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Administering Success: The Legitimacy 
Imperative and the Implementation 
of Welfare Reform* 

ROBIN H. ROGERS-DILLON, Yale University 

JOHN DAVID SKRENTNY, University of Pennsylvania 

Based on a case study of Florida's Family Transition Program (FTP), the first time-limited welfare program 
implemented in the United States, we argue that extra-legal "rules" and popular definitions of success can constrain 
bureaucratic action and shape policy outcomes. On paper, the FTP permitted considerable discretion in the adminis- 
tration of post-time-limit benefits and included a job guarantee for compliant participants; yet, as the program was 
implemented both the job guarantee and the benefit extensions were virtually eliminated through administrative 
procedures. In contrast to what we would expect from current theories of bureaucracy, the unwillingness of adminis- 
trators to make use of their formal capacity could not be accounted for by the actions of interest groups or street-level 
bureaucrats, nor could it be explained solely by a lack of resources. Using a combination of insights from historical 
institutionalism in political sociology and neo-institutionalism in organizational analysis and bringing a new 
emphasis on the power of the media to define programmatic success, we argue that the legitimacy of the FTP would 
have been threatened if administrators made use of some of the policy options permitted by law. We conclude by offer- 
ing three hypotheses on the relationship between media attention and bureaucratic action. 

Administering Success 

As the national debate over welfare reform escalated in the mid-1990s, state and county 
welfare administrators tested many of the most radical reform ideas in small pilot programs. 
One of the most important of these was Florida's Family Transition Program (FTP), the first 
time-limited welfare program in the United States.' By law (as modified by federal waivers), 
FTP participants who reached the time limit on cash benefits were guaranteed jobs if they 
complied with the program.2 As of February 1998, however, not one of the 221 recipients 

* This research was conducted while the first author was a consultant to the Manpower Demonstration Research 
Corporation (MDRC). The findings and conclusions presented in this paper, however, are those of the authors and do 
not necessarily reflect the views of MDRC. In addition to MDRC, the authors would like to thank Edwin Amenta, Robin 
Leidner, Robert Lieberman, Lawrence Mead, Kelly Moore, Steve Teles, Don Winsted, and the anonymous reviewers 
from Social Problems. We would also like to thank the participants in the Robert Wood Johnson Scholars in Health Policy 
Research Program at Yale, particularly Michael Graetz, Alvin Klevorick, Theodore Marmor, Jerry Mashaw, and Mark 
Schlesinger for their comments on an earlier draft of this paper. Of course our greatest debt is to the staff, administrators, 
and participants involved in the Family Transition Program. Direct correspondence to Robin H. Rogers-Dillon, P.O. Box 
208207, 89 Trumbull Street, New Haven, Connecticut 06520-8207. E-mail: holly.rogers-dillon@yale.com 

1. At this writing, the Family Transition Program is still in operation. We use the past tense to describe findings 
from the research period. 

2. Participants in the FTP who are "compliant" (a term never defined) are guaranteed a job or "work opportunity" 
that would provide them with at least what they were receiving from welfare plus $90 from work expenses (AFDC+90) 
when they reached the time limit. In Florida, the average family of three on welfare receives $303 per month. Thus, for 
the average (complaint) family, the program guaranteed a post-time-limit monthly income of $393. The law also per- 
mitted short-term cash benefit extensions to clients who faced "extraordinary circumstances." Finally, if the program 
were found to be negligent, the law permitted voiding a participant's time limit. 

SOCIAL PROBLEMS, Vol. 46, No. 1, pages 13-29. 
Copyright ? 1999 by Society for the Study of Social Problems, Inc. 
All rights reserved. Send requests for permission to reprint to: Rights and Permissions, University of California Press, 
Journals Division, 2120 Berkeley Way, Berkeley, CA 94720. ISSN: 0037-7791. 
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14 ROGERS-DILLON AND SKRENTNY 

who reached the time limit had qualified for a publicly provided job.3 The fact that the job 
guarantee was never used was probably due in part to a strong economy in the region and the 
intensive case management provided in the FTP. As we will show, however, administrative 
procedures also made eligibility for the job guarantee virtually impossible; only unemployed 
"compliant" participants were guaranteed a job, and "compliance" was defined in part as a 
participant's ability to secure a job by the time limit. We argue that a combination of insights 
from historical institutionalism in political sociology and neo-institutionalism in organiza- 
tional analysis provide the best analytical tools for understanding why the Family Transition 
Program administrators did not make use of the public jobs provision. 

While we focus on a single case study in welfare reform, we believe that our findings 
have more general applications in the study of policy and in political and organizational soci- 
ology. Our analysis suggests that external definitions of "success" and media pressures shape 
implementation, particularly in politically-important, high-profile policy initiatives. In the fol- 
lowing pages, we seek to develop a synthetic approach to policy analysis, emphasizing political 
institutions, legitimacy concerns, and media influence. After a discussion of methodology, we 
present the background of the Family Transition Program and discuss its implementation. 
Having laid out key elements of the FTP, we then review theories of government and adminis- 
trative action in terms of their usefulness for making sense of the puzzle presented by the 
FTP's failure to implement the job guarantee. We conclude by offering three hypotheses on 
the relationship between media attention and bureaucratic action. 

Methods 

This paper is based on a case study of the Family Transition Program. Field observations of 
the FTP4 were conducted from June 1996 through September 1996. Review Panel hearings, 
which determined whether a participant was "compliant" and thus guaranteed a job by the 
time limit, were observed for over 100 cases. The goal was to assess how the Review Panel 
handled the cases that it was sent. In particular, we were interested in dynamics within the 
panel and among the panel members, staff, administrators, and participants. Thirty interviews, 
out of a possible 52, were conducted with Review Panel members.5 The interviews were open- 
ended and typically lasted from one to two hours each. Interview questions focused on panel 
members' perceptions of their roles and responsibilities within the FTP, their understandings of 
FTP policy, and their general opinions about welfare recipients and welfare reform. 

A self-administered survey was developed using information gathered in the interviews 
and observations. The survey was sent to Review Panel members and had a response rate of 
63 percent. Between the interviews and survey, information was collected from 88 percent 
of the Review Panel members. Formal interviews were conducted with the program's three 
highest-ranking administrators and three of the six supervisors. These interviews served pri- 
marily to clarify information received through the observations and Review Panel interviews. 

A sample of 50 Review Panel cases was also analyzed. This sample was obtained by select- 
ing every sixth name on an alphabetical listing of the approximately 300 cases that had been 
sent to the Review Panel. The case record review served two functions. First, it permitted us 
to see if the panel's recommendations departed in any way from the recommendations given 

3. The program classified most (136) of these participants as "non-compliant." Nineteen participants left the state, 
got married, became ineligible through increased child support payments, or withdrew. The remaining 66 participants 
were ineligible for the job guarantee because they were employed and earning at least $90 above what the state had 
paid them under AFDC. 

4. The Family Transition Act established two Family Transition Programs, one mandatory and one voluntary. The 
voluntary program attracted few participants and was abandoned by Florida as a model for welfare reform. Because of 
the voluntary model's small size and political marginality, the federally mandated evaluation of the FTP chose to focus 
on the mandatory model. This research focuses on the mandatory model of the FTP implemented in Escambia County. 

5. Time constraints limited us to 30 interviews. Only one panel member declined to be interviewed. 

This content downloaded from 132.239.1.230 on Fri, 29 Aug 2014 03:37:38 AM
All use subject to JSTOR Terms and Conditions

http://www.jstor.org/page/info/about/policies/terms.jsp


Legitimacy and Welfare Reform 15 

to the panel by FTP staff prior to the hearings. We were thus able to assess whether the panel 
served an independent function or primarily certified decisions made by FTP staff and admin- 
istrators. Second, the Review Panel records let us assess what proportion of the participants 
who went before the panel were found to be "compliant" and provided additional information 
on the criteria used to determine "compliance" in the absence of a formal definition. By using 
inductive reasoning and recursive methods, we were able to identify key issues through 
observations and interviews and then seek confirming and disconfirming evidence in survey 
data, administrative records, and additional interviews. 

To situate the FTP in its historical and political context, we analyzed archival materials. 
Tapes and written material from the Florida House and Senate on the Family Transition Act 
are used to discuss the legislative intent of the program. In addition, we used correspondence 
between the state of Florida and the Department of Health and Human Services in the discus- 
sion of the waiver negotiations. National press coverage of the FTP is also cited to provide the 
political context of the program's implementation. 

Competing Models: Florida and the Federal Government 

In the Florida legislature, Family Transition Act (FTA) sponsors appealed to both liberals 
and conservatives by creating a program with enriched social services and a firm time limit. In 
addition to time limits, key elements of the FTP included intensive case management, 
enhanced social services, and expanded child-care. (FTP line staff typically had caseloads of 30 
to 40 families rather than the 150 or more cases handled by welfare workers in most AFDC 
programs.) The program's premise was that, with appropriate casework and the assistance of a 
citizen Review Panel, nearly all of the participants would be able to find jobs by the time limit. 
Participants employed at the time limit would be considered "self-sufficient" and have their 
cash benefits terminated. Participants who were not employed at the time limit would have 
their cases reviewed by child welfare to determine whether terminating benefits would directly 
cause the children to go into substitute care such as foster care.6 All benefits to families deter- 
mined not to be at risk would be terminated. In extraordinary circumstances, the Review 
Panel would have the power to grant participants up to two, four-month extensions or to void 
their time limits. The bill passed with broad bipartisan support. 

When Florida applied to the federal government for waivers from AFDC regulations, 
Department of Health and Human Services (HHS) officials questioned whether everyone in 
the FTP could become self-sufficient in two to three years. To address this concern, HHS sug- 
gested that a transitional employment program be added to the Florida Family Transition Pro- 
gram. The transitional employment program amounted to a job guarantee for all FTP 
participants who were "compliant" with the program. In the program, as amended by the 
waivers, participants failing in the program were to go to the Review Panel. The panel would 
determine whether the participant was "complying" with the program.7 Those who were 

6. In these few and extreme cases, the children's benefits are administered through a protective payee and are 
not given to the parent. We view this form of benefit extension to be a part of the child welfare system, rather than 
the Family Transition Program. (See Bloom, Kemple and Rogers-Dillon [1997] for a more detailed discussion of this 
provision.) 

7. Although there was no formal definition of compliance, many participants who were brought to the panel 
were non-compliant by nearly any standard. For example, one woman was brought to the panel after missing 25 
appointments. More typical were participants who had missed half a dozen to a dozen appointments for various reasons. 
Other cases, however, were less clear cut. One participant, for example, was brought to the panel because she had left 
her job as a waitress due to documented medical problems, another was brought for failing to present documentation 
that she had been in a car accident (the documentation had been provided by the time of the hearing), and still another 
was brought to the panel on the grounds that she was too focused on family problems and not showing sufficient moti- 
vation in the program. Informally, FTP staff explained that they were likely to take any participant who might not have 
a job by the time limit to the panel. 
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16 ROGERS-DILLON AND SKRENTNY 
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Figure 1 * Flow of Clients Through Florida's Family Transition Program as Amended by the 
Federal Waiver 

"compliant" would be eligible for transitional job development--an enriched job placement 
program. If these participants had not found jobs when they reached the time limit, they 
would be placed in public or private sector jobs by the FTP (see figure one). Florida officials 
accepted the job guarantee as a condition of the waiver. 

The actual program looked very different from the one outlined in the waivers. Case 
managers determined which participants were "non-compliant" based in part on how likely 
they were to be employed at the time limit and then sent these participants to the Review 
Panel. The Review Panel hearingss served to certify "non-compliance" rather than to deter- 
mine it and the job guarantee was never used (see figure 2). To understand why the job guar- 
antee was never implemented, it is important first to examine the political context in which 
the program operated. 

8. During the research period hearings were typically held four days a month in Pensacola. The FTP established a 
pool of over 50 panel members. Each panel sat one-half day and panel members did not receive any pay or reimburse- 
ment. Most panel members volunteered only once every month or two. The Review Panel liaisons, therefore, found it 
difficult to put together panels of seven and most hearings were held with four or five panel members. Some hearings 
were held with as few as two panel members. 
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Figure 2 * Flow of Clients Through Florida's Family Transition Program As Implemented 

Political Context of Implementation: Standards of Success 
and the Salience of the News Media 

The Family Transition Act passed shortly after the 1992 presidential election in which Bill 
Clinton had made "ending welfare as we know it" a central issue. Widespread public dissatis- 
faction, even anger, over AFDC (Farkas et al. 1996; Garin, Molyneux and DiVall 1994; Kaiser/ 
Harvard Program on the Public Health and Social Policy 1995) made advocating welfare 
reform politically useful. As one journalist noted right before the 1992 election "Bill Clinton's 
call for time limits on AFDC benefits hits the right political notes and places him in the fore- 
front of an emerging political consensus" (Kosterlitz 1992:2189). 

The Florida state legislature knew that it was at the cutting edge of national welfare 
reform. The summary of the Family Transition Act (as passed), prepared by the House of Rep- 
resentatives Committee on Aging and Human Services, opens by stating "This bill establishes 
the Family Transition Program. FTP is a national trend-setting program that provides short- 
term intensive services designed to move a person from welfare dependency to employment 
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18 ROGERS-DILLON AND SKRENTNY 

and self-sufficiency." George Albright, a sponsor of the Family Transition Act, noted "[T]his 
bill will be, we will be, the first state in the nation to have time-limited benefits. There are no 
other states. Mr. Clinton's proposal mirrors what we are doing."9 

The administration's approval of Florida's experimental welfare program was widely cov- 
ered by the media, increasing national scrutiny. The Los Angeles Times reported: 

The Administration approved an experiment in two Florida counties Thursday that will give poor 
people a taste of the reforms that President Clinton is advocating for the entire country. The experi- 
mental programs will put a two year time limit on public assistance benefits and require recipients 
to work, two of the basic principles of Clinton's welfare strategy. (Shogren 1994) 

The same day the Orlando Sentinel reported, "A senior administration official said that Florida's 
demonstration project is significant because it mirrors President Clinton's .. ." (Associated Press 
1994). Based on an Associated Press report, similar stories ran in newspapers throughout the 
country. A few weeks later, the Washington Post ran an in-depth article entitled "North Floridi- 
ans are Pioneers In Clinton-Like Welfare Program" (Claiborne 1994). On June 14, 1994, the 
Family Transition Program was featured on CBS's Eye on America. Dan Rather introduced 
the segment by emphasizing the relationship between the FTP and President Clinton's welfare 
reform plans: 

Earlier in this broadcast, we reported about President Clinton's plan to overhaul the welfare system. 
A key element in the Clinton plan is a lifetime limit on cash benefits. The key question: can it work? 
For answers Congress and the administration may be looking to Florida. Correspondent Sharyl Att- 
kisson reports tonight's Eye on America. (CBS News Transcripts) 

It was under this intense scrutiny that the FTP began. A high level Escambia County 
administrator explained, "It was an almost instantaneous spotlight involved from the very first 
client. The media cranked. The politicians cranked. ... I mean, almost boom, instantly." The 
District Administrator echoed the sentiment, "Hell, we were declared a success before we 
started." The FTP's Program Administrator, overwhelmed with media attention, was forced to 
hire a person to handle requests for speaking engagements and other news media relations, as 
well as "put out an FTP newsletter and do some other kinds of publicity things." 

The Family Transition Program had numerous start-up problems widely acknowledged 
by administrators and staff (Bloom, Kemple and Rogers-Dillon 1997). One top administrator 
explained: 

The Governor all of a sudden one day said this is the day we'll start. We took in our first participant. 
I know you've heard that old story. We didn't have the computers. We didn't have the space.... 

Despite the start-up problems, only a few months into the FTP, Governor Lawton Chiles pro- 
posed to expand the program to other Florida counties, proclaiming that "[t]he Family Transi- 
tion Programs have been nationally recognized for their successful, aggressive reform" (St. 
Petersburg Times 1994a). 

The success of the FTP was politically important for Chiles, as welfare reform has been for 
other governors (Shaw and Lieberman 1996). 0 During the tight gubernatorial race between 
Chiles and Jeb Bush, the St. Petersburg Times ran a series of articles on the candidates' positions 
on the top ten issues that readers ranked as being important. Welfare reform was the second 
issue covered (1994b). In a year when an historic proportion of Democratic incumbents lost 

9. In fact, the FTA contained a "benefit termination" model time limit rather than the "work trigger" model advo- 
cated by President Clinton. "Work trigger" model time limits include post-time-limit job provisions, "benefit termina- 
tion" time limits do not. It was only after the federal waiver negotiations that the FTP policy actually mirrored the 
Clinton plan. 

10. "[M]any state welfare reform innovations have received tremendous publicity and have catapulted governors- 
Michael Dukakis, Tommy Thompson, John Engler, and Bill Clinton himself, to name a few-onto the national political 
stage" (Shaw and Lieberman 1996). 
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Legitimacy and Welfare Reform 19 

and in a state that was shifting to the political right, Lawton Chiles defeated Jeb Bush by a slim 
margin. 

In the media spotlight and underprepared, the Family Transition Program began operat- 
ing in February 1994, just one month after the federal waivers had been granted. It was not 
until May 1994 that the FTP was well enough established to begin taking in significant num- 
bers of participants. As the FTP staff and administrators struggled to build a new program, 
they were constantly being asked to provide information to the media. From the beginning, it 
was clear that the FTP would succeed or fail very publicly. As state Senator Tom Rossin, Dem- 
ocrat, West Palm Beach commented, "Hopefully it [the FTP] works. If the expectations are this 
high, you can really fall off a cliff" (Ash 1995). 

Implementation 

The procedures developed in the Family Transition Program aimed at getting welfare 
recipients off the rolls by the time limit. First and foremost, the FTP staff worked to get partic- 
ipants employed. They provided intensive case management, job training, and child-care. If it 
appeared that a participant might fail to find a job in time, however, staff were instructed to 
send the participant to the Review Panel. One case manager commented, "If they are pro- 
gressing with no job, that is scary. We will probably staff them [in preparation for the Review 
Panel]." Once a participant had been to the Review Panel, she was considered to be at least 
partially non-compliant and thus ineligible for a public job. 

Supervisors were extremely concerned about having a participant reach the time limit 
who was unemployed and had never been to the Review Panel. When asked what would 
happen if such a client reached the time limit, one supervisor shook her head and replied, "I 
wouldn't want to be the supervisor on that case. Let's put it that way. Oh God ... I don't 
know what would happen. I would not want that to happen." Such sentiments were wide- 
spread; the supervisor's comment reflected the common understanding that having an unem- 
ployed, compliant participant would reflect a failure within the program. Though the state of 
Florida agreed to the post-time-limit job provision, utilizing it became an administrative taboo. 

The Political Context of the Review Panel 
At the time the Family Transition Act passed, Florida was in the midst of creating numer- 

ous citizen-based panels and boards. As a high level administrator explained, "Tallahassee, the 
legislature, the Governor, and all was really pushing community involvement." A central rea- 
son that Governor Chiles and the Florida state legislature wanted to institutionalize commu- 
nity involvement with social service agencies was to increase public awareness of, and support 
for, social welfare programs. An Escambia County administrator noted: 

The public perception of what we do is real skewed. But when people become involved with us, 
they become advocates.... What Governor Chiles tried to do, which I fully support, was to localize 
this with the creation of the boards. 

The same administrator went on to note that citizen-based boards and panels play an impor- 
tant role in building political support for social service agencies and individual programs, such 
as the FTP: 

I think the major advantage [of the Review Panel] is a political advantage, and that is it gives you a 
certain amount of built-in community buy-in. From both points of view, from either a very conser- 
vative point of view or a very liberal point of view. You still have that community buy-in. Either 
you have the community protection of the poor people or you have the community looking at all 
these bleeding heart social workers. And to me, of course, that makes my job that much easier in 
dealing with the public and the media. 
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20 ROGERS-DILLON AND SKRENTNY 

Community involvement had been central to the FTP from the start. The Final Report: 
Study Commission on Employment Opportunities and Self Sufficiency (1992), the foundation of the 
FTA, was drafted by a study group with diverse membership including representatives from 
Legal Services, Catholic Community Services, and the Urban League. Members of the business 
community, state Representatives, and social service agencies were also involved. An outcome 
of this involvement was that the model Review Panel included representatives from various 
segments of the community that roughly paralleled those involved in drafting the report. 
Interest groups involved in drafting the law, however, did not follow through and make sure 
that their representatives held seats on the panel. 

The Review Panel was part of a larger strategy to increase legitimacy and political support 
for social service programs in Florida." It is possible that one reason interest groups ultimately 
paid so little attention to the implementation of welfare reform in Florida was that they felt 
that their agendas had been adequately encoded into the law and would be advanced by 
members of the Review Panel. The panel, which could have been an avenue for interest group 
involvement in the program, became almost entirely a symbolic body. The institution of the 
Review Panel therefore built crucial legitimacy and support for the Family Transition Program 
without fundamentally shifting power away from the FTP administrators. 

Making the Review Panel "Work" 
While there was little interest group involvement in the Review Panel, it did draw its 

membership from a cross-section of the local community. Three-quarters of panel members 
were white and one-quarter black. Fifty-nine percent of the panel members were female and 
41 percent male. Household incomes were diverse.'2 Most panel members held "pink-" or 
"white-" collar jobs'3 and a considerable number had personal experience with being on wel- 
fare. Twenty-seven percent reported having received public assistance, defined as AFDC, Food 
Stamps, SSI, WIC, or Medicaid, and fifty-five percent reported that they had close family or 
friends who had received public assistance. 

Early on, administrators had some concern that the Review Panel members would be too 
soft on the participants, that they would not understand the "appropriate" response to situa- 
tions. One administrator commented: 

The first one [Review Panel hearing] that we held [was] terrible. There was a conversation to the 
lady [client] about, 'oh you poor thing.' And it was almost like, 'gee, I don't know why they put you 
in this program. You just got so many barriers.' I mean, we started out with that kind of concept and 
then the [hearing took] two hours. Obviously, it is not going to work. That became very clear. [Sev- 
eral administrators] said, 'now let's sit down. We [have] seen how it works. Now we need to talk 
about how it is going to work better.' 

The Review Panel procedures were carefully developed by the FTP administrators to 
make the Review Panel process "work." One high-ranking administrator explained, "[W]e 
just started to develop different kinds of forms .... We developed a form and re-developed a 

11. The origin of the Review Panel is unclear. One unsubstantiated rumor was that the idea originated between 
two welfare department officials on a long airplane ride as something of a joke, taking the then-current vogue for com- 
munity involvement to an extreme and allowing the community to terminate welfare recipients' benefits at the time 
limit. Whether or not this story is true, it illustrates the connection between the Review Panel and the larger movement 
toward community boards that was occurring in Florida when the legislation passed. 

12. Six percent of Review Panel members reported annual household incomes of between $0-$9,999; 18 percent 
reported household incomes of between $10,000 and $29,999; 42 percent reported annual incomes between $30,000 
and 69,999; and 33 percent reported annual incomes between $70,000 and $149,999. No one reported an annual 
household income of over $150,000. 

13. Jobs likely to require a high school education or some college, such as administrative assistance, were coded as 
pink-collar. Jobs likely to require at least a college degree and some graduate education or extensive work history, such 
as middle management, were coded as white-collar. This coding system is not precise and is only meant to give a rough 
picture of the types of jobs held by panel members. 
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form and re-developed a form, until we finally got something." The FTP Review Panel training 
sessions stressed that the panel was supposed to advise the staff on what the participants could 
do to improve their lives and support their families, rather than to assess whether the partici- 
pants had complied with the program enough to merit a post-time-limit job or extension. 

There is considerable evidence that many panel members viewed participants at the hear - 
ings as non-compliant by definition. One panel member noted, "All we know is the ones that 
are not doing what they are supposed to do. That's the reason they come before the board, if 
they are not compliant." A second panel member made the same point: 

We don't see the ones that are in compliance. We seldom talk about them. Once in a while word 
comes in that out of 100 people, 90 are in compliance and 10 are not. But you never hear about the 
ninety. You only hear about the 10. 

Observations of the Review Panel hearings and the review of panel records also indicate that 
all cases brought before the panel were treated at least as partially non-compliant. Out of the 
fifty case records reviewed, not one participant was found to be wholly in compliance. 

Some of the procedures developed by the FTP sharply limited the independence of the 
panel. In addition to providing training, the FTP also prepared all of the written information 
on each case sent to the panel. The participant document, called a "summary of activities," 
provided information on the participant, including personal and family history of welfare 
receipt, the participant's age, the number and ages of the children on the grant, and occa- 
sionally information on more personal matters-such as the number of men named as 
potential fathers of a child in the household. These documents also included the activities 
scheduled for the participant, the number of appointments missed, and an assessment of 
what the participant needed to do to become self-sufficient. Summaries were sent to the 
panel members prior to the hearings but not to the participants. Many participants spent 
most of the brief hearings reviewing the case against them. The procedure for distributing 
information to the panel members, therefore, maximized the credibility of the FTP and mini- 
mized the credibility of the participants. 

At the start of each hearing, the case managers offered a brief statement of the case his- 
tory. The panel then asked questions of the participant. These questions often focused on the 
participant's personal life rather than on her interactions with the program. Hearings typically 
lasted ten to fifteen minutes. After the hearings, an FTP staff member-not the volunteer 
Review Panel chairperson-wrote up the panel recommendations using a form letter devel- 
oped by the FTP administrators. The structure of the recommendation letters led the panel to 
think in terms of the ways in which a participant was non-compliant, rather than to view 
themselves as determining a participant's compliance status. The letters typically stated that 
the participant was "non-compliant" and made recommendations for the participant, such as 
that she complete her G.E.D. or receive substance abuse counseling. Later, the panel chair- 
person reviewed what the FTP liaison had written for accuracy and initialed the findings. In 
some cases, the findings were initialed by the liaison on behalf of the chairperson. One 
Review Panel chairperson reported seeing recommendations that he did not remember 
making. An FTP administrator also reported occasionally adding recommendations to the 
panel's findings. 

In the chaotic, politicized context described earlier, the FTP administrators developed a 
Review Panel process that supported and legitimated the termination of benefits to all unsuc- 
cessful participants. Once a participant was identified by staff as problematic or likely to be 
unemployed at the time limit, benefit termination would follow as a matter of course. Case 
managers understood that they should bring all participants who were having difficulty in the 
program to the Review Panel where they then were officially labeled "non-compliant." Based 
on the Review Panel's finding of non-compliance, these participants were ineligible for the job 
guarantee. Through this process, it became nearly impossible for a compliant participant to 
reach the time limit without employment and qualify for a public job. 
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Was the Family Transition Program Committed to the Job Guarantee? 

In a staff survey, only 44 percent of FTP staff strongly agreed with the statement: "FTP's 
policy is to provide a job to everyone who complies with the program but is unable to find a 
job on their own by the time they reach the time limit" (Bloom, Kemple and Rogers-Dillon 
1997:57). Many Review Panel members were also unaware of the job guarantee. When asked 
what would happen if an FTP participant who was compliant reached the time limit without a 
job, a panel member responded that "the FTP has no choice but to cut them off." The fact that 
so few staff and Review Panel members were aware of the job guarantee is not a reflection of 
poor communication within the Family Transition Program. On the contrary, the FTP was 
tightly run, and program staff met routinely to go over individual cases and FTP policy. The 
staff meetings, in preparation for bringing participants to the Review Panel, were extensive 
and time-consuming. Review Panel training sessions permitted ample opportunity to convey 
basic information to panel members. In fact, information was being transmitted in the Family 
Transition Program. The message was that participants who were not progressing toward self- 
sufficiency by the time limit were not compliant. 

In a front page New York Times article on the Family Transition Program, Jason DeParle 
reported: 

[T]he program pledged public jobs to recipients who cooperated by seeking work or training but 
remain unemployed. Forty-seven out of one hundred and thirty people who have exhausted their 
limits have shown such cooperation. But to officials' surprise, not one has needed a public job. (DeParle 
1997a:A18, emphasis added) 

Since "compliance" was partly defined as being able to secure a job by the time limit, the suc- 
cess of the Family Transition Program in moving "compliant" participants into jobs is less sur- 
prising than it might seem at first glance. Regardless, the phrase "not one has needed a public 
job" simply and clearly conveys the message that the Family Transition Program successfully 
changed welfare. 

Understanding Government Action 

To understand why the Family Transition Program's job guarantee was administratively 
eliminated, we draw from historical institutionalism in political sociology and neo-institution- 
alism in organizational analysis and put a new emphasis on the importance of the media in 
public administration. First, we briefly review the usefulness of several competing theories of 
bureaucratic politics in understanding why the Family Transition Program job guarantee was 
never implemented. 

Interest Group Domination 

Studies of bureaucratic politics often explain the difference between policy expectations 
and program implementation by the influence of external pressures, especially interest group 
"capture" (Bernstein 1955; Lowi 1979; Wilson 1995). Did political interests capture the Family 
Transition Program? This hypothesis in particular seems plausible. The Review Panel was a 
built-in mechanism for interest groups to dominate the Family Transition Program. The panel 
was a place for non-state actors to assert their views with, at least on paper, considerable 
power to influence participant outcomes. Moreover, interest groups clearly did play a role in 
the creation of the Family Transition Program. Yet, they were conspicuously absent in the phase 
of administration. If interest groups wanted to "capture" the FTP, they missed the perfect oppor- 
tunity to do so. No matter how plausible an explanation interest group capture might be at 
first glance, it does not explain why the FTP never implemented the job guarantee. 
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Street Level Bureaucracy 
The differences between policy expectations and program implementation have also been 

explained as resulting from discretion exercised by "street-level bureaucrats"-frontline work- 
ers such as caseworkers, police, and teachers-whose actions create policy as it is experienced 
by members of the public (Brodkin 1986; Lipsky 1980). In the same vein, scholars have 
focused on the ways discourse and constructed realities emerge from everyday interactions of 
caseworkers and participants (Miller 1991; Miller and Holstein 1996). Clearly, staff discretion 
was important in key areas of the FTP, including whether a participant was sanctioned for a 
given transgression or had access to particular job training programs and support services. But 
street-level discretion did not affect the provision of post-time-limit jobs. The rules surround- 
ing benefit termination were highly formalized and left no room for staff to influence whether 
or not a participant received a public job. Therefore, theories of street-level bureaucracy, while 
undoubtedly valuable in explaining other aspects of the FTP, do not explain why the job guar- 
antee was never implemented. 

Historical Institutionalism 
Historical institutionalism is more useful, but alone cannot fully account for why the FTP 

never implemented the job guarantee. Historical institutionalists have made great contribu- 
tions by demonstrating that state actors shape policies as they pursue career interests or favored 
ideas, and that administrators' actions are constrained by historically contingent factors such as 
personnel, access to information, and administrative capacity (Amenta 1998; Cauthen and 
Amenta 1996; Leiberman 1998; Skocpol 1985, 1992; Weir, Orloff and Skocpol 1988). While we 
agree that these are important factors, the question remains: why is capacity developed in some 
areas and not others? For example, why did FTP spend money on child-care and intensive case 
management, but not on post-time-limit benefits? The FTP paid for expenses that contributed 
to a participant's employability, including car repairs, taxi fares to jobs, books, child-care, uni- 
forms, and interview clothing.14 In fact, a few case managers complained that some FTP pay- 
ments were inappropriate, particularly for car repairs, and that clients were taking advantage of 
the program's generosity (Bloom, Kemple and Rogers-Dillon 1997:60). In contrast, $100,000 
was appropriated each year for post-time-limit jobs, but this money was never used. 

A second historical institutionalist explanation of the FTP might be that administrators 
were embedded in an institutional structure in which the governor's office and the state legis- 
lature directly influenced the program's implementation. The difficulty with this interpreta- 
tion is that, after the initial rush, the FTP had virtually no contact with the governor or the 
legislature. When asked how much contact Florida politicians had with the FTP regarding 
how the program functioned, a key FTP staff member replied "Zero." The governor's office, 
however, did request that successful FTP participants be sent to Tallahassee for a media event 
with Governor Chiles. The administrative details of the FTP were not politically important. 
The public perception of success was important. The impact of political interests on the FTP, 
therefore, must be understood as having been shaped by a cultural understanding of what 
constituted "success" in welfare reform.'5 

Neo-Institutionalism 
If the case of the Family Transition Program does not fall neatly into these prominent the- 

ories of government and administrative action, how are we to understand what happened? 

14. The final cost analysis of the Family Transition Program has not been completed. It is, therefore, not yet possi- 
ble to know exactly how much money was spent in which areas and how this compares with the spending for AFDC. 
Preliminary assessments suggest that Family Transition Program spending was considerably greater in these areas than 
in traditional welfare, particularly spending for child-care. 

15. Political interests, of course, also shaped these understandings of success. In our assessment, policy success 
standards are defined in a feedback loop among politicians, the media, and the public as voters and media consumers. 
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First, we turn our attention to the cultural aspect of administrative constraints and borrow 
from the neo-institutionalist sociology of organizations (Powell and DiMaggio 1991) the con- 
cept of the legitimacy imperative. Neo-institutionalism asks us to understand organizations 
not only in terms of their resources and instrumental goals, but also in terms of the "rules-of- 
the-game" by which organizations (and actors within those organizations) must play (Meyer 
and Rowan 1991). These efforts may be unreflective, with rules built into the decision-making 
processes (Dobbin 1994a) or they may be more active and strategic (Morrill and McKee 1993). 

The legitimacy imperative puts a premium on symbolic actions-actions that can commu- 
nicate legitimacy to those audiences that are perceived to be able to impose sanctions if rules are 
violated (Skrentny 1998; see also Edelman 1992). Administrators thus seek to avoid "the pain of 
visible public failure" (Pressman and Wildavsky 1979:170; see also Wilson 1980:375), and, if at 
all possible, to achieve demonstrable "success." This is clearest in a newly created agency since "a 
newborn agency is surrounded by its political parents-people and groups eager to applaud 
behavior that is consistent with the zeal of those who won the fight to create the agency" (Wil- 
son 1989:67-68). In other words, in politics, the legitimacy imperative is also a "success" imper- 
ative, and it will be strongest for a new program like the Family Transition Program. 

The Media, Success, and Public Policy 
The role of the news media in institutional studies of policymaking has been recognized 

but not made central; for example, Peter Hall (1992, 1993) stresses its importance in a para- 
graph or two but does not give theoretical justification for its importance, while James Q. 
Wilson's (1989:88, 280) wide-ranging review of the literature on bureaucracy mentions the 
importance of the news media in passing, but never develops the point. We follow Hall's 
(1992:105, 1993:228) early steps in stressing the role of the media as a "magnifying glass" 
which gives special attention to certain views and models of understanding. Baumgartner and 
Jones (1993) add that the media also simplify and avoid complexity, while Hilgartner and Bosk 
(1988:61) stress that political actors know this and will cast issues in "dramatic and persuasive 
terms" emphasizing "'cold hard facts' and an image of technical expertise." 

Ronald Reagan stated in 1986 "the success of welfare reform should be judged by how 
many of its recipients become independent of welfare" (quoted in Teles 1996:124). Highlighting 
the drop in welfare rolls was an effective, simple (media friendly) way for politicians to transmit 
the message that welfare reform was succeeding. If welfare was bad, a decline in welfare use 
was good. During the debates over the Family Transition Act, one representative suggested a 
performance-based pay incentive "if you're a field worker and you can get folks off welfare." 

Clinton/Gore 96 campaign materials on welfare reform boasted, "President Clinton's 
effort to assist [welfare] reform in 38 states is working .... Welfare caseloads have declined by 
1.4 million since March 1994" (Clinton/Gore 96 1996). Based on the same statistic, President 
Clinton stated in August 1997 "I think it is fair to say the debate [over welfare reform] is over. 
... We know that welfare reform works" (Broder 1997). The New York Times noted that the 
governors also claimed credit for caseload reductions: "As the nation's governors gather here 
[in Washington, D.C.] this weekend for their winter meeting, many are crediting their pro- 
grams for the reduction in caseloads" (DeParle 1997b). The news media promoted the idea 
that success was best measured using the quantitative language of American politics: Success- 
ful welfare reform meant the number of people on "the welfare rolls" would go down. 16 

The expectation that successful welfare reform would mean fewer people on the welfare 
rolls was also rooted in cultural expectations. Every piece of legislation is partly the result of a 

16. Following Shanto Iyengar and Donald Kinder's (1988) research, we should not be surprised that such quanti- 
tative standards of policy success should take hold. They show that quantitative news, such as the unemployment rate 
and the consumer price index, has a greater influence on new consumers than do photographic vignettes about a partic- 
ular person. We thank Michael Schudson for bringing this to our attention. On the importance and prevalence of quan- 
titative thinking in American politics, see Kingdon (1995). 
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cultural model or "policy paradigm" of how the world works, including ontological assump- 
tions of who relevant actors are and their causal interrelations (Boli 1989; Dobbin 1994b; Hall 
1993). The model that gave logic to the FTP has shaped American poverty discourse for years. 
In this model, the poverty of the poor "is to some degree a matter of personal responsibility, 
and its alleviation requires personal transformation, such as the acquisition of skills, commit- 
ment to the work ethic, or the practice of chastity" (Katz 1989:7). The social problem targeted 
by welfare reform was not poverty but welfare dependency. Therefore, a successful welfare 
reform program was defined as one that got people off welfare, and preferably, but not neces- 
sarily, into work. The "rules" of welfare reform derived from this popular understanding as 
much as they derived from formal legislation. 

We are not suggesting a determinant or static model for understanding policy implemen- 
tation. Shifts in public opinion or media focus could clearly change the extra-legal "rules" for 
policy administrators. More importantly, other factors such as resources, personnel, and 
direct political intervention, may at any given time or in any given program be more impor- 
tant than the media-magnified rules for success. Additionally, since not all public policy is the 
subject of such keen attention or has such a dominant criterion for success as welfare reform, 
the importance of the media may vary considerably. By building on neo-institutionalism's 
focus on legitimacy and emphasizing the power of the media to convey appropriate admini- 
strative action and define policy success, however, we believe that sociologists can better 
understand why policies targeted at eradicating social problems are often implemented in 
unexpected ways. 

Discussion 

Family Transition Program administrators took pride in being part of the most radical 
welfare reform in decades; they knew that if the new welfare looked like the old welfare- 
high costs, bureaucracy, and people still receiving benefits after the time limit-the FTP would 
not be seen as a success. In order to avoid failure, high-level administrators defined the cate- 
gory of "non-compliant" very broadly, encompassing over 60 percent (as of February 1998) of 
the people who reached the time limit. The broad use of the categorization "non-compliant" 
allowed for unproblematic benefit termination and continued maintenance of the cultural 
model of competent citizens who for whatever reasons chose poverty. 

We have argued that because it is easier to report short sound bites than it is to explain 
complex, technical issues of policy and administration, media attention can act as a pressure 
on administrators to implement policies bluntly. This may be particularly true for policies tar- 
geted at stigmatized populations, such as criminals ('three strikes and you're out') and welfare 
recipients ('two years and you're off'). Following President Clinton, the media initially defined 
"two years and you're off" as successful welfare reform. The failure of the first time-limited 
welfare program in the country to meet that standard would have been widely covered by the 
media. Such publicity could have drawn negative political attention to the Family Transition 
Program and jeopardized its institutional support. 

It is impossible to say how important legitimacy is in policy implementation overall by 
looking only at the Family Transition Program. The level of detail permitted by a case study, 
however, makes it possible to generate grounded hypotheses, and we posit three: 1) Adminis- 
trators concerned about media attention (as in the FTP) will be more likely to create programs 
that meet media-simplified standards of "success" than administrators less concerned with 
media attention; 2) high-profile programs, particularly pilot programs, are more likely to 
diverge from written policy to meet media-defined criteria for "success" than low-profile pro- 
grams; and 3) media power to define legitimacy rules is stronger when interest groups are 
absent. In Temporary Assistance to Needy Families (TANF), for example, we expect that media 
attention to particular types of welfare recipients (e.g., victims of domestic violence or women 
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with functional impairments) will create pressure on welfare administrators to grant those 
recipients continued benefits. However, if the media transmits conflicting criteria for success, 
emphasizing the importance of welfare roll reduction in one story and the vulnerability of a 
particular welfare family in the next, the importance of media attention may be diminished. 
(Andrew S. McFarland [1987] makes a similar point by arguing that conflicting interest 
groups increase agency autonomy.) 

We do not expect media pressure to affect all programs in the same way or to the same 
degree. We view the media as one of many factors affecting implementation. Resources, state 
law, agency policy, political intervention, bureaucratic culture, interest group involvement, 
and participant demographics are all likely to affect how each program is administered. The 
Family Transition Program was a high-profile program, high in administrator concern about 
media attention, and low in interest group attention. This combination is arguably the most 
likely to create a program that conforms to media expectations. As policies mature, we suspect 
media attention diminishes and becomes more diffuse, thereby reducing the pressure on indi- 
vidual programs to produce particular outcomes. Therefore, we expect the media to have the 
greatest impact on pilot programs, with considerably less impact on established programs. 

We conclude on a cautionary note. Currently, there is considerable hope that the states 
can be "laboratories of democracy" (Osborne 1988) in which policy ideas are tested. The dev- 
olution of power to the states is supposed to create a pool of knowledge from which all states 
can draw when developing new policies; however, there is a problem in assuming that policies 
are implemented as written. This is particularly important if states try to duplicate programs 
by importing written policies without full knowledge of how the programs were actually 
implemented. Pilot programs do not operate in a sterile, clinical environment-they operate 
in highly political contexts. Moreover, they do not operate under scientific assumptions. 
Administrators have incentives to be pragmatic rather than scientific, and to depart from the 
written policy when it seems appropriate to make a program "work." As we evaluate new pol- 
icy initiatives, we need to take seriously the influence of extra-legal "rules" and popular 
definitions of success on policy outcomes. We need to recognize that administration takes 
place within a broader political and cultural environment. 

References 

Amenta, Edwin 
1998 Bold Relief: Institutional Politics and the Origins of Modern American Social Policy. 

Princeton, New Jersey: Princeton University Press. 
Ash, Jim 

1995 "Future is uncertain for welfare program." Pensacola News Journal (September 21):c4. 
Associated Press 

1994 "Florida gets approval for welfare experiment: The state plan will mirror Clinton's with 
employers subsidies and benefit limitations." Orlando Sentinel (January 28):A1. 

Baumgartner, Frank R., and Bryan D. Jones 
1993 Agendas and Instability in American Politics. Chicago: University of Chicago Press 

Belz, Herman 
1991 Equality Transformed. New Brunswick, New Jersey: Transaction. 

Bernstein, Marver H. 
1955 Regulating Business by Independent Commission. Princeton, New Jersey: 

Princeton University Press. 
Bloom, Dan, James J. Kemple, and Robin Rogers-Dillon 

1997 "The Family Transition Program: Implementation and early impacts of Florida's initial 
time-limited welfare program." Manpower Demonstration Research Corporation. 
(May) 

This content downloaded from 132.239.1.230 on Fri, 29 Aug 2014 03:37:38 AM
All use subject to JSTOR Terms and Conditions

http://www.jstor.org/page/info/about/policies/terms.jsp


Legitimacy and Welfare Reform 27 

Boli, John 
1989 New Citizens for a New Society. New York: Pergamon Press. 

Broder, John M. 
1997 "Keeping score: Big social changes revive the false god of numbers." New York Times 

(August 17):4. 
Brodkin, Evelyn 

1986 The False Promise of Administrative Reform: Implementing Quality Control in Welfare. 
Philadelphia, Penn.: Temple University Press. 

Cauthen, Nancy K., and Edwin Amenta 
1996 "Not for widows only: Institutional politics and the informative years of Aid to Dependent 

Children." American Sociological Review 61:427-448. 
CBS, Eye on America 

1994 (June 14) 
Claiborne, William 

1994 "North Floridians are pioneers in Clinton-like welfare program." Washington Post 
(February 26):A3. 

Clinton/Gore 96 
1996 "Reform that values families." Press release in author's files. (May 21) 

DeParle, Jason 
1997a "In sink-or-swim welfare, Pensacola staying afloat." New York Times (June 18):A18. 
1997b "A sharp decrease in welfare cases is gathering speed." New York Times (February 2):A1. 

Detlefsen, Robert 
1991 Civil Rights Under Reagan. San Francisco, Calif.: ICS Press. 

Dobbin, Frank 
1994a "Cultural models of organization: The social construction of rational organizing principles." 

In Sociology of Culture: Emerging Theoretical Perspectives, ed. Diana Crane, 117-141. 
Cambridge, Mass.: Basil Blackwell. 

1994b Forging Industrial Policy. New York: Cambridge University Press. 
Edelman, Lauren 

1992 "Legal ambiguity and symbolic structures: Organizational mediation of civil rights law." 
American Journal of Sociology 97:1531-1576. 

Farkas, Steve, Jean Johnson, Will Freidman, and Ali Bers 
1996 The Values We Live By: What Americans Want From Welfare Reform. Public Agenda. 

Florida State Archives 
1993 Committee on Aging and Human Services, Social Economic and Development 

Subcommittee. Florida State House of Representatives, Tape 1 (February 9). 
1993 Committee on Aging and Human Services, Final Bill and Economic Impact 

Statement CS/HB 587, April 17. 
Garin, Geoffrey, Guy Molyneux, and Linda DiVall 

1994 "Public attitudes toward welfare reform." Social Policy 4:44-49. 
Hall, Peter A. 

1992 "The movement from Keynesianism to monetarism: Institutional analysis and British 
economic policy in the 1970s." In Structuring Politics: Historical Institutionalism in 
Comparative Analysis, eds. Sven Steinmo, Kathleen Thelen and Frank Longstreth, 90-114. 
New York: Cambridge University Press. 

1993 "Policy paradigms, social learning, and the state: The case of economic policymaking in 
Britain." Comparative Politics 25:275-296. 

Heclo, Hugh 
1974 Modern Social Politics. New Haven, Conn.: Yale University Press. 

Hilgartner, Stephen, and Charles L. Bosk 
1988 "The rise and fall of social problems: A public arenas model." American Journal of 

Sociology 94:53-78. 
Horwitz, Morton J. 

1992 The Transformation of American Law 1870-1960: The Crisis of Legal Orthodoxy. New York: 
Oxford University Press. 

Huntington, Samuel P. 
1952 "The marasmus of the ICC: The commission, the railroads, and the public interest." Yale 

Law Journal 61:467-509. 

This content downloaded from 132.239.1.230 on Fri, 29 Aug 2014 03:37:38 AM
All use subject to JSTOR Terms and Conditions

http://www.jstor.org/page/info/about/policies/terms.jsp


28 ROGERS-DILLON AND SKRENTNY 

Iyengar, Shanto, and Donald Kinder 
1988 News That Matters. Chicago: University of Chicago Press. 

Kaiser/Harvard Program on the Public Health and Social Policy 
1995 Social Policy Survey. (January) 

Katz, Michael 
1989 The Undeserving Poor: From the War on Poverty to the War on Welfare. 

New York: Pantheon. 
Kingdon, John W. 

1995 Agendas, Alternatives, and Public Policies. New York: Harper Collins 
[1984] College Publishers. 

Kosterlitz, Julie 
1992 "Reworking welfare." National Journal 24:2189-2192. 

Lieberman, Robert C. 
1988 Shifting the Color Line: Race and the American Welfare State. Cambridge, Mass,: 

Harvard University Press. 
Lipsky, Michael 

1980 Street-Level Bureaucracy. New York: Russell Sage Foundation 
Lowi, Theodore J. 

1979 The End of Liberalism: The Second Republic of the United States. New York: Norton. 
McFarland, Andrew S. 

1987 "Interest groups and theories of power in America." British Journal of Political Science 
17:129-147. 

Meyer, John, and Brian Rowan 
1991 "Institutionalized organizations: Formal structure as myth and ceremony." In The New 
[1977] Institutionalism in Organizational Analysis, eds. Walter Powell and Paul DiMaggio, 41-62. 

Chicago: University of Chicago Press. 
Miller, Gale 

1991 Enforcing the Work Ethic. Albany: State University of New York Press. 
Miller, Gale, and James A. Holstein 

1996 Dispute Domains and Welfare Claims: Conflict and Law in Public Bureaucracies. 
Greenwich, Conn.: JAI Press. 

Morill, Calvin, and Cindy McKee 
1993 "Institutional isomorphism and informal social control: Evidence from a community 

mediation center." Social Problems 40:445-463. 
Osborne, David 

1988 Laboratories of Democracy. Boston, Mass.: Harvard Business School Press. 
Pressman, Jeffrey L., and Aaron B. Wildavsky 

1979 Implementation. Berkeley: University of California Press. 
[1973] 

Powell, Walter, and Paul DiMaggio 
1991 The New Institutionalism in Organizational Analysis. Chicago: University of Chicago Press. 

Shaw, Greg, and Robert C. Lieberman 
1996 "State welfare policies and the shifting ground of American federalism." Paper presented to 

the annual American Political Science Association meeting, San Francisco. (August) 
Shogren, Elizabeth 

1994 "2 Florida counties to test Clinton-style welfare plan." The Los Angeles Times (January 
28):A32. 

Skocpol, Theda 
1985 "Bringing the state back in: Strategies of analysis in current research." In Bringing the State 

Back In, eds. Peter Evans, Dietrich Rueschemeyer and Theda Skocpol. New York: 
Cambridge University Press. 

1992 Protecting Soldiers and Mothers. Cambridge, Mass.: Harvard University Press. 
Skrentny, John David 

1996 Ironies of Affirmative Action. Chicago: University of Chicago Press. 
1998 "The cold war and African-American civil rights: America and the world audience, 1945- 

1968." Theory and Society, 27:237-285. 

This content downloaded from 132.239.1.230 on Fri, 29 Aug 2014 03:37:38 AM
All use subject to JSTOR Terms and Conditions

http://www.jstor.org/page/info/about/policies/terms.jsp


Legitimacy and Welfare Reform 29 

St. Petersburg Times 
1994a "Dueling candidate series." (October 31):5D. 
1994b "What will happen to welfare?" (October 18):1B. 

Study Commission on Employment Opportunities and Self Sufficiency 
1992 Final Report: Study Commission on Employment Opportunities and Self Sufficiency. 

(In author's files) 
Teles, Steve M. 

1996 Whose Welfare: AFDC and Elite Politics. Lawrence, Kansas: University Press of Kansas. 
Weir, Margaret, Ann Shola Orloff, and Theda Skocpol 

1988 "The future of social policy in the United States: Political constraints and possibilities." In 
The Politics of Social Policy in the United States, eds. Margaret Weir, Ann Shola Orloff and 
Theda Skocpol, 421-445. New Jersey: Princeton University Press. 

Wilson, James Q. (ed.) 
1980 "Politics of regulation." In Politics of Regulation, 357-394. New York: Basic Books. 
1989 Bureaucracy: What Government Agencies Do and Why They Do It. New York: Basic Books. 
1995 Political Organizations. New Jersey: Princeton University Press. 

Zucker, Lynne 
1991 "The role of institutionalization in cultural persistence." In The New Institutionalism in 

Organizational Analysis, eds. Walter Powell and Paul DiMaggio, 83-107. Chicago: 
University of Chicago Press. 

This content downloaded from 132.239.1.230 on Fri, 29 Aug 2014 03:37:38 AM
All use subject to JSTOR Terms and Conditions

http://www.jstor.org/page/info/about/policies/terms.jsp

	Article Contents
	p. [13]
	p. 14
	p. 15
	p. 16
	p. 17
	p. 18
	p. 19
	p. 20
	p. 21
	p. 22
	p. 23
	p. 24
	p. 25
	p. 26
	p. 27
	p. 28
	p. 29

	Issue Table of Contents
	Social Problems, Vol. 46, No. 1 (Feb., 1999), pp. 1-151
	Front Matter
	Presidential Address
	Breaking and Entering the Establishment: Committing Social Change and Confronting the Backlash [pp. 1-12]

	Programs and Organizational Processes
	Administering Success: The Legitimacy Imperative and the Implementation of Welfare Reform [pp. 13-29]
	Pinto "Madness" as a Flawed Landmark Narrative: An Organizational and Network Analysis [pp. 30-47]
	Termination of an Established Needle-Exchange: A Study of Claims and Their Impact [pp. 48-66]
	Retrainers as Labor Market Brokers: Constructing Networks and Narratives in the Detroit Area [pp. 67-87]
	Changing Violent Minds: Discursive Correction and Resistance in the Cognitive Treatment of Violent Offenders in Prison [pp. 88-103]

	Racing for the Cure, Walking Women, and Toxic Touring: Mapping Cultures of Action within the Bay Area Terrain of Breast Cancer [pp. 104-126]
	Ex-Offenders and the Conformist Alternative: A Job Quality Model of Work and Crime [pp. 127-151]
	Back Matter



