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SUMMARY OF RECOMMENDATIONS

Orientation: Welfare reform efforts should focus on long-term recipients,
whe ure largely voung, unmuarried mothers who had their first baby as
nnwed teensgers.

Strategy: Our ability to help young mothers become self-sufficient after
they have become mothers is lmited. The best strategy is to focus on

postponing parenthood until these young men and women are financially
and emotionally ready.

Pastponed Fertility: Review sex education programs for their timing,
content, and quality of instruction. Consider support groups as an adjunct
o classroom rnsiruction,

Target contraceptive counseling on young woemen at graatest rigk for
unwanted pregnancy, including: (1) those who have had an abortion, (2)
those who come in for a pregonancy test, even if it is negative; (3) those who
have already had one or mare children; and {(4) those who have sought {ests
for sexually transmitted diseases,

Contraceptive services should be better coordinated with social welfare
programs, such as: AFDC, WIC, Medicaid, child welfare, and drug and
alechol treatment programs,

Job-Oriented Education and Counscling: Both high school and
subsequent job training programs should emphasize vocational skills and
“eontextual learning,” supplemented by enhanced job-counseling and job-
finding services and mentoring programs.

Behavior-Related Welfare Rules: State laws, regulations, and practices
should be tailored to promote respensible behavior among AFDC recipients.
Possibilities include encouraging recipients to stay in school or to get a job,
to send their children to school, to obtain preventive health care for their
children, to have fewer children, or even to get or stay married.

Subsidized job programs should be considered for harder-to-employ
recipients.

Integrated Service Centors for Teen Mothers: Using federal waivers to
integrate funding streams, ereate the modern version of the 19th century
settlement house, where counseling, education, enriched child development
services, and other activities to structure otherwisa idle time are all
provided under one roof.



Reformed Child Support: Child support enforcement policies should be
changed {6 allow mothers to keep a higher portion of what is collected

{perhaps as much ag 50 percent of payvments until their income reaches the
poverty line).

Implementation: The demonstration should be city-wide in scope, based
on five-year waivers of the applicable state and federal categorical spending
rules,

Evaluation: The project should be designed with the assistance of one of
the respected firms which conducts this type of research.



Qut-of-wedlock births to pooriy-educated young people are the
proximate cause of most long-term welfure dependency. Despite 30 years of
trying, no one has come up with a program or approach that lifts these
young mothers off welfare,

£

I believe that such efforts have failed for four reasons: (1} they do
not confront teen sexuality and fertility; (2) they do not emphasize job-
oriented education {(both in high school and in later job training programs)
{0 increase ihe employability of disadvantaged youth; (3) they do not
acknowledge that many young mothers on welfare need firm guidance about
their behavior as well as financial assigtance; and {(4) they misunderstand--
and distort--the role that men play in the lives of welfare mothers and their
children, '

The following pages elaborate on these points and suggest a plan for
implementing demonstration programs based on them,

Long-Term Welfare Dependency

Long-term welfare dependency is 2 serious and growing social
problem. We often hear that about half of all new AFDC recipients are off
the rolls within two years. This is true--but only because of the high
turnover among short-term recipients. At any one time, about 82 percent of
all recipients are in the midst of spalls that will last five years or more,

And about 65 percent are caught up in spells of eight or more years.?

The bulk of long-term welfare recipients are young, unmarried
wothers, most of whom had their first baby as unwed teenagers. With poor
prospects to begin with, these young women have further limited their life
chances by systemstically underinvesting io themselves-by dropping out of
school, by having s baby out of wedlock, and by not working. As a result,
they do not have the education, practical skills, or work habits needed to
earn a satisfactory living.

About 50 pereent of all unwed teen mothers go on welfare within one
year of the birth of their first child; 77 percent go on within five years,
acoording to the Congressional Budget Office. {See Table 1.) Nick Zill, of
Child Trends, Inc., calculates that 43 percent of long-term welfare recipients
{on the rolls for 10 years or more} started their families as unwed tesns.

"Per & tull dizscussion of thene ismues, see Uougias I, Besharov, “Beyond Murphy Brown:
Wa're Igneing the Fact Thet All Single Mothers Arent Aliks,” Washington Post, Sunday,
21 Bopt. 1992, 9, C3; and Douglas J. Besharov, “Not All Single Mothers Ara Created
Equal,” Ameriran Enterprise, Beplember/October 1962, p. 1317, .



Table 1

Percent of Adolescent Mothers on AFDC

By Time of First Birth?
By 1at birth Within 1 vear Withs ears
of birth of birth
All Mothers 7 - 28 49
Married 2 7 24
Unmayried 13 50 vii
White . -7 o2 38
White, unmarried 17 53 72
Black g 44 76
Black, unmarried 10 49 84
*all figures in percentages

*mprital status is st birth of first «hild

Az Table 1 indicates, a mother's age and marital status at the birth
of her first child are stronger determinanta of welfare dependency than is
her race. One yesr after the birth of their first ehild, white and black
unmarried, adclescent mothers have about the same welfare rate. After five
years, black mothers have a somewhat higher rate (84 percent versus 72
percent}, but varicus demographic factors account for this relativaly amall
difference.

Long-term welfare dependency is worsening becasuse, for 30 ysars,
out-of-wedlock birth rates have been steadily increasing. Between 1960 and
1888, the rate of cut-of-wedlock births almost doubled. Because the number
of single women has also grown, the number of children born out of wedlock
tripled, from 225,000 children to about one million. One in four American
children is now born out of wediock,

Beaides changing the face of welfare, this demographic cataclysm has
social and politieal implications. Because of different rates of out-of-wedlock
births, in 1990, 40 percent of those on welfare were African Americans, who
make up 12 percent of the general population; and 17 percent wers
Higpanie, who comprise 8 percent of the general population. Of perhaps
even preatar sigaificance, 33 parcent of all black children are on welfare

D.C.. Bapt. 1990}, p. 52.
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right now, as are 21 percent of Hispanic children. That is in contrast to six
percent of white children.

Welfare reform efforts should forus on this group of long-term
recipients, because from them stem so many of the serious social problems
pow affliting our inner cities.

Past Efforta

Since the late 19604, the federal government and many state and
local agencies have tried various approaches to reducing long-term welfare
dependency. Even richly funded demonstration programs find it exceedingly
difficult to improve the ability of these young women to care for their
children, lot alone to become economically self-gufficient, Earnings
improvements in the realm of six percent are considered succesges, (Most
programs don’t even try to do something with the young fathers.)

The best known of these efforts were the job training and education
demonstrations funded in the early 19808 and evaluated by the Manpower
Demonstration Ressprch Corporation (MDRC). California’s welfare-to-work
program is 8 cass in point. In 1985, the stute established the Greater
Avenues for Independence (GAIN) Program, an education and training
project for women on welfare, A six-county evaluation found that, over two
yesrs, average earnings for single parents increased by 20 percent (3266 in
the first year of the study and $519 in the second), but total earnings
reached only $4,620. The county with the greatest improvement, Riverside,
weas able to increase earnings by $2,099, although average total earnings
over two years were still less than $6,000-not nearly enough to lift these
singie mothers off welfure. The welfare rolls declined by only five percent in
Riverside, and by a statistically insipnificant amount across all of the other
counties.

Even more disappsinting were the resulte of "Project Redirection,” a
set of 11 demonstration projects éin different parts of the country) targeted
apecificelly towards teenage mothers. Operated in the early 1980z for poor,
pregnant girls aged 17 and younger, Project Redirection provided education,
health care, and job training services. The impact analysis for this program
showed modest positive reaults~but they disappeared after two years.
Twelve montha after entry into the program, Project Redirection
participants (as measured sgainst s comparizon group of nonparticipants)
were less likely to have had & repeat pregnancy (14 percent versus 22
persent), more liksly to have used contraception during their last act of



intercourse (54 percent versus 45 percent), and more likely to have
completed or pursued their basic education (56 percent versus 49 percent).?

By the 24-month follow-up, however, the difference in the rate of
repeat pregnancies was no longer statistically significant (45 percent versus
49 percent), contraception use among the twe groups was equal (54
percentj~because the comparison group, not the experimental group, had
increased usage--and the rate of school enrollment or completion was
identical (43 percent in both groups).® Employment rates were similar after
12 montha (14 percent versus 12 percent) and aqual after 24 months (15
percent).?

Why haven't these efforts been more successful? Although they
suffered from a number of design flaws and administrative weaknessges, the
main problem is that such programs come too late in the Lives of the young
people involved. Let me explain,

These young people reach adolescence with poor life prospecta
because of systematic underinvestment in them~by their parents, by
society, and, yes, by themgelves. This, in turn, leads them t¢ have a much
more reckisss attitude about sexuslity and childbearing than mere affluent
teenagers, Combined with the other factors described in the discunssion of
*fertility” below, the result is 100 often a birth to a young couple which has
no imaginable means of supporting the child, AfRer the birth of one child to
asn unwed feen, the die beging to be cagt, By the birth of a second child, or
a third, the young woman is now in such a kole that getting her cut is many
times more difficult, more expensive, and more problematic than if the
intervention had occurred before the birth of ber first child.

The finamcial mathematics of the eituation leads almost inexorably to
long-term dependence; most single mothers do not have the job skills needed
to earn enough maney to make their families economically viable. As Sar
Levitan of George Washington University explains: "Twenty-five to 44 year-
old women with less than a high schoel education on average do not earn
enough t¢ maintain a family of three above the poverty line. The nearly

'Jam C. Quint end J‘maa A. Riw.a The Challenge of Serving Pregnant and
y Redirsction (New York: Manpowsr Demonstration

Rauarch Garpamﬁan, Apni 188&},;3 . I

*The experimental group showed highsr percentages fur theas evar snrotied in sthool or
in a GED program and for the average number of samestars of snrnllmant.

*Rates for those sver amployed ware higher samong Project Redirsction teena at both
the 12-manth intervisw (49 pereent vorsus 38 pereent} and the 24-month interview (81
percent versus 54 perosst). Bacanse the avsrage age of participating teens was only 17 at
the tinss of the 12.manth interview, the mample of empioyed taens way quite small,

-
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one-third of female AFDC adults who are younger than age 25 of course face
aven bleaker prospects.”

Average annual esrnings for female high school dropouts are
extremely low. In 1890, 18- to 24-year-old dropouts working full-time
earned about $11,033; 28 to 34-yvear-olds enrned $15,385, (MNote that, in
1890, the poverty line for a family of three was $10,419.) Even with the
assistance of the Earned Income Tax Credit (EITC), these earnings oniy
rose to $12,417 and $14,567 respectively. {See Table 2.} President Clinton's
proposed increases in the EITC would raise these numbers significantly--to
$14,397 and $16,1968--but, as we will see, even this dramatic increase will
not be enough to break the hold of AFDC,

Table 2
Mean Earnings of Female High School Dropouts
Working Full-Time (1990)
Combined with the EITC
Ags Earnings 1992 ETTCY 1002 Total  Clinton EITC® Futers Total
1824 $11,033 $1,384 $12417 $3.364 $14,397
25-34 13,385 1,182 34,587 2811 16,198

Table 8 illustrates the problem. Even if we ignore the $4,440 in
Modicaid benefits, the lower-salaried mother with two children will only
earn $1,149 more a year {($.64 an hour) than a mother on welfare. Tha
higher-salaried mother will earn $1,372 more a year ($.76 an hour) than the
walfare mother. This is without wnsidering the imputed value of leisure

*Sar A. Levitan and Prank Gallo, Jobs for JORS: Toward 5 Work-Based Welfars
System (Washington, DC.: Centar for Social Policy Studiss, 1993}, p. 35.

House Committes on Ways and Means, 1992 Green Book (Washingten, D.C.:
Government Printing Office, May 1992), p. 1481,

RI8. Bursau of the Cansus, Money Insums of Houssholds, Pumilien and Persons in the
United Btates: 1090 (Washingion, D.C.: Goverament Printing Offies, 1981), p. 168, All
amants in current dollars,

*Randy Hall, Tax Law Two, Intarnal Revenus Servics, telephane intervisw with Lisa
‘Leumann, 23 April 1983, The 198% rather than 1980 EI'TC Egurs i given, because there
was & sharp increass in EITC betweon 1890 and 1992, Thaa, the 1992 figure is a botter
estimate for our caleulations.

“Janet Holtzblatt, Deputy Direstor of Individual Tax, U.8. Department of Treasury,
telaphone interview with Scott MoClury, 20 April 1998,
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time, which the welfere mothers may well be using to hold down a job in
the informal sconomy, as many recipients do.!! Clinton's proposed
expansion of the EITC puts both mothers in the black, at $3,129 and $3,001,
respectively. (That would give them an hourly wage of about $1.75 an
hour.} Cleardy, if they go to work under these circumstances, it would not
be for the money.

Table 3
WELFARE V8. WORK

Welfare Lower-Salaried Higher-Salaried

{$11,033) ($13,385)
AFDC 3 4,668 $ © $ 0
Food Stamp 2,340 2,028 1,484
Medicaid 4,440 4 ¢
WIC 380 380 380
Housing 8,324 1,702 597
Earnings 0 11,033 13,385
Erie O 1,384 1,182
Fed Income Tax 0 ~19 378
State Income Tax 0 -147 269
FICA 0 -840 - 3,024
Work Expenses 0 -3,660 -3,660
Total $15,152 $£11,861 $12,084
The President's Plan

President Clinton has promised to "end welfare as we know it.” Inan
oft-repeated formulation, he promised to "provide people with the education,
training, job placement sssistance and child care they need for two years--so
that they can break the cycle of dependency. After two years, those who can

B4 study of 152 welfare recipients in Chicage, Charisston, and Cambridge by Kathryn
Edin and Christopher Jencka found that AFDC and Food Stampa acecunted for only 57
percent of thair incoine. The rest came from friends, relatives, and absent fathers (21
percunt), nsrsported work (10 percent), Supplensental Security Incame and foster care (8
percent), {llogal activitien (§ percent), and other {8 pereent), Kathryn Edin, "Monthly
&pc;sditm« of Weifare Mothers in Chicago, Charleston and Cambridgs” (unpublished
table . .
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work will be required to go to wark, either in the pnvaza sector or in
mesaningful community servics jobs."?

As proposed thus far, Clinton’s plan would take the essential
elements of the Family Support Act and give them a stronger bite. The Act
does not force participants to work, simply requiring what is often a short
stint in job training or other activities. Clinton, on the other hand, wants
recipients to receive a full two years of training and education, which could
include college classes. At the end of these two years, Clinten would require
recipients to work or leave welfare, whereas now they can receive benefits
indefinitely. Finally, all welfare recipients would be subject to the new
rules, a8 opposed to only 20 percent under current law.

Clinton has refocused national attention on the problem of long<term
welfare dependency, where it is sorely needad. Clearly, his plan to time-
Iimit welfare appeals to a large swath of the public. The Republicans in the
House of Representatives, for example, bave developed a similar proposal.

The difficulty with time-limiting welfare is that the bulk of long-term
recipients will not be able to find employment that pays nearly as much as
their benefits—~so they will be forced into the community service componant
of the program. Clinton bas promised "community-service jobs,” which is
actusily a euphemism for having recipients work to earn their welfare
henefits (usually at the minimum wags).

At least in the short run, a "work-for-welfare” program would be
much more expensive than the current system, because of added costs for
administration {to establish and monitor job placements) and child care (to
free mothers to work). Clinton staffers estimaie that monitoring each job
would cost $2,100 annually; child care would add $1,300. The additional
cost of $3,400 per family ie about equal to the average AFDC grant. The
Clinton campaign sstimated that, under its reform plan, about 1.5 million
young mothers would be required to tske such jobs. That would mesan that
total AFDC expenditures would increase by at least a third,

‘The big question iz whether such & "workfare” program would, hy
itself, appredably reduce welfare rolls, The Clinton campsaign estimated a
14 percent drop in caseloads within four years. Many believe that a work
requirement might reduce the attractiveness of welfare for young people
with poor earnings prospects. If young people know that the welfare agency
is gerious about mandating work, they will be less likely to view AFDC
dependency as a posaible life option. Over the long run, this could change
behavior substantinlly.-.as the implications of the new regime sink into the
conscigusness of disadvantaged teens,

- DPyr & full discussion of these issuss, sse Douglas J. ﬁeshm.%oﬁndofWoli‘mw
We Know 1t2," m«mgcznmm,{smmsk%m.
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The available research suggests that the number of AFDC recipients
would deciine, but that the reduction would be modesi-even more modest
than the Clinton campaign estimates. One of the few systematic
evaluatione of workfare was conducted in Ohic. Welfare recipients in eight
counties were subject 1o a2 12-hour-per-week work requirement. Of those on
the welfare program for two-parent households, AFDC-UP (for "unemployed
parent”), at least one adult was required to work up to 40 hours. After five
years, projected AFDC caseloads were 11 percent lower than was predicted,
based on the experience of other counties in the gtate. (The workfare
reguirements seemed to have a greater impact on AFDC-UP caseloads,
which were a third lower.)"®

Hence, the Clinton plan appears to be an important step forward but,
like earlier efforts, it will probably founder on the severe nesds of young
unwed mothers,

A Preventive Strategy

Some see these "income versus wellare” figures as resson to make
even larger commitments of funds and services to families on welfare,
Besides the fact thai even the besi-funded demenstrations have not shown
impressive impacts, such assistance could exacerbate dependency: A sharp
increase in benefita—-or services-—-could be seen as so valuable that they
would draw more people onto welfare and keep them on longer.

My wife had a case that illustrates the problem. She is a social
waorker at Children’s Hospital where ooe of her teenage clients was having
trouble at home and af school, The young girl needed special assistance at
school which was not forthcoming--until she got pregnant. Then, a virtual
cornucopin of services opened. Do not think that this message was lost on
the other girls in the school.

Society should not condition such valuable assistance on unwise
behavior-unless it wants more of it.

That does not mean that we should not offer enbanced educational
services, merely that they be provided without regard to welfare status.
They are sound social investments, without considering their anti-poverty
effects. If it makes gense for disadvantaged youths to attend college, belp
them to do so through Pell Grants and college loans, Do not condition
support on being a single mother, If it makes sense to have an
apprenticeship-like program, create one for all disadvantaged young people.
We should not condition participation on single motherhood.

_ MPotamac Institute for Economic Rosenreh, “Tmpart of the Wark Programs: A Long-
Torm Perspective” (Januery 1688}, ' ’
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In this context, one sees the ultimate futility-and danger-of efforts

which try to help young mothers become self-gufficient after they have
betome mothers. The best strategy, therefore, would focus on postponing
parentbood until these young men and women are financially and
emotionatly ready. I would propose four elements of such a strategy:

Postponed Fertility: Better sex education and increased
availability of contraceptives are ugually cited as the ways o
nchieve lower or delayed childbearing. (This includes more
support for abatinence, as well as betier contraception.)
Howaever, experience teaches that real progress toward this key
objective requ.irea simuitanecus action ou three other fronta

i - ling: More responsible
sexual hehavmr ia ciasely asseczata:i with better perceived life
prospects; young people who beligve they have real
apportunities are much more careful sbout having children,
W need to expand the opportunities actually available to
disadvantaged young people~through effective education and
training. This, in {urn, means providing more job-oriented
education which gives disadvantaged youth the skills and
competencies they need.

F es: Many young mothers on welfare
need firm gmdanz:a about t}zezr behavior as well as financial
assistance. They should be expected to provide a supportive and
developmentally nurturing environment for their children. Welfare
rules should be used o discourage further deterioration in their
family and financial situations. Besides being good for the children
invelved, ingisting that young mothers fulfill their basic
responsibilities toward themselves and their children would make a
life on welfnre seem less alluring,

Reformed Child Support: While the main way to induce
responsible behavior among males is to give them enbhanced
1ife opportunities through better education, & reformed child
support enforcement program would provide a direet boost to
the ineamas of AFDC households and would create a more
immediate sense of paternal obligation.

These recommendations may be surprising in a paper about "welfars

reform,” but the only way to successfully reform welfare is to change the
antmégnf t conditions that lead young people to have babies they cannot
carp for.

Each of the foregoing elements is described in greater detail below.



Postponed Fertility

While many disadvantaged young people want to have the babies
they have, many do not—as witnessed by high abortion rates. Young teens
should be discouraged from having sex, and all teens should be encouraged
to use contrpoeptives. Norplant has a role to play for young women who
have frequent or regular sex,

Up to now, the locus of such efforts has been the schools. Besides the
controversy generated by such things as condom distribution (and Norplant)
in the schools, thay have proven to be of limited effectiveness. (As of April,
1993, only a handful of students had had Norplant inserted at the Laurence
G. Paquin School in Baltimore,) So, while school-based abstinence and sex
education programs should be continued, they should be reviewed for their
timing, content, and quality of instruction. Consideration should be given to
using support groups as an adjunct to classroom instruction.

Other approaches are also needed. For example, Laurie Zabin and
Janet Hardy, from the Johns Hopkins University School of Hygiene and
Public Health, have suggested more precise targeting of contraceptive
counseling on young women at greatest risk for unwanted pregnaney
The possibilities include: (1) young women whe have had an aboertion, (2)
those who come in for a pregnancy test, even if it is negative; (3) those whe
have already had one or more children; and (4) those who have sought tests
for sexually transmitted dizensges.

Contraceptive services should be better coordinated with social
welfare programs, such ag: AFDC, WIC, Medicaid, child welfare, and drug
and alcohol treatment programs. Some states are either integrating such
services or gutposting one program’s ataff in the offices of ancther. And, a
handful of etatea have changed their welfare rules so that mothers receive
no extra money for additional children.

Nevertheless, expanded services will not do it alone. The association
between poverty, poor school performance, and poor life prospects on the one
gide and contraceptive nonuse or failure on the other is too obvious 1o
ignore. Aa University of Pennsylvanis sociologist Elijah Anderson notes,
“Most middle-ciass youths take a stronger interest in their future and know
what s pregnancy can do to derail it. In contrast, many [inner-city]
adolescents see no future to derail--hence they see little to lose by having a
child out of wedlock,""® Anderson describes a sexual game where young

Wlaurie 8. Zabin and Janet Herdy, Adolescant Prsgnancy In An Urban Environment:

issues. Programs. and Evsluation (Washingten, D.C.: Ths Urban Instituts Press, 1991},
P 324-31&

“E’lﬁakﬁnmswmm{mnmgm University of Chicage Prens, 1990), p. 113,
10 -



girls are Jured into having sex by promises from older boys of love and
marriage. Because the inner city has a dearth of good jobs, he argues, peer
groups emphasize sexual prowess as evidence of manhood, with babies
serving as proof

Because those young people who have the most to look forward to are
the most responsible about their sexual practices, it is not too much of an
exaggeration to say that good education and real opportunities in life are
the best contraceptives. In fact, innovative programa like Best Friends in
Washington, ).C., base their appeal on the connection between sexual
practices and opportunity. This program uses weekly group sessions, with
an adult moderator, in which teen girls discuss boys, relationships, and self
respect. The idea is to provide mutual support for continued abstinence. In
ail that it does, the program seeks to ingpire the need to develop future
goals. "We don't tell them that baving sex is iromoral,” says Elayne
Bennett, founder of Best Friends. "Instead, we tell them, ‘If vou want {o get
someplace in life; you need to have a plan. This plan must include finishing
schiool, and that means that you must not get pregoant.’ And we tell them,
“The only guaranteed way {o avoid pregnancy is to abstain from gex.”™

But we also need to expand the opportunities actually available to
disadvantaged young people~and that means providing more effective
education and training.

Job-Oriented Education and Counscling

While everyone would like to see disadvantaged children grow up to
be lawyers, doctors, and accountants, or st least white collar workers, the
unalloyed trath is that most are destined for more wmodest careers in
servics, clerical, or manufacturing occupations. Thus, the current emphasis
on college preparatory courses in high school and on academicike, "hasie
skills” in job training programs does not give disadvantaged youth the skills
and competencies they need.

Instead, more attention should be paid to vocational education in
high school and its modern counterpart, "contextual learning.” Learning in
context, aiso referred to as "functional context learning,” bridges the gap
between classroom education and handg-on job training. Using this
approach, traditional instruction is integrated into the training program as
workplace materials and experiencez are used to help workers learn and
apply job-oriented basic skills,

Research funded by the Rockefeller Foundation, for example, has
demonstrated the effectiveness of this approach. The Foundation’s
“Minority Female Bingle Parent Demonstration”™ found that immediate, job-
specific training (in data entry, electronics assernbly, machine shop, and
shipping, for example} with a sirong focus on getting traiuees into jobs may

S I



be a more effective way to improve earnings of single mothers than are
alternative strategies that seek to improve basie sldlis before offering joh

A 30-month evaluation of the four Rockefeller programs revealed that
only the site which placed sll of its participants directly in job-skills
training (as opposed to edueation or basic skills training) showed any
significant impact on monthly earnings, The Center for Employment
Training (CET) produced monthly earnings inereases of $101 over a control
group mean of $450."

Thus, both in high school and in jater job training programs, there
should be s renewed emphasis on vocational skills and contextual learning.
This includes the newly popular "apprenticeship” programs, although the
two-plus-twe gpproach (iwo years in high school followed by two years in a
training progyam or community college) may reguire too great an
investment of time and energy for the average inner-city youth.

It may be possible, for exsmple, to obtain special waivers so that
federni and state job fraining funds, as well as vocationsl training dollars,
can he funneled into a more focused, job-oriented training program in high
schools or elsewhere in the community.

- But training is only one aspect of what is needed. Studies by William
Julius Wilson and others show that just ag much ae a skills deficit, many
inner-city youths {(¢specially African Americans) suffer from a lack of
aweareness of and connection to the labor market. In the cities studied, for
example, Hispanics, even if newly arrived, have better job-finding networks.
Therefore, high schools and job training programs should have guidance
counselors who can tell students about service, clerical, and manufacturing
jobs, not just college. These counselors should help students understand
what kinds of jobs exist for them--and help them find and get such jobs.

In addition, school-based mentoring programs show promise, and
should be pursued.

Some will read the foregeing and point out that reforming educational
tnstitutions may be even harder thun reforming welfare. Perbaps, but that
s where the solution lies. We should not try fo fix welfare if the problem is
caused by the education system. In the absence of good high schools—-and

¥Anns Gdrdcn mﬁ John Bnrg}mrdt, The Min Fernale Sinple Porent
Demonstration: She erm Eeg npacts (New York: The Hockefuller Foundation,
Mureh m}, pp, 48«!9 Ne &gmﬁum improvements wers found, howsever, in smployment
ratas; the rais was 46 parcent for the trsatment group and 42 percent for the contrel
group. [John Burgherdt ot al., Evslustion of the Minority Famale Bingis Parent

Demenatration: Summary Report (New York: The Rockefslier Foundation, October 1992),
pp 189.26.11 ¢
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good vocational education for young people who do not do well in classroom
settings—no approach to welfare reform will work.

Behavior-Related Waolfare Bules

By having a baby without the financigl and emotional means to care
for it, s teen mother has aiready demonstrated that she does not make the
_ wisest decisions. The plain fact is that many young mothers on welfare
need firm guidance about their behavior. And yet, most past efforts to
improve the functioning of these young mothers have depended on their
voluntary participation, with predictably disappointing resuits.

Since 1963, categorical programs serving disadvantaged children and
families have proliferated. The costly inefficiency of this atomized approach
has been widely lamented; social workers, for example, rarely have the time
to get as nvolved with their clients as they ones did. But seldom mentioned
is the impaet of this fractionalization on the moral voice of social agencies.

Agencies, and individuals within agencies, are free to send their own
"message,” whether or not it is congistent with those of others serving the
game family. Rebecca Maynard of Mathemstics Policy Research, Inc.,
directed the evaluation of federally funded demonstration programs for
teenage mothers on welfare in Chicago, [llinois, and in Newark and
Camden, New Jersey. She describes how the caseworkers in one of the teen
centers encouraged the young mothers to seek child support from the
fathers of their children, only to dizcover that the welfare department’s
caseworkers (who would be responsible for eollecting it) were giving the
exact opposite advice.

Another example of contradictory signals was discovered during the
evaiuation of a group of Rockefeller Foundation-funded welfare-to-work
prajects. Job training caseworkers were actively encouraging the mothers to
build speafic work skills and look for jobs. Bui, simultansously,
caseworlers in a community-based project, who sought to “empower” these
same mothers, were telling ther that they had a right to be on welfare, and
that they should take advantage of the opportunities afforded by AFDC to
stay home, to take care of their children, and to finish their schooling,

When social agencies cunvey euch opposing messages, is it any wonder that
they have so Little success in redirecting the lives of their dients?

If it were possible to have all sewial workers send a consistent
message, what would we want it to be? To answer this question it helps to
ask another: What would concerned parents gay fo their own daughter?

Their message would probably be quite direct: (1) Pinigh your
oling: If you have not graduated ﬁm hngh school, stay in schmi z{ you
d:npped out, go back to school.. (2) Take care of v If and your baby




Eat wsll; get medicsl checkups for yourself while you are pregnant and then
for your baby; and do the best you can to meet your child’s physical,
emotional, and developmental needs. (3) Work: After you complete your
schooling, get & job, even a part-time one. {4) Seek child support: Tell us
who the father is so that we can get him to contribute to the support of the
child. (5} lJse birth control: You made s mistake once, don’t do it again.
Each additional child makes it harder to work your way off welfare since
your home expenses will rise faster than your earning ability. And, finally,
{8) Try your best: Throughout, we will help you.-as long as you try your
best; we will take care of your child while you are in school or at work. If
yon cannot earn encugh o support yourself and your child, we will chip in,

Why don’t we give young mothers on weifare this messsge? The
proximate cause is the fractionalized nature of our social welfare system,
Because there are se many different individuals and agencies involved, the
process of social intervention is more like an assembly line than a guiding
relationship. But unlike an assembly line, the final product is never
complately assembled~80 no one realizes that the pieces de not fit together,

The current system speaks with oo many veices te have any impact,
Recipients do not hear a clear message about what aociety expects of them,
if one is even sent. As a result, they come {6 believe that there are no
expectations,

On s system-wide basis, we need to integrate the goals as well as
service structures of public welfare agenciez. This, in effect, is what Bill
Clinton was suggesting in his statement that welfare programs should
“provide people with the education, training, job placement assistance and
child sare they need for twe years--so thai they can break the cycle of
dependency. After two years, those who can work will be required to go to
work, either in the private sector or in meaningful community service jobs.”

Even before Clinton made his proposal, governors and legislators in
more than half the states had proposed legislation which would use weifare
programs to promote responsible behavior among recipients. Somse
encourage welfare recipients o stay in achoo!l or to get jobs; others
encourage them to send their children 1o school, to obtain preventive health
care for their children, to have fewer children, or even to got or stay
married.

No two of thess state proposais are alike. But they all share a
common theme: Welfare payments should be contingent upon certain
bohaviors. As Hillary Clinton explained: "What happened in Avkansas is
that people who refused for whatever reason o participate had their
benefita cut. . . . It's a signal. It's a behavioral signal-.very few people, if
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they believe they're going to suffer consequences, will persist in that
behavior."’

To the surprise of muny, these proposals (sometimes cailed the “New
Paternalism”) received largely favorable reviews in the press, despite the
hardships they might inflict on recipients whose behavior did not change.
The New York Times, for example, called the New Jersey proposals,
including the ecap on benefits for additional children, "a compassionate,
realistic blueprint for dealing with an intractable problem.""

Recent demonstration projecta, moreover, have shown that it is
possible to mandate more constructive behaviors, such as high school
attendance, well-baby care, and immunizations--without being overly
punitive and without cresting hostility among the young mothers. In mid-
April, MDRC anncunced the results of the Ohie Learning, Earning, and
Parenting (LEAP) program, a demonstration aimed at promoting school
attendance among teenage mothers on welfare. The program, which gives
welfare bonuses (of $82 a month} to teenage mothers who stay in school and
cuts the benefits (alse by $62) to those who drop out, produced
improvemenis in attendance and graduation rates.

Acecording to 8 12-month follow-up study, 61.8 percent of LEAP
students continued their education, compared to 51.1 percent of the control
group. Of the LEAP participants who were already dropouts, 47 percent
went back to school compared with 34 percent of the control group. The
study found that LEAP did not do as well with long-term dropouts as with
short-term ones,’®

Appendix B contains a chart listing these proposals, including those
made in Marvland, Bach should be carefully considered for its
appropriateness.

Subsidized jobs are an often-overiooked way to encourage work
among harder-to-smploy recipients. Recipients are given public or private
jobs the costs of which are subsidized by other sources, often from funds
which would otherwise have gone into their welfare grants.

In January 1983, the Health Care Financing Adminigtration (HCFA)
awarded grants io geven states to eatablish the AFDC Homemaker-Home

¥oe Are All in This Together? Hillary Rodham Clinten speake aut on the issues,”
Nowswesk, 1& Februnry 1993, pp. 22-23.

Mr, Bush and New Jorsey's Weliars,” New York Timaes, 8 Februsry 1892, editorial
PEgS.

“3pencer Rich, “Welfare Bonus Sesn Keoping Moms in Class,” Weshington Post, 12
M m pb As:l. ’ " :
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Health Aide Demonstrations. These projects sought to move AFDC
revipients off welfare by providing them with four to eight weeks of training,
followed by up to one year of subsidized employment as bomemakers or
home-health aides. The trainees provided up to 100 hours per month of in-
home health care sarvices to clients who were elderly or dissbled and at risk
of institutionalization. Of the women selected for the demonstrations, 27
percant were white, 62 percent were black, and 12 percent were of other
races. Nine percent had no education beyond the eighth grade, 35 percent
had not gradusied from high school, 35 percent were high school graduates,
and the remaioing 21 percent had completed some post-high school
education.

Evaluating these HCFA projects, Abt Associates, Inc, found that,
both during and after the demonstration, trainee earnings were increased
and their welfare benefits were reduced, relative to a contrel group.
Following the period of training and subsidized employment, trainees in six
of the seven states experienced increases in monthly earnings of between
$28 and 3215, During the first year after the demonstration, monthly
control group earnings were between $139 and $270; in the next vear, they
ranged from $182 to $337 per month. In all seven states, the
demonstrations reduced participation in the AFDC and Food Stamp
programs. In six of these states, combined monthly benefits during the
demonstration period were between $20 and $170 lower than those of the
control group (which ranged from $302 to $556). During the first vear
following the demonsiration, combined monthly benefita were reduced by
between $53 and $134 in six states; they were reduced by between $38 and
$55 in three states during the second yvear after the demonstration®

Integrated Service Centera for Teen Mothers

Mandated community service, as proposed by President Clinton, may
be the only way to build the job skills and work habits of those who cannot
support themselves through the regular job market. Inactivity is bad for
everyone; it can be devastating for those only loosely connected 1o the Inbor
market. Child sbuse, drug abuse, and 8 bost of social problema are
associated with long-term welfars dependency. A work requirement will
help io reduce their levels.

MEarnings were measured at the end of sach of the two years following the
damonsiration period. All figures ars sdiusted 1984 dollars.

Egtaphen H. Bell and Larry L. Orr, “Is Bubsidized Employment Cont.Effactive for
Walfars Recigdents? Experimsntal Evidencs fram Sevan State Domonstrations” (Research
furding provided by the U8, Department of Health and Human Servicss, Haslth Care
Finaneing Administration). (Washingten, D.C.: Abt, Assacisten, undatad).
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Nevertheless, the problems of some young mothers will prevent them
from gatisfying even the minimal obligations of a part-time community
service job. That's why MDRC president Judith Gueron, the prime
evaluator of much of the last decade’s welfare reform programs, warned: "l
think that if we introduce time limits on welfare, we'll have more women
and children living in Grand Central Station. . . . There are a great many
welfare recipients who are very marginal in terms of their shility to work.
Some are clinically depressed, or were abused a3 young women. This is not
a group that just needs a good kick to get their set together."™

But continued idleness wounld be an unwise accommeodation to the
mother’s needs, Their lives desperately need the structurs that only the
larger gociety can provide. These young mothers may need a modern
vergion of the 19th century settlement house, where counseling, education,
enriched child development services, and other activities to structure
otherwise idle time are all provided under one roof.

Many young mothers would participate in these programs voluntarily
or with a gentle prod, but meny others would only come aftar the threat and
perhaps imposition of a financial sanction. What would such a program
look like? Could it achieve high levels of compliance? A recent threc-site
demonstration provides an initial answer.

Between 1987 and 1991, the Department of Health and Human
Services operated the Teenage Parent Demonstrations in Camden and
Newark, New Jersey, and in Chicago, Illinois, These projects required that
all teen mothers participate. If they failed to do 80, they were subject to a
reduciion of their welfare grant by the amount allocated to the mother,
generally a third to & half of the family’s grant, or about $160 per month.

Within their designated catchment areas, the Teen Parent
Demonstrations required firat-time mothers ages 14 to 19 to participats in
education, job teaining, and work placement programs. No exceptions were
made for mothers with very young children or mothers still in schoel. In
fact, over 60 percent of the children were under six months old; 80 percent
were under one year. {Over one third of the teenagers required to
participate would have been exampted from the less stringent JOBS
program.) What happened?

The first step was registration for the program, which included a
preliminary session during which the mothers took a basic skills test and
met the program staff. There were high rates of comypliance without the
imposition of sanctions beesuae the threat was real and readily apparent to
the mothers {and registration was 5 minimsal burden on them). Over 30

H¥udith Gueren, qucted in Erik Eckholm, “Solutions on Welfure: They All Cost Monsy,”
New York Times, 28 July 1892, p. AlS.
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percent of the teen mothers came in safter receiving notice of the program,
and another 52 percent came after they were wamed of 2 possible reduction
in their grant. Six percent had to be penalized before they would come in,
and the remaining 12 percent never came at all.

After the initial assessment, the teen mothers were required to
participate i workshops, public school classes, and education and training
programg-activities which would presumably be included in the first two
years of the Clinton plan. At this point, participation fell off sharply,
dropping to about half. Even this low level of attendance was obtained only
by heavy sanctioning. Sixty-iwo percent of participants who remained
received formal warnings, while 36 percent had their grants reduced for at
least one month.

Why this seeming lack of concern about receiving a full welfare
grant? Some think it is because these women are unable {o follow through
with activities, even those which are in their own economic interest. This is
parily true, but there are also other forces at work, The evaluators of the
Teenzge Demonstrations believe that the mothers in their programs also
had additionnal sources of support.® It may be that some youny mothers
have decided that they do not really need the money or that it costs too
much in forgone income to attend the programs.

There is another possibility, which is more disturbing: The young
mothers came into the programs, willing to try them out, but did not like
what they saw. That would help explain the difference batween rates of
initial and subsequent participation,

Thus, the challenge would be to build a program which is both
effective and capable of sustaining the long-term participation of the
mothers. This will take further work, but the program’s essential elements
would include: Edugational services including classes in cooking and
housekeeping, literacy, and child development and parenting; child care for
the mothers while they are in classes, work, or other activities; health
parvices for the mothers and the children; some form of home vigitation for
familiea at risk of other social problems; sadly, for & large group, :img and
alcobol abuse thant gervices; anti-smoking services; and finall
contraceptive services, especially for the younger mothers. (’Z’Fhesa aemnes
should be voluniary m every sense of the word but they should be provided
with a clear message that, just as doing drugs is stupid, so is haviag
another child.)

. Such comprehensive services would be very expensive. The question
is, how would they bs funded? Based on our last two years of work, we
have concluded that, if existing funding streams could be fused or

BS8ee the discussion of other earnings in the section on child support.
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channelled, they could provide the basic support for such a program. This
would requive federal waivers to combine streams.

The base for such a program could be the expanded Head Start
prograom which everyone seems to support. Head Start professionals eall
this approach "two-generational” programming.

Reformed Child Support

Read scademic jowrnals and books, professional manualg, and even
the newspapers, and you would conclude that, except at the time of
conception, there are no men in the lives of young welfare mothers. The
truth is that men, whether or not they are the fathers of the children, play a
decisive, though oflen destructive, role,

Although information abont the men in AFDC households is limited,
wa have learned some important things from recent research.® We know
that as many as g third of all unwed fathers aged 18 to 26 live with women
who are on AFDC sad who are ofien the mothers of their children (another
third or more live with their own mothers); from a quarter to a half of them
visit the hospital when their children are born; many give money, or
material goods (including baby products like disposable diapers), to the
mothers of their children or the women they are sesing (as much as 20
percent of the income of AFDC mothers comes from these men); and many
of them provide extensive child care while the mothers are out of the house.

We also know that many of these men pressure women to have
unprotected sex with them, and that many exploit them in more direct
ways, Anderson quotes one woman who became pregnant at the age of 17
as remembering how the boys will "take you out. Walk you down to Center
City, movies, window shop. They point in the window, "Yeah, P'm gonna get
this, Weuldn't you like this? Look at that nice livin’ room set.” Then they
want to taks you to his house, go to his room: ‘Lat’s go over to my house,
watch some TV.! Next thing you know, your clothes is off and you in bed
havin® sex, you know."™

Altogether, then, it seems extremely naive to expect programs to
achieve major change in the behavior of young women when they ignore the
presence—and influence~of these men. We are most likely to change the
behavior of these men through batter educational and job training

#es generaliy Family Impact Seminar, Young Unwed Fathers and Welfars Reform
(Washiggion, D.C: November 1988).

¥Elijah Anderson, Strastwise (Chicago: University of Chicags Prass, 1990), p. 117,
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opportunities, as deseribed above, But more direct efforts should also be
magde.

A good start would be with child support. In 1990, only 58 percent of
all single mothers had orders of child support issued againat the fathers of
their children. Of the orders in existence, only 51 percent were fully paid.
For 25 percent of existing orders, no payments were made--at all.®

The numbers are more telling when it ¢comes to “never-married
mothers,” the Census Burenu term for unwed mmothers who do not
subsequently marry. Oaly 20 percent of never-married mothers were
awarded child support payments, compared to 77 percent of divorced
mothers.’” Furthermore, on average, payments to never-married mothers
were only 57 percent of those to divoreed mothers (81,888 va. $3,322).

Heightened child support enforcement could improve the economic
situation of families; the amount of uncellected child support is enormous.
In FY 1990, $5.5 billion in child support was ¢collected, but this was only 23
percent of the §23.8 billion reported as being owed ™ In addition,
researchers have concluded that beyond what noncustodial fathers are
cumngy ordered to pay, they could afferd to pay ao additional §22 o $30
billion.

Although enforcement procedures and techniques could be tightened
up, the main reason why these child support figures are so low is that our
lsws are outmoded--and counterproductive. Here's how it works; In a
misguided effort to save taxpayer dollars, the law says that, except for the
first $50 u month, all the child support collected from the father of a child
on AFDC goes to the government (1o reimburse welfare), not to the child.

As a result, the young mother has little incentive to cooperate with the
authorities. If she does, she will lose the money he pays informaily; she will

MUS. Department of Health and Human Services, Office of Child Support

Enforcement, Child Support Enforesment: Fifteenth Annual Report ta Congress For the
FPariod Ending Sevtember 30, 1980 (Washington, D.C), pp. 5.9,

FBursau of the Cansus, U.8. Department of Commsrye, Child Suppoert and
Alimony; 1887 {Washingten, D.C.), p. &,

BU.8. Department of Health and Human Services, Office of Child Support
Enforcement, Child Support Enfyresment: Fiftsenth Annual Report t Congress Fer the
Period Ending September 30, 1990 (Washington, D.C), pp. &7

M3ee Irwin Garfickel and Donald Oollerich, "Noncustodial Fothers' Ability to Pay Child
Suppart,” University of WisconsinMadison, Institute for Research on Poverty, IRP
Discussion Paper 815.86 (1986); and Ron Haskine ot al., "Entimates of National Child
Suppors Collections Potential and the Incame Security of Fermnle-headsd Families,” 118, '
Department of Health and Human Servicss, Social Security Administration, Office of Child
Buppert Enforcement, Final Report, Grant 18.0.00250.4.0), 1985,
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probably alienate the man with whom she may have an en-going romantic
or at least parenting relationship; and she may be greeted with hestility by
friends and relatives who view child support as & "tax from city hall” Some
even call it a "tax an black fathers."

A number of observers have noted this problem. At least one state,
(Georgin, has chtained n waiver of federal regulations to conduct a
demonstration prograre in which AFDC mothers-are given child support
directly (rather than having it funneled through their welfare check). The
child support paid is treated as income, which also reduces their AFDC
grants, but not by nearly as much as the current system does.

This is an important step in the right direction. But it is uolikely to
provide a sufficient incentive for most welfare mothers to "turn on,” or at
least turn in, the fathers of their children. If we expect to change behavior,
we have to make it worthwhile. Child support enforcement policies should
be changed to allow mothers to keep a higher pertion of what is collected yd
(perhaps a8 much as 50 percent of payments until their income reaches the
poverty linel.

Implementation

Many of the changes described above require a change in expectations
of inner-city youth--about sexual hehaviors, job opportunities, maternal
responsibilities, and paternal obligations. This adds substantial
requirements to an implementation plan.

First, since the community 88 2 whaole tends to establish and enforce
behavioral norms, to obtain a change in expectations (and, hence, in
behavior), the project will need to be community-wide in scope. {This, by
the way, will entail an extensive process of consuitation and negotiation.)

Second, even if the projecta are community-wide, it will probably be
some time {8 number of years, actually) before new expectations take root
and bekaviors begin to change. Hence, it is important to adopt a four- or
five-year perspective on the effort.

Finally, many of the proposed changes will raize costs, at least in the
short run. In the past, most demonstrations have relied on new money
{from Washington and the community) to cover the added expense. But to
mount the kind of intensive, community.wide effort being suggested will
require much more money than would he available as add-on funding. The
only way that such services will be remotely affordable is if existing gocial /|
welfare funding streams can be channeled into recriented program
categories.
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For these reasons, the preferable appreach to implementing this
demonsiration would be {0 make it city-wide in acope, based on five-year
waivers of the applicable state and federal categorical spending rules.

Evaluation

The history of social engineering is strewn with examples of the
perverse and unintended consequences of even the most promising
programs. Too many questions remain unanswered to rush headlong into a
radically reorganized welfare system. Instead, there should be a multi-
phase plan, with progressive levels of implementation based en careful
evaluations of what has gone before. As all sides of the weifare reform
debate have come to agres, we need properly controlled experimenta to
determine the effects of new policies.

I wouid, therefore, recornmend thai the actual project be designed
with the assistance of one of the respected firms which conducts this type of
research, such as Manpower Demonstration Research Corporation or
Mathematica Policy Research, Ine. {on whose board I serve).



APPENDIX A

CALCULATIONS AND SOURCES



Appendix A provides the calcnlations and sources for all the statistics
presented in this paper.

As Table A1 shows the average total welfare package (including
housing benefits which are available to only about a third of all recipients,
but to a much higher percentage of long-term ones) comes to $15,152,

AFDC Benefits
Table Al
Average Annugl AFDC Benefits
All States (1990)!
AFDC $ 4,668
Food Stamps 2,340
Medicaid 4440
Housing 3,324
Wi 380
Total $15,152

In addition to these benefits, the average AFDC family receives about
$1,300 in transitional and AFDC child care. It also receives other forms of
free child care from Head Siart and a host of sther public and private
programs. These figures arve not included here because they only indirectly
affect the work caleulus and because we have included a child care expense

for working, »

! Harold Besbout, Implications of Integrated Services for Participation Levels in Low-

Income Assistance Programas (Washington, D.C.: Mathemstisa Policy Research, Inc., March
1968}, p. 18, All welfare bensfit figures wars givon ar monthly and annualized by
multipiying by 12, WIC Sgure is for 1997, becauss 1890 fgure was unsvailsble. House
Committee o Ways and Means, 1992 Oreen Book (Weshington, D.C.: Government Printing
Offes, May 1992}, pp. 1687.1688,
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Housing subgidies are estimated to reach only shout one third of all
AFDQC recipients. AFDC recipients are required to contribute 30 percent of
their cash income o rent (in this case, $117 monthly or 1,400 annually),
The $3,324 figure represents the amount the government subsidizes this
rent,

It is true that most AFDC recipienta do not view the $4,440 in
Moedicaid benefits as real income. However, since the loss of benefits is
widely viewed as an obstacle to leaving welfare, we have included them
here. Medicaid benefits were not included in our calculations comparing
AFDC mothers and low-income
working mothers,

The Bureau of the Census created a method to calculate the value of
pon-cash benefits. The Medicaid valuation epproach adopted is called the
"fungible value” approach, The benefits of being covered by Medicaid are
counted ns income to the extent they {ree up resources that could have been
spent on medieal care.

To caleulate this for a given family, one must first take into account
whether the family can meet basic food (using the Thrifty Food Plan) and
housing requirements (using HUD's Fair Market Bent Series). If the family
kas no resources after meeting these regquirements, then the Medicaid
benefits have no income value. If, on the other hand, after deducting for
food and housing, the family has left-over resources of as great or greater
value than the mean medicaid outlay {market value) for & family in the
same risk class, then medicaid benefits have full income value., Medicaid
benefits have partial income value, if the family's resources are between the
firat two vonditions. For the average woman on AFDC, Medicaid benefits
would be valued somewhere between $0 and $400, depending on the amount
and number of benefits she received.



Table A2 describes the mean medicaid outlay by risk class. The
figures are from 1989, because 1990 dats were unavailable.
Table A2
Mean Medicaid Qutlays by Risk Class
(18897

Age 21.84, nondisabled $1.259
Less than 21, nondisabled 1,214 ($607 per child)

For family of 3 (2 children) $2,473

Average Earnings of Female High School Dropouts
Table A3 gives the average full-time earnings of female high school
dropouts for two different age groups.
Table A3

Mean Earnings of Female High School Dropouts
Working Full-Time/Full Year (1990)°

L]

Age Earnings
18-24 $11,033
25-34 13,385

*Burssu of the Cenmua, Meaeyring the Effact of Banefits and Taxes on Income and
Poverty: 1988 (Washingten, D.C.: U8, Govertanent Printing Offics, 1990), pp. 111-114.

1.8, Bureau of the Consus, Money Income of Households, Families, and Persons in the
United States: 1980 (Weashington, D.C.: U5, Government Printing Offies), p. 158,
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Taxes

Tabie A4 shows the state and federal income taxes 85 well as Socinl
Security and Medicare taxes (FICA) that the two working mothers will have

io pay.

Table A4
Federal and State Income Taxes and Socinl Security Taxes
By Income (1990}
§;1,933 513,385
Federal Income Tax? $ 18 $ 371
State Income Tax® 147 269
FICA® 840 1,024
Total $1,006 $1,664
After Tax Income 310,027 $11.721
Earned Income Tax Credit

Table A5 gives the Earned Income Tax Credit (EITC) each worker
would receive in 1992 and under Clinton’s proposed increases in EITC, An
additional supplemental health insurance credit component of the EI'TC is
available for some bealth insurance premiums. In 1992, the maximum
health insurance credit was equal to 6 percent of the first 87,520 of earned
income, or $451.7 This supplemental credit was not included in our
caleulations, because it is unclear whethor these particular hypothetical
mothers would vlaim it, ither because they would receive medical benefits
from their emplovees, or because they wonld have no claimable
expenditures.

Jim Nunnas, Office of Tax Policy, U.S. Departmaent of the Tressury, telsphone interview
with Lisa Leumann, 21 April 1998,

*Caraldine Whiting, Controtler of Treamury, Department of Tax, Arlington County,
Virginis, telaphone interview with Lisa Laumann, 21 April 1983,

“John Bakiia, The Uthan Institute, telophone interview with Lisa Laumann, 23 April
1988,

"House Commiittae on Ways and Moans, 1892 Green Bock, (Washington, D.C.: US..
Government Printing Office, May 1592), p. 1017,
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Table A

Earned Income Tax Credit

by Selected Salary Ranges
Salary Range 1892° Clinton Proposal
$16,730-11,250 $1,384 $3,364
13,006-14,000 1,182 2811

Food Stamp/WIC
Table A6 showa the WIC and food stamp benefits for the two working
mothers.
Tahle AS

Annual Food Stamp and WIC Benefita
for Low-Income Mothers (1990/1991)

$11.033 13,385
Food Stamps’ $2,028 $1,464
wicH 380 380

fRandy Hall, Tax Law Tws, Internal Revenus Service, telephone interview with Lisa
Lavmann, 22 April 1993, )

The 1092 rather than 1890 EITC figurs i given, betause thare was & sharp invreass
in BITC betwesn 1990 and 18592, Thus, the 1062 figure is o better estimats for aur
ealcutationa.

*Janet Holtzblatt, Deputy Director of Individual Tax, U.S. Department of the Treasury,
phone intarvisw with Scott MeClurg, 19 April 1993,

®Houss Committee on Ways and Mesns, 1830 Graen Book (Waskington DL.C: US.
Government Printing Office, Juns 19990), pp. 1268-1965,

HHouse Comniittes on Ways and Means, 1992 Grasn Book (Weshingten, D.C.: 1.8,

Government Printing Office, Juns 1990), p. 1687, The 1991 rather than 1990 WIC benefit
velue wex used, because the 1990 sstimate was not available,

AS .


http:Printi.ng

" The 1980 monthly net income eligibility limit for food stamps was
3839 for a mother with two children. Net income is derived from the
muonthly gross income minus an inflation indezed standard deduction set at
$112 in 1990 minus 20 percent of any earned income, in recognition of taxes
and work expenses, minus cut-of-pocket dependent care expenses related to
work, set at $180 per dependent, minus any shelter expenses, 1o the extent
they exceed 50 percent of counted income after all other deductions,

Thus, the lower-salaried mother has a monthly net income of about
$303. This is calculated as follows:

monthly salary ($919) minas standard deduction (3112)
minus 20 percent of earned income ($184) minusg deduction
for two dependents ($320).

Her monthly food stamp allotment is therefore $169 (maximum
allotment minua 30 percent of net income), and her annual allotment is
$2.028.

The higher-salaried mother, with a net income of $460, will
receive about $122 a month in food stamps (or $1,464 annually):

monthly salary ($1,115) minus standard deduction {($112)
minus 20 percent of earned income ($223) minus deduction
for two dependents ($320).

The WIC income eligibility limit 18 185% of the current poverty
income guideline ($19,275 in 1990), so both mothers receive WIC benefits.
There are six WIC benefit packages that vary according to the nutritional
needs of the mother and the age of the children. In 1991, the estimated
value of the monthly package was $32.

AB .



Work Expensecs

Table A7 shows the work-related expenses for one particular working
mother, Jason DeParle, writing in the New York Times, calculated the
vearly work-related expenses of one woman in Chicage who went to work
after many years on welfare:

Table A7
Annual Work-related Expenses™
bus/train pass $720
work clothes 240
child care 2,700
Total $3,660

Hiuson DeParle, "When Giving up Welfare {or & Job Juat Doesn’t Pay,” New York Times,
8 July 1992, p. AL,
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Housing

At either salary level, the working mothers would be eligible for
rental assistance, although at a lower level than the AFDC mether;
Housing recipients are all required to pay sbout 3¢ percent of their adjusted
salary as vent. (The working mothers can deduct $960 from their carned
income for their two children, and a reaschable amount for child care.) This
leaves the lower-salaried mother with a montbly rent of only $252 (83,024
annually) and the bigher-salaried mother with g monthly rent of $311
(83,727 annually). See Table AS.

Table A8
Annual Rent and Housing Subsidy
by Adjusted Income (1880}
Adiusted Income  Rent ‘ QGovernment Subsidy
AFDC $4,668 $1,400 $3.324
Low-salary 10,073 3,022 1,702
Higher.aalary 12,425 3,727 997

Rent for the AFDC mother is caleulated by simply taking 30 percent
of all her cash assistance. In this case, this is equal to 30 percent of her
AFDC benefit ($1,400). If the average housing subsidy for a family of three
on AFDC is $3,324," then we can estimats that a typical annual rent for a
family of three with similar means is $4,724 (31,400 + $3,324). This "total
rent’ figure is used to calculate the other mothers” rent and heusing subsidy.

Rent for the working mothers would be calculated as follows:
Low-galaried

Total rent ($4,724) minus {{Gross earnings (811,033} minus
deduction for two dependents ($960)] times 30 percent]

Mother’s rent: $3,022
Government subsidy: $1,702

Incarse Assistance m {‘%‘a.alungtom I} Ca M&themataw i’::i:cy Rwsareh Inc,, Mearch
19&3}, p. 18 -
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" Higher-salaried
Total rent {$4,724) minus [[Gross earnings ($13,385) minus
deduction for two dependents ($960)} times 30 percent}

Mother's rent: $3,727
Government gubsidy: $997


http:deduct.iM

APPENDIX B

STATE-BY-STATE SUMMARY
OF
BEHAVIOR-RELATED WELFARE PROPOSALS



The New Paternalism
Programs and Proposals

| BEHAVIOR STATE RULE

| School Attendance | Wisconsin's Learnfare AFDC grants to 13-19 year olds or their families are
reduced (by the amount allocated for the teenager) if
student does not meel attendance requirements

Ohio’s LEAP Leenage parenta and pregnant taenagers on AFDC L
experience a $62 decrease in welfare grant for each month
in which student has »4 absences; they receive $63 for
each month in which thoy have <4 absences {and for
initially enrolling in scheol)

teenage parents would have suffered a $50 reduction in
monthly welfare grants if they dropped out of high school
and a $50 increase if they regularly attended school

Oklahoma law (HHS waiver not yet submitted) AFDIC grants would be reduced if children do not attand
school
Mauryland Primary Prevention Initiative AFDC payments to families decrease by $25 for guch
Demonstration Project (HHE waiver obtained) month in which children do not attend school st lenst 80%
of the time
g Michigan's “To Strengthen Michigun Families” AFDC payments to families with children in grades K6
demonstration project (HHS waiver obtained) are reduced by $286 per child if children do not meet school

attendance requirements (up to $98); for families not on
AFDC, tax exemptions are reducad for poor school
attendance

Ohio state egency proposal weould offer a finandal bonus ($500 or $1000) for
tompletion of high school or GED programs

Missouri’s People Attaining Self-Sufficiency (3-yesr AFDC grants are reduced if cix;i&ven do not tegularly
demonstration in 8.7 schoo! districts) (HHS waiver aifend school
ubtained)

D. Beahwroe
April 48, 1953
Page B
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BEHAV]OR

Srzmlar, but not identical, pmposais are p&admg in
Mem, Q&m Connectzmt (’iaw HHS waiver
Mm&z&p&, M f}hze, Pmnsyimm. mé

Virginia's Incentives to Advance Learning {(3-year,
$100,000 demonstration o be implemented in 3 wmiddle
schooly) {HHS waiver obtained)

increases payments to AFDC fumilies whose children stay
in school (from 80% to 100% of the need standard); . .
provides tickets to movies and rock concerts to students
whe stay in school

New Jersey Family Development Program (5-year,
statewide program) (HHS waiver obtained)

requires AFDC recipients to obtain & high school diploma
or equivalent before assignment to 8 vocational-related
activity

AFDC vevipients who complate high school would have
received & $1000 voucher for pusi-secondary edusation

would have given $100 bonus 1o AFDC recipients for
eomypleting high school or getting GED

Driver's license regulations in AR, FL, KY, LA, MS,
TN, TX, VA and WV .

students age 16-18 must remain in schmizckeeptimr
driver's lcenses

g Mandatory New Jersey Family Development Program (b-year, requires AFDC recipients to participate in designated
Activities statewide program) (HHS waiver obtained) education, training, or employment-focused activities;
{education, job provides transitional Medicsid benefits for 24 months t0.

AFDC recipients who become employed (inerensed from 12
training, and work months)
programs)

Teenage Parent Demonstration (Illinois and
New Jersey)

unemployed teenage women who are preguant or have ons
child and are on AFDC must participate in education and
employment services to receive full AFDC benefiis

"Alabama demonstration program

requires AFDCAJOBS parentz with children as ymmg 88 6
months to participats in education and job training

2. Baabrov
Aprdl @8, 1093
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| BEHAVIOR

" ‘ STATE

Oregan JOBS Waiver Project (H{HS waiver shiained)

RULE

W&O&mﬁﬁéﬁmn&md&rm Beanbe ..
required to participate in full-time education regardless of
the age of their child {requirement already applies to older.
teen parents); medically-able pregnant recipients under age
20 can be required to participate in full-fime education

Ohio state agency proposal

AFDC recipients ages 16-20 who do not have a high school
diploma would have Lo attend school fall Gme 10 receive

grant

Arizons law {(HHS waiver pending)

would creats thres paths for JOBS participants: o
Liprogression through job senrch, CWEP, education and
training; 2independent education snd training;.and . -
3education for pregnant teens and teen parents sges 16-20

10 hours/week of community service would have been
required for AFDC recipients under age 30 who were not in |
other training programs; a second proposal would have, , |
required CWEP far JOBS participants who have roveived
AFDC for > 3 months

would have required unemployed parents to participate in
community service aflar 1 year on

Proposals to require additional getivities for JOBS
participants or AFDC recipients were made in

Connestisut, Missioosippi, and Weshingion

Work Incentives

Wisconsin Parental and Family Responsibility
Initintive (5-year, 6-county demonstration) (HHS
waiver chiained)

increases eamed income disregard to $200 per month plus
one half of all earnings; suspends 100-hour rule for two.
parent families and sliminates AFDC-UP reguirement of
recent connection to workforee

New Jersey Family Devalopment Program (5.year,
statewide program) (HHS waiver obtained)

increases earnad income disregard up to 26% of mihty
AFDC grant; suspends 100-hour rule for two-parent
fumilies

. B Besharyy

Agail 23, 1998
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OR

STATE

Minnesota Family Investment Program {7-county
demonstration)

raines earned income disregard to 38% of sarned income

Utah Single Parent Employment Demonstration
Program (HHS waiver obtained)

in¢resses earned income disregard - from $90 (no time
imit) + $30 (for first 12 months} + 1/3 additional

(for first 4 months) 1o a disregard of $100 + 45% of other
earmned income {no sperifisd time Hemit); -

California Assistance Payments Demonstration Projeet
{5-yenr, statewide demonstration} (HHS waiver
obtained;

removes time limits on earned Wﬁ&m&w
AFDC grant levels by 6.8%; eliminates 100-hour nile

able-bodied adulta whe remained on AFDC for 8 months
without getting a job would have experienced a 15% '
reduction in AFDC payments; would have modified earmad
income disregand to allow recipients to keep the difference
between their basic grant (as reduced after € months) and
the need standard without reduction of benefits; would
have eliminated 100-hour rule for two-parent families

New York’s Child Assistance Program {veluntary, 7-
county demonstration)

AFDC parents with child support orders in place retain
more of their earned income by having their benefits
reduced by $0.10 per $1.00 of earned income up o the
poverty line and $0.67 per $1.00 of earned income above
the poverty line (allows women to receive up to 150% of
poverty, depending on the size of their child support
peymests)

Ilinois Family Responsibility Profect {proposed
statewide demonstration)

wonld eliminate 100-hour rule and AFDC-UP reguirement
of recent connection to workforee for two-parent families
ages 18-24 .

Ohio state agency proposal

would eliminate 100-hour rule; would raise amad income
disregard

Mississippi’s Avenues to Self-Sufficiency Through
Employment and Training Services Demonstration
Program Act of 1993 (proposed legislation)

would eliminate 100-hour rule and AFDC-UP work hsdm
requirement; would prohibit AFDC.UP recipients from
refusing jobs paying less than grants (AFDC payments
sould be used to supplement sarnings)

D, Beghurov
April 33, 1568
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ﬁ BEHAVIOR | STATE

e e

wauld have raised earned incoms disregard .

Higher income disregards were proposed in Coprgin,
Misotosipps, and Wa&hmgm

would have time-limited AFDC to 30 months for wingle-.
perent families and 15-18 months for two-parent families
{and would have provided community service jobs afler .. i:
AFDC); would have increased the earned income disregard;
would have suspended the 100-hour rule

Algbams S-county demonstration

uses a needs-based test rather than the wﬁwwmia%n ‘
determine eligibility for AFDC.UP

would have placed a 15-year Emit on m, with ciecﬁtih‘lg
benefits after 4 years

Colorado law

limits AFDC-UP to 6 months out of any 12 months

Time-limitation programs were proposed in Arisona
and Washington.

Washington’s Family Independence Program

-

raises grant lavels by varions amounts for AFDO recipients
wha are in approved education or fraining (5%) or who are
working (16% for part-time; 35% for full-time)} and
disregards eamed income up to the standard of nead

Michigan’s "T'o Strengthen Michigan Families™
demonsteation project (HHS waiver chiained)

elimninates 100-hour rule; sliminates AFDCUIP © |
requirement of Tecent connection to workforce; increases ¢ |
earned invome disregurd to $200 per month plus 200 of all |
earnings with no time Hmit; disregards all income of
dependent children if they are full-timg students

Child Support

Georgia's Child Support Enhancement and
Simplification Project (HHS walver obiained)

gives eurrent ¢hild support cbligations directly to the: 5.
muther, rather than funneling support through her AFDC
theck; child support is treated as income in eaicu!atmg
AFDC eligibility

Indiana has proposed & similar project

'Dm
April 33, 1693
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| Teenage Living

Delaware, Puerts Rico, and the Virgin Islands laws

teen parenis mast live with a parent or legal guardian to
receive AFDC payments

| Arrangements

M AR TN o
ebtained)

teenage mothers would have been required to live with &
parent or legul guardian to receive AFDC payments

Connecticut law (HHS spproval of amendment to state
plan pendingy

would requirs teen parents to lve under aduli mbewm
o be eligible for & separate AFDX grant

wiuld have regquired tesn parenta to live with paunt or
tegal guardian to receive AFDC payments

would have required pregnant tesns and teen parents 10
live in supervised setting to receive AFIX payments

Wisconsin legisiative proposal

would require teens on AFDC to live with an adult

Michigan’s "T'o Strengthen Michigan Families”
demonstration project (HHS waiver obtained)

requires some teen parents on AFDC to live with an adult

Preventive Health

Arizona’s Health Care Cost Containment System (HHS
waiver ohtained)

requires families on Medicaid to envoll in an HMO

Kentucky's Medicaid program (HHS waiver ohtained)

requires AFDIC families on Medicaid to designate 8
primary care physgician

Maryland’s Medicaid program (HHS waiver obtained)

requires families on Medicaid to designate & primary care
physician

Massachusetts rmanaged health care program (HHS
waiver obtained)

requires Medicaid recipients to join an HMO or enter a
primary care tlinigian program

Colorado Madicaid program (HHS waiver obtained)

requires Medicaid rucipients to join an HMO or designats a
primary care physician

D). Beshayay
Aprfl 38, 1994
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| BEHAVIOR

| sTATE

Similar Medicaid demonstrations are being tonducted
in areas in Florida, lllinois, Michigan, New Maxico,
New York, North Caroline, Oregon, Utah, and
Virginia.

Washington D.C. legislative proposal

would require all Medicaid recipients i.e choose an HMO or
primary cars physician

Ohio state agency proposal

would require Medicaid recipients to choose an ¥MO or
PPO; would give bonuszes to families who keep check-up
appointments

Maryland Primary Prevention Initiative
Demonstration Project (8-vear, statewide
demonstration) (HHS waiver shtained)

=

families on AFDC are given $20/year for each family
member who has hed an annusl ehack-up sad granis are
reduced by $28month for each preschooler wha is niot
vaceinated; women whe obtain regular prenatal care
receive a bonus of $14/month; eligible women on AFDC
receive a special needs allowance during the last trimester
of their first preguancy; an experimental group of AFDC
recipients receives a nutritional allowance of $14/'month
throughout pregnancy

Connecticut law (HHS waiver pending)

would require parents to obtain preventive health care for
their children

Georgian law (HHS waiver pending}

would require parents on AFDC to immunize their
preschool children to receive full benefity

: pgislaiive-propocadt proposed similar
preveatwe heaith care requzmmenta

Women, lofants and Children (WIC) food voucher
program demonstration {Chicago and New York Qity)

mothers on WIC who immunise their children receive 8 ;
months worth of vouchers at oue time {rather than just 1
maonth)

| Additional
| Children

New Jersey Family Development Program {§.yesr,
statewide program) (HHS waiver shtained)

sliminates $64 monthly increase in AFDC paymezzu for zha
birth of additional children -

Ii, Beshargv
April 23, 1999
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BEHAVIOR STATE RULE

would have eliminated AFDC grant increases for additional
children

Wisconsin’s Parental and Family Responsibility reduces the amount of an AFDC grant for a second child by

Initiative (5-year, 6-county demonstration) 1/2 (from $77 to $39) and eliminates grants for additional
children

Mississippilegiclative-proposal would have reduced grants to mothers age 20 or younger to
1/2 current benefit for a second child and eliminated grants
for additional children

Aricopalegislative-propesal would have created a single AFDC grant for families,
regardless of size

Arkansas governor's proposal would eliminate AFDC grant increases for additional
children

Proposals have been made in Geleredo, Gonnoeticut, |

Florida, Georgia, lowa, Maine, Pennsylvania, Seuth

Garolina, and Virginia to eliminate AFDC benefit

increases for the birth of additional children

Planned Parenthood "Dollar A Day" Program in teenagers at high risk of becoming pregnant are given $7

Denver, Colorado for each week in which they are not pregnant (encourages
use of contraception and abstinence)

Marriage Wisconsin's Parental and Family Responsibility higher earned income disregard and elimination of 100-

Initiative - "Wedfare”

hour rule allow young married couples and stepparent
families to retain more of their independent income while
on welfare (see work incentives)

New Jersey Family Development Program {(5-year,
statewide program) (HHS waiver obtained)

eliminates the 100-hour rule; allows the natural child of a
female welfare recipient to receive welfare benefits even
after the mother remarries, provided the family’s income is
not > 150% of poverty level {(applies only to stepparent
families, not marriage to the natural father of the child)

D. Beaharoy
April 23, 1893
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RULE

Michigan'as "T'o Btrengthen Michigan Families™
demonsteation project (HHS waiver ohtained)

eliminates the 100-hour rule and connection to 1abor foree
requirements for AFDC-UP {see work incentives)

Lowalomialati |

would have allowed welfare racip&enis who ma:‘ry to g.\miti
grant reductions for 12 monthe

would have given AFDC recipients $1,000 if they got
married

i Verment has a similar propesal to changs income
disregards and eliminata the 100-hour rude;

Miseiseippi also proposed o change the income
disregard {see work intentives)

would have made AFDC-UP full-year and elininated work, |
hismry requirements; would have given AFDC banefits to a |
¢hild in an AFDC stepparent family, provided that the | i
family’s total income was not >150% of the puverty level

wouid have provided benefits to a ¢hild in an AFDC -
stepperent family, provided that the family's total income
iz not » 160 of the poverty level .

MNote: Defeated propossls sre denoted by strikeavers {---1.

Sources: Armerican Public Welfare Association, "W Memo” {April 1992, Val.4, No.4); Interviews with state officials; various state documents; Mark
Greenberg, "Welfare Waivers and the Working Poor” Labor Notes, No.76 (Washington D.C.: National Governors' Association, September 30, 1892), pp.
1-9; Mark Greenberg, "1992 Welfare Waivers to Date” (Washington D.C.: Center for Law and Sosial Policy, October 28, 1992); "Reforming the Welfurs
System: Bush Administration Accomplishments” (Washington, D.C.: Administration for Children and Families, Office of Public Affairs, January 28, 1992);
"Welfare Reform Through State lnnovatmn A Status Report on Two Cohorts of Welfare Waivers™ (Washington, D.C.: U.8, White House, unpublinhoti

document, January, 1993),

. Beshxroy
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