 0 7 Ð8 ) . Fo r a cro ss-
n ati o n al  an al ysi s o f th e ro l e  o f d em o crati c  i n sti tu ti o n s i n  th e ad o p ti o n  o f c o re so c i al  i n su ran c e
p ro g ram s, see H i c ks et al . ,  ÒTh e Pro g ram m ati c  Em erg en c e o f th e So c i al  Sec u ri ty State.Ó
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c en tu ry. Man y p o ten ti al  vo ters i n  th e N o rth , to o , were d i sc o u rag ed  b y
restri c ti o n s o n  th e fran c h i se d u ri n g  th e Rep u b l i c an -d o m i n ated  Òsystem  o f
1 8 9 6 ,Ó as Wal ter D ean  Bu rn h am  h as c al l ed  i t.  O th ers, i m m i g ran ts an d  th ei r
c h i l d ren , were i n e l i g i b l e  to  vo te.4 6

Al th o u g h  th e So u th  rem ai n ed  u n d er-d em o crati zed  d u ri n g  th e 1 9 3 0 s, th e
p ec u l i ari ti es an d  rh yth m s o f d em o crac y i n  Am eri c a i n fl u en c ed  N ew D eal
p o l i c y. I n  keep i n g  wi th  th i s ex p l an ati o n , th e e l ec ti o n s b etween  1 9 2 8  an d
1 9 3 6  m ay b e seen  as o n es o f d em o crati c  u p su rg e. Mo st o f th e e l ec to ral
real i g n m en t i n  favo r o f th e D em o crats b eg i n n i n g  i n  1 9 2 8  an d  c u l m i n ati n g  i n
th e o verwh el m i n g  m ajo ri ti es o f 1 9 3 6  was d u e n o t to  vo ters swi tc h i n g  p arti es,
b u t to  p revi o u sl y d i sc o u rag ed  o r i n e l i g i b l e  vo ters wh o  n o w vo ted  D em o crat-
i c .4 7  Co n ti n u i n g  e l ec to ral  ex c l u si o n  i n  th e So u th , th o u g h , p resen ted  a
c o n si sten t d rag  o n  th e m o m en tu m  o f U .S. so c i al  p o l i c i es an d  th e WPA.

The  Im pac t o f Sta te  Ac to rs and  Previous Prog ram s
on New Dea l We lfa re  Re fo rm
Th eo d o re Lo wi  an d  Th ed a Sko c p o l ,  am o n g  o th ers, h ave arg u ed  th at so c i al
p o l i c i es p ro d u c e th ei r o wn  p o l i ti c s. Ac c o rd i n g  to  th e c o n c ep t o f Òp o l i ti c al
l earn i n g ,Ó fo r i n stan c e, state ad m i n i strato rs p u zzl e o ver th e ex p eri en c es o f
p revi o u s p ro g ram s as th ey d evi se n ew o n es o r au g m en t ex i sti n g  o n es. Previ -
o u s p o l i c i es m ay al so  p ro d u c e b u reau crati c  c ap ac i ti es th at m ake so m e typ es
o f fu tu re p o l i c i es l i ke l y an d  o th er typ es l ess l i ke l y. Al so , th e g en eral  p u b l i c
m ay refu se to  su p p o rt so c i al  sp en d i n g  p ro g ram s i f th e rel evan t ag en c i es are
n o t staffed  p ro fessi o n al l y.4 8

Mu c h  o f th e evi d en c e ab o u t th e c o n stru c ti o n  an d  c h arac ter o f th e WPA
fi ts th ese arg u m en ts. Ex p erts si tu ated  wi th i n  th e state d evel o p ed  th e so c i al

4 6 . J. Mo rg an  Ko u sser,  T he Shaping of Southern Politics: Suf frage Restriction and the Establish-
ment of the One-Party South, 1880Ð1910 ( N ew H aven , CT: Yal e  U n i versi ty Press, 1 9 7 4 ) ; Wal ter
D ean  Bu rn h am , Critical Elections and the Mainsprings of American Politics ( N ew Yo rk: N o rto n ,
1 9 7 0 ) , c h ap . 4 ; Fran c es Fo x  Pi ven  an d  Ri c h ard  A. Cl o ward , Why Americans DonÕt Vote ( N ew Yo rk:
Pan th eo n  Bo o ks, 1 9 8 9 ) , esp . c h ap s. 2  an d  3 .

4 7 . Bu rn h am , Critical Elections; Kri sti  An d ersen , T he Creation of a Democratic Majority, 1928Ð
1936 ( Ch i c ag o : U n i versi ty o f Ch i c ag o  Press, 1 9 7 9 ) . Th e sh eer n u m b er o f p eo p l e  p arti c i p ati n g
i n  th e p resi d en ti al  e l ec ti o n  l ep t fro m  3 6 .8  m i l l i o n  i n  1 9 2 8  to  4 5 .6  m i l l i o n  i n  1 9 3 6  ( Bu reau  o f th e
Cen su s, Historical Statistics, 1 0 7 6 , 1 0 7 8 ) . Th e swi tc h i n g  o f p arti es was n o t n eg l i g i b l e , h o wever,
esp ec i al l y am o n g  Afri c an  Am eri c an  vo ters, wh o  wen t fro m  stro n g l y p ro -Rep u b l i c an  to  stro n g l y
p ro -D em o crati c  i n  th e N o rth  after th e e l ec ti o n s o f 1 9 3 2 . H arvard  Si tko ff,  A New Deal for Blacks:
T he Emergence of Civil Rights as a National Issue, Vol 1: T he Depression Decade ( N ew Yo rk: O x fo rd ,
1 9 7 8 ) , c h ap . 4 ; N an c y J. Wei ss, Farewell to the Party of Lincoln: Black Politics in the Age of FDR
( Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 8 3 ) .

4 8 . Th eo d o re J. Lo wi , ÒFo u r System s o f Po l i c y, Po l i ti c s, an d  Ch o i c e,Ó Public Administration
Review 3 2  ( 1 9 7 2 ) : 2 9 8 Ð3 1 0 ; Th ed a Sko c p o l ,  ÒPo l i ti c al  Resp o n se to  Cap i tal i st Cri si s: N eo -Marx i st
Th eo ri es o f th e State an d  th e Case o f th e N ew D eal ,Ó Politics and Society 1 0  ( 1 9 8 0 ) : 1 5 5 Ð2 0 1 ;
Sko c p o l ,  Protecting Soldiers and Mothers, i n tro . Fo r a d i sc u ssi o n  o f Òp o l i ti c al  l earn i n g ,Ó see H u g h
H ec l o , Modern Social Politics: in Britain and Sweden ( N ew H aven , CT: Yal e  U n i versi ty Press, 1 9 7 4 ) ,
c h ap . 6 .  Mo re g en eral l y, stati st arg u m en ts typ i c al l y h o l d  th at states c an  h ave th ei r o wn  fu n c -
ti o n s, m i ssi o n s, an d  i n terests. Th ei r i n d ep en d en c e o r au to n o m y i s u su al l y d efi n ed  as th e ab i l i ty
o f state ac to rs to  create i n d ep en d en t strateg i es o f ac ti o n . I n  d em o crati c  an d  c ap i tal i st so c i eti es,
th e state c an  b e c o n si d ered  au to n o m o u s wh en  i t c an  create strateg i es i n d ep en d en t fro m
c ap i tal i sts an d  o rg an i zed  b u si n ess g ro u p s, p o l i ti c al  p arti es, i n terest g ro u p s, m o vem en t o rg an i za-
ti o n s, an d  p u b l i c  o p i n i o n  ( see Sko c p o l ,  ÒBri n g i n g  th e State Bac k I n Ó) .
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sp en d i n g  p ro g ram s o f th e N ew D eal .  N o tab l y, FERA o ffi c i al s, m ai n l y fo r-
m er so c i al  wo rkers, d evi sed  th e wo rk p ro g ram . Mo reo ver,  p revi o u s p o l i c i es
i n fl u en c ed  th e fo rm s o f p ro g ram s. Th e Co m m i ttee o n  Ec o n o m i c  Sec u ri ty
an d  N ew D eal  p l an n ers m ai n l y en d o rsed  p ro g ram s th at h ad  ex i sti n g  p o l i ti -
c al  an d  b u reau crati c  b ac ki n g .

Th e Co m m i ttee o n  Ec o n o m i c  Sec u ri ty ( CES)  b eg an  i ts wo rk i n  Au g u st
1 9 3 4 . I t i n c l u d ed  c o m m i ttees o n  u n em p l o ym en t i n su ran c e, o l d -ag e sec u ri -
ty, m ed i c al  c are o r h eal th  i n su ran c e, an d  p u b l i c  em p l o ym en t an d  p u b l i c
assi stan c e Ð as wel l  as an  ex ec u ti ve  c o m m i ttee. CES staff c o m m i ttees were
d o m i n ated  b y g o vern m en tal  ex p erts wh i l e  th e d ec i si o n -m aki n g  c o m m i ttees
i n c l u d ed  b o th  g o vern m en tal  ex p erts an d  p o l i ti c al  ap p o i n tees. Gi ven  th e
h i g h  p ri o ri ty o f th e i ssu e o f p u b l i c  em p l o ym en t,  th e d e l i b erati o n s o ver th e
WPA ac tu al l y p rec ed ed  th o se o ver th e ec o n o m i c  sec u ri ty l eg i sl ati o n . Befo re
th e CES b eg an  wo rk i n  Au g u st,  th e p l an n i n g  o f th e WPA was d o m i n ated  b y
FERA o ffi c i al s. Ro o sevel t m et i n fo rm al l y o n  th i s i ssu e o ver th e su m m er wi th
H o p ki n s an d  Secretary o f th e Treasu ry H en ry Mo rg en th au , wi th  assi stan c e
fro m  FERA staffers. H aro l d  I c kes, th e Pu b l i c  Wo rks Ad m i n i strato r,  was
ac ti ve l y i n vo l ved , an d  b ec am e m o re so  d u ri n g  th e au tu m n .4 9

Q u esti o n s o f wo rk an d  rel i ef were c en tral  to  th e i n i ti al  th i n ki n g  o f th e
c o m m i ttee. I n d eed , Òg u aran tee o f wo rkÓ an d  Òrel i ef Ó were am o n g  th e fo u r
ap p ro ac h es su g g ested  b y ex ec u ti ve  secretary Wi tte fo r p o ssi b l e  ad o p ti o n  b y
th e CES i n  i ts o veral l  vi si o n  o f ec o n o m i c  sec u ri ty. Co o rd i n ati n g , fu n d i n g ,
an d  p ro m o ti n g  m ean s-tested  p ro g ram s acro ss th e c o u n try, th e FERA staff
h ad  an  ex c e l l en t o vervi ew o f th e ad van tag es an d  d i sad van tag es o f th ese
p ro g ram s. Th ey al so  h ad  su b stan ti al  c o n tro l  o ver th e i ssu e i n  th e CES.
FERA o ffi c i al s h ead ed  b o th  th e staff an d  d ec i si o n -m aki n g  c o m m i ttees o n
th e i ssu e an d  FERA o ffi c i al s were wel l -rep resen ted  o n  eac h . So o n , FERA
o ffi c i al s g ai n ed  even  g reater c o n tro l  wh en  th e c o m m i ttee o n  p u b l i c  em -
p l o ym en t an d  assi stan c e was rem o ved  fro m  CES au sp i c es, m u c h  to  th e
d i sm ay o f Wi tte. I n  l ate N o vem b er 1 9 3 4 , a m em o  to  th e p resi d en t was
d rafted  b y th e FERA staff o u tl i n i n g  rec o m m en d ati o n s fo r th e p u b l i c  em -
p l o ym en t p ro g ram .5 0

4 9 . Fo r th e CES, see Wi tte, T he Development of the Social Security Act. Fo r th e earl y d e l i b era-
ti o n s o n  th e wo rk p ro g ram , see Mac m ah o n  et al . ,  Federal Work Relief, 2 5 Ð2 8 , 5 7 . So m e m em o s
i m p o rtan t to  th e sto ry o f th e creati o n  o f th e WPA c an  b e fo u n d  i n  ÒRec o rd s o f th e Wo rk Pro jec ts
Ad m i n i strati o n ,Ó N ati o n al  Arc h i ves, Rec o rd  Gro u p  6 9  ( h ereafter ab b revi ated  N A, RG) .

5 0 . Th e o th er two  ap p ro ac h es were Òso c i al  i n su ran c eÓ an d  Òan n u i ty,Ó see Wi tteÕs ÒPo ssi b l e
Gen eral  Ap p ro ac h es to  th e Pro b l em  o f Ec o n o m i c  Sec u ri ty,Ó ( Au g . 1 6 , 1 9 3 4 ) . N A, RG 4 7 , b o x  1 ,
fi l e  8 .  Fo r th e rep o rts o f th e Co m m i ttee o n  Pu b l i c  Em p l o ym en t an d  Rel i ef,  see N A, RG 4 7 , b o x
1 , fi l e  2 .  Em erso n  Ro ssÕs i n i ti al  rep o rt ÒRel i ef,  Em p l o ym en t,  an d  Retrai n i n g  i n  Rel ati o n  to
Ec o n o m i c  Sec u ri tyÓ i s d ated  Au g u st 1 3 , 1 9 3 4 , N A, RG 4 7 , b o x  2 1 . Fo r th e b reaki n g  away o f th e
p u b l i c  em p l o ym en t an d  rel i ef g ro u p  fro m  th e CES, see Wi tte, T he Development of the Social Security
Act, 1 1 Ð1 2 , 3 1 . Au b rey Wi l l i am s, an  assi stan t ad m i n i strato r o f th e FERA, was n am ed  th e c h ai r-
m an  o f th e Tec h n i c al  Bo ard  c o m m i ttee o n  p u b l i c  em p l o ym en t an d  assi stan c e. Al so  i n c l u d ed
were Co rri n g to n  Gi l l ,  an o th er assi stan t ad m i n i strato r o f th e FERA, an d  H o ward  B. Meyers, o f
th e FERAÕs D i vi si o n  o f Researc h  an d  Stati sti c s. FERA Assi stan t Ad m i n i strato r Jac o b  Baker al so
m ad e a n u m b er o f p ro p o sal s fo r a wo rk p ro g ram . H i s m em o s are h o u sed  at th e Fran kl i n  D .
Ro o sevel t ( FD R)  L i b rary, H o p ki n s p ap ers, c o n tai n er 4 9 , ÒMr.  Jac o b  BakerÕs Mem o ran d a o n  ÔA
N ati o n al  Wo rk Pro g ram .ÕÓ Th e FERAÕs Ro ss was p l ac ed  i n  c h arg e o f staff stu d i es, was ai d ed  i n
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Th e n atu re o f d e l i b erati o n s h ad  a g reat i m p ac t o n  wh at was p ro p o sed .
Assem b l ed  h asti l y,  th e CES m ai n l y b ac ked  p ro p o sal s th at h ad  p ri o r stu d y
an d  n ati o n al  b u reau crati c  b ac ki n g . An d  p ri o r stu d y an d  b u reau crati c  b ac k-
i n g  were m u tu al l y rei n fo rc i n g , as th e refo rm  p ro p o sal s b en efi ti n g  fro m  th e
g reatest p revi o u s an al yti c al  atten ti o n  al so  h ad  su p p o rt i n  th e FERA. I n
m an y c ases, th e CES an d  Ro o sevel t m erel y ex ten d ed  an d  rati fi ed  l eg i sl ati ve
p ro p o sal s d evel o p ed  i n  Co n g ress Ð p ro p o sal s to  su p p o rt an d  b u ttress ex i st-
i n g  p ro g ram s c o n tro l l ed  at th e state an d  l o c al  l eve l s o f g o vern m en t.  Mem -
b ers o f Co n g ress, esp ec i al l y fro m  states th at h ad  al read y ad o p ted  p ro g ram s,
i n  tu rn  were ai d ed  an d  ad vi sed  b y state-l eve l  ad m i n i strato rs. Wh erever
states an d  l o c al i ti es h ad  b eg u n  to  d evel o p  p ro g ram s, n ati o n al  l eg i sl ati o n ,
g en erated  b efo re th e creati o n  o f th e CES, rec o g n i zed  th i s. Th e CES p ro -
p o sal s fo r u n em p l o ym en t c o m p en sati o n , O l d -Ag e Assi stan c e, an d  Ai d  to
D ep en d en t Ch i l d ren  g ave th e l o wer l eve l s o f g o vern m en t l arg e d eg rees o f
b u reau crati c  an d  fi sc al  c o n tro l .

Th e i m p ac t o f state- an d  l o c al -l eve l  p rec ed en ts c an  b e seen  b y c o m p ari n g
o th er p ro g ram s. U n l i ke th e p o wer-sh ari n g  p ro g ram s o f th e So c i al  Sec u ri ty
Ac t,  th e two  m ajo r n ati o n al  i n n o vati o n s o f th e sec o n d  N ew D eal  Ð p u b l i c
em p l o ym en t an d  O l d -Ag e I n su ran c e Ð h ad  few o r n o  state an d  l o c al  p rec e-
d en ts. Perm an en t p u b l i c  em p l o ym en t p ro g ram s were n ever p art o f th e
p o l i c y m akeu p  o f states an d  l o c al i ti es. Al th o u g h  states an d  l o c al i ti es h ad
b een  i n vo l ved  i n  c yc l i c al ,  c o st-effec ti ve  p u b l i c  wo rks i n  th e n i n eteen th  an d
earl y twen ti eth  c en tu ri es, th ese p ro g ram s fo c u sed  o n  th e c o n ten t o f th e
p ro jec ts m o re th an  o n  th e em p l o ym en t th ey g en erated . Th e states an d
l o c al i ti es d evel o p ed  vari o u s wo rks p ro jec ts d u ri n g  th e D ep ressi o n  o n l y as
sto p g ap s, n o t p erm an en t p o l i c y. I n  an y c ase, b y th e ti m e Ro o sevel t to o k
o ffi c e  th ese u n i ts o f g o vern m en t h ad  reac h ed  th ei r fi sc al  l i m i ts.5 1  Th e way
was c l ear fo r th e l arg e sc al e  ex p eri m en ts i n  n ati o n al  p u b l i c  em p l o ym en t
th at b eg an  wi th  th e Ci vi l  Wo rks Ad m i n i strati o n  i n  th e wi n ter o f 1 9 3 3  an d
1 9 3 4 , fo l l o wed  b y th e m o re e l ab o rate an d  i n sti tu ti o n al l y stro n g er Wo rks
Pro g ress Ad m i n i strati o n . Si m i l arl y,  m an y states h ad  d evel o p ed  m ean s-
tested  o l d -ag e p en si o n s b y th e m i d d l e  o f th e 1 9 3 0 s, b u t n o n e h ad  ad o p ted
O l d -Ag e I n su ran c e.

Th e si tu ati o n  o f th e p ro g ram s al so  refl ec ted  th ei r p ri o ri ti es i n  th e p l an s
o f th e Ro o sevel t ad m i n i strati o n . Th e p ro g ram s wi th  b o th  th e g reatest an d
l o west p ri o ri ti es h ad  th e g reatest n ati o n al  c o n tro l s i n  th em . Bec au se th e
rel i ef o f em p l o yab l e  p eo p l e  was p erh ap s th e m o st cru c i al  p o l i ti c al  an d  fi sc al
i ssu e b efo re th e c o u n try, th e Ro o sevel t ad m i n i strati o n  n eed ed  to  take
c h arg e o f i t.  FERA o ffi c i al s h ad  l earn ed  fro m  ex p eri en c e th at i t was d i ffi -

tu rn  b y a c o n si d erab l e  FERA-fi n an c ed  staff,  an d  p ro d u c ed  a rep o rt en ti tl ed , ÒA Perm an en t
Pro g ram  o f Pu b l i c  Em p l o ym en t an d  Rel i ef.Ó

5 1 . Leah  H an n ah  Fed er,  Unemployment Relief in Periods of Depression: A Study of Measures
Adopted in Certain American Cities, 1857Ð1922 ( N ew Yo rk: Sag e, 1 9 3 6 ) . Am y Bri d g es, A City in the
Republic: Antebellum New York and the Origins of Machine Politics ( N ew Yo rk: Cam b ri d g e U n i versi ty
Press, 1 9 8 6 ) . O n  th e state an d  l o c al  wo rk rel i ef p ro g ram s, see Mac m ah o n  et al . ,  Federal Work
Relief. O n  th e fi sc al  cri ses o f th e states, see Irvi n g  Bern stei n , A History of the American Worker,
1920Ð1933: T he Lean Years ( Bo sto n : H o u g h to n  Mi ffl i n ,  1 9 6 0 ) .
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c u l t g etti n g  states an d  l o c al i ti es to  ag ree to  c o n d i ti o n s o n  g ran ts. Th e o l d -
ag e i n su ran c e p ro g ram  was b o th  g am b l e an d  ex p eri m en t.  Th e ad m i n i stra-
ti o n  was wi l l i n g  to  ri sk n ati o n al  o l d -ag e i n su ran c e b e i n g  d ec l ared  u n c o n -
sti tu ti o n al ,  wh i c h  i t was u n wi l l i n g  to  d o  fo r u n em p l o ym en t c o m p en sati o n , a
p o wer-sh ari n g  p ro g ram  wi th  h i g h er p o l i ti c al  p ri o ri ty.

I t was n o t th e c ase, th o u g h , th at state b u reau crats an d  p revi o u s p ro g ram s
d eterm i n ed  en ti rel y th e c o u rse an d  n atu re o f N ew D eal  so c i al  p o l i c y. Al -
th o u g h  a wo rk strateg y was c h o sen  o ver c ap i tal -i n ten si ve p u b l i c  wo rks i n
p art b ec au se a wo rk p ro g ram  was easi er to  ex ec u te fo r a weak Am eri c an
state, th at was n o t th e o n l y reaso n . After al l ,  th ere were few ex i sti n g  ad m i n -
i strati ve  c ap ac i ti es fo r a n ati o n al  wo rk p ro g ram  b efo re th e N ew D eal ,  an d
p art o f th e reaso n  c o n c ern ed  p o l i ti c s. Pri vate i n terests so u g h t to  d efl ec t an y
p u b l i c  wo rks wi th  g reat m o n ey-m aki n g  p o ten ti al .  I n  ad d i ti o n , th e g o vern -
m en t o ffi c i al s an d  ex p erts wh o  p ro vi d ed  m o st o f th e i d eas b eh i n d  th e
p ro g ram s o f th e sec o n d  N ew D eal  were n o t l o n g -ti m e c i vi l  servan ts. I n d eed ,
th e earl y years o f th e N ew D eal  as a wh o l e  was a setb ac k fo r c i vi l  servi c e
ap p o i n tees, as Co n g ress ex em p ted  m o st n ew ag en c i es fro m  m eri t system
reg u l ati o n s.5 2  H o p ki n s an d  h i s asso c i ates were en g ag ed  i n  a p o l i ti c al  p ro -
jec t an d  n o t m erel y an  ad m i n i strati ve  o n e. Fo r th ese reaso n s, stati st arg u -
m en ts m u st b e su p p l em en ted  wi th  arg u m en ts c o n c ern i n g  p o l i ti c al  p arti -
san sh i p .

Re fo rm -Oriented  Reg imes and  the  Prog ress o f Wo rk-Re lie f Po licy
Th e o veral l  h i sto ri c al  trajec to ry o f th e so c i al  l eg i sl ati o n  an d  th e WPA l arg e-
l y fo l l o wed  p arti san  p o l i ti c s. Yet c u rren t versi o n s o f th ese arg u m en ts are
d efi c i en t.  Ac c o rd i n g  to  m o st th eo ri es o f e l ec to ral  p arti san sh i p , a c o u n tryÕs
p arty system  an d  th e typ e o f reg i m e i n  p o wer are cru c i al  to  ex p l ai n i n g  th e
d evel o p m en t o f p u b l i c  so c i al  p ro vi si o n . Mo st sp ec i fi c ati o n s o f th ese arg u -
m en ts su g g est th at th e U n i ted  States, wi th o u t a so c i al i st p arty, wo u l d  see
so c i al  p o l i c y g ai n s wh en  i ts c en ter p arty, th e D em o crats, takes p o wer.5 3

Al th o u g h  th e N ew D eal  d i d  o c c u r wi th  th e D em o crats i n  c o n tro l  o f th e
g o vern m en t,  th ey rem ai n ed  i n  p o wer wh en  th e WPA was en d ed  an d  o th er
so c i al  sp en d i n g  p ro g ram s were c u t b ac k. O th er sc h o l ars arg u e th at b ro ad er

5 2 . Pau l  P. Van  Ri p er,  History of T he United States Civil Service ( Westp o rt,  CT: Green wo o d
Press, 1 9 5 8 ) , c h ap . 1 3 .

5 3 . Th e so c i al -d em o crati c  m o d el ,  d evel o p ed  b y Jo h n  D . Step h en s, h as h ad  a p arti c u l arl y
p o werfu l  i n fl u en c e o n  th i n ki n g  ab o u t th e wel fare state. Th i s th esi s h o l d s th at th e earl i er an d
m o re ex ten si ve l y th at i n d u stri al  wo rkers b ec o m e o rg an i zed  i n  c en tral i zed  u n i o n s an d  i n  so c i al
d em o crati c  p arti es, an d  th e m o re freq u en tl y th at th ese p arti es h o l d  o ffi c e , th e so o n er an d  m o re
ex ten si ve th e d evel o p m en t o f th e wel fare state ( Jo h n  D . Step h en s, T he Transition From Capitalism
to Socialism [ Lo n d o n : Mac m i l l an , 1 9 7 9 ] ) .  Fo r a revi ew o f th e researc h  o n  th i s th esi s, see G¿sta
Esp i n g -An d ersen  an d  Kees van  Kersb erg en . ÒCo n tem p o rary Researc h  o n  So c i al  D em o crac y,Ó
Annual Review of Sociology 1 8  ( 1 9 9 2 ) : 1 8 7 Ð2 0 8 . Fo r p arti san  c h arac teri zati o n s o f U .S. p o l i ti c al
p arti es an d  th o se o f o th er ri c h  c ap i tal i st d em o crac i es, see Fran c i s G. Castl es an d  Peter Mai r,
ÒLeft-Ri g h t Po l i ti c al  Sc al es: So m e ÔEx p ertÕ Ju d g m en ts,Ó European Journal of Political Research 1 2
( 1 9 8 4 ) : 7 3 Ð8 8 ; Al ex an d er H i c ks an d  Jo ya Mi sra, ÒPo l i ti c al  Reso u rc es an d  th e Gro wth  o f Wel fare
Effo rt: Th e Case o f Affl u en t Cap i tal i st D em o crac i es, 1 9 6 0 Ð1 9 8 2 ,Ó American Journal of Sociology 9 9
( 1 9 9 3 ) : 6 6 8 Ð7 1 0 ; H u b er,  Rag i n , an d  Step h en s, ÒSo c i al  D em o crac y, Ch ri sti an  D em o crac y, Co n -
sti tu ti o n al  Stru c tu re an d  th e Wel fare State.Ó
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so c i al  an d  p o l i ti c al  c o al i ti o n s, esp ec i al l y i n c l u d i n g  ex p erts an d  o rg an i zed
l ab o r,  are req u i red  to  en ac t far-reac h i n g  so c i al  sp en d i n g  p o l i c i es.5 4  H o w-
ever,  th ere were few o u tsi d e ex p erts c al l i n g  fo r th e Wo rks Pro g ress Ad m i n i s-
trati o n  o r an yth i n g  l i ke i t i n  th e 1 9 2 0 s, an d  o rg an i zed  l ab o r was n o t fu l l y
b eh i n d  i t at fi rst.  Fu rth erm o re, d u ri n g  Wo rl d  War I I  N ew D eal  so c i al  p o l i c y
was ro l l ed  b ac k d esp i te th e resi stan c e o f a c o al i ti o n  o f o rg an i zed  l ab o r an d
p o l i c y ex p erts.

Man y asp ec ts o f Am eri c an  p arty p o l i ti c s e l u d e p arti san sh i p  p ersp ec ti ves,
wh i c h  ex p ec t p arti es to  ap p eal  to  vo ters i d eo l o g i c al l y th ro u g h  p ro g ram s.
Parti es c an  al so  rel y o n  su p p o rters wh o  d esi re Òp atro n ag e,Ó su c h  as g o vern -
m en t jo b s o r c o n trac ts; an d  su c h  p arti es h ave b een  p reval en t i n  th e Am eri -
c an  setti n g . As m an y U .S. p o l i ti c al  sc i en ti sts h ave arg u ed , p eo p l e  wo rki n g
fo r th ese o rg an i zati o n s typ i c al l y d o  so  to  fu rth er th ei r m ateri al  p o si ti o n  i n
so c i ety, n o t to  p u rsu e an  i d eo l o g y o r p ro g ram  o f refo rm .5 5  D avi d  Mayh ew
c l ai m s th at p atro n ag e-o ri en ted  p arti es avo i d  p ro g ram m ati c  so c i al  p o l i c y
b ec au se th ey fi n d  p ro fessi o n al  b u reau crac i es th reaten i n g . So c i al  i n su ran c e
an d  so c i al  assi stan c e p ro g ram s req u i re trai n ed  an d  q u al i fi ed  wo rkers to
o p erate th em , an d  so  th ei r su p p o rters seek to  l eg i sl ate m eri t-b ased  h i ri n g
p rac ti c es. Wh en  th ey are su c c essfu l ,  a l etter o f rec o m m en d ati o n  fro m  a
p arty n o tab l e  n o  l o n g er c o n sti tu tes a ti c ket to  a g o vern m en t jo b .5 6

An  al tern ati ve  i s to  p ro vi d e p atro n ag e o p p o rtu n i ti es th ro u g h  so c i al  p o l i -
c y. Su c h  p ro g ram s m ay wi n  th e su p p o rt o f p atro n ag e-o ri en ted  p o l i ti c i an s
wh o  are favo red  o r ex p ec t to  b en efi t.  Yet th at strateg y b ri n g s i ts o wn  p ro b -
l em s. Th e p ro g ram s wi l l  m o st l i ke l y b e o p p o sed  b y o th ers n o t so  favo red .
Pro vi d i n g  p atro n ag e o p p o rtu n i ti es o ften  c o m es at th e ex p en se o f setti n g
u p  p ro fessi o n al  b u reau crac i es an d  th e effi c i en t ru n n i n g  o f a p ro g ram .
Mo st o f al l ,  a p ro g ram  d esi g n ed  i n  su c h  a way o p en s i tsel f to  c h arg es o f
c o rru p ti o n  an d  u n fai rn ess an d  m ay en d  u p  b ec o m i n g  d i scred i ted  i n  p u b l i c
o p i n i o n .

Fo r th ese reaso n s, p arti san sh i p  an d  p o l i ti c al  c o al i ti o n  th eo ri es req u i re

5 4 . Esp i n g -An d ersen , T hree Worlds of Welfare Capitalism, c h ap . 1 .  O rl o ff,  T he Politics of Pen-
sions, c h ap . 2 .

5 5 . Fo r n o tab l e  arg u m en ts ab o u t Òm ac h i n eÓ o r p atro n ag e p o l i ti c s, see H aro l d  Go sn el l ,
Machine Politics: Chicago Model 2 d  ed . ( Ch i c ag o : U n i versi ty o f Ch i c ag o  Press, 1 9 6 8 ) ; Ed ward  C.
Ban fi e l d  an d  Jam es Q . Wi l so n , City Politics ( Cam b ri d g e, MA: H arvard  U n i versi ty Press, 1 9 6 3 ) ;
Marti n  Sh efter,  ÒParty an d  Patro n ag e: Germ an y, I tal y, an d  En g l an d ,Ó Politics and Society 7  ( 1 9 7 7 ) :
4 0 4 Ð5 1 ; an d  Ira Katzn el so n , City Trenches: Urban Politics and the Patterning of Class in the United
States ( N ew Yo rk: Pan th eo n , 1 9 8 1 ) .

5 6 . Mayh ew refers to  th ese as Òtrad i ti o n al  p arty o rg an i zati o n sÓ an d  d efi n es th em  as au to n o -
m o u s, l o n g -l asti n g , h i erarc h i c al ,  seeki n g  to  n o m i n ate c an d i d ates fo r a wi d e ran g e o f p u b l i c
o ffi c es, an d  rel yi n g  su b stan ti al l y o n  m ateri al  i n c en ti ves ( Mayh ew, Placing Parties in American
Politics [ Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 8 6 ] ,  1 9 Ð2 0 ) . H e al so  arg u es ( 2 9 2 Ð9 4 )  th at
th e l ead ers o f p atro n ag e-o ri en ted  p arty o rg an i zati o n s are i n c l i n ed  to  avo i d  p ro g ram m ati c
b en efi ts b ec au se th e ki n d  o f p erso n  attrac ted  to  p atro n ag e p arti es i s u n l i ke l y to  b e so m eo n e
wi th  an  u rg e to  b u i l d  p ro g ram s, p ro -sp en d i n g  g ro u p s l i ke th e l ab o r m o vem en t c an n o t easi l y
ex erc i se i n fl u en c e i n  th em , an d  th ese p arti es p ro m o te i ssu e-l ess p o l i ti c s an d  d i sc o u rag e p ro fes-
si o n al  b u reau crac i es, wh i l e  creati n g  a p o l i ti c al  c u l tu re o f p essi m i sm  ab o u t th e u ti l i ty o f
g o vern m en t.
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so m e revi si o n  to  ex p l ai n  th e h i sto ri c al  trajec to ry o f U .S. so c i al  p o l i c y an d
th e WPA. Ac c o rd i n g  to  o u r i n sti tu ti o n al l y-revi sed  p arti san sh i p  arg u m en t,
we an ti c i p ate p u b l i c  sp en d i n g  g ai n s wh en  wh at we c al l  reform-oriented regimes
take p o wer.  Bec au se o f i n sti tu ti o n al  vari ati o n s, h o wever,  taki n g  p o wer i n
th e Am eri c an  c o n tex t u su al l y m ean s m o re th an  h avi n g  a D em o crati c  ex ec -
u ti ve  an d  a m ere D em o crati c  m ajo ri ty i n  th e l eg i sl atu re. At th e n ati o n al
l eve l ,  a p ro -so c i al  sp en d i n g  reg i m e req u i res th e e l ec ti o n  o f a refo rm -
o ri en ted  p resi d en t and a Òp ro -sp en d i n g Ó Co n g ressi o n al  m ajo ri ty. Bel o w we
d etai l  th e req u i rem en ts o f eac h .

A p resi d en tÕs o ri en tati o n  to ward  refo rm  i s l i ke l y to  h ave a key i m p ac t o n
so c i al  sp en d i n g  p ro g ram s. Presi d en ts c an  em p l o y p ersu asi o n  o r favo rs o r
th ei r i n fl u en c e o ver p u b l i c  o p i n i o n  to  c o n vi n c e waveri n g  l eg i sl ato rs to
su p p o rt a d o m esti c  p ro g ram . Bu t wh at i s l i ke l y to  i n d u c e th e i m p u l se to
su p p o rt so c i al  p o l i c y i n  a p resi d en t? A few th i n g s c o m e to  m i n d . Fi rst,  a
p resi d en t i s l i ke l y to  b e refo rm -o ri en ted  i f affi l i ated  wi th  a p arty i n  favo r o f
so c i al  sp en d i n g  an d  u n affi l i ated  wi th  a p arty o p p o sed . Sec o n d , a p resi -
d en tÕs o ri en tati o n  to  refo rm  d ep en d s o n  th e n u m b er an d  d eg ree o f al l i -
an c es wi th  p ro -sp en d i n g  o rg an i zati o n s, ran g i n g  fro m  p ro fessi o n al  refo rm
o rg an i zati o n s to  l ab o r u n i o n s. Th i rd , o ri en tati o n  to  refo rm  d ep en d s o n  a
p resi d en tÕs p o l i ti c al  h i sto ry o f su p p o rti n g  o r o p p o si n g  so c i al  p o l i c y. Fi n al l y,
th e p resi d en t h as to  b e o ri en ted  m o re to ward  d o m esti c  p o l i c y th an  fo rei g n
p o l i c y. Wan ti n g  to  refo rm  i s n o t en o u g h , th o u g h . An y p resi d en t i s m o re
l i ke l y to  su c c eed  wi th  m o re p o wer an d  ro o m  to  m an eu ver.  Th ese d ep en d  i n
tu rn  o n  o th er vari ab l es. Th e g reater th e e l ec to ral  m ajo ri ty, th e g reater th e
i n fl u en c e th e p resi d en t c an  h ave o ver so c i al  p o l i c y. A c l o se c o n n ec ti o n  i n
th e p u b l i c Õs m i n d  to  rec en t p resi d en ts fro m  th e sam e p arty i s l i ke l y to
c o n strai n  a p resi d en t,  wh ereas a l ac k o f c o n n ec ti o n  wo u l d  n o t.5 7

Presi d en ts, h o wever,  c an n o t l eg i sl ate o n  th ei r o wn  an d  n eed  to  b e b ac ked
b y a l arg e refo rm -o ri en ted  c o n ti n g en t i n  Co n g ress. I ts si ze m u st b e su c h
th at i t i s ab l e  to  o verc o m e resi stan c e n o t o n l y fro m  Rep u b l i c an s, b u t al so
fro m  D em o crati c  rep resen tati ves o f u n d em o crati c  reg i m es.5 8  Two  so rts o f
D em o crats, we arg u e, were l i ke l y to  d efec t fro m  Ro o sevel t ad m i n i strati o n -
su p p o rted  so c i al  sp en d i n g  p ro p o sal s. Th e seg m en ts o f th e p arty m o st o p -
p o sed  to  so c i al  sp en d i n g  were l i ke l y to  b e fo u n d  i n  th e So u th  Ð wh ere, Key
su g g ests, p o l i ti c s was l arg e l y u n d em o crati c  an d  th ere was l i ttl e  e l ec to ral
reaso n  fo r p o l i ti c i an s to  p ro m o te p o l i c i es to  ai d  th e l ess wel l  o ff.  I n  th e
1 9 3 0 s, fo r i n stan c e, 1 0 2  H o u se seats were h e l d  b y so u th ern  D em o crats. A
sec o n d  g ro u p  l i ke l y to  d efec t were D em o crats fro m  p atro n ag e-o ri en ted
p arti es, as su g g ested  b y Mayh ew. I n  th e th i rteen  states wh ere th ese p arty
o rg an i zati o n s fl o u ri sh ed , D em o crati c  c o n g ressi o n al  rep resen tati ves m i g h t
b ac k so c i al  sp en d i n g  p ro g ram s, b u t i t wo u l d  d ep en d  o n  th e n atu re o f th e
p ro g ram  an d  th ei r p o ten ti al  to  c o n tro l  i t.

5 7 . O n  th e m an eu verab i l i ty o f p resi d en ts, see Sko wro n ek, T he Politics Presidents Make.
5 8 . Fo r a d i sc u ssi o n  o f sec ti o n al i sm  i n  Am eri c a, see Ri c h ard  Fran kl i n  Ben sel ,  Sectionalism

and American Political Development, 1880Ð1980 ( Mad i so n , WI : U n i versi ty o f Wi sc o n si n  Press,
1 9 8 4 ) .
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Po litic a l Fo rces fo r Re fo rm  and  U.S. Soc ia l Spend ing  Po licy,
1931–1944
By th e cri teri a en u m erated  ab o ve, i t i s easy to  see th at Fran kl i n  Ro o sevel t
was g o i n g  to  b e m o re refo rm -o ri en ted  th an  h i s p red ec esso r,  H erb ert H o o -
ver.  H o o ver was asso c i ated  wi th  th e l o w-tax  p o l i c i es o f th e Rep u b l i c an
ad m i n i strati o n s o f th e 1 9 2 0 s. H e was n o t c l o sel y al i g n ed  wi th  e i th er th e
l ab o r m o vem en t o r wi th  p ro fessi o n al  so c i al  refo rm  asso c i ati o n s. Al th o u g h ,
l i ke m o st Am eri c an  p resi d en ts o f h i s era, h e was m o re c o n c ern ed  wi th
d o m esti c  th an  fo rei g n  p o l i c y, h e h ad  n o  p revi o u s p o l i ti c al  rec o rd  i n  favo r
o f m o d ern  so c i al  p o l i c y; h e h ad  h e l d  n o  p revi o u s e l ec ted  p o l i ti c al  o ffi c e . As
Secretary o f Co m m erc e i n  th e earl y 1 9 2 0 s h e h ad  ex p l o red  m o d ern  an d
m o d erate m ean s to  fi g h t sh o rt-term  u n em p l o ym en t,  b u t h i s i n q u i ry
sto p p ed  sh o rt o f u n em p l o ym en t i n su ran c e o r l arg e ex p en d i tu res to  p ro -
m o te d i rec t em p l o ym en t.5 9

By c o n trast,  Ro o sevel t was th e n o m i n ee o f th e D em o crati c  p arty. Th at
p arty h ad  n o t b een  i n  th e van g u ard  o f n ati o n al  an d  p erm an en t so c i al
sp en d i n g  refo rm , b u t i t d i d  h ave i ts ad van tag es. I n  Co n g ress, th e D em o -
crats l ed  th e fi g h t fo r em erg en c y rel i ef d u ri n g  th e wan i n g  years o f th e
H o o ver reg i m e. Th e n ati o n Õs stro n g est so c i al  p o l i c y ad vo c ate, Sen ato r Ro b -
ert Wag n er,  was a D em o crati c  l ead er.  Th e p arty al so  su p p o rted  u n em p l o y-
m en t i n su ran c e an d  o l d -ag e p en si o n s i n  i ts 1 9 3 2  p l atfo rm . Mo st o f al l ,  th e
D em o crati c  p arty, u n l i ke th e Rep u b l i c an  p arty, was n o t c o m m i tted  to  p o l i -
c i es o f l o w tax ati o n  an d  to  i n d u stri al  an d  fi n an c i al  i n terest g ro u p s. Ro o se-
ve l t h i m sel f was an  earn est c h am p i o n  o f so c i al  p o l i c y refo rm  as th e Go ver-
n o r o f N ew Yo rk: H e h ad  p resi d ed  o ver th e p assag e o f i ts o l d -ag e p en si o n
l eg i sl ati o n  an d  th e reo rg an i zati o n  o f i ts D ep artm en t o f Wel fare, an d  was i n
th e fo refro n t o f p ro vi d i n g  em erg en c y rel i ef th ro u g h  N ew Yo rkÕs Tem p o -
rary Em erg en c y Rel i ef Ad m i n i strati o n . Fo r th ese reaso n s, h e rec e i ved  su p -
p o rt fro m  m an y p ro -sp en d i n g  p eo p l e  an d  g ro u p s.6 0

So c i al  sp en d i n g  resu l ts d ep en d  o n  b o th  th e stren g th  o f th e refo rm  i m -
p u l se an d  th e m an d ate an d  m i ssi o n  o f th e p resi d en t.  Ro o sevel tÕs refo rm -
o ri en tati o n  was rel ati ve l y stro n g  an d  c o n si sten t,  th o u g h  i t vari ed  so m ewh at
d u ri n g  h i s twel ve years i n  p o wer.  I t g rew stro n g er as h e so u g h t an d  g ai n ed
th e su p p o rt o f p ro -sp en d i n g  o rg an i zati o n s i n  h i s b i d  fo r reel ec ti o n  i n  1 9 3 6 .
D u ri n g  th at e l ec ti o n , to o , h i s su p p o rt h ad  b ec o m e m u c h  m o re p o l ari zed
al o n g  c l ass l i n es. N ear th e en d  o f th e d ec ad e, h o wever,  Ro o sevel tÕs to p
p ri o ri ty b ec am e fo rei g n  p o l i c y, as h e p rep ared  Am eri c an  en try i n to  th e war
an d  was reel ec ted  an  u n p rec ed en ted  sec o n d  ti m e. Ro o sevel tÕs m an d ate to
ac t o n  h i s ag en d a was p ro b ab l y g reater th an  h i s so c i al -sp en d i n g  i m p u l se
an d  c ertai n l y m o re c o n si sten t.  H e was o n l y th e sec o n d  D em o crati c  p resi -

5 9 . U d o  Sau tter,  T hree Cheers for the Unemployed: Government and Unemployment Before the New
Deal ( Cam b ri d g e: Cam b ri d g e U n i versi ty Press, 1 9 9 1 ) .

6 0 . See, fo r i n stan c e, Arth u r M. Sc h l esi n g er Jr. ,  T he Age of Roosevelt: T he Crisis of the Old
Order, 1919Ð1933 ( Bo sto n : H o u g h to n  Mi ffl i n ,  1 9 5 7 ) , 3 9 0 Ð9 5 ; Bro c k, Welfare, Democracy, and the
New Deal, c h ap . 4 ; H o p ki n s, Spending to Save, c h ap . 3 ; an d  Sau tter,  T hree Cheers for the Unemployed,
3 0 5 Ð1 3 .



BRING BACK THE WPA 37

d en t o f h i s c en tu ry an d  fo l l o wed  twel ve years o f Rep u b l i c an  ru l e  Ð freei n g
h i m  fro m  th e p o l i c i es o f p red ec esso rs. H i s m an d ate was stro n g  fro m  th e
start,  as h e wo n  i n  1 9 3 2  wi th  so m e 5 7 .4  p erc en t o f th e two -p arty vo te. H i s
su p p o rt p eaked  after th e e l ec ti o n s o f th e 1 9 3 6 , wh i c h  h e wo n  wi th  6 0 .8
p erc en t o f th e two -p arty vo te an d  c ap tu red  al l  states b u t Mai n e an d  Ver-
m o n t.  I n  1 9 4 0  h i s su p p o rt d ro p p ed  so m ewh at to  5 4 .7  p erc en t o f th e two -
p arty vo te, as e i g h t states jo i n ed  Verm o n t an d  Mai n e i n  th e Rep u b l i c an
c o l u m n . I n  1 9 4 4 , th e to tal s were 5 3 .4  p erc en t an d  twel ve states l o st.6 1

Th e p resi d en t n eed ed  refo rm -o ri en ted  c o n g ressi o n al  m ajo ri ti es, h o w-
ever,  to  su p p o rt h i s so c i al  l eg i sl ati o n  Ð o r to  fo rc e h i s h an d  b y p ro p o si n g
so m e o f th ei r o wn . Fo r p ro -so c i al  sp en d ers to  c o n tro l  Co n g ress, a n u m b er
o f th i n g s wo u l d  h ave to  h ap p en  si m u l tan eo u sl y. D em o crats, esp ec i al l y i n
th e ag rari an  an d  n o n -p atro n ag e p arty West,  an d  th i rd -p arty c an d i d ates h ad
to  estab l i sh  a si zab l e  p resen c e i n  Co n g ress. D em o crats wo u l d  al so  n eed  to
wi n  th e vast m ajo ri ty o f th e c o n g ressi o n al  d i stri c ts i n  wh i c h  o rg an i zed  l ab o r
h ad  a su b stan ti al  e l ec to ral  p resen c e.6 2  Th ese c o n ti n g en ts h ad  to  b e l arg e
en o u g h  to  o verc o m e o p p o si ti o n  to  so c i al  sp en d i n g  p ro p o sal s Ð n o tab l y
fro m  Rep u b l i c an s an d  so u th ern  D em o crats. Th ese i n sti tu ti o n al  i m p ed i -
m en ts were so  g reat th at o n l y rarel y d i d  th ese even ts c o n verg e.

Fro m  1 9 3 1  th ro u g h  1 9 4 4  D em o crats h el d  m ajo ri ti es i n  Co n g ress, b u t
p arty fo rtu n es th ere vari ed  m u c h  m o re th an  d i d  th e e l ec to ral  su p p o rt fo r
th e p resi d en t.  Th e stro n g est D em o crati c  rep resen tati o n  i n  th e Co n g ress
c am e after th e e l ec ti o n s o f 1 9 3 4  an d  1 9 3 6 . At th e b eg i n n i n g  o f 1 9 3 5 , th e
D em o crats h ad  a m ajo ri ty o f 2 1 6  i n  th e H o u se an d  a m ajo ri ty o f 4 4  i n  th e
Sen ate. Th i s swi n g  to  th e D em o crats fl o u ted  th e u su al  e l ec to ral  p ri n c i p l e
th at th e p resi d en tÕs p arty wi l l  l o se seats d u ri n g  o ff-term  el ec ti o n s. After
Ro o sevel tÕs reel ec ti o n  l an d sl i d e i n  1 9 3 6 , th e D em o crati c  m ajo ri ty i n  th e
H o u se ro se to  2 4 2  an d  th e m ajo ri ty i n  th e Sen ate to  6 0 . Al th o u g h  th e
D em o crats l o st 7 0  seats i n  th e H o u se i n  1 9 3 8 , th ei r m ajo ri ty was sti l l  al m o st
1 0 0  an d  th e D em o crati c  m ajo ri ty i n  th e Sen ate fe l l  o n l y to  4 6 , an  ex trem el y
h i g h  l eve l  fo r an y p eri o d  i n  U .S. h i sto ry. Al th o u g h  th e p arty h e l d  i ts
stren g th  d u ri n g  Ro o sevel tÕs sec o n d  reel ec ti o n  i n  1 9 4 0 , i n  th e o ff-year e l ec -
ti o n s o f 1 9 4 2  th e D em o crati c  m ajo ri ty i n  th e H o u se d ro p p ed  to  1 0  an d  i n
th e Sen ate to  2 1 . I n  wh at fo l l o ws we trac e th e refo rm  o ri en tati o n  o f th e
H o u se o f Rep resen tati ves. We d o  th i s n o t b ec au se i t i s m o re i m p o rtan t th an
th e Sen ate Ð i n d eed , th e i n sti tu ti o n al  b arri ers to  so c i al  refo rm  were g reater
i n  th e Sen ate. Bu t th e Sen ate was h i g h l y D em o crati c  d u ri n g  o u r p eri o d  o f
i n terest,  wh i l e  th e p arti san  m ake-u p  o f th e H o u se vari ed  m o re su b stan ti al l y
an d  th u s wo u l d  b e ex p ec ted  to  h ave a g reater i n fl u en c e o n  fl u c tu ati o n s i n
so c i al  p o l i c y.

To  si m p l i fy an  an al ysi s o f th e su p p o rt fo r so c i al  sp en d i n g  p ro p o sal s i n  th e
H o u se, we fi rst i so l ate D em o crati c  rep resen tati ves fro m  d em o crati c  p o l i ti -
c al  system s an d  p ro g ram m ati c ,  Òo p en Ó p arti es, an d  rep resen tati ves fro m
rad i c al  th i rd -p arti es o r en d o rsed  b y th em . Ac c o rd i n g  to  o u r revi sed  p arti -

6 1 . Bu reau  o f th e Cen su s, Historical Statistics, 1 0 7 5 , 1 0 7 7 .
6 2 . D avi d  R. Mayh ew, Party Loyalty Among Congressmen: T he Dif ference Between Democrats and

Republicans, 1947Ð1962 ( Cam b ri d g e, MA: H arvard  U n i versi ty Press, 1 9 6 6 ) .
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san sh i p  h yp o th esi s, a si zeab l e  c o n ti n g en t o f th ese open and democratic left
l eg i sl ato rs are key to  su p p o rt fo r so c i al  sp en d i n g  l eg i sl ati o n . Gen eral l y
sp eaki n g , we ex p ec t th em  to  b e stro n g l y i n  favo r o f n ew p erm an en t n ati o n -
al  c o m m i tm en ts to  c i ti zen s i n  so c i al  sp en d i n g  l eg i sl ati o n ; th ey are arrayed
ap p ro p ri atel y o n  th e far l eft si d e o f Tab l e  4 . I n  th e m i d d l e  l eft-si d e o f th e
tab l e  are wh at we ex p ec t to  b e l ess rel i ab l e  al l i es o f p u b l i c  sp en d i n g .
Patro n ag e-o ri en ted  n o rth ern  D em o crats are c o u n ted  as left-moderate, as are
rep resen tati ves ru n n i n g  o n  b o th  D em o crati c  an d  Rep u b l i c an  p arty l i n es.
N o rth ern  Rep u b l i c an s fro m  o p en  p arty system s, i n  th e m i d d l e-ri g h t p art o f
th e tab l e , are c o u n ted  as th e right-moderate. We en vi si o n  th ese rep resen ta-
ti ves as su sc ep ti b l e  to  i n fl u en c e fro m  th e p resi d en t o r i n su rg en ts, o r b o th .

O n  th e far ri g h t si d e are Rep u b l i c an s fro m  trad i ti o n al ,  p atro n ag e p arty
system s an d  D em o crats fro m  th e n o n d em o crati c  So u th . Th ese patronage
right or undemocratic l eg i sl ato rs are ex p ec ted  to  b e th e l east l i ke l y to  su p p o rt
n ew n ati o n al  c o m m i tm en ts i n  so c i al  sp en d i n g  an d  m o st l i ke l y to  fi g h t
th em . Al so  i n c l u d ed  am o n g  th ese are rep resen tati ves fro m  c o n servati ve
th i rd  p arti es o r wh o  are en d o rsed  b y su c h  p arti es. By anti-spenders, we m ean
th o se l i ke l y to  b e o p p o sed  to  p erm an en t,  n ati o n al  so c i al  sp en d i n g  p ro -
g ram s wi th  g en ero u s stan d ard s i n  th em . So u th ern  D em o crats, fo r i n stan c e,
were n o t averse to  g ai n i n g  n ati o n al  fu n d s rai sed  m ai n l y fro m  a n o rth ern
tax  b ase. Wh at th ey o p p o sed  were g en ero u s n ati o n al  stan d ard s i n  so c i al
p o l i c y am o u n ts an d  th e n ati o n al  ad m i n i strati o n  o f so c i al  p o l i c y. Th ey al so
o p p o sed  l eg i sl ati ve  p ro vi si o n s b y wh i c h  o th er states c o u l d  rai se b en efi ts to  a
h i g h  l eve l  an d  h ave an  o p en -en d ed  c l ai m  o n  th e p u b l i c  p u rse. Fo r th at
reaso n , so u th ern  D em o crats, esp ec i al l y th e Vi rg i n i a sen ato rs, o p p o sed  ter-
m i n ati n g  th e FERA, wh i c h  g ave th e states g reater c o n tro l  o ver rel i ef m o n -
i es.6 3

Th e b est c ase fo r so c i al  sp en d i n g  p ro p o sal s i s fo r a l arg e o p en  an d
d em o crati c  l eft c o n ti n g en t to  c o -ex i st wi th  th o se l i ke l y to  su p p o rt th em . A
m ed i u m -si zed  o p en  an d  d em o crati c  l eft g ro u p , wh en  fac ed  wi th  l ess th an
an  o verwh el m i n g  far-ri g h t c o n ti n g en t,  i s al so  ex p ec ted  to  p ro d u c e si g n i fi -
c an t i f l ess d ram ati c  g ai n s i n  so c i al  sp en d i n g  l eg i sl ati o n . Wh en  p atro n ag e-
ri g h t an d  u n d em o crati c  rep resen tati ves are i n  a m ajo ri ty, we ex p ec t an ti -
sp en d i n g  l eg i sl ati o n .

As Tab l e  4  sh o ws, th e fo rtu n es o f th ese g ro u p s vari ed  g reatl y d u ri n g  th e
p eri o d . Th e l eft-wi n g  c o n ti n g en t ran g ed  fro m  2 8  after th e e l ec ti o n  o f 1 9 3 0
to  1 0 6 , after th e e l ec ti o n  o f 1 9 3 6 . Al th o u g h  th e far-l eft c o n ti n g en t n ever
o u tn u m b ered  i ts far-ri g h t c o u n terp art,  at several  p o i n ts Ð n o tab l y after th e
el ec ti o n s o f 1 9 3 4  an d  1 9 3 6  Ð th e far-l eft ri val ed  th e far-ri g h t i n  si ze. I n  1 9 3 5
th ro u g h  1 9 3 6 , fo r i n stan c e, th e refo rm ers h ad  9 9  H o u se seats, as c o m p ared
to  1 5 7  fo r th e c o n servati ves, an d  i n  1 9 3 7  th ro u g h  1 9 3 8 , th e d i fferen c e h ad
n arro wed  to  3 7  seats. At o th er p o i n ts, th e l eft-wi n g  g ro u p  h ad  a rel ati ve l y
h i g h  n u m b er o f seats, p arti c u l arl y i n  1 9 3 3  th ro u g h  1 9 3 4  an d  1 9 3 9  th ro u g h
1 9 4 0 . I f o n e ad d s th e m o d erate l eft c o n ti n g en t to  th e refo rm  si d e an d  th e

6 3 . See Ed wi n  Am en ta, Bold Relief: Institutional Politics and the Origins of Modern American
Social Policy ( Pri n c eto n , N J: Pri n c eto n  U n i versi ty Press, 1 9 9 8 ) , c h ap . 5 .
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m o d erate ri g h t to  th e an ti -refo rm  si d e, th e l eft c o n ti n g en t was i n  a m ajo ri ty
fro m  1 9 3 5  th ro u g h  1 9 3 8 . At o th er ti m es, th e l eft-wi n g  d efi c i t was l ess th an
o n e h u n d red  Ð n o tab l y fro m  1 9 3 9  th ro u g h  1 9 4 2 . By c o n trast,  after th e o ff-
year e l ec ti o n s o f 1 9 4 2  th e far-ri g h t g ro u p  b y i tsel f c o n sti tu ted  a m ajo ri ty,
an d  th e ri g h t g ro u p s o u tn u m b ered  th e l eft o n es b y 1 8 5  i n  th e H o u se.

Th e fi n al  c o l u m n  o f Tab l e  4 , l ab e l ed  ÒPro -Sp en d er Stren g th ,Ó p ro vi d es
an  o veral l  eval u ati o n  o f th e rel ati ve  si ze o f l eft g ro u p s to  th e ri g h t o n es. Th e
eval u ati o n s are b ased  n o t o n l y o n  th e m ake-u p  o f th e H o u se, b u t al so  o n
th e ex i sten c e o f a refo rm er D em o crat i n  th e Wh i te H o u se an d  a h eavi l y
D em o crati c  Sen ate. Th e p eri o d  1 9 3 5 Ð1 9 3 8  h ad  th e l arg est p ro -sp en d i n g
c o n ti n g en t.  I ts si ze was m o re m o d erate i n  1 9 3 9 Ð1 9 4 2  an d  1 9 3 3 Ð1 9 3 4 . I n
eac h  o f th ese Òm o d erateÓ p eri o d s, th e stro n g  p ro -sp en d i n g  c o n ti n g en t was
si zeab l e , an d  th e stro n g  an ti -sp en d i n g  g ro u p  h e l d  l ess th an  a m ajo ri ty i n
th e H o u se. Th e l east favo rab l e  p eri o d  fo r so c i al  p o l i c y was 1 9 4 3 Ð1 9 4 4 ,
wh en  th e an ti -sp en d ers were i n  a m ajo ri ty.

Th e h i sto ri c al  p attern  o f th ese refo rm  c o n ti n g en ts i s c l o sel y refl ec ted  i n
p u b l i c  so c i al  sp en d i n g  i n n o vati o n s an d  l eg i sl ati o n . After th e o ff-year 1 9 3 4
e l ec ti o n s, as far as p u b l i c  so c i al  sp en d i n g  p ro p o sal s were c o n c ern ed , Ro o se-
ve l t an d  o th er p ro p o n en ts fo r sp en d i n g  refo rm  were i n  an  ex trem el y favo r-
ab l e  p o si ti o n . Fro m  1 9 3 5  th ro u g h  1 9 3 8 , fo r ex am p l e, th e l eft g ro u p s n u m -
b ered  g reater th an  th e 2 1 8  H o u se m em b ers req u i red  to  si g n  a d i sc h arg e
p eti ti o n  to  b ri n g  an y p ro p o sed  b i l l  to  th e fl o o r o f th e H o u se. I t i s th erefo re
n o  su rp ri se th at th e far-reac h i n g  Wo rks Pro g ress Ad m i n i strati o n  an d  So c i al
Sec u ri ty Ac t were p assed  i n  1 9 3 5 . Mo reo ver,  Ro o sevel t stro ve to  al ter th e
stru c tu re o f th e ex ec u ti ve  state an d  th e b al an c e o f p o wer am o n g  th e
b ran c h es o f g o vern m en t after th e e l ec ti o n s o f 1 9 3 6 . Wi th  th i s so rt o f p o l i ti -
c al  c o n fi g u rati o n , th e Ro o sevel t Ad m i n i strati o n  an d  i ts su p p o rters c o u l d
o verc o m e th e o p p o si ti o n  o f Rep u b l i c an s an d  ru ral  D em o crats Ð o n  m o st
i ssu es.

I m m ed i atel y after th e e l ec ti o n s o f 1 9 3 6  th e Ad m i n i strati o n  saw very few
n ew su c c esses, ap p aren tl y i n  c o n trad i c ti o n  to  th e ex p ec tati o n s o f th e arg u -
m en t.  Th e b i d  to  Òp ac kÓ th e Su p rem e Co u rt th at h ad  ru l ed  u n c o n sti tu ti o n -
al  m u c h  o f th e fi rst N ew D eal ,  was a c o n sp i c u o u s fai l u re, as was th e 1 9 3 8
reo rg an i zati o n  l eg i sl ati o n  th at was d esi g n ed  to  g ran t g reat p o wers to  th e
n ati o n al  ex ec u ti ve . I t wo u l d , h o wever,  b e a m i stake to  d i sm i ss th e i m p o rtan t
g ai n s fo r so c i al  p o l i c y th ese g am b i ts m ad e p o ssi b l e . Th e attac k o n  th e
Su p rem e Co u rt sp eed ed  i ts ac c ep tan c e o f sec o n d  N ew D eal  l eg i sl ati o n .
Wi th o u t i t m u c h  o f th e sec o n d  N ew D eal  wo u l d  p ro b ab l y h ave fo l l o wed
m u c h  o f th e fi rst i n  b e i n g  ru l ed  u n c o n sti tu ti o n al .  Si m i l arl y,  th e fi g h t to
rem ake th e n ati o n al  ex ec u ti ve  fe l l  sh o rt o f p assag e b y o n l y a few vo tes i n
1 9 3 8 . Th i s stru g g l e  m ad e p o ssi b l e  th e m o re m o d erate b u t sti l l  si g n i fi c an t
reo rg an i zati o n  l eg i sl ati o n  o f th e fo l l o wi n g  year Ð wh i c h  l ed  to  th e c o n so l -
i d ati o n  o f th e WPA. I n  an y c ase, th e ad m i n i strati o n Õs key l o sses were n o t
ex p l i c i tl y o n  so c i al  sp en d i n g , b u t o n  g ai n i n g  n ew an d  g en eral  p o wers fo r
th e ex ec u ti ve  b ran c h .6 4

6 4 . O n  th e Su p rem e Co u rt an d  th e fi rst N ew D eal ,  see Arth u r M. Sc h l esi n g er Jr. ,  T he Age of
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Ac c o rd i n g  to  Jam es T.  Patterso n Õs fam o u s th esi s, a c o n servati ve  c o al i ti o n
c am e to  p o wer after th e e l ec ti o n s o f 1 9 3 8  an d  si g n al ed  th e en d  o f th e N ew
D eal .6 5  Al th o u g h  th e c o n g ressi o n al  al i g n m en t i n  1 9 3 9  was l ess favo rab l e  to
so c i al  sp en d i n g  th an  th e p revi o u s o n e, as Tab l e  4  sh o ws, i t was far fro m
d o m i n ated  b y c o n servati ves. An d  th ere were m i n o r,  b u t si g n i fi c an t,  so c i al
p o l i c y su c c esses i n  th e l ate 1 9 3 0 s Ð su c h  as th e 1 9 3 9  am en d m en ts to  th e
So c i al  Sec u ri ty Ac t an d  i n creased  ap p ro p ri ati o n s fo r th e WPA. Th ese g ai n s
o wed  to  th e fac t th at th e p o l i ti c al  ri g h t was n o t i n  a m ajo ri ty i n  th e H o u se
o r Sen ate. Si m i l arl y,  th e refo rm -o ri en ted  c o n ti n g en t was sti l l  m o d eratel y
stro n g  after Ro o sevel tÕs sec o n d  reel ec ti o n  i n  1 9 4 0 . Yet d o m esti c  p o l i c y
b ec am e l ess c en tral  to  th e p resi d en tÕs ag en d a, m ag n i fyi n g  th e p o wer o f
c o n servati ves i n  Co n g ress.

Th e real  asc en si o n  to  p o wer o f th e c o n g ressi o n al  c o n servati ves fo l l o wed
th e e l ec ti o n s o f 1 9 4 2 . Perh ap s b ec au se o f warti m e setb ac ks an d  h ard sh i p s,
th e D em o crats l o st m an y m o re seats th an  th e p resi d en tÕs p arty typ i c al l y
l o ses d u ri n g  a m i d term  el ec ti o n . N eed l ess to  say, al m o st al l  o f th e l o sses
were n o n -so u th ern  D em o crats. An d  th e l eft-wi n g  c o n g ressi o n al  g ro u p  was
m u c h  weaker after 1 9 4 2  th an  after th e 1 9 3 8  e l ec ti o n s b ec au se i n  th e l atter
year i t b eg an  i n  a weaker p o si ti o n . Mo reo ver,  th e p resi d en t was al m o st
en ti rel y c o n su m ed  wi th  th e war an d  m ad e l i ttl e  effo rt o n  d o m esti c  p o l i c y
asi d e fro m  tax ati o n . After th e d eb ac l e  o f 1 9 4 2 , th e N ew D eal  was ro l l ed
b ac k. Th e WPA was d i sc h arg ed , an d  o th er p ro g ram s, i n c l u d i n g  th e sc h ed -
u l ed  tax  i n creases fo r O l d  Ag e an d  Su rvi vo rsÕ I n su ran c e, were c u t.

Th i s i n sti tu ti o n al i zed  versi o n  o f th e p arti san sh i p  th esi s h e l p s to  ex p l ai n
th e trajec to ry o f th e WPA. Th e wax i n g  an d  wan i n g  o f th e g en eral  refo rm
o ri en tati o n  o f th e p resi d en t an d  Co n g ress h e l p s to  ex p l ai n  o veral l  d evel o p -
m en ts i n  th e WPA an d  U .S. so c i al  sp en d i n g  p o l i c y. I n  ad d i ti o n , th e i n sti tu -
ti o n al  l i m i ts to  refo rm -o ri en ted  reg i m es Ð th e ex i sten c e o f l arg e n u m b er o f
rep resen tati ves fro m  u n d em o crati c  d i stri c ts an d  fro m  p atro n ag e-o ri en ted
p o l i ti es Ð h el p  to  ex p l ai n  wh y th e WPA was n ever fu n d ed  at a h i g h  l eve l .  Bu t
th i s th esi s d o es n o t ex p l ai n  wh y th e WPA was d estro yed  d u ri n g  th e sec o n d
Wo rl d  War,  wh i l e  o th er so c i al  sp en d i n g  p ro g ram s su ffered  o n l y c u ts.

Th i s i s b ec au se an al ysi s i s b ased  o n  a g en eri c  so c i al  sp en d i n g  p ro g ram ,
ru n  i n  a ro u ti n e  fash i o n , wi th  b en efi ts th at are rel ati ve l y au to m ati c  an d  few
p atro n ag e o p p o rtu n i ti es. Al th o u g h  th e WPA c o n sti tu ted  th e Ro o sevel t Ad -
m i n i strati o n Õs m o st ex ten si ve so c i al  sp en d i n g  effo rt,  i t was n o t su c h  a g en er-
i c  so c i al  sp en d i n g  p ro g ram . Th e WPA p ro vi d ed  m o re jo b s th an  were o n  th e
p ayro l l s o f m o st c i ti es. D esp i te an  en o rm o u s WPA n ati o n al  b u reau crac y
th at was c o m m i tted  to  th e p ro g ram , i t was far fro m  au to m ati c  i n  i ts o p era-
ti o n . Wh at m u st b e ex p l ai n ed  i s h o w th e sp ec i fi c  fo rm  o f th e WPA an d  th e

Roosevelt: T he Politics of Upheaval ( Bo sto n : H o u g h to n  Mi ffl i n ,  1 9 6 0 ) , c h ap s. 2 3 Ð2 4 . O n  th e b i d  to
al ter th e c o u rt,  see Wi l l i am  E. Leu c h ten b u rg , Franklin D. Roosevelt and the New Deal ( N ew Yo rk,
1 9 6 3 ) , c h ap . 1 0 . O n  th e b i d  to  reo rg an i ze th e ex ec u ti ve , see Karl ,  Executive Reorganization and
Reform in the New Deal; Po l en b erg , Reorganizing RooseveltÕs Government; an d  Bri n k l ey, T he End of
Reform, c h ap . 1 .

6 5 . Jam es T.  Patterso n , Congressional Conservatism and the New Deal: T he Growth of the Conser-
vative Coalition in Congress, 1933Ð1939 ( Lex i n g to n , KY: U n i versi ty o f Ken tu c ky Press, 1 9 6 7 ) .
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ways i n  wh i c h  i t was al tered  o ver ti m e l ed  to  i ts d o wn fal l  d u ri n g  a p eri o d  i n
wh i c h  p o l i ti c al  su p p o rt fo r so c i al  sp en d i n g  was g en eral l y l o w.

EXPLAINING THE OPPOSITION TO THE WPA AND ITS DEMISE

Wh y th e WPA d i d  n o t su rvi ve i n  so m e fo rm  to  fac e th e p o stwar wo rl d  i s a
q u esti o n  th at i s o ften  i g n o red . I t i s typ i c al l y assu m ed  th at th e WPA was
d esi g n ed  as ex p l i c i tl y tem p o rary an d  th u s wo u l d  n atu ral l y en d  as th e D e-
p ressi o n  en d ed . Bu t n e i th er th e d em i se o f th e WPA n o r th at o f th e D ep res-
si o n  was i n evi tab l e , an d  n e i th er was fo reseen  b y p o l i c ym akers at th e ti m e.
Al th o u g h  u n em p l o ym en t d i d  d ec l i n e d u ri n g  th e war years, l essen i n g  th e
i m m ed i ate n eed  fo r th e WPA, p o l i c ym akers ex p ec ted  h i g h  u n em p l o ym en t
to  resu m e after th e war; n o tab l y, th e N RPB Co m m i ttee saw p u b l i c  em p l o y-
m en t an d  p u b l i c  wo rks as c en tral  strateg i es to  c o u n ter p o stwar u n em p l o y-
m en t an d  p ro vi d e th e ri g h t to  an  ÒAm eri can  stan d ard Ó o f eco n o m i c  secu ri ty.

Th ere are m an y reaso n s to  b e l i eve th e p ro g ram  c o u l d  h ave, o r sh o u l d
h ave, l asted . After al l ,  th e WPA was key to  th e fi rst wel fare refo rm  o f th e
Fed eral  Em erg en c y Rel i ef Ad m i n i strati o n  an d  b ec am e o n e o f th e m o st
p o p u l ar p ro g ram s o f th e sec o n d  N ew D eal .  Th e c o m m i tm en t to  th e WPA
was reaffi rm ed  i n  th e rec essi o n  o f 1 9 3 8 , wh en  N ew D eal  p l an n ers tu rn ed  to
sp en d i n g  as a so l u ti o n , fo c u sed  o n  so c i al  p o l i c y g en eral l y, an d  sh o red  u p
th e WPAÕs ad m i n i strati ve  stru c tu re. Even  i f th e WPA h ad  b een  vi ewed  as
so l e l y tem p o rary, i t seem ed  a l i ke l y c an d i d ate fo r ex ten si o n  g i ven  i ts en o r-
m o u s p u b l i c  p o p u l ari ty an d  i ts p ro vi si o n  o f ai d  to  th o u san d s o f b en efi c i -
ari es. El i m i n ati n g  p ro g ram s i s n o t easy. Wh en  i t h ap p en s, i t d eserves ex p l a-
n ati o n . As Pau l  Pi erso n  n o tes, e l i m i n ati n g  o r even  c u tti n g  so c i al  p ro g ram s
p ro vi d es d i rec t an d  su b stan ti al  h arm  to  i d en ti fi ab l e  p eo p l e , wh i l e  p ro vi d -
i n g  o n l y d i ffu se o r th eo reti c al  b en efi ts to  m an y.6 6  Po l i ti c i an s h ave a d i ffi c u l t
c h o re o n  th ei r h an d s wh en  th ey wan t to  d estro y ex i sti n g  p ro g ram s an d
n eed  to  d evi se strateg i es to  sh i ft b l am e.

Th e wo rk o f h i sto ri an  Mi c h ael  Katz stan d s o u t i n  ad d ressi n g  d i rec tl y th e
d em i se o f th e WPA. I t su g g ests th at wo rk rel i ef i s i n h eren tl y p ro b l em ati c ,
an d  th at th e WPA versi o n  o f wo rk rel i ef ad d ed  to  th e stan d ard  p ro b l em s.
Wo rk rel i ef p ro g ram s h ave c o n fl i c ti n g  g o al s: p ro jec ts are su p p o sed  to  p ro -
vi d e h i g h -q u al i ty o u tp u t,  yet em p l o y th e g reatest n u m b er; h i g h  wag es p ro -
vi d e a d i si n c en ti ve  to  take p ri vate em p l o ym en t,  wh i l e  l o w wag es u n d erm i n e
u n i o n s; c o m b i n i n g  rel i ef wi th  u sefu l  jo b  trai n i n g  p ro ves d i ffi c u l t.  Katz ar-
g u es esp ec i al l y th at th e WPA was l au n c h ed  wi th o u t en o u g h  ad van c e p l an -
n i n g  an d  ad m i n i strati ve  c ap ac i ti es to  b e ru n  p ro p erl y.  H e al so  arg u es th at
th e p o l i ti c al  d ep en d en c e o f th e WPA, wi th  i ts fu n d i n g  su b jec t to  c o n g res-
si o n al  wh i m , u n d erc u t th e p ro g ram . I n  ad d i ti o n , th e cri teri a fo r se l ec ti o n
to  th e WPA, su c h  as restri c ti o n  o f b en efi ts to  o n e fam i l y m em b er,  were
d i scri m i n ato ry, as wo u l d  b e an y cri teri a th at d i d  n o t p ro vi d e a jo b  fo r
everyo n e wh o  n eed ed  an d  wan ted  o n e. Al l o wi n g  wag es to  vary acro ss th e

6 6 . Pi erso n , Dismantling the Welfare State?, c h ap . 1 .
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c o u n try, as th e WPA d i d , m ean t th at eq u al  wo rk d i d  n o t resu l t i n  eq u al
p ay.6 7

Man y o f th ese were i n d eed  real  p ro b l em s. Th e WPA was b u i l t very q u i c k-
l y an d  ran  i n to  n u m ero u s ad m i n i strati ve  tro u b l es; h o wever,  o th er N ew D eal
p ro g ram s h ad  si m i l ar d i ffi c u l ti es, yet su rvi ved . Wh at i s m o re, th e WPA
wo rked  fro m  th e ex am p l es o f th e CWA an d  FERA wo rk rel i ef,  was ab l e  to
p u t a g reat m an y to  wo rk q u i c k l y, an d  c arri ed  o n  th ro u g h o u t th e sec o n d
h al f o f th e D ep ressi o n  d ec ad e. Katz i s al so  ri g h t th at th e p ro g ram  d i scri m i -
n ated , esp ec i al l y ag ai n st wo m en  an d  ag ai n st Afri c an  Am eri c an s i n  th e ru ral
So u th , wh o  were u n l i ke l y to  b e ac c ep ted  fo r g en eral  rel i ef.  Bu t th i s so rt o f
d i scri m i n ati o n  was n o t u n l i ke d i scri m i n ati o n  fo u n d  i n  o th er N ew D eal
p ro g ram s, an d  was n o t p o l i ti c al l y u n p o p u l ar.  I n  ad d i ti o n , m an y o f th e
c o n fl i c ts wi th i n  N ew D eal Õs wo rk rel i ef p ro g ram  were i d en ti fi ed  b y N ew
D eal  p l an n ers, wh o  were read y to  m o d i fy i t.  Th e p o l i ti c al  d ep en d en c e o f
th e WPA o n  Co n g ress i s i m p o rtan t,  b u t wh y d i d  i t even tu al l y tu rn  ag ai n st
th e p ro g ram ?

So m e o f th e g en eral  arg u m en ts d i sc u ssed  earl i er c an  al so  b e ap p l i ed  to
th e d em i se o r retren c h m en t o f th e WPA. U n em p l o ym en t d ro p p ed  to  i n si g -
n i fi c an t l eve l s i n  1 9 4 2 , e l i m i n ati n g  th e i m m ed i ate n eed  fo r th e p ro g ram
an d  p erh ap s th e n u m b ers o f p eo p l e  seei n g  th em sel ves as p o ten ti al l y b en e-
fi ti n g  fro m  i t.  Lo wi  arg u es th at d i stri b u ti ve  p ro g ram s en g en d er i n terest
g ro u p  su p p o rt,  wh i l e  red i stri b u ti ve  p ro g ram s, i n c l u d i n g  m o st so c i al  sp en d -
i n g , d o  n o t.  Th e WPA was a m ean s-tested  p ro g ram , th e typ e th at sc h o l ars
su g g est i s th e m o st vu l n erab l e  i n  a p eri o d  o f retren c h m en t o f so c i al  p o l i c y.
Sko c p o l Õs arg u m en ts ab o u t Òp o l i c y feed b ac ksÓ ap p l y to  th e retren c h m en t
o f p ro g ram s, as wel l  as th ei r creati o n . Lac k o f ad m i n i strati ve  c ap ac i ti es c an
d o o m  a p ro g ram  to  fai l u re as wel l  as m ake i t u n l i ke l y th at i t wi l l  b e c h o sen
i n  th e fi rst p l ac e. As Pi erso n  arg u es, u n em p l o ym en t i s typ i c al l y tem p o rary,
an d  so  p ro g ram s fo r th e u n em p l o yed  o n l y rarel y en g en d er stab l e  i n terest
g ro u p  su p p o rt,  m aki n g  th em  m o re vu l n erab l e  to  retren c h m en t.6 8

Al th o u g h  eac h  o f th e arg u m en ts ab o ve p ro vi d es p art o f th e an swer,  i t
seem s u n l i ke l y th at an y o n e o f th em  c an  m ai n l y ex p l ai n  th e d em i se o f th e
WPA. To  b e c ertai n , th e WPA was m ean s-tested . Bu t o th er m ean s-tested
p ro g ram s, su c h  as O l d -Ag e Assi stan c e an d  Ai d  to  D ep en d en t Ch i l d ren ,
were n o t attac ked  b y Co n g ress an d  c o n ti n u ed  to  fl o u ri sh  d u ri n g  th e war
an d  afterward . By th e en d  o f th e D ep ressi o n  d ec ad e few N ew D eal  so c i al
sp en d i n g  p ro g ram s h ad  stro n g er ad m i n i strati ve  c ap ab i l i ti es. At th e en d  o f
1 9 3 9 , th e WPA i n c l u d ed  so m e 1 8 0 0  c en tral  o r reg i o n al  ad m i n i strati ve  em -
p l o yees, wi th  d i vi si o n s resp o n si b l e  fo r stati sti c s, researc h , i n vesti g ati o n , an d

6 7 . Mi c h ael  B. Katz, In the Shadow of the Poorhouse: A Social History of Welfare in America ( N ew
Yo rk: Basi c  Bo o ks, 1 9 8 6 ) , 2 2 4 Ð3 4 . Th e two  m ajo r c o n tem p o ran eo u s stu d i es o f th e WPA Ð
H o ward , T he WPA an d  Mac m ah o n  et al . ,  Federal Work Relief Ð were p rem i sed  o n  th e o rg an i zati o n
l asti n g  fo r th e l o n g  ru n  an d  were c o m p l eted  b efo re i ts d em i se.

6 8 . Lo wi , ÒFo u r System s o f Po l i c y, Po l i ti c s, an d  Ch o i c eÓ; Sko c p o l ,  Protecting Soldiers and
Mothers, i n tro . Pi erso n , Dismantling the Welfare State?, 1 0 2 Ð3 . Pi erso n  al so  arg u es th at p ro g ram s
c an  h ave Òi n fo rm ati o n  effec tsÓ th at i n fl u en c e b i d s to  c u t th em  an d  th at m atu re p ro g ram s h ave
Òl o c k-i n Ó effec ts th at c o u n ter b i d s to  c u t th em .
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i n fo rm ati o n .6 9  U n em p l o ym en t d ro p p ed , b u t th i s d i d  n o t m ean  th e en d  o f
u n em p l o ym en t c o m p en sati o n  p ro g ram s, an d  m o st ex p erts, c o n servati ve
an d  l i b eral ,  ex p ec ted  h i g h  u n em p l o ym en t after th e war.  Th e WPA h ad
fo rg ed  rel ati o n sh i p s wi th  l o c al  g o vern m en ts aro u n d  th e c o u n try, m an y o f
wh i c h  h ad  b en efi ted  fro m  i ts sp en d i n g , an d  an  u n em p l o yed  wo rkersÕ o rg a-
n i zati o n  d evel o p ed  aro u n d  th e WPA.

O u r arg u m en t fo r th e d em i se o f th e WPA b u i l d s o n  p revi o u s o n es, b u t
g o es b eyo n d  th em . Certai n  asp ec ts o f th e p ro g ram  m ad e th e WPA m o re
vu l n erab l e  th an  o th er so c i al  sp en d i n g  p ro g ram s b y m aki n g  i ts o p p o n en ts
m o re d eterm i n ed  an d  su p p o rters m o re eq u i vo c al  i n  th ei r su p p o rt.  Th e
m ai n  featu res c o u n ti n g  ag ai n st th e WPA were th e si ze an d  sc o p e o f th e
p ro g ram  an d  th e n ati o n al  ex ec u ti ve  au th o ri ty i t em b o d i ed . Th ese c h arac -
teri sti c s m attered  m o re th an  th e fac t th at th e WPA was a m ean s-tested
p ro g ram  ad d ressed  to  u n em p l o ym en t.  Bec au se o f i n sti tu ti o n al  c i rc u m -
stan c es o f Am eri c an  p o l i ti c s Ð th e l ac k o f d em o crac y i n  th e So u th  an d  th e
p atro n ag e n atu re o f m an y l o c al  p arty system s Ð th e o p p o n en ts o f th e WPA
h ad  weap o n s to  fi g h t i t wi th . D esp i te th e d o m i n an c e o f th e D em o crati c
p arty th ro u g h o u t th e WPA era, p ro -so c i al  sp en d ers c o u l d  n ever c o n tro l  th e
g o vern m en t an d  m ake th e WPA sec u re. O th er asp ec ts o f th e p ro g ram  Ð i ts
c en tral i zed  ad m i n i strati o n  an d  i ts i m p ac t o n  wag es Ð m ad e c o n g ressi o n al
l i b eral s an d  o rg an i zed  l ab o r u n easy al l i es o f th e p ro g ram .7 0

De term ined  Oppo sition to  the  WPA

Li ke o th er m ean s-tested  p ro g ram s, su c h  as AD C an d  O AA, th e WPA g ave
b u si n essm en , so u th ern  p l an tati o n  o wn ers, an d  th ei r p o l i ti c al  rep resen ta-
ti ves a stro n g  m o ti vati o n  to  fi g h t th e p ro g ram . I n  ad d i ti o n , b u si n essm en
g en eral l y o p p o sed  an y p ro g ram s th at m i g h t l ead  to  th ei r p ayi n g  h i g h er
tax es. Al so , al th o u g h  th e WPA was su p p o sed  to  avo i d  wo rk p ro jec ts th at
c o m p eted  wi th  p ri vate b u si n ess, th i s l i n e was d i ffi c u l t to  d raw, an d  c ap i tal -
i sts typ i c al l y n ever th o u g h t i t was d rawn  sh arp l y en o u g h . Th e WPA h ad  th e
ad d ed  d i sad van tag e o f p o ten ti al l y b i d d i n g  u p  th e wag es o f wo rkers. A p o l l
taken  b y Fortune m ag azi n e i n  O c to b er 1 9 3 9  asked  a sam p l e o f b u si n essm en
wh i c h  o f m an y N ew D eal  m easu res was Òth e wo rst o f th ese ac ts.Ó Th e WPA
c am e i n  th i rd  ( 1 7 .1  p erc en t) ,  b eh i n d  th e Wag n er Ac t ( 4 3 .9  p erc en t)  an d
th e u n d i stri b u ted  p ro fi ts tax  ( 2 2 .5  p erc en t) ,  wh i c h  was even tu al l y e l i m i -
n ated . So c i al  sec u ri ty c am e i n  fi fth  ( 3 .4  p erc en t) .7 1  I n  sh o rt,  c ap i tal i sts h ad

6 9 . Fed eral  Wo rks Ag en c y, Final Report, 1 0 Ð1 3 .
7 0 . Fo r a m o re c o m p reh en si ve an al ysi s o f Sen ate ro l l -c al l  vo tes an d  state-l eve l  d i fferen c es

c o n c ern i n g  th e WPA, see Ed wi n  Am en ta an d  D rew T.  H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e
WPA: Vo ti n g  an d  State-Level  An al ysesÓ ( p ap er p resen ted  at th e An n u al  Meeti n g  o f th e Am eri -
c an  So c i o l o g i c al  Asso c i ati o n , To ro n to , Au g u st 1 9 9 7 ) .

7 1 . Can tri l ,  Public Opinion, 4 0 5 . Geo rg e F. H o u sto n , Ch ai rm an , Co m m i ttee o n  I n d u stri al
Fi n an c i n g , N ati o n al  Asso c i ati o n  o f Man u fac tu rers, c al l ed  fo r th e en d  o f th e WPA an d  th e
reverti n g  o f rel i ef to  th e l o c al i ti es ( U .S. Sen ate Sp ec i al  Co m m i ttee to  I n vesti g ate U n em p l o y-
m en t an d  Rel i ef,  Hearings, Volume 2 [February 28 to April 8, 1938] [ Wash i n g to n , D C: U .S. Go vern -
m en t Pri n ti n g  O ffi c e , 1 9 3 8 ] ,  9 0 3 Ð1 7 ) . O n  c ap i tal i st o p p o si ti o n  to  th e So c i al  Sec u ri ty Ac t,  see
Ed wi n  Am en ta an d  Su n i ta Pari kh , ÒCap i tal i sts D i d  N o t Wan t th e So c i al  Sec u ri ty Ac t: A Cri ti q u e
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am p l e m o ti vati o n  to  i n d u c e th ei r n o rth ern  Rep u b l i c an  al l i es to  fi g h t th e
p ro g ram .

Rep u b l i c an s were am o n g  th e m o st stal wart o p p o n en ts o f th e WPA
th ro u g h o u t i ts h i sto ry. I n  al m o st al l  vo tes c o n c ern i n g  th e WPA, Rep u b l i c an s
p ro vi d ed  th e g reatest o p p o si ti o n , as a key se l ec ti o n  o f Sen ate vo tes i n d i c ates
i n  Tab l e  5 .7 2  Fo r i n stan c e, ap p ro x i m atel y 7 5  p erc en t o f Sen ate Rep u b l i c an s
su p p o rted  a fai l ed  am en d m en t to  red u c e th e i n i ti al  ap p ro p ri ati o n  fo r th e
WPA fro m  $ 4  b i l l i o n  to  $ 2  b i l l i o n  i n  1 9 3 5 . An d  so m e 7 3  p erc en t o f Sen ate
Rep u b l i c an s vo ted  fo r a fai l ed  effo rt to  red u c e th e ap p ro p ri ati o n  fo r th e
WPA i n  1 9 3 7 . Ap p ro x i m atel y 8 1  p erc en t o f Sen ate Rep u b l i c an s vo ted  i n
favo r o f th e fi rst ( fai l ed )  effo rt,  i n  1 9 3 7 , to  i n d u c e l o c al  sp o n so rs to  c o n tri b -
u te 2 5  p erc en t o f th e c o sts o f th e WPA, a m easu re th at wo u l d  h ave h i n d ered
WPA sp en d i n g  i n  m an y l o c al i ti es. I n  1 9 3 9 , wh en  th e o p p o n en ts o f th e WPA
b eg an  to  d raw b l o o d , so m e 9 1  p erc en t o f Sen ate Rep u b l i c an s jo i n ed  th e
su c c essfu l  o p p o si ti o n  to  th e attem p t to  resto re $ 1 5 0  m i l l i o n  to  th e WPA.7 3

Th e wag e-i n creasi n g  an d  jo b -p ro vi d i n g  p o ten ti al  o f th e WPA m ad e i t
th reaten i n g  to  so u th ern  p o l i ti c al  l ead ers, wh o  al so  fo u g h t g en ero u s stan -
d ard s i n  O AA an d  AD C.7 4  A WPA th at d e l i vered  o n  i ts p ro m i se to  em p l o y
al l  th o se d eem ed  em p l o yab l e  b u t wi th o u t jo b s wo u l d  d o u b tl ess c o n sti tu te a
tem p ti n g  al tern ati ve  to  ten an t farm i n g  an d  ag ri c u l tu ral  wo rk. H i g h  WPA
wag es, c o n si sten t wo rk, fai r an d  ro u ti n i zed  treatm en t o f rec i p i en ts, an d
m o ves to  m ake th e p ro g ram  p erm an en t were al l  o p p o sed  b y so u th ern
D em o crats. Th ey al so  wan ted  to  p reven t ex c essi ve su m s b e i n g  sp en t o n  th e
rest o f th e c o u n try. Th ese c o n c ern s were b al an c ed  o n l y so m ewh at b y th e
n eed  o f a p o o r reg i o n  fo r fed eral  m o n ey.

I n  i ts earl y years, so u th ern  D em o crats ten d ed  to  su p p o rt th e WPA, al -
th o u g h  wi th  i m p o rtan t ex c ep ti o n s. O n  th e b i l l  to  h al ve th e i n i ti al  ap p ro -
p ri ati o n  fo r th e WPA, so m e 2 2  p erc en t o f so u th ern  sen ato rs su p p o rted  th e

o f th e ÔCap i tal i st D o m i n an c eÕ Th esi s,Ó American Sociological Review 5 6  ( 1 9 9 1 ) : 1 2 4 Ð2 9 . See al so ,
N an c y E. Ro se, ÒWo rk Rel i ef i n  th e 1 9 3 0 s an d  th e O ri g i n s o f th e So c i al  Sec u ri ty Ac t.Ó Social
Service Review x x  ( 1 9 8 9 ) : 6 3 Ð9 1 , fo r c o m p l ai n ts b y b u si n essm en  ab o u t wo rk rel i ef b efo re th e
WPA.

7 2 . I n  th i s vo ti n g  an al ysi s, we i n c l u d e n o n -tri vi al ,  si g n i fi c an t an d  rep resen tati ve  vo tes. We
sel ec ted  th e m o st h i g h l y c o n tested  WPA vo tes o f th ei r l eg i sl ati ve  sessi o n , b u t al so  fo c u sed  o n  th e
c o n ten t o f vo tes Ð l o o ki n g  fo r th o se wh i c h  ap p eared  to  b e m ean i n g fu l  i n d i c ato rs o f su p p o rt o r
o p p o si ti o n  to  so c i al  sp en d i n g . Th i s resu l ted  i n  c h o o si n g  9  Sen ate vo tes fro m  a u n i verse o f 7 0
sp read  o ver th e d u rati o n  o f th e WPAÕs ex i sten c e. Th e vo te to tal s i n c l u d e l eg i sl ato rsÕ i n d i c ati o n s
o f su p p o rt o r o p p o si ti o n  th ro u g h  p ai ri n g s an d  an n o u n c em en ts rec o rd ed  i n  th e Congressional
Record. Fo r d i sc u ssi o n s o f th e si g n i fi c an c e o f ro l l -c al l  vo tes, see Wi l l i am  H . Ri ker,  ÒA Meth o d  fo r
D eterm i n i n g  Th e Si g n i fi c an c e o f Ro l l  Cal l s i n  Vo ti n g  Bo d i es,Ó i n  Legislative Behavior: A Reader in
T heory and Research, ed . Jo h n  C. Wah l ke an d  H ei n z Eu l au  ( Gl en c o e, I L : Th e Free Press, 1 9 5 9 ) ;
Ira Katzn el so n , Ki m  Gei g er an d  D an i e l  Kryd er,  ÒL i m i ti n g  L i b eral i sm : Th e So u th ern  Veto  i n
Co n g ress, 1 9 3 3 Ð1 9 5 0 ,Ó Political Science Quarterly 1 0 8  ( 1 9 9 3 ) : 2 8 3 Ð3 0 6 .

7 3 . I n ter-u n i versi ty Co n so rti u m  fo r Po l i ti c al  an d  So c i al  Researc h  ( ICPSR) , United States
Congressional Roll Call Voting Records, 1789Ð1991 [ Co m p u ter fi l e ]  ( An n  Arb o r,  MI : I n ter-
u n i versi ty Co n so rti u m  fo r Po l i ti c al  an d  So c i al  Researc h , 1 9 9 2 ) ; Am en ta an d  H al fm an n , ÒI n sti tu -
ti o n al  Po l i ti c s an d  th e WPA.Ó

7 4 . Ji l l  S. Q u ad ag n o , T he Transformation of Old-Age Security: Class and Politics in the American
Welfare State ( Ch i c ag o : U n i versi ty o f Ch i c ag o  Press, 1 9 8 8 ) .



46

Ta
b

le
 5

.
Pe

rc
e

n
t V

o
tin

g
 A

g
a

in
st

 S
p

e
n

d
in

g
/G

e
n

e
ro

si
ty

 fo
r 

N
o

ta
b

le
 S

e
n

a
te

 W
PA

 B
ill

s,
 1

93
5–

19
41

D
at

e
B

ill
 N

o.
O

D
P

D
SD

R
ep

.

03
/1

9
/3

5
H

.J
.R

. 
11

7
15

25
22

75
R

ed
u

ce
s 

ap
p
ro

p
ri

at
io

n
 f
ro

m
 $

4 
to

 $
2

bi
lli

on
.

02
/0

2
/3

7
H

.R
. 

35
87

31
59

37
73

R
ed

u
ce

s 
ap

p
ro

p
ri

at
io

n
 f
ro

m
 $

79
0 

to
 $

77
5

m
ill

io
n

.
06

/2
1

/3
7

H
.J

.R
. 

36
1

16
36

55
81

Se
ts

 l
oc

al
 p
ro

je
ct

 c
on

tr
ib

u
ti

on
s 

at
 2

5
p

er
ce

n
t 

of
 c

os
ts

.
01

/2
7

/3
9

H
.J

.R
. 

83
33

38
45

91
R

es
to
re

s 
$1

50
 m

ill
io

n
 t

o 
p
ro

p
os

ed
ap

p
ro

p
ri

at
io

n
.

04
/1

1
/3

9
H

.J
.R

. 
24

6
43

50
64

91
In

cr
ea

se
s 

ap
p
ro

p
ri

at
io

n
 b

y 
$5

0 
m

ill
io

n
.

07
/2

8
/3

9
S.

 2
86

4
23

35
73

50
E

lim
in

at
es

 1
8-

m
on

th
 t

im
e 

lim
it

 f
or

 W
PA

em
p

lo
ym

en
t.

08
/0

4
/3

9
H

.R
. 

74
62

21
16

95
47

A
llo

w
s 

am
en

d
m

en
t 
to

 m
ai

n
ta

in
 p
re

va
ili

n
g

w
ag

es
.

06
/1

5
/4

0
H

.J
.R

. 
54

4
52

56
79

38
E

lim
in

at
es

 1
8-

m
on

th
 t

im
e 

lim
it

 f
or

 W
PA

em
p

lo
ym

en
t.

06
/1

9
/4

1
H

.J
.R

. 
19

3
44

54
62

80
In

cr
ea

se
s 

ap
p
ro

p
ri

at
io

n
 f
ro

m
 $

87
5 

m
ill

io
n

to
 $

1.
25

 b
ill

io
n

.

N
ot

es
: Ò

O
D

Ó 
re

fe
rs

 to
 m

em
be

rs
 o

f l
ef
t p

ar
ti

es
 a

n
d

 D
em

oc
ra

ts
 fr

om
 Ò

op
en

Ó 
p

ol
it

ie
s,

 d
ef

in
ed

 a
s 

d
em

oc
ra

ti
c 

p
ol

it
ic

al
 s

ys
te

m
s

an
d

 n
on

-p
at
ro

n
ag

e 
or

ie
n
te

d
 p

ar
ty

 s
ys
te

m
s.

 Ò
P

D
Ó 
re

fe
rs

 t
o 

D
em

oc
ra

ts
 f
ro

m
 p

at
ro

n
ag

e-
or

ie
n
te

d
 p

ar
ty

 s
ys
te

m
s.

 Ò
SD

Ó 
re

fe
rs

to
 s

ou
th

er
n

 D
em

oc
ra

ts
. 

ÒR
ep

.Ó
 r

ef
er

s 
to

 R
ep

u
bl

ic
an

s.
 F

or
 s

el
ec

ti
on

 o
f 
ro

ll-
ca

ll 
vo

te
s,

 s
ee

 n
ot

e 
72

.

So
ur

ce
: 

In
te
r-

U
n

iv
er

si
ty

 C
on

so
rt

iu
m

 f
or

 P
ol

it
ic

al
 a

n
d

 S
oc

ia
l 

R
es

ea
rc

h
 (

IC
P

SR
),

 U
ni
te

d 
St

at
es

 C
on

gr
es

si
on

al
 R

ol
l 

C
al

l 
Vo
tin

g
R

ec
or

ds
, 1

78
9Ð

19
91

 [
C

om
p

u
te
r 

fi
le

] 
(A

n
n

 A
rb

or
, M

I:
 I

n
te
r-

U
n

iv
er

si
ty

 C
on

so
rt

iu
m

 fo
r 

P
ol

it
ic

al
 a

n
d

 S
oc

ia
l R

es
ea

rc
h

, 1
99

2)
.



BRING BACK THE WPA 47

red u c ti o n , h i g h er th an  fo r D em o crats as a wh o l e  ( see Tab l e  5 ) .  H o wever,  an
am en d m en t to  th e sam e ap p ro p ri ati o n  th at wo u l d  h ave p ro vi d ed  wag es
eq u al  to  l o c al  p revai l i n g  wag es d rew 8 0  p erc en t o p p o si ti o n  fro m  so u th ern
sen ato rs.7 5  I n  1 9 3 7 , so u th ern  Rep resen tati ves l ed  b y Cl i fto n  Wo o d ru m  o f
Vi rg i n i a, th e c h ai r o f a H o u se Ap p ro p ri ati o n s su b c o m m i ttee, were th e
van g u ard  o f a fai l ed  c h arg e to  red u c e th e WPA ap p ro p ri ati o n  b y $ 5 0 0
m i l l i o n . So u th ern  sen ato rs, n o tab l y Jam es Byrn es o f So u th  Caro l i n a, th e
h ead  o f th e Sen ate Ap p ro p ri ati o n s su b c o m m i ttee o n  rel i ef,  were i n  th e
fo refro n t o f th e fi rst m o vem en t,  i n  1 9 3 7 , to  req u i re a l o c al  c o n tri b u ti o n ,
i n i ti al l y o f 4 0  p erc en t,  fo r al l  WPA p ro jec ts. Su c h  ex ten si ve l o c al  c o st-sh ari n g
was i n ten d ed  to  red u c e fed eral  i n fl u en c e an d  WPA ex p en d i tu res as a wh o l e .
So m e 5 5  p erc en t o f so u th ern  D em o crats su p p o rted  th i s m easu re, c o m p ared
wi th  3 6  p erc en t o f D em o crats fro m  p atro n ag e-o ri en ted  p arty system s an d  1 6
p erc en t o f D em o crats fro m  o p en  p o l i ti c al  an d  p arty system s.7 6

Th e vo ti n g  evi d en c e su p p o rts th e i n terp retati o n  th at so u th ern  D em o crats
were al ways u n easy wi th  th e WPA, esp ec i al l y wi th  th e p o ssi b i l i ty o f a m o re
n ati o n al l y-c o n tro l l ed  an d  g en ero u s versi o n  o f i t b e i n g  m ad e p erm an en t,
an d  th ey m erel y wai ted  fo r m o re favo rab l e  p o l i ti c al  c o n d i ti o n s to  m ake a
stan d . Byrn es, fo r i n stan c e, d em an d ed  th e en d  o f WPA ap p ro p ri ati o n s i n
1 9 3 7 , d ec l ari n g  th e em erg en c y h ad  p assed . Al l  th e sam e, th e Ro o sevel t
ad m i n i strati o n  wo n  th e easy p assag e o f i ts req u ests th at year an d  i n  1 9 3 8 ,
d u ri n g  a rec essi o n . Th e ad m i n i strati o n  d i d  n o t su ffer si g n i fi c an t d efeats o n
th e WPA u n ti l  1 9 3 9 , wh en  Rep u b l i c an s h ad  a m u c h  g reater p resen c e i n
Co n g ress.7 7  I n  th e 1 9 3 9  b attl e  to  resto re $ 1 5 0  m i l l i o n  to  th e WPA, N ew
D eal ers i n  th e Sen ate, b ac ked  b y Ro o sevel t,  so u g h t to  reg ai n  th e fu l l  am o u n t
i n stead  o f th e $ 1 0 0  m i l l i o n  th at h ad  p assed . O n  th e fai l ed  am en d m en t to
resto re th e rem ai n i n g  $ 5 0  m i l l i o n , o n l y 3 6  p erc en t o f so u th ern  D em o crats
vo ted  i n  favo r,  as o p p o sed  to  m o re th an  o n e-h al f o f o th er D em o crats.
So u th ern  sen ato rs rem ai n ed  c o n c ern ed  ab o u t th e effec ts o f th e WPA o n
wag es. After p revai l i n g  wag e req u i rem en ts were rep eal ed  i n  th e 1 9 3 9  ap p ro -
p ri ati o n  b i l l ,  9 5  p erc en t o f so u th ern  sen ato rs vo ted  ag ai n st a su sp en si o n  o f
Sen ate ru l es to  c o n si d er a m easu re to  rei n state th em . Th i s b l an ket o p p o si -
ti o n  c am e i n  c o n trast to  th e 2 1  p erc en t o f D em o crats fro m  o p en  p o l i ti c al  an d
p arty system s wh o  o p p o sed  th e su sp en si o n . So u th ern  sen ato rs were al so
stro n g  su p p o rters o f an  e i g h teen -m o n th  ti m e l i m i t o n  WPA em p l o ym en t.  I n
Ju l y 1 9 3 9 , 7 3  p erc en t o f so u th ern  sen ato rs, versu s 2 8  p erc en t o f o th er
D em o crats, o p p o sed  an  am en d m en t to  so ften  th e ti m e-l i m i t p assed  earl i er
th at su m m er.7 8

7 5 . ICPSR, U.S. Congressional Roll Call Voting Records, 1789Ð1991, fi l e  D ARCS7 4 , vo tes 3 8  an d
2 4 ; Am en ta an d  H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e WPA.Ó

7 6 . Patterso n , Congressional Conservatism and the New Deal, 1 4 2 Ð4 3 , 1 7 0 Ð7 5 . Th e 4 0  p erc en t
fi g u re was l ater l o wered  to  2 5  p erc en t.  ICPSR, U.S. Congressional Roll Call Voting Records, 1789Ð
1991, fi l e  D ARCS7 5 , vo te 2 4 ; Am en ta an d  H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e WPA.Ó

7 7 . Patterso n , Congressional Conservatism and the New Deal, 1 4 0 Ð4 1 , 2 3 4 Ð4 1 ; Am en ta an d
H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e WPA.Ó

7 8 . ICPSR, U.S. Congressional Roll Call Voting Records, 1789Ð1991, fi l e  D ARCS7 6 , vo tes 2 9 , 9 7 ,
8 7 ; Am en ta an d  H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e WPA.Ó
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Th e evi d en c e al so  su p p o rts th e c o m p l em en tary i n terp retati o n  th at m o st
so u th ern  D em o crats b ec am e o p p o sed  to  th e WPA after th e Ro o sevel t ad -
m i n i strati o n  to o k step s to  m ake i t p erm an en t.  I n  th i s way o f th i n ki n g , th ese
p o l i ti c i an s su p p o rted  a l i m i ted  WPA at fi rst,  b u t d efec ted  l ater.  Su c h  step s
i n c l u d ed  Ro o sevel tÕs ex ec u ti ve  o rd er i n  Ju n e 1 9 3 8  g i vi n g  WPA ad m i n i stra-
ti ve  em p l o yees c i vi l  servi c e statu s an d  h i s p l ac i n g  th e WPA i n  th e Fed eral
Wo rks Ag en c y, created  th ro u g h  Reo rg an i zati o n  Pl an  1 , en ac ted  i n  Ju n e
1 9 3 9 .7 9  I n  e i th er ac c o u n t,  so u th ern  D em o crats o p p o sed  a l o n g -term  an d
g en ero u s wo rk p ro g ram  wi th  n ati o n al  stan d ard s an d  c o n tro l .

Fed eral  c o n tro l  o ver th e WPA an d  th e p arti san  n atu re o f th e Ro o sevel t
reg i m e p o sed  a m o re sp ec i fi c  th reat to  p o l i ti c al  c o n servati ves g en eral l y,
i n c l u d i n g  D em o crats o u tsi d e th e So u th . I n  1 9 3 8 , th e WPA was p erc e i ved  b y
m an y to  b e th e m ean s b y wh i c h  Ro o sevel t wo u l d  Òp u rg eÓ h i s c o n servati ve
en em i es i n  D em o crati c  p ri m ari es. H o p ki n s d i d  n o t wan t to  u se WPA fu n d s
to  reward  D em o crats m o re c o n c ern ed  wi th  o i l i n g  th ei r p o l i ti c al  m ac h i n es
th an  servi n g  th e u n em p l o yed . I n  th i s, h i s vi ews c o n fl i c ted  wi th  th o se o f
Jam es Farl ey, th e h ead  o f th e D em o crati c  N ati o n al  Co m m i ttee an d  a fo rth -
ri g h t ad vo c ate o f em p l o yi n g  th e WPA to  ai d  reg u l ar D em o crats Ð c o n serva-
ti ve  an d  l i b eral  al i ke. H o p ki n s b ec am e eag er to  d ep l o y th e WPA to  ai d  th e
N ew D eal Õs al l i es an d  h arm  i ts o p p o n en ts, an d  th e WPA was p o ten ti al l y an
i m p o rtan t to o l  i n  p o l i ti c al  stru g g l es. Po l i ti c al  o rg an i zati o n s c o u l d  p ressu re
WPA wo rkers to  c an vass o r k i c k b ac k a p erc en tag e o f th ei r wag es; even  i f
th i s d i d  n o t su c c eed  at h i g h  rates i t m i g h t sti l l  p ro ve i m p o rtan t,  as WPA
wo rkers u su al l y g reatl y o u tn u m b ered  m u n i c i p al  em p l o yees. Al th o u g h  Ro o -
sevel tÕs p u rg es were u n su c c essfu l  i n  th e So u th  an d  o n l y m arg i n al l y su c c ess-
fu l  e l sewh ere, n o n -D em o crats an d  c o n servati ve  D em o crats al i ke feared  th e
WPA was o r m i g h t b e u sed  ag ai n st th em .8 0

The  WPAÕs Executive  Contro l and  Im pac t on Wages
Th e WPA was esp ec i al l y th reaten i n g  b ec au se o f th e p o wer i t g ave to  th e
ex ec u ti ve  b ran c h  an d  th e ad m i n i strato rs o f th e p ro g ram . Al th o u g h  so m e
p ro jec ts were fed eral ,  th e WPA rel i ed  m ai n l y o n  p ro jec ts d evel o p ed  b y l o c al
an d  state sp o n so rs. Th i s al l o wed  th em  to  l i m i t h o w m u c h  wo u l d  b e d o n e
an d  wh o  wo u l d  d o  i t.  Yet th e p ro g ram  d i d  n o t au to m ati c al l y fu n d  sp o n so rsÕ
p ro p o sal s, b u t m ad e th em  c o m p ete fo r WPA g ran ts. D en yi n g  fed eral  g ran ts
was m u c h  easi er fo r th e WPA th an  fo r th e m ean s-tested  p ro g ram s o f th e
So c i al  Sec u ri ty Ac t,  fo r wh i c h  to  d en y a g ran t m ean t to  c u t o ff fu n d s fo r al l
o f th e d ep en d en t c h i l d ren  o r ag ed  i n  th e state Ð an  en o rm o u s an d  p o ten -
ti al l y se l f-d efeati n g  step  th at th e So c i al  Sec u ri ty Bo ard  was rel u c tan t to  take.
Th e ki n d s o f d en i al s p o ssi b l e  fo r th e WPA were sm al l er an d  m o re p o i n ted ,
an d  th e th reats were ac c o rd i n g l y m o re p l au si b l e . By c o n trast,  al th o u g h
O l d -Ag e I n su ran c e was a n ati o n al  p ro g ram  wi th  n ati o n al  ad m i n i strati o n , i t
p ro vi d ed  b en efi ts ac c o rd i n g  to  a fo rm u l a th at was su b jec t to  c o n g ressi o n al
d ec i si o n , n o t ad m i n i strati ve  fi at.

7 9 . New York T imes, Jan u ary 1 1 , 1 9 3 9 , 1 .
8 0 . Th e WPA was i n vesti g ated  b y c o n g ressi o n al  c o m m i ttees i n  1 9 3 8 , 1 9 3 9 , an d  1 9 4 0 . See

H o ward , T he WPA, 5 8 7 Ð9 5 ; an d  Ch arl es, T he Minister of Relief, 2 0 2 .
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Fo r th o se m em b ers o f Co n g ress favo rab l e  to  th e N ew D eal  g en eral l y, b u t
u n easy ab o u t b i d s fo r p o wer b y th e ex ec u ti ve  b ran c h , th e WPA was a m i x ed
b l essi n g . Al th o u g h  i t h ad  a m i ssi o n  c o m m o n  to  so c i al  p ro g ram s o f th e
p eri o d , i n  th e c o n tro l  i t p ro vi d ed  to  th e ex ec u ti ve , th e WPA al so  resem b l ed
th e Ro o sevel t ad m i n i strati o n Õs p l an s to  rec o n fi g u re th e Su p rem e Co u rt
an d  reo rg an i ze th e ex ec u ti ve  b ran c h . I t sh o u l d  c o m e as n o  su rp ri se th at
th e h i sto ry o f th e WPA i s m arked  b y c o n servati ve  m em b ers o f Co n g ress
seeki n g  to  red u c e th e ad m i n i strati o n Õs c o n tro l .  Vi rg i n i aÕs Wo o d ru m , o f th e
H o u se Ap p ro p ri ati o n s c o m m i ttee, tri ed  everyth i n g  fro m  d evi si n g  a fo rm u -
l a fo r th e d i stri b u ti o n  o f th e WPAÕs fu n d s to  d em an d i n g  th at ap p ro p ri a-
ti o n s b e m ad e m o n th  b y m o n th . So m eti m es th ese attem p ts to  rem o ve th e
ad m i n i strati o n Õs d i screti o n  fo u n d  u n l i ke l y al l i es. Wh en  Sen ato r Byrn esÕs
Sp ec i al  Sen ate U n em p l o ym en t Co m m i ttee c al l ed  fo r th e earm arki n g  o f
fu n d s to  th e states, Sen ato r Jam es Mu rray, D em o crat o f Mo n tan a an d
stal wart N ew D eal er,  sp o ke o u t i n  favo r o f th e p l an .8 1

As Katz h as n o ted , th e wag es o f th e WPA c o n sti tu ted  a d o u b l e-ed g ed
swo rd . Em p l o yers o p p o sed  an y wag e h i g h  en o u g h  to  c o n sti tu te an  al tern a-
ti ve  to  th e m arket an d  treated  al m o st an y wag e as su c h  a th reat.  Bu t th e
l ab o r m o vem en t p referred  n o  WPA at al l  to  o n e th at p ai d  wag es at Òrel i ef Ó
rates. As i t h ap p en ed , i n  th e p arts o f th e c o u n try wh ere th e l ab o r m o ve-
m en t h ad  l i ttl e  i n fl u en c e, i n c l u d i n g  m o st o f th e So u th , rel i ef wag es were
typ i c al l y o ffered . Mo re i m p o rtan t,  wh en  Co n g ress i n  1 9 3 9  set h o u rs fo r
WPA wo rkers an d  fl atten ed  wag e d i fferen ti al s b etween  g eo g rap h i c  reg i o n s,
i t red u c ed  WPA wag e rates wh ere l ab o r was m o st u n i o n i zed . Th e AFL an d
CI O  l o b b i ed  u n su c c essfu l l y fo r rep eal  o f th e 1 3 0 -h o u r p ro vi si o n . After-
ward , th e AFL fo u n d  th e si tu ati o n  th reaten i n g  en o u g h  to  c al l  a c o n feren c e
o f u n i o n s i n  Wash i n g to n  to  d i sc u ss c o o rd i n ated  ac ti o n . Th e AFL au th o -
ri zed  i ts c o n stru c ti o n  l o c al s to  m ake th ei r o wn  d ec i si o n s ab o u t stri k i n g  at
WPA p ro jec ts; m an y, rep resen ti n g  b etween  5 0 ,0 0 0  an d  1 0 0 ,0 0 0  wo rkers, d i d
so . After fai l i n g  to  rep eal  th e wag e p ro vi si o n s, l ab o r tu rn ed  i ts atten ti o n  to
o b tai n i n g  a l arg er ap p ro p ri ati o n  fo r th e Pu b l i c  Wo rks Ad m i n i strati o n  an d
fo r h o u si n g  c o n stru c ti o n  Ð wh ere wo rkers c o u l d  b e em p l o yed  u n d er u n i o n
c o n d i ti o n s an d  wi th o u t ap p l yi n g  fo r rel i ef.8 2

An  al tern ati ve  so u rc e o f o rg an i zed  su p p o rt fo r th e WPA was th e Wo rkersÕ
Al l i an c e o f Am eri c a ( WAA) , l ed  b y D avi d  Lasser.  Th e WAA was c o m p ri sed
en ti rel y o f WPA wo rkers, c o u n ted  so m e 2 0 0 ,0 0 0  m em b ers at i ts p eak, an d
en g ag ed  i n  ac ti o n  i n  su p p o rt o f th e p ro g ram . I n  Ju l y 1 9 3 9 , th e WAA o rg a-
n i zed  a o n e-d ay stri ke  ag ai n st th e n ew wag e p ro vi si o n s. Al l  th e sam e, th e
tu rn o u t o f ap p ro x i m atel y 5 0 ,0 0 0  was l o w, c o m i n g  as i t d i d  i n  th e wake o f
th reats to  d i sm i ss stri k i n g  wo rkers an d  Rep resen tati ve  Wo o d ru m Õs o rd er to
c o m p i l e  l i sts o f stri kers. Co n g ressi o n al  i n vesti g ati o n  o f th e WPA i n  1 9 3 9
an d  1 9 4 0  fo c u sed  o n  al l eg ed  c o m m u n i st i n fl u en c e i n  th e Wo rkerÕs Al l i -

8 1 . New York T imes, Jan u ary 7 , 1 9 3 9 , 1 .
8 2 . New York T imes, Ju l y 7 , 1 9 3 9 , 1 ; Ju l y 1 1 , 1 9 3 9 , 7 ; Ju l y 1 7 , 1 9 3 9 , 1 ; Ju l y 2 2 , 1 9 3 9 , 1 .  Th o m as

A. Mu rray, p resi d en t o f th e Bu i l d i n g  an d  Trad es Co u n c i l ,  c al l ed  fo r th e ab o l i ti o n  o f th e WPA
ac ti vi ti es i n  th e b u i l d i n g  an d  c o n stru c ti o n  fi e l d  an d  th ei r tran sfer to  th e PWA, Òwh ere o u r m en
wo u l d  b e em p l o yed  fu l l  ti m e wi th o u t q u esti o n  u n d er u n i o n  c o n d i ti o n s.Ó
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an c e, an d  th e i n sti tu ti o n  o f an  e i g h teen -m o n th  ti m e l i m i t o n  WPA em p l o y-
m en t was d evi sed  p artl y to  m ake th e o rg an i zi n g  tasks o f th e Wo rkerÕs
Al l i an c e m o re d i ffi c u l t.  Su c h  h arassm en t c o m b i n ed  wi th  th e i n h eren t d i ffi -
c u l ti es o f m o b i l i zi n g  u n em p l o yed  wo rkers to  m ake WPA p ro jec ts u n p ro m i s-
i n g  si tes fo r o rg an i zati o n .8 3

A Prog ram  w ith Pa tronage  Po tentia l Does No t Mean
the  Suppo rt o f Pa tronage -Oriented  Po litic ians
D esp i te th e effo rts o f H o p ki n s to  red u c e stan d ard  p atro n ag e p o l i ti c s i n  th e
WPA, su c h  p o l i ti c s were en d em i c  to  th e p ro g ram  an d  wo u l d  h ave b een  even
wi th o u t Farl ey. State an d  l o c al  o ffi c i al s h ad  vari o u s m ean s o f i n fl u en c e. Al l
m ajo r state-l eve l  o ffi c i al s o f th e WPA h ad  to  b e c o n fi rm ed  b y th e Sen ate, an d
b y u su al  c o u rtesy p ro c ed u res th e ap p o i n tees were typ i c al l y favo rab l e  to  at
l east o n e o f th e stateÕs sen ato rs. Al th o u g h  th ere were ways to  g et aro u n d  th i s,
th e g reat m ajo ri ty o f state WPA h ead s were c o n fi rm ed  b y th e Sen ate. Patro n -
ag e p o l i ti c s al so  seep ed  i n  th ro u g h  th e req u i rem en t th at al m o st al l  WPA
wo rkers b e se l ec ted  fro m  g en eral  assi stan c e ro l l s, o ver wh i c h  th e WPA o r
fed eral  g o vern m en t g en eral l y h ad  l i ttl e  say. I n  th e So u th  al m o st everyo n e o n
g en eral  rel i ef was p l ac ed  th ere o n l y so  th at th ey c o u l d  b e ad d ed  to  th e ro l l s o f
th e WPA. I f n o t everyo n e ap p l yi n g  fo r rel i ef was g u aran teed  to  g et i t,  n o t
everyo n e o n  rel i ef was g u aran teed  WPA em p l o ym en t.  I n  states an d  l o c al i ti es
wh ere m an y rec e i ved  g en eral  rel i ef,  n o m i n ati n g  p eo p l e  fo r wo rk rel i ef g ave
l o c al  p o l i ti c al  o ffi c i al s g reat i n fl u en c e, even  i f th e WPA h ad  th e u l ti m ate l eg al
c o n tro l  o ver c erti fi c ati o n .8 4  Su c h  p ro b l em s l ed  refo rm ers to  su g g est fed eral
g ran ts-i n -ai d  fo r g en eral  rel i ef,  to  g i ve so m e fed eral  l everag e o ver th e p ro -
c ess, an d  to  c o n n ec t WPA em p l o ym en t to  p u b l i c  em p l o ym en t o ffi c es.

Fu rth erm o re, th e WPA was b o u n d  to  su ffer th e p u b l i c -rel ati o n s p ro b l em s
o f an y p ro g ram  th at l eft g reat d i screti o n  to  p o l i ti c s. D esi g n i n g  a so c i al
p ro g ram  as p o rk m ay m ake i t easi er to  b u i l d  a c o al i ti o n  at fi rst,  as p o l i ti c i an s
n o t i n terested  i n  th e so c i al  m i ssi o n  o f th e p ro g ram  m ay fi n d  a reaso n  fo r
su p p o rt.  Bu t d i screti o n  c l o u d s th e l o n g -term  p ro sp ec ts o f a p ro g ram , fo r i t
m ay b e p erc e i ved  as u n fai r o r c o rru p t,  o r b o th , an d  l o se th e su p p o rt o f th e
g en eral  p u b l i c  wh o  m i g h t b e o th erwi se sym p ath eti c .  Th e WPA was n ei th er
su b jec t to  stan d ard  fo rm u l as n o r ad m i n i stered  u n d er ti g h t m eri t stan d ard s,

8 3 . Val o c c h i ,  ÒTh e U n em p l o yed  Wo rkers Mo vem en t o f th e 1 9 3 0 s,Ó 2 0 1 ; Sel d en  Ro d m an ,
ÒLasser an d  th e Wo rkersÕ Al l i an c e,Ó T he Nation, Sep tem b er 1 0 , 1 9 3 8 , 2 4 2 Ð4 4 ; New York T imes,
Ju n e 1 5 , 1 9 3 9 , 1 ; Ju l y 2 2 , 1 9 3 9 , 1 ; an d  Mac m ah o n  et al . ,  Federal Work Relief, 2 9 1 .

8 4 . H o p ki n s so u g h t to  fi n d  WPA h ead s wh o  were sym p ath eti c  to  th e p ro g ram  Ð n o t
n ec essari l y D em o crats o r l o yal i sts o f e i th er sen ato r.  To  d o d g e sen ato ri al  p rero g ati ves H o p ki n s
c h o se to  h ead  th e WPA i n  fo u rteen  states th e sam e p erso n  wh o  h ead ed  th e state em erg en c y
rel i ef ad m i n i strati o n , b u t th i s was o n l y a sto p g ap . Th e states i n c l u d ed  a n u m b er o f so u th ern
o n es: Al ab am a, Arkan sas, Geo rg i a, I n d i an a, Ken tu c ky, Lo u i si an a, Massac h u setts, N ew Mex i c o ,
O h i o , So u th  D ako ta, U tah , Verm o n t,  Vi rg i n i a, an d  Wyo m i n g . An  an al ysi s o f twen ty-two  state
WPA ap p o i n tm en ts reveal ed  th at twel ve were m ad e fo r p o l i ti c al  reaso n s, an d  o n l y fo u r o f th ese
were c o m p eten t ad m i n i strato rs ( Mac m ah o n  et al . ,  Federal Work Relief, 2 7 0 , 2 7 1 , 2 7 4 ) . At th e en d
o f 1 9 3 9 , th e rati o  o f WPA wo rkers to  g en eral  assi stan c e rec i p i en ts was twen ty-n i n e to  o n e i n
Mi ssi ssi p p i ,  th e state wi th  th e h i g h est rati o ,  an d  m o re th an  fi ve to  o n e i n  seven  o th er So u th ern
states ( see Am en ta, Bold Relief, c h ap . 5 ) .
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as o th er so c i al  p ro g ram s were c o n strai n ed  to  b e b y th e So c i al  Sec u ri ty Ac t
am en d m en ts o f 1 9 3 9 . Th e Ro o sevel t ad m i n i strati o n  c o n ti n u ed  to  al l o c ate
WPA jo b s ac c o rd i n g  to  cri teri a i t n ever fu l l y d i sc l o sed , i n vi ti n g  su sp i c i o n
fro m  state an d  l o c al  l ead ers th at th ey were n o t g etti n g  th ei r fai r sh are.
I n eq u i ti es o f wh atever so rt p ro vi d ed  am m u n i ti o n  fo r WPAÕs fo es, wh o  m ay
h ave o p p o sed  i t fo r o th er reaso n s.

Ro o sevel t h ad  d i ffi c u l t d ec i si o n s to  m ake i n  th e th i rteen  states Mayh ew
c h arac teri zes as regular organization o r persistent factionalism states, wh ere
p atro n ag e-o ri en ted  p o l i ti c al  p arti es p red o m i n ated . Th e ad m i n i strati o n  o f-
ten  fo u n d  i tsel f i n  a si tu ati o n  wh ere i t was d am n ed  i f i t d i d  an d  d am n ed  i f i t
d i d  n o t ru n  th e WPA th ro u g h  th e reg u l ar D em o crati c  o rg an i zati o n . Su p -
p o rti n g  th e reg u l ar o rg an i zati o n  m i g h t h ave b een  th e o n l y way to  en su re th e
vo tes n eed ed  to  c o n ti n u e th e N ew D eal ,  b u t reg u l ar o rg an i zati o n s were o ften
i n d i fferen t o r even  o p p o sed  to  th e N ew D eal Õs i d eo l o g y. Wo rse, th ey were
o ften  c o rru p t an d  th ei r ad m i n i strati o n  o f N ew D eal  p ro g ram s ten d ed  to
b ri n g  d i scred i t th ro u g h  b ad  p u b l i c i ty. Ru n n i n g  aro u n d  th e reg u l ar o rg an i za-
ti o n  avo i d ed  su c h  p ro b l em s b u t m ad e th e reg u l ars swo rn  en em i es o f th e
p ro g ram . N earl y every p o ssi b l e  c o n fi g u rati o n  was tri ed  b y th e ad m i n i stra-
ti o n , an d  o n l y a few wo rked  to  th e l o n g -term  ad van tag e o f th e p ro g ram  an d
so c i al  p o l i c y g en eral l y.

I n  so m e c ases th e ad m i n i strati o n  th rew i n  i ts l o t wi th  c o rru p t p o l i ti c al
m ac h i n es. As Step h en  P. Eri e  h as arg u ed , th i s d evi l Õs b arg ai n  was m ad e i n
p l ac es wh ere th e m ac h i n e was d o m i n an t i n  a state c o n si d ered  e l ec to ral l y
cru c i al  to  Ro o sevel t.  Th e m o st n o to ri o u s ex am p l es were Fran k H ag u e i n
Jersey Ci ty an d  Th o m as Pen d erg ast i n  Kan sas Ci ty. H ag u e was th e m o d el  o f
th e u rb an  b o ss, c o n tro l l i n g  N ew JerseyÕs c o n g ressi o n al  d e l eg ati o n  an d  i ts
g o vern o r,  an d  Ro o sevel t p ro b ab l y th o u g h t h e wo u l d  n o t wi n  th e state wi th -
o u t H ag u eÕs su p p o rt.  Ro o sevel t g ran ted  H ag u e c o n tro l  o f al l  fed eral  p atro n -
ag e, an d  H o p ki n s ap p o i n ted  H ag u eÕs m an  Wi l l i am  El y as th e state WPA
d i rec to r.  Ro o sevel t al so  i g n o red  wi d esp read  al l eg ati o n s o f p o l i ti c al  c o rru p -
ti o n  i n  N ew Jersey, al th o u g h  i t was kn o wn  th at m an y WPA wo rkers were
p ressu red  to  c o n tri b u te a p o rti o n  o f th e th ei r wag es to  H ag u eÕs c am p ai g n
fu n d . Th i s i n  tu rn  fu rth er p ro p p ed  u p  a reg i m e th at o p en l y o p p o sed  N ew
D eal  l ab o r p o l i c i es.8 5  Th e arran g em en t wi th  Pen d erg ast resu l ted  i n  si m i l ar
p ro b l em s. Pen d erg ast g ai n ed  c o n tro l  b y i n d u c i n g  h i s al l i es Sen ato rs H arry
Tru m an  an d  Cl ark to  p u t fo rward  h i s c l o se fri en d  Matth ew S. Mu rray to  ru n
th e p ro g ram . WPA su p ervi so rs wo rked  fo r th e m ac h i n e an d  wo rkers were
p ressu red  to  vo te D em o crati c .  Wh en  Pen d erg ast was jai l ed  fo r i n c o m e tax
evasi o n  i n  1 9 3 9 , th e WPA h ad  to  take o ver i ts ad m i n i strati o n .8 6

8 5 . Step h en  P. Eri e ,  RainbowÕs End: Irish Americans and the Dilemmas of Urban Machine Politics,
1840Ð1945 ( Berkel ey, CA: U n i versi ty o f Cal i fo rn i a Press, 1 9 8 8 ) , 1 3 1 Ð3 2 ; Lyl e  W. D o rsett,  Frank-
lin D. Roosevelt and the Big City Bosses ( Po rt Wash i n g to n , N Y: Ken n i kat Press, 1 9 7 7 ) , 1 0 3 Ð5 .

8 6 . To  a m an  seeki n g  WPA em p l o ym en t,  Tru m an  wro te: ÒI f yo u  wi l l  sen d  u s en d o rsem en ts
fro m  th e Kan sas Ci ty D em o crati c  O rg an i zati o n , I  sh al l  b e g l ad  to  d o  wh at I  c an  fo r yo u ,Ó q u o ted
i n  Lyl e  W. D o rsett,  ÒKan sas Ci ty an d  th e N ew D eal ,Ó i n  T he New Deal: T he State and Local
Levels, ed . Jo h n  Braem an , Ro b ert H . Brem n er,  an d  D avi d  Bro d y ( Co l u m b u s, O H : O h i o  State
U n i versi ty Press, 1 9 7 5 ) , 4 0 7 Ð1 9 ; q u o te o n  4 1 4 .
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At l east so m e key fac ti o n s were d i sp l eased  i n  al m o st al l  o f th e rest o f th e
states wi th  p atro n ag e-o ri en ted  p arti es. I n  I l l i n o i s, an o th er e l ec to ral l y i m p o r-
tan t state, Ro o sevel t c h o se b etween  th e i n c i p i en t p atro n ag e m ac h i n e o f
Mayo r Ed ward  J. Kel l y o f Ch i c ag o  an d  th e d o wn state m ac h i n e o f Go vern o r
H en ry H o rn er.  H o p ki n s h ad  tan g l ed  wi th  H o rn er o ver I l l i n o i sÕs p assi n g
tax es to  p ay i ts sh are o f FERA i n  1 9 3 5 ; after Kel l yÕs l an d sl i d e vi c to ry th at year,
Ro o sevel t,  fo l l o wi n g  Farl eyÕs ad vi c e, si d ed  wi th  th e m ayo r.  Kel l yÕs al l y Ro b ert
D u n h am  was p l ac ed  i n  c h arg e an d  o versaw ap p ro x i m atel y 2 0 0 ,0 0 0  WPA
wo rkers. Al th o u g h  th ere was l i ttl e  h ard  evi d en c e th at Ch i c ag o  D em o crats
c o n tam i n ated  th e p ro c esses b y wh i c h  wo rkers were d ec l ared  e l i g i b l e  o r
g ran ted  WPA jo b s, th e m ac h i n e was n o t i d l e . Befo re e l ec ti o n s, Kel l y ad d ed
wo rkers to  th e WPA ro l l s to  c an vass i n  b eh al f o f D em o crats. I n  1 9 3 6 , two -
th i rd s o f m ac h i n e l i eu ten an ts h el d  jo b s as wel fare an d  em p l o ym en t b ro kers.
Sti l l ,  th e ti l t to ward  Kel l y was n o t c o st-free, as H o rn er m ai n tai n ed  a d o wn s-
tate b ase o f su p p o rt an d  rem ai n ed  g o vern o r th ro u g h  1 9 4 0 . I l l i n o i s d efl ec ted
m o st o f th e rem ai n d er o f N ew D eal  so c i al  p o l i c y.8 7  Ro o sevel t al so  c h o se
b etween  fac ti o n s i n  West Vi rg i n i a, wh ere th e m ac h i n es o f Go vern o r H erm an
Ku m p  an d  Sen ato r Matth ew N eel y were at war.  I n  1 9 3 5 , Ku m p  c o n tro l l ed
state rel i ef an d  Sen ato r N ee l y c o n tro l l ed  th e WPA.8 8  I n  th e states wh ere th e
ad m i n i strati o n  c h o se am o n g  warri n g  p atro n ag e-o ri en ted  D em o crati c  fac -
ti o n s, th e WPA n o t o n l y rec e i ved  b ad  p u b l i c i ty d u e to  p arti san  ab u se, b u t al so
earn ed  en em i es fro m  wi th i n  th e D em o crati c  p arty.

I n  p l ac es wh ere th ere were p l au si b l e  al tern ati ves to  c o n servati ve  D em o -
crats, Ro o sevel t an d  H o p ki n s were i n c l i n ed  to  su p p o rt N ew D eal ers, reg ard -
l ess o f p arty l ab e l s, su c h  as th e Pro g ressi ves i n  Wi sc o n si n  an d  th e Farm er-
Lab o r Party i n  Mi n n eso ta.8 9  Th e m o st p ro m i n en t ex am p l e o f th e ad m i n i s-
trati o n Õs ai d  to  n o n -D em o crati c  N ew D eal ers i n  a p atro n ag e-o ri en ted  state
was N ew Yo rk. Ro o sevel t saw th e N ew Yo rk Ci ty Tam m an y m ac h i n e as a
p o ten ti al  l i ab i l i ty as Mayo r Ji m m i e Wal ker resi g n ed  i n  th e fac e o f c o rru p ti o n
an d  g raft c h arg es. Bro n x  D em o crati c  b o ss Ed  Fl yn n  an d  Go vern o r H erb ert
Leh m an , b o th  al l i es o f Farl ey an d  Ro o sevel t,  h o p ed  to  take o ver Tam m an y
th em sel ves. Bu t Ro o sevel t ran  th e WPA th ro u g h  Fi o rel l o  La Gu ard i a, a N ew
D eal  su p p o rter e l ec ted  o n  th e Fu si o n  Refo rm  ti c ket i n  1 9 3 3 . La Gu ard i a was
g ran ted  a sep arate rel i ef u n i t fo r N ew Yo rk Ci ty, m aki n g  th e c i ty th e fo rty-
n i n th  state, as far as th e WPA was c o n c ern ed , wi th  o n e-seven th  o f al l  th e WPA

8 7 . Searl e  F. Ch arl es, Minister of Relief: Harry Hopkins and the Depression ( Syrac u se, N Y:
Syrac u se U n i versi ty Press, 1 9 6 3 ) , 4 1 Ð4 2 ; Ro g er Bi l es, Big City Boss in Depression and War: Mayor
Edward J. Kelly of Chicago ( D eKal b , I L : N o rth ern  I l l i n o i s Press, 1 9 8 4 ) , 5 1 Ð5 2 , 7 4 Ð8 1 . Fo r a
d i sc u ssi o n  o f Kel l yÕs c l ai m s ab o u t h o w h e wo u l d  ai d  Ro o sevel t,  see D avi d  Pl o tke, Building A
Democratic Political Order: Reshaping American Liberalism in the 1930s and 1940s ( N ew Yo rk: Cam -
b ri d g e U n i versi ty Press, 1 9 9 6 ) , 1 3 8 ; D o rsett,  Franklin D. Roosevelt and the Big City Bosses, c h ap . 6 ;
an d  Eri e ,  RainbowÕs End, 1 3 1 , 1 3 4 . Fo r o th er N ew D eal  sp en d i n g  p ro g ram s i n  I l l i n o i s, see
Am en ta, Bold Relief, c h ap . 5 .

8 8 . Jam es T.  Patterso n , T he New Deal and the States: Federalism in Transition ( Pri n c eto n , N J:
Pri n c eto n  U n i versi ty Press, 1 9 6 9 ) , 8 3 .

8 9 . Jo h n  E. Mi l l er,  Philip F. La Follette, T he Wisconsin Progressives, and the New Deal ( Co l u m b i a,
MO : U n i versi ty o f Mi sso u ri  Press, 1 9 8 2 ) , c h ap . 4 ; Ri c h ard  M. Val e l l y,  Radicalism in the States: T he
Minnesota Farmer-Labor Party and the American Political Economy ( Ch i c ag o : U n i versi ty o f Ch i c ag o
Press, 1 9 8 9 ) .
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ex p en d i tu res. La Gu ard i a h e l p ed  th e WPA sel ec t several  su c c essi ve n o n p ar-
ti san  WPA ad m i n i strato rs Ð m an y d rawn  fro m  th e Arm y Co rp s o f En g i n eers.
I n  retu rn  La Gu ard i a c am p ai g n ed  fo r Ro o sevel t an d  l o b b i ed  fo r N ew D eal
p ro g ram s as h ead  o f th e N ati o n al  Co n feren c e o f Mayo rs. At Ro o sevel tÕs
u rg i n g , h e fo u n d ed  th e Am eri c an  Lab o r Party i n  1 9 3 6  to  p ro vi d e a l i b eral
al tern ati ve  to  th e D em o crati c  p arty i n  N ew Yo rk Ci ty.9 0  Th e N ew Yo rk Ci ty
WPA was ru n  wel l  an d  rel i ef was g en ero u s, b u t n o  d u rab l e  p ro -N ew D eal
fac ti o n  o f th e D em o crati c  p arty was b u i l t b y way o f i t.

Fi n al l y,  i n  so m e states, th e Ro o sevel t ad m i n i strati o n  n e i th er wan ted  to  al l y
wi th  th e ex i sti n g  p atro n ag e p arty o rg an i zati o n s, n o r c o u l d  i t d e l eg ate th e
WPA to  a p ro -N ew D eal  p o l i ti c al  al tern ati ve . Th i s was th e c ase i n  O h i o .
D em o crati c  Go vern o r Marti n  L . D avey, e l ec ted  i n  1 9 3 4 , was eag er to  u se b o th
th e FERA an d  WPA fo r h i s o wn  p o l i ti c al  en d s, b u t was c o u n term an d ed  b y
H o p ki n s. After D avey d i sm i ssed  th e state FERA ad m i n i strato r,  Ch arl es C.
Sti l l m an , fo r refu si n g  to  ap p o i n t h i s su p p o rters to  FERA p o si ti o n s, H o p ki n s
i n vesti g ated , p l ac ed  th e n ati o n al  FERA i n  c h arg e o f O h i o  rel i ef,  an d  reh i red
Sti l l m an , wh o  stayed  o n  as state ad m i n i strato r fo r th e WPA. Later H o p ki n s
rep l ac ed  h i m  wi th  D r.  Carl  Watso n , a c areer wel fare wo rker an d  an  ex c e l l en t
an d  n eu tral  rel i ef ad m i n i strato r.  I n  resp o n se, h o wever,  th e reg u l ar D em o -
crats i n  O h i o  p ro ved  sti n g y i n  rel i ef sp en d i n g . I n  1 9 3 6 , O h i o  an d  I l l i n o i s h ad
ap p ro x i m atel y th e sam e n u m b er o f p erso n s o n  rel i ef,  b u t O h i o  sp en t o n l y 5 8
p erc en t as m u c h  as I l l i n o i s. Pen n syl van i a h ad  rel i ef ro l l s 1 5 0  p erc en t g reater
th an  O h i o Õs, b u t sp en t th ree ti m es as m u c h . Fo r th ei r effo rts Ro o sevel t an d
H o p ki n s g ai n ed  a D em o crati c  reg i m e th at o p p o sed  al l  th e m o re th e n ati o n al
N ew D eal  an d  was even tu al l y d i sl o d g ed  b y an  u n fri en d l y Rep u b l i c an  o n e.9 1

I t i s p ro b ab l y n o  su rp ri se th en  th at,  as a g ro u p , p atro n ag e-o ri en ted  D em o -
crats were weaker al l i es o f WPA sp en d i n g  th an  m em b ers o f l eft p arti es an d
D em o crats fro m  o p en  an d  d em o crati c  states. O n  o n e o c c asi o n , D em o crats
fro m  p atro n ag e p arty system s p ro vi d ed  g reater o p p o si ti o n  to  wo rk-rel i ef
sp en d i n g  th an  al l  o th er D em o crats. I n  Feb ru ary 1 9 3 7 , 5 9  p erc en t o f D em o -
crati c  sen ato rs fro m  th e 1 3  p atro n ag e-o ri en ted  states vo ted  to  red u c e th e
ap p ro p ri ati o n  fo r WPA, c o m p ared  to  3 7  p erc en t o f so u th ern  D em o crats an d
3 1  p erc en t o f l eft p arty m em b ers an d  D em o crats fro m  o p en  an d  d em o crati c
p o l i ti es ( see Tab l e  5 ) .  U su al l y, h o wever,  p atro n ag e D em o crats fe l l  so m e-
wh ere b etween  so u th ern  D em o crats an d  o th er D em o crats. An  ex am p l e i s a
Ju n e 1 9 3 7  m easu re to  red u c e WPA ex p en d i tu res b y req u i ri n g  a 2 5  p erc en t
l o c al  c o n tri b u ti o n  fo r al l  p ro jec ts. O f so u th ern  D em o crats, 5 5  p erc en t su p -
p o rted  th e req u i rem en t,  c o m p ared  to  o n l y 1 6  p erc en t o f l eft p arty m em -
b ers an d  D em o crats fro m  o p en  p o l i ti c al  system s. Patro n ag e-o ri en ted  D em o -
crats fe l l  i n  th e m i d d l e  Ð 3 6  p erc en t su p p o rted  th e m easu re.9 2  O n  m o st
o th er vo tes, d i fferen c es b etween  th em  an d  o th er D em o crats were l ess p ro -
n o u n c ed , b u t sti l l  evi d en t.

9 0 . D o rsett,  Franklin D. Roosevelt and the City Bosses, 4 9 Ð6 1 ; Eri e ,  RainbowÕs End, 1 3 3 .
9 1 . Patterso n , T he New Deal and the States, 1 6 8 ; D avi d  J. Mau rer,  ÒRel i ef Pro b l em s an d

Po l i ti c s i n  O h i o ,Ó i n  New Deal: T he State and Local Levels, 7 7 Ð1 0 2 .
9 2 . ICPSR, U.S. Congressional Roll Call Voting Records, 1789Ð1991, fi l e  D ARCS7 5 , vo te 4 2 ;

Am en ta an d  H al fm an n , ÒI n sti tu ti o n al  Po l i ti c s an d  th e WPA.Ó
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As a fo rm  o f p atro n ag e, th e WPA h ad  attri b u tes th at m ad e i t l ess attrac ti ve
to  m em b ers o f Co n g ress. Man y o f th e n eg o ti ati o n s c en tral  to  th e WPA were
b etween  th e n ati o n al  ad m i n i strati o n  an d  l o c al i ti es an d  th u s ran  so m ewh at
o u tsi d e th e b o u n d s o f c o n g ressi o n al  d e l i b erati o n . Th e WPA al so  h ad  u n even
su p p o rt i n  th e two  h o u ses o f Co n g ress. Al th o u g h  th e c o n fi rm ati o n  o f WPA
o ffi c i al s p ro vi d ed  m an y sen ato rs wi th  si g n i fi c an t c o n tro l  o ver WPA ac ti vi ti es,
i t o ffered  n o  su c h  ad van tag es to  Rep resen tati ves. Th e WPA was i n vesti g ated
i n  b o th  th e Sen ate an d  th e H o u se, b u t th e H o u se i n vesti g ati o n  l ed  b y
Wo o d ru m  was far m o re m ean -sp i ri ted . Th e H o u se was al so  th e si te o f th e
d rasti c  restri c ti o n s en ac ted  as p art o f th e fi sc al  year 1 9 4 0  ap p ro p ri ati o n  b i l l .
Th e Sen ate so ften ed  th ese p ro vi si o n s c o n si d erab l y, b u t l o st d ec i si ve l y i n  th e
c o n feren c e c o m m i ttee wh en  H o u se m em b ers i n d i c ated  th at th ey wo u l d  l et
th e WPA p ro g ram  ex p i re at m i d n i g h t i f th ey d i d  n o t g et th ei r way.9 3

Th e WPA, th en , was a th reat to  c ertai n  i n fl u en ti al  g ro u p s an d  to  p o l i ti c al
c o n servati ves. Th e c en tral i zed  asp ec ts o f th e p ro g ram  an d  i ts i n fl u en c e o ver
wag es an d  em p l o ym en t p ro sp ec ts g ave th em  stro n g  i n c en ti ves to  fi g h t th e
p ro g ram . I ts c o n g ressi o n al  su p p o rters were am b i val en t.  Wag e rates c o u l d  b e
m ad e to o  l o w, an d  c o n g ressi o n al  su p p o rt fo r th e m i ssi o n  o f th e p ro g ram  d i d
n o t tran sl ate i n to  su p p o rt fo r ad m i n i strati ve  d i screti o n . I n  ad d i ti o n , th e
i n sti tu ti o n al  l i m i tati o n s o n  p ro -sp en d i n g  reg i m es en su red  th at th e WPA
wo u l d  n o t b e fu n d ed  at an  ad eq u ate l eve l .  Th ese l i m i tati o n s al so  p ro vi d ed  a
ki n d  o f p l atfo rm  o f stren g th  fo r p o l i ti c al  c o n servati ves to  fi g h t th e p ro g ram
an d  al ter i t i n  ways th at m ad e i ts su p p o rters u n easy wi th  i t.  Al l  th e c o n g res-
si o n al  c o n servati ves n eed ed  were g reater n u m b ers i n  Co n g ress an d  p l au si b l e
ec o n o m i c  reaso n s to  en d  th e WPA an d  d u ri n g  th e war th ey rec e i ved  b o th .

CONCLUSION
Retu rn i n g  th e WPA to  th e c en ter o f th e d eb ate o ver N ew D eal  so c i al  p o l i c y
fo rc es a reth i n ki n g  o f U .S. p u b l i c  so c i al  p ro vi si o n . Th e p o l i ti c al  an d  fi sc al
effo rt sp en t o n  th e WPA su g g ests th at th e U n i ted  States d i d  n o t set o u t to
b u i l d  a d i vi d ed  so c i al  sec u ri ty an d  wel fare state. I n stead , Am eri c a b eg an  to
b u i l d  a wo rk an d  rel i ef state, wh i c h  ac c o rd i n g  to  stan d ard  m easu res vau l ted
th e U n i ted  States ah ead  o f o th er c ap i tal i st d em o crac i es.

Th e wo rk an d  rel i ef p o l i c y al so  u p sets c o n ven ti o n al  u n d erstan d i n g s o f th e
n atu re o f U .S. so c i al  p o l i c y. Th e p o l i c y h ad  m u c h  i n  c o m m o n  wi th  th e so -
c al l ed  so c i al  d em o crati c  wel fare-state reg i m e, n o t th e l i b eral  reg i m e th at
U .S. so c i al  p o l i c y i s typ i c al l y c o n si d ered  to  resem b l e. Fo r th e WPA p ro vi d ed
wag es th at were o ften  c o m p arab l e  to  an d  so m eti m es b etter th an  th o se
avai l ab l e  i n  th e m arket.  Th at sai d , th e p o l i c y fe l l  far sh o rt o f p ro m o ti n g
Òau to n o m yÓ fo r al l  c i ti zen s. I t p ro vi d ed  wo rk m ai n l y to  m arri ed  m en  wi th
fam i l i es an d  o ften  rei n fo rc ed  d i vi si o n s b etween  Òm en ÕsÓ an d  Òwo m en ÕsÓ
wo rk. Al th o u g h  th e p ro g ram  m ad e so m e si g n i fi c an t i n ro ad s i n to  rac i al
i n eq u al i ti es, i t al so  was g reatl y l i m i ted  i n  th at resp ec t.

Mo re th an  th at,  th e WPA sto o d  at th e c en ter o f wh at wo u l d  c u rren tl y b e
c al l ed  wel fare refo rm . I n d eed , th ere were th ree sep arate wel fare refo rm

9 3 . New York T imes, Ju n e 2 9 , 1 9 3 9 , 1 ; Ju l y 1 , 1 9 3 9 , 1 .
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d eb ates, th e fi rst resu l ti n g  i n  th e creati o n  o f a wo rk an d  rel i ef p o l i c y, th e
sec o n d  resu l ti n g  i n  i ts c o n so l i d ati o n , an d  th e th i rd  resu l ti n g  i n  i ts d em i se.
O m i tti n g  th e WPA fro m  th e d i sc u ssi o n  o f th e fo rm ati ve  years o f Am eri c an
so c i al  p o l i c y m akes i t d i ffi c u l t,  i f n o t i m p o ssi b l e , to  m ake sen se o f th e
d eb ates o ver o th er so c i al  p ro g ram s en ac ted  an d  ex p an d ed  aro u n d  th e
sam e ti m e.

N eed l ess to  say, th e l ac k o f wo rk o n  th e WPA m ean s th at so c i al  sc i en ti sts
h ave sp en t l i ttl e  ti m e tryi n g  to  ac c o u n t fo r i t Ð a l o n g  o verd u e task. Th e
WPA i s ex p l ai n ed  b est b y arg u m en ts rel ati n g  to  i n sti tu ti o n al  an d  p arti san -
sh i p  th eo ri es. I t was d esi g n ed  m ai n l y b y ac to rs wi th i n  th e state ap p aratu s,
esp ec i al l y FERA o ffi c i al s. Th ese ac to rs, h o wever,  were n o t o n  a b u reau crati c
m i ssi o n , b u t a p o l i ti c al  o n e. Th ey were c o n strai n ed  b y p arti san  p o l i ti c s an d
b y p ro g ram s al read y i n  ex i sten c e. Th e c en tral i zed  n atu re o f th e WPA was
d u e i n  p art to  th e fac t th at th ere were n o  p erm an en t wo rk rel i ef p ro g ram s
ru n  at th e state l eve l .  By c o n trast,  th e So c i al  Sec u ri ty Ac tÕs p o wer-sh ari n g
p ro g ram s Ð O l d -Ag e Assi stan c e, Ai d  to  D ep en d en t Ch i l d ren , an d  u n em -
p l o ym en t c o m p en sati o n  Ð h ad  state an d  l o c al  an tec ed en ts.

Th e l eg i sl ati ve  trajec to ry o f th e WPA c an  b e ex p l ai n ed  b y way o f an
i n sti tu ti o n al  m o d i fi c ati o n  o f p arti san sh i p  th eo ri es. Th e WPA was en ac ted
an d  ex p an d ed  d u ri n g  ti m es wh en  th e D em o crati c  p arty was i n  p o wer.  Th e
D em o crats, u n l i ke th e Rep u b l i c an s, were n o t wed d ed  to  a p o l i c y o f l o w
tax ati o n  an d  th u s l o w so c i al  sp en d i n g , an d  th e n ew D em o crati c  p resi d en t
h ad  al ways b een  a stro n g  p ro p o n en t o f so c i al  sp en d i n g . H i s o p en n ess to
refo rm  wo u l d  h ave m ean t l i ttl e ,  h o wever,  wi th o u t a l i ke-m i n d ed  Co n g ress
to  b ac k h i m . D u ri n g  h i s ten u re i n  o ffi c e  th e fate o f th e WPA c l o sel y fo l -
l o wed  th e fate o f Òrefo rm -o ri en ted Ó c o n ti n g en ts i n  Co n g ress Ð D em o crati c
an d  th i rd -p arty rep resen tati ves fro m  o u tsi d e n o n -d em o crati c  p o l i ti c al  sys-
tem s an d  p atro n ag e p arty system s. Th ese g ro u p s reac h ed  th ei r zen i th  o f
p o wer fro m  1 9 3 5  th ro u g h  1 9 3 8 , m aki n g  i t p o ssi b l e  to  create an d  c o n so l i -
d ate N ew D eal  so c i al  p o l i c y. Bec au se th ere were al ways m an y l eg i sl ato rs
fro m  th e n o n -d em o crati c  an d  p atro n ag e-o ri en ted  p arts o f th e p o l i ty, h o w-
ever,  th e refo rm ers were n ever fu l l y i n  c o n tro l  o f th e g o vern m en t.  Th e
stru c tu ral  h i n d ran c es th at h ad  th warted  so c i al  p o l i c y b efo re th e N ew D eal
sl o wed  so c i al  p o l i c y d u ri n g  i t.

Th e WPAÕs p ec u l i ar c o n stru c ti o n  al so  fo stered  i ts d em i se i n  th e m i d d l e
1 9 4 0 s, a p o l i ti c al l y i n au sp i c i o u s p eri o d  d u ri n g  wh i c h  o th er so c i al  p ro g ram s
were m erel y c u t o r i g n o red . Bec au se i t was th e b est-p ayi n g  p ro g ram , th e
WPA was m o re th reaten i n g  to  m an y c ap i tal i sts an d  o th er ec o n o m i c  e l i tes.
Fo r th ese reaso n s Rep u b l i c an s an d  so u th ern  D em o crats were d eterm i n ed
o p p o n en ts o f a WPA th at p ro m i sed  to  b e l o n g -stan d i n g  an d  g en ero u s.
Bec au se o f g reat ex ec u ti ve  c o n tro l  o ver th e WPA, c o n servati ve  p o l i ti c i an s o f
al l  so rts feared  th at i t m i g h t b e d ep l o yed  ag ai n st th em . Even  p ro p o n en ts o f
th e WPA, h o wever,  were n o t h ap p y wi th  th e ex ec u ti ve  c o n tro l  i n  i t.  A
su p p o rter o f p u b l i c  sp en d i n g  g en eral l y, th e l ab o r m o vem en t feared  th e
p ro g ram Õs i m p ac t o n  p ri vate wag es an d  c o o l ed  to ward  i t wh en  i t was revi sed
i n  1 9 3 9  to  p ro vi d e l o wer wag e rates. Al th o u g h  th e WPA p ro vi d ed  a l arg e
n u m b er o f jo b s, th e p ro g ram  e l i c i ted  u n even  su p p o rt fro m  th e p atro n ag e-
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o ri en ted  p arty o rg an i zati o n s aro u n d  th e c o u n try. As a resu l t,  th e p ro g ram
g ai n ed  few o f th e ad van tag es o f i ts d i screti o n ary n atu re, b u t su ffered  al l  th e
d i sad van tag es Ð esp ec i al l y c h arg es o f c o rru p ti o n  an d  u n fai rn ess.

Th at th e WPA wen t to  an  earl y g rave d o es n o t m ean  th at researc h  o n
N ew D eal  wo rk p ro g ram s sh o u l d  h ave d o n e th e sam e, h o wever.  Sc h o l ars o f
c o m p arati ve  so c i al  p o l i c y an d  state-b u i l d i n g  c an  n o  l o n g er affo rd  to  i g n o re
th ese p ro g ram s. To  p ay atten ti o n  to  th e WPA an d  al l i ed  p ro g ram s i s to  ask
wh y th e Am eri c an  resp o n se to  th e D ep ressi o n  d i ffered  so  g reatl y fro m  th e
resp o n ses o f o th er c o u n tri es, an d  wh y Am eri c an  p o l i c y veered  fro m  i ts
su p p o sed l y p erp etu al  Òl i b eral Ó n atu re an d  sti n g y wel fare Òeffo rt.Ó I n  ad d i -
ti o n , to  take th e WPA seri o u sl y m ean s to  reth i n k i d eas at th e c en ter o f
c u rren t U .S. so c i al  p o l i c y researc h , i n c l u d i n g  arg u m en ts ab o u t th e o ri g i n s
o f Am eri c aÕs two -trac k so c i al  p o l i c y an d  th e i n c o m p l eten ess o f i ts p ro g ram s.
Bu t th e reaso n s to  p ay atten ti o n  to  th e WPA are n o t al l  th eo reti c al .  Th e
h i sto ry o f th e WPA m ay p ro vi d e i n si g h ts an d  l esso n s fo r th o se wh o  wo u l d
seek to  p l ac e wo rk at th e c en ter o f c o n tem p o rary Am eri c an  wel fare refo rm
effo rts.9 4

9 4 . Fo r a d i sc u ssi o n  o f rec en t fai l ed  effo rts at th e n ati o n al  l eve l ,  see D avi d  T.  El l wo o d ,
ÒWel fare Refo rm  as I  Kn ew I t: Wh en  Bad  Th i n g s H ap p en  to  Go o d  Po l i c i es.Ó American Prospect
( MayÐJu n e 1 9 9 6 ) : 2 2 Ð2 9 . Fo r a c al l  to  create a m o d ern  WPA, see Wi l l i am  Ju l i u s Wi l so n , When
Work Disappears: T he World of the New Urban Poor ( N ew Yo rk: Kn o p f, 1 9 9 6 ) , c h ap . 8 .


