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THE WHITE HOUSE 

WASHINGTON 

93Dc:~7 p3:S1
December 2, 1993 

MEMORANDUM FOR THE PRESIDENT 

FROM. Bruce Reed 
MaryJo Bane 
David Enwood 

THROUGH. 

SUBJECT: Draft Discussion Paper on Welfare Reform 

The attached document outlines draft proposals developed by the Welfare Reform 
Working Group. This draft describes the basiC direction and lays out key 
proposals. We beHeve It charts a bold new Vision focussed on the values of work 
and responslbUlty. 

We have not Included specific budgetruy costs and offsets. As we noted In our 
previous memo. we believe we can find saVings and offsets In entitlement 
programs to fund the proposed changes. Costs, especIally over the first five years, 
can be relatively easUy adjusted by varying the speed of phase-In. We are 
currently working with OMB. Treasury, and HHS to layout optionS for offsets In 
phase-In for your consideration over the next few weeks. 

At some point In the near future, we will need to discuss the detaUs of these 
proposals With key members of Congress and Governors. We have already had 
numerous exploratory meetings. but ultimately the specifics are what must be 
discussed. With a select few. we would Uke to actually share all or parts of the 
draft diSCUSSion paper. With most. we would like to begin orally vetting specific 
Ideas and options. 

We would like a signal from you as to whether you're comfortable enough With our 
baSIC dlrectlon before we begin the more detaUed consultatlon process. You don't 
have to decide any of the major questions now. We'll make clear that no decisiOns 
have been made, and many things are still on the table. But you should \qtow 
that to get the feedback we need from our likely aIlles on this Issue, we will have 
to run the rtsk that some details may leak onto 

We would be happy to meet With you at thiS stage If you desire. In the coming 
weeks. we wUI prOVide you With detaUed deCISion memos on the key unresolved 
Issues alluded to In this document. With a detaUed Ust of pros and cons. We WIll 
also proVide a detaUed memo on costs and phase-In options. 
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DRAFT DISCUSSION PAPER 

IDGHLIGHTS 

This paper discusses ideas and options for a plan which fulfills the President's pledge to end welfare 
as we know it by reinforcing traditional values of work:. family, opportunity and responsibility, None 
of these options has been approved by the President, and th. paper is designed to stimulate 
discussion-not indicate Administration positions. Key features in this pian are: 

• 	 Prevtnrion, A prevention strategy designed to reduce poverty and welfare uSe by reducing 
teen pregnancy, promoting responsible parenting, and encouraging and supporting twcrparent 
famlli... 

• 	 Support [or Working Families wirh the EITC. Health Reform and Odld Que. Advanc. 
payment: of the EITC and enactment of health reform to ensure that working families are not 
poor or medically insecure. Child care both for the working poor and for families in wort, 
education or training as part of public assistance. 

• 	 Promoii.g Sel/-Sufflclency Through Access to Educatio. and Training. Making the lOBS 
program from the Fainily Support Act the core of cash assistance. Changing the cultu .. 
within welfare offices from one of eoforcing seemingly endl.... eligibility and paymenl rules 
to on. focu.sed on belping people adlieve self-support and find jobs in the private sector. 
Involving abl~ied recipients in the ooucation, training and employment activities they need 
to move toward independence. Using a social contract which spells out what dleir 
responsibilities are and what govemmeru will do in retUrn. Greater Federal funding for the 
JOBS program and • reduced State matcll rate. 

• 	 1Ime-llmited WeI/ore Followed By Work. Converting cash assistance to • system with two­
year time limits for those able to wort;. People still unable to find work after two years 
would be supported via non.<fisplacing community service jobs-not welfare. 

• 	 C1liId Support. Dramatic improvements in th. child support enforcement system designed to 
significandy reduce the $34 billion annual child support collection gap, to ensure that children 
can count on support from both parents and to reduee public benefit costs. 

• 	 NonCUSlodIal ParenlS. Taking steps to increase economic opportunities for needy 
noncustodial parents e:tpect.ed to pay child support and to help them become mo~ involved in 
parentiog their children. 

• 	 SimpI!fjI.g Public Ass/sIMce. Significant simplification and coordination of public assistance 

programs. 


• 	 Increased Stale Flexibility Within a Cleanr Federal Framework. Increasing flexibility over 
key policy and implementation issues and providing the opportunity for Stat .. to adj1lSl to 
local needs and conditions within mote clearly defined Federal objectives. 

• Deficit NeuuaJ Funding. Gradual phase-in of the plan. fully funded by offsets and savings. 
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INTRODUCTION 

TIlE V ALVES OF REFORM: 

WORK AND RESPONSIBILITY 


Americans share powerful values regarding work. and responsibility. We believe work: is central to 
the strength, lndependence and pride of American families. Yet our current welfare system seems at 
odds with these core values. People who go to work are often worse off than those on welfare. 
Instead of giving people access to education, training and employment skills, the welfare system is 
driven by numbingly complex eligibility rules, and staff resourees are spent overwhelmingly OD 

eligibility detenninadon, benefit calculations and writing checks. The very culture of welfare offices 
often seems to create an expectation of dependence rather than independence. Simultaneously, 
noncustodial parenrs often provide little or no economic or social support to the children they 
parented. And single-parent fammes sometimes get welfare benefits and other services that are 
unavailable to equally poor two.-patent families. One wonders what messages this s),stem sends to our 
cbildren about Ill. value of bard work and Ill. importance of personal and family responsibility. 

This plan calls for a genuine end to welfare as we know it. It builds from the simple values of wort 
and responsibility. It reshapes Ille expectations of government and Ibe people it selVes. Our goal is 
to move people from welfare to work and bolster tIleir efforts !D support Illeir families and to 
contribute to Ill. eronomy. One focus is on making work pay-by ensuring that people who play by 
the rules get access to tho child care, beallll insurance and tax credits tIley need to adequately support 
tIleir families. Th. plan also .eeks to give people access to traiolng for Ibe skill. they need to wodt 
in an increasingly competitive labor market. But in return, it expects responsibility. Noncustodial 
parents must support Illeir children. Those on cash assistance cannot collect welfare indefinitely. 
Families sometimes need temporary cash support while they struggle past personal tragedy, eronomic 
dislocation or individual disadvantage. But no one who can work should receive cash aid indefinitely. 
After a time4imlted transitional support period, work-not welfare-must be the way in wbicti families 
support their children. 

These reforms cannot be seen in isolation. The social and economic forces that influence me poor 
and me non-poor run deeper than the welfare system. The Administration has underta.k.en many 
closely linked initiatives to spur economic growth. improve educatjon~ expand opportunity, restore 
public safety and rebuild a sense. of community: worker training and retraining, educational reform, 
Head Start. National Service, health reform. Empowennent Zones, community development banks, 
community policing:~ violence prevention and more. Welfare refann is a piece of a larger whole. k 
is an essential piece. 

FROM WELFARE TO WORK 

The vision of welfare reform is simpJe and powerful: we must refocus the system of economic 
support from welf.... to work. However, changing a system that bas for decades been focused on 
calculating eligibility and welfare payments will be • tall challenge. Still, we have already made an 
important beginning. The Family Support Act of 1988 serves as • blueprint for Ill. fumr.... 
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foundation on which to build. It chaned a course of mutual and reciprocal responsibility for 
government and recipients alike. 

We recommend five fundamental steps: 

1, 	 Prevent the need for welfare in the first place by promoting parental responsibility and 
preventing teen pregnancy. 

2. 	 Reward people who go to work by making work: pay. Families with a fullwtime worker 
sbould not b. poor, and they ought to bave the cbild care and heallb insurance Ibey need to 
provide basic security through work. 

3. 	 Promote work and self-support by providing access to education and training. making cash 
assistance a transitional. time-limited program. and expecting adults to work once the time 
limit is reached. No one who can work. should stay on welfare indefinitely. 

4, 	 Stre.glben child support enforcement so that no",,"stadial parents provide support to their 
children, Parents should take responsibility for supporting and nurturing their children. 
Governments don't raise children....families do, 

5. 	 Reinvent government assistance to reduce administrative bureaucracy. combat fraud and. 
abuse, and give greater State flexibility within a system that has a dear focus on work:. 

Promote I'llrenlal Responsibility and Pre....1 T .... Preg_ 
If we ate going to end long-term welfare dependency. we must start doing everything we can to 
prevent people from going onto welfare in the fU'St pJace. Teen pregnancy is an enduring tragedy. 
And Ibe toW number of children born out of wedlock has more than doubled in the las! IS y ...... to 
1,2 million annually, W. are approaching the point when one out of every Ibree babies i. America 
will be born to an unwed mother, The poverty rate in famiJies headed by an unmarried mother is 
eurrently 63 percent. 

We must find way. to ,end the signal that men and women should not become parents until they are 
able to nurture and support their children. We need a prevention strategy that provides Mtter support 
for two·parent families and sends clear signals about the importance of delaying sexual activity and 
the need for responsible parenting. We must intensify our efforts to reduce teen pregnancy. Families 
and communities must work to ensure that real opportunities are available for young people and to 

teach young people that children who have children face tremendous obstacles to self-sufficiency. 
Men and womeD who parent children must know they have responsibilities.. 

Make W<Jt'k Pa,.. 	 , 
Work is at the beart of the entire reform effort. That requires supporting working farnilies and 
ensuring that a welfare recipient is economically better off by taking. job. There are Ihree crideal 
elements: providing tax credits for the working poor, ensuring ,",cess to beallb insuran<:e and maId.og 
cbild care available. 
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We have already expanded the Earned IncQme Tax Credit (EIre). which was effectively a pay raise 
for the working poor. The current EITe makes a $4.25 per hour job pay the equivalent of $6.00 per 
hour for a family with two children. Now, we must also simplify advance payment of the EITC so 
that people can receive it periodically during the year. rather than as a lump sum at tax time. 

We should guarantee health security to all Americans through health reform. Pan of the desperate 
need for health reform is that non~working poor families on welfare often have benet coverage than 
working families. It makes no sense that peopJe who want to work: have to fear losing health 
coverage if they leave welfare, 

With tax credits and health reform,in place, the fina1 critical element of making work pay is child 
care, We seek to ensure that working poor families have access to the qUality child care they neec,i. 
We cannot expect single mothers to participate in training or to go to work unless they have child 
care for their children. 

Provide Access to Education and Training, Impose Time Umits, and Expect Work 
The Family Support Act provided a new vision of mutual responsibility and work: government bas a 
responsibility to provide access to the education and training that people need; recipientS are expected 
to take advantage of these opportunities and move into work. The legislation created the Job 
Opportunities and Basic Skills (JOBS) program to move poople from welfare to work. Unfortunately, 
one of Ill. clearest lesso", of Ill. site visits and hearings held by Ill. Working Group is tbal tbis viJioa 
is largely unrealized at Illelocal level. The current JOBS program serves only. fraction of tho 
caseloed. The primary function of !he current welfare offices is still meeting adminlstrative rules 
about eligibility, determining welfare benefits and writing checks. We must transform the-cultureo! 
the welfare bureaucracy. We don't need a welfare program built around "income maintenance-; we 
need a program built around work, 

We envision a system wbereby people win be asked to start on a tract toward work and independence 
immediately. Each recipient wilt sign a social contract that spells out their obligations and what the 
government wilt do in retUrn. We will expand access to education, training and employment 
opportunities, and insist on higher participation rates in rerum. At !he end of two years, people still 
on welfare who can work but cannot find a job in the private sector will be offered work in 
community service. Communities will use funds to provide non-displacingjobs in the private~ nOD­

profit, and public sectors. They will form partnerships among business leaders~ community groups, 
organized labor and local government to oversee the W1lrk program. The message is simple: 
everybody is expected to move toward work and independence. 

Exemptions and extensions will be limited. The system must be sensitive to those who for goo4 
reason cannot work-for example, a parent who is needed in the home to care for a disabled chUd. 
But at the same time, we should not exclude anyone from the opportunity for advancement. 
Everyone has something to contribute. 

Enlora: Cbild Support 
Our current system of child support enforcement is heavily bureaueratic and tegaHstic. It is 
unpredictable and maddeningly inconsistent for both custodia! and noncustodial parents. It leu many 
noncustodial parents off the hook. while frustrating those who do pay, It seems. neither to offer 
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security for children. nor to focus on the difficult problems faced by custodial and noncustodial 
parents alik.e. It typically excuses the fath~rs of children born out of wedlock from any obligation to 
support their children. And the biggest indictment of all is that only a fraction of what could be 
.collected is acrually paid. 

The child support enforcement system must strongly convey the message that both parents are 
responsible for supporting their children. Government can assist parents but cannot be a substitute for 
them in meeting those responsibilities. One parent should not be expected to do the work of two. 
Through universal paternity establishment and improved child support enforcement. we send an 
unambiguous signal that both parents share the responsibility of supporting their children, We 
explore strategies for ensuring that single parents can count on regular child support payments. And 
we also incorporate poJides that acknowledge the struggles of noncustodial parents and the desires of 
many to lielp support and nurture their children. Opportunity and responsibility ought to apply to 
ooth IIlQth.... and fathers. 

Reinvent Government Assistance 
At the core of these ideas is our commitment to reinventing government. A major problem with the 
current welfare system is its enormous complexity. It consists of mUltiple pro-grams with different 
rules and requirements that confuse and frustrate recipients and caseworkers alike. It is an 
unnecessarily inefficient system, This plan would simplify and streamline rules and requirements 
across programs. 

Waste. fraud and abuse can more easUy arise in a system where tax and income support systems are 
poorly coordinated. and where cases are not tracked over time or across geographic locations. 
Technology now allows us: to create a Federal dearingbouse to ensure ilia[ people are not collecting 
benefits in multiple programs or iocations when they are not entitled to do so. Such a tlearinghouse 
will also allow clearer coordination of the child support enforcement and. welfare systems and 
determination of which people in which areas seem to have longer or shorter sta),s on welfare. 

Ultimately, the real work of encouraging work and responsibility will happen at tlle State and local 
levels. Thus, the Federal Government must be clearer aoout broad goal, wliile giving more flexibility 
over implementation to States and localities. Basic performance measures regarding work: and 1011g­
term movements off welfare will be combined with broad participation standards. States wiU theD be 
expected to design programs which work: well for their situation. 

A NEW BEGINNING 

Transforming the social welfare system to one focused on wort and responsibility will not be easy. 
There win be setbacks. We must guard against unreaiistic expectations. A welfare system which 
evolved over SO years will not be transformed overnight. We must admit that we do not have all the 
answers. But we must not be deterred from making the bold and decisive actions needed to create a 
system that reinforces basic values. 
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Three features are designed to ensure that this bold plan is only the beginning of an even larger and 
longer process: ' 

First. we see a major role for evaluation, technical assistance and information sharing. As one State 
or 100000ity find. strategies that work. the lessons ought to be widely known and offered to others. 
One of the dements critical to this reform effort has been the lessons learned from the careful 
evaluatioIi& done of earlier program'S. 

Second, we propose key demonstrations in each of the plan's five areas. In each area. we propose 
both a set of policies for immediate implementation and a sec of demonstrations designed to explore 
ideas for still bolder innovation in the future. In addition. we would encourage States to develop their 
own demonstrations. and in some cases we would provide additional Federal resources for these. 
Lessons from past demonstrations bave been central to both the development of the Family Support 
Act and to this plan. They will guide t.'ontinuing innovation into the future. 

Finally, we intend to propose a realistic phase·in strategy. based i. part on the level of resources 
available. Ideally, high participation requirements and time limits would apply first to poople newly 
entering the system after legislation is enacted, with the rest of Ute caseload phased in over lime. 
Some States and communities may choose to stan sooner than others. This phase-in period will 
provide ample'opponunity to refine the system as lessons from the early cohorts and States inform 
implementation for othen. 

In the end. thi' plan embndies a vision whicl! was contained in the Family Support Act. It repr...... 
the next major step. But the journey will not end until work and responsibility enable us to preserve 
our children's furore. 

We tum now to the spe.;ifics of the plan. 
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PROMOTE PARENTAL RESPONSIBILITY 

AND PREVENT TEEN PREGNANCY 


A. CHANGING THE WELFARE AND CHILD SUPPORT SYSTEMS 
B. ENGAGING EVERY SECTOR OF SOCIETY IN PROMOTING RESPONSIBILITY 
C. ENCOURAGING RESPONSIBLE FAMILY PLANNING 

NEED - The best way to end welfare dependency is to eliminate the need fur welfare in the first 
place, Accomplishing this goal requires not oo1y changing the welfare system. but also involving: , 
every sector of our society in this effort. 

Poverty, especially long-term povertyt and welfare dependency are often associated with growing up 
in a one~parent family. Although lllO:St single parents do a heroic job Qf raising their children, the 
fact remains lIlat welfare dependency ""uld b. significantly reduced if more young people delayed 
childbearing: until both parents were ready to assume the responsibility Qf raising children. 

Unfortunately, the majority of children born today will spend some time in a single-parent family. 
Teenage birth rates have been ris.ing since 1986 because the trend toward earlier sexual activity bas ~ 
exposed more young women to the risk of pregnancy, Teenage childbearing often leads to sdwol 
drop-(lut. which results in the failure to acquire skills that are needed for success in the Jabor market. 
and lIlis leads tn welfare dependency. The majority of teen molllers end up on welfare, and tupaycn 
paid about $29 billion in 1991 to assist families begun by. teenager. 

STRATEGY - Th. ethic of parental responsibility is fundamental. No one should bring a child into 
lIle world until he or she is prepared to support end nurture that child. W. need to implement 
approaches that both require parental responsibility and help individuals to exercise it. 

To this end, we propose a three-part strategy. Fim, we suggest a number of changes to the welfare 
and child support enforcement systems to promote two·parent fami! ies and to encourage parental 
responsibiHty. Some of these options are quite controversial. but we note that they are already beiog 
adopted hy a number of States. Serond. we seek to send a clear message of responsibility and 
opportunity and to engage other leaders and imtirutions in this effort. Government bas a role to play, 
but lIle russiv. cliang.. in family life that have occurred over lIle past few decades caMot be dealt 
with by government alone. We must not only emphasize responsibility; we must break the cycle of 
poverty and provide a more hopeful future in JQw~income communities, Third and finally. we need 
to encourage responsible family planning. 

CHANGING THE WELFARE AND CmLD SlJPPORT SYSTEMS 

Throughout lIlis draft paper we emphasize lIle responsibility of bolll parents to support lIleir dlHdren. 
Through an improved child support enforcement system and efforts to acbieve universai paternity 
establishment, noncustodial parents win be held accountable for providing greater support to their 
children. Mothers receiving cash assistance will become: better prepared to,enter the labor force 
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"" 
through required paltkipation in activities intended to increase their employment and earnings 
capacity. Through time limits on assistance followed by work, parentS will have the incentive to 
move toward self-sufficIency. The details of these measures can be found in subsequent sections of 
this proposal. but in addition to these steps. we need to change the welfare system to encourage 
responsible parenting and support tWQ-parent famHies. 

SUPllort Two:Parent families. First, we propose to el iminate the current bias in the welfare system 
in which two~parent families are subject to much more stringent eligibility rules than single-parent 
families. Under current law, twtrparent families ale ineligible (or assistance if the primary wage­
earner works more than 100 hours per month or has not been employed in six of the previous thirteen· 
quarters, In addition. States are given the option to provide onJy six. months of benefits per year to 
{wo~parent families, whereas singie-parent families must be provided benefits oontinoousiy, These 
disparities would be eliminated. 

MinQr Mothers Liye at Home. Second, we propose requiring that minor parents Jive in a bouseboJd 
with a responsible adult. preferably a parent (with certain exceptions-for example, if the m100r parent 
is married or if there is a danger of abuse to the minor parent). Parental support wuJd then be ' 
included in determining c.uh assistance e1igibUity, Current AfDC ruJes permit minor mothers to be 
~ aduh caretakers" of their own children. States do bave the option under current law of requiring 
minor mothers to reside in their parents' household (with certain exceptions), but only five States 
have exercised this option. This proposal would make Ibat option a requirement Iilr all States. We 
believe that having a child does not change Ibe fact that minor moth... need nurturing and supervision 
themselves and are rarely ready to manage a household or raise children on their owo. 

Mentoring by Older Welfare Mothers. Third. we propose to allow States to utilize older welfare 
mothers to mentor at-risk teenagers as part of their community service assignment. 'Ibis model could 
be especiaUy effective in reaching younger recipients because of the credibility, relevance and 
personal experience of older welfare recipients who were once teen mothers themselves. One roceat 
foCllS-gtOup study of young molbers on w.lf..... found that virtually all of tit. parems believed it 
would bav. been better to postpone me birth of their first child. Training and experience might be 
offered to the most promising candidates for mentoring who are currently receJving we5fare benefits. 

Demonstrations. FinaUy. we propose to conduct demonstrations which condition a portion of the 
assistance benefit, or provide a bonus, based on actions by parents and dependent children to acbleve 
self~5ufficiency. These demonstrations would include comprehensive ease management focused 00 all 
family memberst assisting them to access all services necessary to meet their obligations. The case 
management services would take a holistic approach to family needs in striving to prevent 
intetgenerational d~ency as welt as assisting current recipients to get off welfare. 

In addition. the following option is under consideration: 

Option: Allow StOles tilt option to limit beneflt/ncreases wlltn additional children OTt! conctlVl!d /rJ 
parellls oiready on AFDC Ifthe StOle ensares that parenrs have accm to family planning servia •. 

Non~we1fare working families dQ not receive a pay raise when they have an additional chUd, 
even though the tax deduction and the EITC may increase. However, families on welfare 
receive additional support because their AFDC benefits increase automaticaJly to include the 
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needs of an additional child. This option would reinforce parental responsibility by keeping 
AFDC benefits constant when a child is conceived while the parent is on welfare. The 
message of responsibility would be further strengthened by permitting the family to earn more 
or receive more in child support wilbout penalty as a substitute for the automatic Arne 
benefit increase under current law. 

ENGAGING EVERY SECTOR OF SOCIETY IN PROMOTING RESi'ONSIBIUTV 

While it is important to get the message of the welfare system right. solely cbanging the welfare 
system is insufficient as a prevention strategy. For the roost part, the disturbing social trends that 
lead to welfare dependency are not caused by the welfare system hut reflect a larger shift in societal 
mores and values. IndividuaJs. community organizations and other governmental and non.. 
governmental institutions must. therefore, aU be engaged in sending a balanced messago of 
responsibility and opportunity. Many Administration initiatives already underway are intended to 
in~ease opportunity for children and youth. including Head Stan in(;reases~ implementation of family 
preservation and suppon legislation. a major overhaul of Chapter l~ development of Scl1ool-to-Work 
and an expansion of Job Corps, In addition'" these building blocks, the following could be adopted 
to focus more on children and youth. especially those in high-risk situations: 

Community SYl!I!Slrt, We should challenge all Americans, especially the most fortunate, '" work 0." 
00-<>08 with at-risk children and adults in disadvantaged neighborhoods. We recommend worldDg 
with the Corporation on Nationai and Community Service to extend a wide variety of prevention­
oriented programs employing volunteers-rather than paid employees-at the neighborhood and 
community level. This effort could include programs such as Big Brothers/Big Sisters fur at-rist . 
children and mentoring for adults at risk of welfare dependency. 

National Camllil;en, W. propose that the President lead a national campaign against teen P~. 
whicb involves the media, romrnunity organizations, churches and others in a concerted effort to 
instill responsibility and shape behavior. 

Demonstrations. We also propose to conduct demonstrations for local communities to stimulate 
neighborhood-based innovation, The purpose of these demonstrations would be to provide 
comprehensive services to youth in high--risk neighborhoods which couJd help change the environment 
as weil as provide more direct support services for these youth. Effurts: to coordinate existing 
services and programs would provide greater support for at-risk: youth, as wen as make the best U86 

of Federal funds, Communities r""eiving demonstration fued. would be expected '" bring together a 
consortium of community organizations. businesses, <:olleges. religious organizationst schools, and 
Slate and 10<aI governments. 

We further propose to conduct demonstrations that hold schools accountable fur early identification of 
students with attendance and behavioral problems and for referral to and cooperation with 
comprehensive service programs which address the family as a unit, Early indications of high rist 
for teenage childbearing and other risky behaviors. such as substance abuse, include school absence. 
academic failure and school behavjoral problems. TIlls option would demonstrate the effect<; of 
providing middJe schools and high schools with the responsibility and resources necessary to identity 
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early warning signs and make referrals to comprehensive service providers. Schools would be 
responsible for appropriate foltow~up to ensure that appropriate education or training opportunities are 
available to these youth, 

ENCOURAGING RESPONSIBLE FAMILY pLA-"N1NG 

About 35 percent of all binhs result from unintended pregnancies. and the percentage is much higher 
for teen parents. Yer. funding for family planning services decHned by approximarely 60 percent in 
constant dollars: over the last decade, This pmposal strives to ensure that every potential parent is 
given the opportunity to avoid unintended births through responsible family planning. 

Health Initiatives. In the President's health care reform proposal, family planning. including 
prescribed contraceptives. is pan of the Qverall benefit package available to all Americans, regardless 
of income. However, insurance. while crucial, is not enough, Access and education must be 
improved. To this end~ funding fur Community Health Centers~ a major source of primary care 
(including family planning and pre-natal care). is expanding. Also. traditional public bealth efforts 
through Title X and the Maternal and Child Health Block Grant will continue. 

Demonstrations, We would aiso propose to conduct demonstrations to link family planning and other 
critical health care prevention approaches to welfare reform efforts. AFDC mothers overwhelmingly 
state that they do nor want to bear more children until they can provide for them. This option would 
improve knowledge about and access to appropriate family planning services for these recipientJ and. 
other low-income individuals. 
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MAKE WORK PAY 

A. CHILD CARE FOR WORKlNG FAMIUES 
B. ADVANCE FAYMENT OF THE EITC 
C. OTHER SUPPORT FOR WORKlNG FAMIUES 

I. Work Should Be Better than Welfare 
2. Demonstrations 

NEED - Even fullwlime wort can leave a family poor ~ and the situation bas worsened as real wages 
have declined significantly over the pas, two decades. In 1974, some 12 percent of full-'ime, full­
year workers earned too Iittlew keep a family of four out of poverty. By 1m, the figure was 18 
percent. Simultanalusly, the welfare system sets up a devastating array of barriers til people who 
receive assistance but want to work. [t penalizes those who work: by taking away benefits dollar for 
dollar, it i.nlpo&es arduous reponing requirements for those with earnings. and it prevents saving for 
the future Wtth a:meager limit on wets. Moreover, working poor famines often tack adequate 
medical protection and face sizable child care costs. Too ofum, parents may choose welfare instead 
of work. t'O ensure that their children have health: Insurance and recclve child care. If our goals are to 
encourage work and independence, w help families who are playing by.the rules and to reduce both 
poverty and welfare use, then work must pay. 

STRATEGY - Three of the major elements that mat. work pay are working family tax credits, 
health reform and child care. The President has already launched the first two of these. A dramatic 
expansion of the Earned Income Tax Credit (ElTCl was enacted in the last hndget legiolation. When 
fully implemented, it will have the effect of making. $4.25 per hour job pay nearly $6.00 per hour 
for a parent with two Of more children. The me expansion is a giant step toward ensuring that a 
family of four with. full-time worker will no longer be poor. However, we .till must find beUer 
ways til deliver the EITC on a timely basis throughout the year. Ensuring that all Americans can 
count on health insurance coverage is essential. and wo expect the Health Security Act wUl be passed 
next year. 

With the EITC and health refonn in place, another major missing eJement necessary to ensure that 
work really does pay i. child care. 

CWLD CARE FOR WORKING FAMILIIlS 

Cbild care is critical to the success of welfare refonn. It is essential to provide child we support for 
parents on cash asaistance who will be required to panicipate in education, training and employment 
activities. Child care support is also pivotal for the working poor to enablo them to stay i. the 
workfurce. Substantial resources are ""!uired to expand the child care supply for hoth populations 
and to strengthen the quality of the care. 

The Federal Govemment subsidizes child care for low-income families through the tide IV-A 
entitlement programs (JOBS Child Care, Transitional Child Cate, and At-Risk Child Care) and the 
Child eare and Development Block Grant. Middle- and upper-income people benefit from the 
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dependent care taX credit and child care deductions using flexible spending accounts. Because the 
dependent care tax credit is nor refundable. is paid at the end of the year and is based on money 
already spent on child care. it is not now belpfuJ to low~income famines, 

The welfare refonn proposal should have the following goals related to child care: to increase 
funding so that both those on casb assistance and working families are provid6d adequate child care 
support, to ensure children safe and healthy environments that promote child development. and to 
create a more consolidated and simplified child care system. Our plan includes the following 
strategies to achieve these goals: 

Maintain IY~A Child Care. We propose to continue the current IV~A entitlement programs for cash 
assistance recipierus. These programs would automatically expand to accommodate the increased 
demand created by required panic:ipation in education. training and work:. 

Expand Child Care fur Low~lncome Working Families. We abo propose significant new funding for 
low~lncome, working families. The At~Risk. Child Care Program. currently a capped emidement 
which is avaliable to serve the working poor. is capped at a very low level and States have difficulty 
using it because of the required State match. We propose to expand this entitlement program and to 
reduce the barriers whicb impede States' use of it. 

Majnta;n Child Care Develoomem Block Granl. We would maintain and g!lidually incr.... 1bo Block 
Grant, allowing States greater flexibility in the us. of the funds to strenglhen child care quality aDd 10 
build the supply of care. However, no families recejving cash assistance would be eligibJe for 
services under this program.. 

Coordinate Rules Across All Cbild Care Programs. For all three of the above strategies, we would 
requite States to ensure seamless coverage for persons who leave wclfare for work. The requirement 
for hualth and safety standards would b. made consistent across these programs and woold conform to 
those standardS specified in the Block Grant program. States will be required to establish sliding fee 
scales, Efforts will be made to facilitate linkages between Head Start and child care funding streams 
to enhance quality and comprehensive services. 

Several questions must be answered in order to complete a child care strategy: 

1. 	 How much new investnJent in child can is reasonable? Significant new investments art 
..",lIliaito e",un thlJt both ODe families and tilE werking poer can accm safe and 
affordable <Xlre. We need to assess how much expansion of child care for tilE working poor 
C!III be affimied. 

2, 	 Should we redu~ jUrrilEr, or elimiflOle, lire Stale maJch requirementsfor child COJ'fl for the 
worldng poer under lire IV·A entitlements? 1he welfOJ'fl "fann initiative will pllt grealer 
demands on SflJles to ensure child care jor tlwse entilled under the Family Support Act. 
Reducing or elimilUUing the match rate requiremellls for providing child cart suppon to the 
working poor would provide a strong ine<ntiW! for Stales to fUnd child care for famill4s 
translrioningjrom welfare or at risk ojell/ering welfare, 
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3. 	 Should we also propose making the Dependent Care Tax Credit refundable? This approach 
will Mt help lhe lowest-income families wilo still would not haWilhe ",,:frOnl money to pay 
for chUd care; there/ore, it SMuid onJy be considered in tandem with other proposals. 

Demonstrations. We also propose to create [W{) demonstration programs. One would allow a 
specified number of Stales to use IV-A funds to provide comprehensive services to children in IV·A 
child care programs and linkages to Head Start. Since the greatest identified shortage of child care is 
infant care. the seoond demonstration would focus on increasing the supply of infant care and 
enhancing its quality in a variety of senings. 

ADVANCE PAYMENT OF TIlE EITC 

For the overwhelming majority of people who receive it, the EITC comes in a lump sum at the end of 
the year, Pccpie who are working (or low payor who are considering leaving welfare for work, must 
wait as long as 18 months to see the rewards of their efforts, Many others either fail to submit tax 
returns or fail to claim the credit (In the rerum. 

An essential pan of making work pay is distributing the EITC in regular amounts throughout the 
year. To reduce the danger of overpayments. Ibe credit could be partially paid on an advance basis 
with Ibe remainder paid as a bonus at Ibe end of Ibe year after filing a tax re<um. Advance payment 
fosterS positive work: incentives. because it provides an additional source of periodic and regular 
income to workers during the year~ and it allows individuals to receive the credit as they earn wage&­
clearly illustrating the direct link between work: effort and income. In addition. it provides greater 
economic freedom to low..income workers who may experience casb..flow problems and who need tbe 
EITC on an ongoing basis to improve their standard of living. 

Strategies tl) expand lb. effectiveness of the EITC inolede: 

• 	 Expanded use of employer-based advance payments, p3Iticularly sending W-S forms and 
information to aU workers who received an EITe in the past year. 

• 	 Automatic calculation of EITC by Ibe Internal Revenue Service (IRS). On the basis of 
information on individual tax returns, the IRS would automatically calculate the EITC amount 
and refund the payment to Ibe family. 

• 	 loint administration of food stamps and EITC to working families using existing State food 
stamp administrations. Electronic Benefit Transfer (EBT) technology would be utilized 
whenever possible, 

OTIfER SUPPORT FOR WORKING FAMILIES 

One other policy needs to be addressed to adequately encourage work and support die working poor­
ensuring that work: is always better than welfare. Severa! options for achleving this goal are listed 
below. We also suggest demonstrations of innovative ideas. 
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Work Should Be BetIeO' than Weltare 
The combination of the EITe. he3lth reform and child care will largely ensure that people with fewer 
than three children can avoid poverty with a full-time, fuU~year worker. But fuU~time work may not 
always be feasible. especially for single mothers with Vt!fy young children or children with special 
needs. However, in combination with support from the noncustodial patent. the EITC. and other 
government assistance. earnings from half-time to three..quarters-tlme work should allow most single­
parent families to escape poverty. 

Nevertheless, for larger famili.. and in high·benefit States, welfare may still pay better Illan wort. In 
addition~ in many instances welfare is reduced by one dollar for each dollar of additional earnings. 
This results in situations where there is no economic gain from accepting part-time work. Some 
Working Group members believe that families in which someone is working at least half-time oUght 
to always be better off than families who are receiving welfare in which no one is working. If this 
goal were accepted~ there would be fOUf options for achieving it: 

Option /: Allow (or require) States 10 supplemenl llul EITC. food stamps or housing be1lLjits for 
worldng familks wIuIn work pays less liran ....,.lfan. 

States could supplement eXisting SITC, food "'"!lP or housing benefits. Already some Stat.. 
have Illeir own SITC. In most cas.., a modest State EITC would mat. wort better than 
welfare. Altema.tiveiy, Stat.. could supplement Ill. food stamp program or housing aMisIance 
for working famiHes after they have exhausted transitional assistance. 

OpriCll 2: Allcw (or require) States to co1l1in.. to provide some AFOC/ca!ih a!isistance to -8 
/aml/ks. 

One straightforward way to ensure that part-time work ls better than welfare is to allow or 
require States to continue to provide some cash aid to part-time workers. This could be 
acrompll!hed by Simplifying Ill. existing earnings disregard, in Ille AFDC program, by 
eliminating their time-sensitive nature" and by not counting months towards a tUne limit if the 
adults were working at least part time. 

Option 3: Use advance child support payments or child support a!isuronce (See tlul child support 
enforcement secrwnfor mort details). 

Ensuring Illat women willl child support awards in place get some child support through 
advance payments or child support assurance could effectively guarantee that even single 
parents who work: at least half time can do better than welfare with a combination of me 
and child support. 

Opdon 4: Allow Stat.. to match some portion of'IuI earnings ofrecipienls and place tlul money In 

Individual Devtlopmem Accounts (IDAs) to be used 10 ji/UJltce investments such as education, 

training, Qr ptlJ'Chase ofa car or home. 
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Demonstrations 
In addition. a series of demonstrations could be adopted to test ways to further support low~il'lcome 
working families. We propose the following demonstrations: 

• Worker SUDDort Offices, A separate local office could be set up offering support specifically 
for working families. At these offices, working families could get access to fuod stamps. 
child care, advance payment of the me and posSibly health insurance subsidies. In 
addition, employment-related services such as career counseling and assistance with updating 
resumes and filling out job applications would also be available. 

• Temoorary Unemployment SUOPQrt. There would be demonstrations of alternative ways to 
provide support to low-income families who ex.perience unemployment, low-paying jobs are 
often short~Hved. and low-income families often do not qualify for UnemploYl'Mnt Insurance 
(Ul), They may come onto ~elfare when they need oruy very shon~tenn economic aid. 

• Erom~End Emergency Assistance, One example is a component of the AFDC program in 
Utah which provides diversion grants upon application to some recipients. who bave lost a job. 
Based on a caseworker's assessment of the individual's family situation, a one-time payment 
is provided to prevent the family from becoming part of the long~term ~aseload. 
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PROVIDE ACCESS TO EDUCATION AND TRAINING, 

IMPOSE TIME LIMITS, AND EXPECT WORK 


A. ENHANCING THE JOBS PROGRAM 

1. Immediate Focus on Work and Participation in JOBS 
2. E.panding the lOBS Program 
3. Integrating lOBS and Mainstream Education and Training Initiatives 

B. MAKING WELFARE TRANSmONAL 
C. WORK 

1. Administrative Structure of the WORK Program 
2. Characteristics of the WORK Assignments 
3. Economic Development 

NEED - AFDC currently serves as temporary assistance fur many of its recipients. supponing them 
until they regain their footing. Two OUt of every three persons who enter the welfare system leave it, 
at least temporarily~ within two years. Fewer than one in five remains on welfare for more than five 
consecutive yeMs. 

However. a significant number of recipients. do remain on welfare for a prolonged period of limo. ' 
While long-term recipients represent only. modest percentage of all people who enter the system, 
they represent a high percentage of those on welfare at any given time. While a significant number 
of these persons face very serious barriers to employment, including physical disabilities, others arc 
able to work: but are not moving in the direction of self"sufficiency. Most long-term recipients are 
no\ on a Itack !Xl obtain employment that will enable them 10 leave AFOC. 

STRATEGY - Changing !he f""us of the welfare system from determining eligibility and writing 
checks to helping recipients acbieve self-sufficiency through a~s to education and training and~ 
ultimately. througb work demands a major restructuring effort. Our plan for revamping !he welfare 
system bas three elements: 

(I) 	 Enhancing the lOBS program to make it the ..nt..-piece of a welfare system focused on 

promoting independence and seJf..sufficiency. 


(2) 	 Making welfare transitional so that those who seek assistance get the services they need to 
become self"'5ufficient wi~in two years. 

(3) 	 Providing wort: to tbo3e who reach the time lirnit for tr.witional assistance without finding a 
job in the private sector, despite having done everything required of them. 

Each applicant would, within 9Q days of entry. work out. plan to attain independence through work 
and would Immediately !hereafter begin taking the steps IOward self-sufficiency laid out in !he plan. 
Througb expanded access to education and training. recipients would obtain the skills needed to find 
and retain private sector employment. Making work pay. dramatically improving child support 
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enforcement and providing education~ training and job placement services should maximize the 
number of recipients who leave welfare for work within two years. Persons who follow their case 
plans in good faith but are nonetheless unable to find private sector jobs within two years: would be 
offered paid work assignments in the public, private or non.profit sec[Qrs to enable them to support 
their families, 

ENHANCING THE JOBS PROGRAM 

Fundamentally changing the way individuals receive assistance from the government requires an 
equally fundamental change in the program delivering that. assistance, The Family Support Act of 
1988 set forth a bold new vision for the social welfare system: AFDC was to become a transitional 
support program wllese mission would be helping people move toward Independence. The lOBS 
program was established to deliver the education, training and other services needed to enable 
recipients to leave welfare. 

Unfortunately. the current reality is far from that vision, Part of the problem is resources. Another 
part is the absence of effective coordination among the myriad of programs run by both Stale and 
Federal departments of education. labor and human services, The culture of the welfare bureaucracy, 
however, representS perhaps the greatest challenge to true welfare reform. From a system focused on 
check:~writiDg and eligibility determination, we must create one with a new mandate: to fulfill the 
promise of the Family Suppon Act by providing both the services and the incendves to help recipieata 
move toward self-sufficiency through work:. 

Strong Federalle.adership in ._ing the welfare .ystem in this. new direction will be critical. To 
this eml, we propose to: 

(1) 	 Structure the welfare syst ... so that applicants, ITom the moment they enter the system. are 
focused on moving from welfare to work: through participation in programs and sefViee.1 
designed to enhance employability. 

(2) 	 Dramatically expand tile lOBS program through increased Federal funding, all enhanced 

Federal match rate and higher participation standards. 


(3) 	 Improve the coordination of JOBS and other education and training initiatives. 

Immediate Focus on Work and Participation in JOBS 
The structure of the welfare system would be changed to clearly communicate to recipients the 
emphasis on achieving Stif'sufficiency through work. 

Social CQntr¥l. Each applicant for aSsistance would be required to enter into a social contract in 
whi<:h the applicant agrees to cooperate in good faith with the State in developing and following an 
employability plan leading to self-sufficiency, and the State agre .. to provide the services called for in 
the employability plan. 

Up~Front Job Sears;h. At State option. most new applicants would be required to engage in 
su.pervised job search from the date of application for benefits. . 
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Employability Plan. Within 90 days of application, eaclt person. in conjunction with his or her 
caseworker. wouJd design an individualized employability plan, wbicb would specify the services to 
be provided by the State and the time frame for achieving self~sufficiency. 

We recognize that welfare recipients are a very diverse population. participants in the JOBS program 
do and will continue to have very different levels of work experience~ education and skills. 
Accordingly, their needs would be met through a variety of activities; job search, classroom Jearning, 
on--the-job training and work. experience. States and localities would. therefore, have great flexibility 
in designing the exact mix of JOBS program services. The time frames required would vary 
depending on the individual but would not exceed two years for those who could work. 

, Employability plans would be adjusted in response to changes in a family'. situation. 

Narrower Exemption Criteria. We recognize that some who seek transitional assistance will. fur 
good reason~ be unable to work. Persons in this category could include individuals who ate disabled 
or seriously ill or who are caring for a disabled or seriously ill relative. The current criteria for 
exemption from the JOBS program would, however, be narrowed. Parents of young children, for 
example, would be expected to participate. The question of participation requirements for 
grandparents and other relatives caring for dependent children is under study. 

E)jJW1ded Definition of -Participation. ~ As soon as the employability plan is developed, the 
recipient would be expected to enroll in the lOBS program .... to engage in the activities called for in 
the employability plan. Enhanced Federal funding would be provided to accommodate this d_ 
expansion of the lOBS program. The definition of satisfactory participation in the lOBS program 
would be broade"" to include subsranee abuse treatment .... possibly oth"" activities .unh as 
parenti.ngllife skills classes or domestic violence counseling if they art determined to be important' 
preconditions for pursuing employment successfuUy. 

SancliQIlI!. Sanctions for failure to follow the employability plan would be at least as strong as the 
sanctions under current Jaw. 

Expanding the JOBS Program 

InCIHSed Funding. This plan envisions a dramatic expansion in the overall level of participation in 
lOBS, which would clearly require addition31 funding, States curremly recei". Federal matnhing 
funds for JOBS up to an amount allO<ated to them uoder a national capped entitlement. The cap 
needs to be increased, 

Enhanced Matcb, States are currently requited to share the cost of the lOBS program with the 
Federal Government. States have. however, been suffering under ftseal constraints which were DOt 
anticipated at the time the Family Support Act was enacted. This shortage of State dollars has _ • 
major obstacle to delivery of services through the JOBS program. Most States have been unable to 
draw down their entire allocation for lOBS becau.. they cannot provide the State matnh. In 1992, 
Stales drew dow. only 62 percent of the $1 billion in available Federal funds. Fiscal problems have 
limited the number of individuals served under JOBS and~ in many cases. limited the services States 
offer their JOBS participants, Nationwide, about 15 percent of the non""''''pt AFDC caseload is 
participating in the lOBS program, To addres, the scan:ity of State lOBS dollars, the Federal matnh 
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fate would be increased. The match rate could be further increased for a Particular State if its 
unemployment rate e~ceeded a specified level. 

Dramatically Increased PanicipatklD. With increased Federal resources available, it is reasonable to 
expect dramatically increased participation in the lOBS program. Current law requires that States 
enroll 20 percent of the no.-exempt AFDC caseload in Ille JOBS program during fiscal year I99S. 
Under the proposal, higher participation standard, would be phased in. and the program would move 
toward a full-participation model. As discussed above. participation would be defined more broadly 
and most exemptions eliminated. 

FOOerai Leadershin. The Federal role in the JOBS program would be to provide ttaininl and 
technical assistance to help States make the program changes called for in this plan. Federal funds 
would be used to train eligibility workers to become more effective weworkers. Through technical 
assisrance. the Federal Government would encourage evaluations of State JOBS programs, belp 
promote state-<)f~tbe...art practices, and assisl States in redesigning their intake processes to emphasize 
employment rather than eligibility. These activities would be funded by sening aside one percent of 
Federal JOBS fund. specifically for this purpose. 

federal oversight of the weifare bureaucracy would change to reflect this new mission is well. 

Quality control and audits would emphasize perfurmance standards which measure oUlOOmes such as 

long-term Job placements. rather than just process standard •• 


Integrating JOBS Bnd Malnstream Education Bnd Training Initiatlv .. 

The role of the JOBS program is not to create a separate education and training system for welliro 

recipients, but rather to ensure that they have access to and infunnation about the broad array of 

existing training and education programs. 


Among the many Administration initiatives which should be coordinated with the lOBS program are: 

• 	 National Service. HHS would work with the Corporation for National and 
Community Service to ensure Illat JOBS participants are able to take full advantage of 
national service as a road to independence. 

• 	 Scboo!-to-Work. HHS would work to make participation requirements for School-to­
Work and for the JOBS program compatible. in order to give JOBS participants tho 
opportunity to access this new initiative. 

• 	 One-St9!) Shoppio•. The Department of Labor would consider making some JOBS 
offices sites for the on~stop shopping demonstration. 

The plan would also include pursuing ways to ensure that JOBS participants make full use of such. 
existing programs as Pell grants, income-<:ontingent student loans and Job Corps. In panicular, flHS 
would work with the Department of Labor to improve coordination between State JOBS and Job 
Training Partnership Act (ITPA) programs. W. would also encourage the development of training 
programs to prepare people to take advantage of the many jobs that would be available in the 
expanded cbUd care system. 
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The plan would make it easier for States to integrate other employment and training programs (e.g.~ 
the Food Stamp Employment and Training Program) with the JOBS program and to implement "one~ 
stop shopping" education and training models. Specit1cally, we would create. perhaps under the aegis 
of the Community Enterprise Board. a training and education waiver board. consisting of the 
Secretaries of Labor. HHS, Education and other interested Departments. with the authority to waive 
key eligibility rules and procedures for demonstrations of a more coordinated education and training 
sys~m. 

MAKING WELFARE TRANSITIONAL 

People seeking help from the new transitional assistance program would find that the e~pectations, 
opportunities and responsibilities bave dramatically changed from those in the present welfare system. 
The focus of the entire program would be on providing them with the services they need to find 
employment and achieve self~suffidency. 

Placing a time limit on cash assistance is pan of the overall effort to shift the focus of the weifare 
system from issuing checks to promoting work: and self~sufficieru:y. The time limit give3 00th 
recipient and case manager a structure that necessitates continuous movement toward fulfilling the 
objectives of the employability plan and, ultimately, finding a job. 

m~Year Limjt. A recipient who is able to work would be limited to a cumulative total of two 
years of transitional assistanCe. Those unable to find private sector employment after two years of 
transitionai assistance would be required to panidpate in the WORK program (described below) for 
further government support. Job search would be required for those in their final 45-90 days of 
transitional assistance. 

Any period during wbich: a State faiJed to substantiaUy provide the services specified in a participaot's 
employability plan would not be counted against the time limit. 

At State option, months in whicb a recipient worked an average of 20 hours or more pet week or 
reported over $400 in earnings would also not be counted against the time limit. 

Extensions. States wou!d have flexibility to provide extensions in the fonowing circumstances. up to 
a fixed percentage of the caseload: 

• 	 For «>mpletion of high scbool, • GED or other training program expected to lead 
directly to employment. These extensions would be contingent on satisfactory 
progress toward attaining & diploma or completing the program, 

• 	 For post-secondary education, provided panicipants were work.ing at least patNime. 
(I.e.• in a wori<Jstudy program). 

• 	 For those who are seriously ill, disabled, taking care of a seriously mor disabled 
child or relative. or otherwise demonstrably unable to work. 
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Credjts for Additional Assistan~, Under the pian, the time limit would be renewable; persons who 
had left welfare for work: Wt)uld earn months of eligibility for future assistance for months spent 
working and not on assistance. 

WORK 

The redesigned welfare system would be designed to maximize the number of recipients who leave 
welfare for employment before reaching the time limit for transitional assistance, There will, 
however. be people who reach the time limit without having found a job. and we are committed to 
providing these people with the opporrunity to work to support their families. 

Each State would be fe(luin'ld to operate a WORK program which would make paid worle assignmentS 
(bereafter WORK. assignments or WORK positions) available to recipients who had reached the time 
Iimit for cash assistance. 

The overriding goal of the WORK program would be to help participants find lasting employment 
ourside the program. States WQuld have wide discretion in the operation of the WORK program in 
order to acbieve this end. For example, a State could provide short~enn subsidized private sector 
jobs. in the expectation that many of these positions would become permanent, or positions in public 
sector agencies, Of a combination of the two. 

Administrativ. Structure or the WORK Program 

eJiltjbility. Recipients who reach the time limit for transitional assistance would be permitted to 
enroll in the WORK program. However. an individual who refuses an offer of full- or part~ime 
employment outside the WORK program without good cause would not be eligible for the WORK 
program for six months. and any casb benefits would be calculated as if the job hed bee. take.. 'I"he 
sanction would end upon a~ce of a job outside the WORK program. 

Fyndjna;. Federal matching funds for the WORK program would be allocated by • method similar to 
the JOBS funding mechanism. A State's aJiocation could be increased jf its unemployment rate rose 
above a specified level. 

Flamilit)'. States would bave considerable flexibility in operating the WORK program. For 
example, they would be pennitted t.; 

• 	 Subsidize not-for-profit or private sector jobs (for .xample. through expanded use of 
on-the-job training vouchers). . 

• 	 Give employers other financial incentives to bire JOBS graduates. 

• 	 Provide positions in public sector agencies. 

• 	 Encourage rnicroenterprise and other economic development activities. 
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Execute performance-based contracts with private firms: such as America Works or 
not-fur..profit organizations to place JOBS graduates, 

• Set up community service projects employing welfare recipients as, for example• 
health aides in clinics located in underserved communities. 

Capacity. Each State would be: required to create a minimum number of WORK. assigrunents~ with 
the number to be based on the level of Federal funding received. If the number of peopJe needing 
WORK positions exceeded the supply, WORK assigrunents, as they became available, would be 
allocated on a first-come. first-served basis. 

Wallin, kist. Recipients on the waiting list for a WORK position would be expected to find 
volunteer work in the community at, for example. a child care center or community development 
corporation. for at least 20 hours per week in order to receive benefits (distinct from wages), States 
might be required to absorb a grcatet' share of the cost of cash assistance to persons on the- waiting 
list. 

Administration. States and localities would be required to involve the private sector~ community 
organizations and organ1ted labor in the WORK program. For example. joint publie1private 
governing boards or local Private Industry Councils might be given roles overseeing WORK 
progrllm$. 

Antj-Djsplaceme.ul. States would be required to operate their WORK programs sucll that public 
sectOr employees would not be displaced. Anti-dlsplacement language is currently under 
developinent. 

Supponjve Services. States would be required to provide child care, transportation and other 
supportive services if needed to enable individuals to participate in the WORK program. 

lob Search. Persons in the WORK program would be required to engage in job searcll. 

An impoTtanJ q""Slio, renuJins as to whether StOles ,luJuJd be allowed to place limits 011 the rotal 
length 0/ time persons would be permilled to rerMin in the WORK program. 

One oplion would be to aJlow States 10 reduct cash benefits, by up to a cel1ain percenlage, to perwru 
who Iwd been in the WORK program for a set period 0/time and were on the waiting list for a new 
WORK position. Stllles WOldd only be pennitted to reduce cash assistance /0 the e;ctefIJ that the 
combined value 0/cash and in-kind ben</its did /WI fali below a minimum levtI (a flud percelll4g. of 
lhe poverty line). 

22 


http:Antj-Djsplaceme.ul


~ ORAFT··For Discussion Only 
(W5 

Characteristics of the WORK Assignments 

~. Participants would be paid the minimum wage (01' higher at State option). 

~, Each WORK assignment wouJd be for a minimum of 15 hours per week (65 hours per 
month) and no more than 3S hours per week (150 hOUfS per month). The number of hours for eacb 
position would be determined by the State. 

Not \y:Qrkine. Wages would be paid for bours worked. Not working the .set number of bours for the 
position would result in a corresponding reduction in wages. 

IYI>e of WQ,k. Most of the jobs, whether private or public sector, are expected to be entry-level but 
should oonethel ... be substantive work that enhances the participant's employability, Programs 
would be encouraged to focus their efforts on developing WORK positions in occupations whicb are 
currently in demand and/or which are expected to be in demand in the near future. 

Treatment of Wages. Wages from WORK positions would be treated as earned inrome with respect 
to Worker's Compensation, FICA and public assistance programs. Earnings from public sector 
WORK positions would not COUnt as earned income for the purpose of the Earned [ncome Tax Credit 
(EITC), in order to eocourage movement into jobs outside the WORK program. 

WORK positions in the private and notwforwproflt sectors would be required to meet the minimum. 
standards de/iCribed above with respect to hours and wages, but Stare:I would otherwise b. gnurted 
considerable flexibility concerning the form of these WORK assignments. 

Under 1M WORK program as delcrlbtd abo,.., parricipfJnts would workfor wagel. LHscrlbtd btlaw 
is a diffrrent type of WORK program, Wllkr which perso.. who hod r<acluId tIu: nw>-year rimI! limit 
for cash assiSlatlCf! would work for IJenefirs, 

Option: Permit a Slale /0 enroll all or a limited number of1M recipients who hod reaclttd tIu: nw>­
year lime limil in community work e:<perlence program (CWEP) pfJsitio.., as oppcsed 10 paid WORK 
assignments. These CWEP pfJsitions would lake 1M following form: 

lkn(tiU. Panicipams would be required to work in order to cOl1Jinue to receiW! cash 
as,/sltlIlCe, 1'hL clrecJ: received by 1M participant would IJe treated as beMjits I'I1IM.r than 
eantlogs for any and all purposes, 

1:l!lJ!a. 1'hL required hours afworkfor partiCipants would IJe calwaled by dividing tIu: 
amount ofcosh asS/Slane< by 1M minimum wage, up to a nuvcimum of35 hours a .......t. 

(JjIId Suwor!. At Slale option, 1M amount Of1M child suppart ortiu could IJt: dedut:tedfrom 
1M cash benefit for 1M purpose ofcalculaling hours, A dell"'luent nan-custodial parent could 
IJt: required 10 work off1M child sUPpfJ" arrearage in a CWEP pfJsltIon. 

Eanqions, Failure to work the required number ofhours ~d be acco111{JQ1JJed by sanctioru 
similar to those for non-participation in Iit£ JOBS program-a redilaian in cash assistaJlCtt. 
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Economic. Development 
Emphasizing movement into private sector employment requires that serious attention be paid to 
investment and economic development in distressed communities to expand job opportunities and 
stimulate economic growth, increasing capita! investment could expand the sustainable private 
employment opportunities for graduates of the JOBS program, Strategies to promote savings and 
accumulation of assets ar~ also key to helping recipients escape poverty through work. 

Communitl I,levelopment. Initiatives that are under consideration to ensure that JOBS graduates are 
able to take fun advantage of the Administration's community development initiatives include: 

• 	 Providing enhanced funding through the Community Development Bani: and Financial 
institutions proposal to support the development of projects that create work and self.. 
employment for JOBS graduates. 

• 	 Increasing the number of microenterprises by allocating additional funds to we Small 
Business Administration's Microloan and other programs for set-asides for JOBS 
participants. 

• 	 Enhancing HHS job development programs whicb provide grant! to wmmunity-based 
ecooomic development projects to provide work for JOBS graduates. 

• 	 Ensuring that JOBS graduates are able to take advantage of the opportunities wbich 
would be created through the Administration'5 commitment to enterprise oommunities 
and Empowennent Zones. 

Individual Economic Deyelopment. We would also propose the following steps: to encourage people 
receiving transitional assistance to save money and accumulate assets} in order to belp them escape 
poverty pennanently: 

• 	 Raising both rbe wet limit for eligibility for casb assistance and the limit on the value 
of an automobile. Consideration would be given to exempting. up to a certain 
amount~ savings put aside specifically for education. purchasing a home or starting a 
business. 

• 	 Supporting demonstrations of the concept of Individual Development Accounts, 
through which participants would receive subsidies to encourage savings for 
educatioD. training, purchasing a horne or car or starting a business. The IDA 
demonstration would be linked to participation in the WORK program or taking jobs 
outside. the work: program, 
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ENFORCE CIllLD SUPPORT 

A. 	 CHILD SUPPORT ENFORCEMENT 
J. A Universal and Simplified Paternity Establishment Process 
2. Appropriate Payment Levels 
3. Collection and Enforcement 
4. Providing Some Minimum Level of Child Support 

B. 	 ENHANCING RESPONSIBILITY AND OPPORTUNITY FOR NONCUSTODIAL 

PARENTS 


NEED - The typical child born in the U.S. today will spend time in a single-parent home. Yet, the 
evidence is clear that children benefit from interaction with two supponive parents. Single parents 
cannot be expected to do the entire job of two parents. If we cannot solve the problem of child 
support. we cannot possibly adequately provide for our children. 

I. spite of the ""neerted efforts of Federal. State and local governments to establish and enforce child 
suppon orders, the current system fails to ensure that children receive adequate support from both 
parents. Recent analyses suggest that the putential for child support collections exceeds $47 billion. 
Yet only $20 billion in awards are currently in place. and only $13 billion is ac:IUally paid. Tbu.!. w. 
have a potential collection gap of over $34 billion a year. 

The problem is threefold: First, for many children a child support order is never established. 
Roughly 31 percent of the potential collection gap of $34 billion can be traced to cases where no 
award is in place. This is largely due to the failur. to establish patetnity for children born out of 
wedlock. Second. fully 42 percent of the potential gap can be !raced to awards that were either set 
low initially or never adjUSfed as incomes changed. Third, of awards that are estabJisboo+ 
,government fails to collect any chUd suppan. in the majority of cases, accouDting for the remaining 
. 21 percent of the potential collection gap. 

STRATEGY - There are two key elements within this section. The fust major element involves 
numerous changes to improve the existing child support enforcement system. For children to obtain 
more support from their noncustodial parents. paternity establishment must be made more universal 
and should be ""mpleted as soon as possible following the birth of the child. A National Guidelines 
Commission win be formed to address variability among State levels of awards, and awards will be 
updated periodically througb an admInistrative process. States must also develop central registries for 
collections and disbutSemenu which can be coordinated with other States; enhanced tools wilt be 
available for Federal and State enforcement. A major question remains regarding the pussibUity of 
providing some minimum level of child support. The second major element is demanding 
respunsibility and enbancing oppurrunity for noncustndial parentS. They should be required to pay 
child support and in some cases. should be offered increased economic opportunities to help them do 
'0. 
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CIDLD SUPPORT ENFORCEMENT 

Components of the. improved chUd support enforcement system are; 

A Uni'.....1 and SImplified Paternity Establishment Process 
• 	 Require States to immediately seek paternity establishment for as many children born out of 

wed1Qd: as possible, regardless of the welfare or income statuS of the mother or father,
• 	 Esw,lish performance standards wIth incentive payments and penalties. State performance 

would be based on AU cases where children are born to an unmarried mother. 
• 	 Conduct outreach efforts at the State and Federal levels to promote the importance of 

paternity establishment both as • parental responsibility and a right of the child. 
• 	 Provide expanded and simplified voluntary acknowledgment procedures. 
• 	 Streamline the process for contested cases. 
• 	 Impose clearet+ stricter cooperation requirements on mothers to provide both the name of the 

putative father and verifiable information so that the father can be located and served the 
papers necessary to eommence the paternity action, Good cause exceptions would be granted. 

The major options in this area relate to the role thaI government programs should play in encouraglng: 
()f rt4uiring ~eB and fathers to cooperate and in encouraging States to establish paternity: 

Option: l'ruv/Ik (1 bonus of$50 per mOllln I. additional AFDC paymelll! to mot"'lrS IfpaunUty for 
tlu! child h4s be.. es:tabllslted anstead a/the $50 passthrough ander currellllaw). 

Option: Deay urtaill governml!nJ b'1U!jll! to penons who haw Mlmel cooperation requlnmentt. 
Good cause """plio... would be granted. 

Option: kduu Federal IlUltch o. b.nejiJs paid to Stales which fall to establish paternity in a 
reasonable period of time in cases wh.re tlte """Iter h4s cooperated fully. 

Appropriate Paymenl LeYels 
• 	 Establish a National Guidelines Commission to expjore the variation in State guidelines and to 

determine the feasibility of a uniform set of national guidelines to remove ineonsistenc:ies 
across States. 

• 	 Establisb universal and periodic updating of awards fot all cases through administrative proc&­
dum. Either parent would have the- option to ask for an updated award when there is a 
significant change in circumstance. 

• 	 Revise payment and distribution rules designed to strengthen families. 

Coll<c!lon and Enl'orcemenl 
• 	 Create a central registry and clearinghouse in all States. AU States would maintain a central 

registry and centrali:::ed collection and disbursement capability. States would monitor support 
payments to ensure that child support is being paid and would be able to impose certain 
enforcement remedies alth. Stat.leve! administratively. A bigher Federal match rare would 
be provided to implement new technologies. 

• 	 Create a Federal child support enforcement -clearinghouse. This clearinghouse would provide 
for enhanced location and enforcement coordination. particularly in interstate cases. There 
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would be frequent and routine matches to various Federal and State databases including IRS~ 
Social Security and Unemployment Insurance. The IRS role in full C()lIections. tu refund 
offset, and providing access to IRS income and asset information would be expanded.

• 	 Require routine reponing of all new hires via national W4 reporting. New hires with unpaid 
orders would result in immediate wage withholding by the State. 

• 	 Eliminate most welfare/noo«welfare distinctions to achieve broader, more universal provision 
of services. 

• 	 Increase tools for Federal and State enforcement. including more routine wage withholding, 
suspension of driver's and professional licenses and attachment of financial institution 
accounts. 

• 	 Enhance administrative power to take many enforcement actiOn!. 
• 	 Simplify procedures for interstate collecti.n. 
• 	 Create a new funding fonnula and place an emphasis OD performance-based 

incentives. 
• 	 Reinvest State incentive payments in the child suppan program. 

Providing Some MlnlmUltl Lev.1 or Child Support 
Even with the provisions above, enforcement of cbUd support is likely to be uneven for some time to 
come. Some States will be more effective at conocdng than others. Moreover. there will be many 
cases where the noncustodial parent ...... b. expected to contribute much because of low payor 
unemployment. An important question is whether children in single-parent families should be­
provided some minimum Jevel of child support even when the State fails to collect it. '!be problem is 
especially acute for custodial parents who are not on AFDC and are trying to make ends meet with a 
combination of work and child support. The President has not endorsed Child Support Assurance. 
and there is considerable division within the Working Group about ill: merits. 

Options under consideration in.lude the following: 

Option 1: Advonce paymelll to cusrodlal parelllS nat on welfare a/up to S5IJ (or Sl(0) ~r chUd ~r 
molllh in child support owed I1y tilt nancusrodlal portlll. elltn when tilt money has not yer "'en 
collected. 

Advance payments could not ••ceed the amount actually owed by the noncustodial parent. 
States would have the option of creating work programs SO that noncustodial parents could 
work off the support due if they had no income. 

Option 2: A system ofChild Support Assurance wltJch ilIsures minimum paymentsfor all CUSlodlai 
parents with award: In piace. 

Minimum p.y...... might exceed the a.tual award. with government paying the difference 
between collections and the minimum assured benefit. Stat.. migbt experiment with tying 
~ payments to wort or participation in a training program by the ooncustodial 
parent. For those on AFDC. Child Support Assurance benefits would be deducted entirely or 
in part from AFDC payments. 

The national system would be phased in slowly with State partiCipation conditioned OD 
progress and improvements in their child support enforcement system. Cost proJections 
would also have to be met befure additional States could b. added .. 

Option J: State dtmcnstratimvi only. 0/one or bolk o/tilt aboY< options. 
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ENHANCING RESPONSIBILITY AND OPI'ORTtJNlTY FOR NONCUSTODIAL P AREN'l'8 

Under the present system. the needs and concerns of noncustodial parents are often ignored. The 
system needs to focus more attention on this population and send the message that "'fathers matter·, 
We oUght to encourage noncustodial parents to remain involved in their children's lives-not drive 
them further away, The child support system. while getting tougher on those that can pay but refuse 
to do so, should also be fait to those noncustodial parents. who show responsibility toward their 
chlldren. Some elements described above will belp. Better enforcement of payments will avoid 
build~up of arrearages. A simple administrative process will allow for downward modifications of 
awards when a job is involuntarily IOSI. Other strategies would also be pursued. 

Ultimately, expectations of mothe" and (alhers should be parallel. Whatever i. expected of the 
molher should be expected of the father. Whatever edueation and training opportuniti .. are provided 
to custodial parents. similar opportunities should be available to noncustodial parents who pay their 
child support and remain involved. If nonCUStodiat parents can improve their earnings capacity and 
maintain relationships with their children. they will be a SQUl'ce of both financial and emotional 
support. 

Mueb oeeds to be learned, partly because we bave focused less attention on this population in the past 
and partly because we know less about wbat types of programs would work. Still, a number of steps 
can be talc.., including the following: 

• 	 Provide block grants to States for access- and visitation-related programs, inelll<ling mediation 
(both voluntary and mandatory), counseling, education, and enfurcement. 

• 	 R..erve a portion of lOBS program funding for education and training programs for 
noncustodial parents. 

• 	 Make lhe Targeted lobs Tax Credit (rITe) available to father. with ebildren receiving food 
stamps. 

• 	 Experiment with a variety of programs in which men who participate in empJoymeot or 
training activities do not build up arrearages while they participate. 

• 	 Conduct significant experimentation with mandatory work programs for noncustodial parenti 
who do not pay child support. 

• 	 Make the payment of chil~ support a condition of other government benefits. 
• 	 Provide additional incentives for noncustodial parents to pay child support. 
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REINVENT GOVERNMENT ASSISTANCE 

A. 	 SIMPLIFICATION ACROSS ASSISTANCE PROGRAMS 
B. 	 PREVENTING WASTE, FRAUD AND ABUSE 
C. 	 PERFORMANCE STANDARDS AND STATE FLEXIBILlTY 

NEED - The current welfare system is enormously complex, There are multiple programs with 
differing and often inconsistent rules. The complexity confuses the mission. frustrates peopJe seeking 
aid, confuses caseworters. increases administrativ-e costS and leads to program errors and inefficieft.. 
cies, In addltion, the web of Federal..state-local relations in the adtninistrative system ~argely focuses 
on rul.. rather than resullS. If over ther. were a government program that is deeply resented by ils 
customers, it is the existing welfare system. 

STRATEGY - Th.l....ns of reinventing government apply dearly here. The goal sbnuld b. to 
rationalize, consolidate and simplify the .xisting social welfare system. Creating a simplified sy.tem 
will be a major challenge. Clearer Federal goals which allow greater State and local flexibility in 
managing programs are also critical. Finally. a central Federal tole in information systems and 
interstate coordination WllUld prevent waste, fraud and abuse and would also improve servize delivery 
at the State and local lovel•• 

SIMPLIFICATION ACROSS ASSISTANCE PROGRAMS 

The simplification of assistance programs at all levels of government has been the "holy grail" of 
welfare reform-always sought, never realized. The reasons are many: disparate goals of different 
programs~ varied constituencies, departmental differences. divergent Congressional committee 
jurisdictions and the inevitable creation of winners and Josers from changing the status quo. Yet 
everyone agrees that recipients~ administrators and taxpayers are all losers due to the CUtTeat 

complexity. 

There are two basic options for reform: 

OptWn 1: Simplify and coordinate rules in existing programs. 
Considerable improvements could be achieved by modifying existing rules in current 
programs. Sucli cbanges could include the following: 
• 	 Reduce Federal program rules, reporting and budgeting requirements to a minimum. 
• 	 Simplify and conform income and asset rules in the AFDC and Food Stamp 

programs. 
• 	 Adopt regulatory and legislative recommendations (as developed by the American 

Public Welfare Association), to streamline application. redetermination and reportiag 
processes. 

• 	 Sase eligibility for programs, such as child care for working families, on simplified 
Food Stamp rules or AFDC-Iike rules. 

• 	 Freeze subsidized rents fur a fixed period of time after the recipient takes a job in 
order to enhance the benefits from employment. 
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• Eliminate the special rules pertaining to two*parenf families. such as the lOO-bour rule 
and the quarterswQf-work rule, as discussed in the Make Work Pay section of this 

• 
• 

paper. 
Simplify and standardize earnings disregards. 
States would be required to use a standard procedure to determine need standards but 
would be allowed to decide what fraction of need would be met in their State. 

OptlM 2: D<V1Ilop a simplified and consoiwaJed eligibility process for the new transitionai assistance 
program. Strlvt to bring other aid programs into conjormiry. 

In addition to the provisions described under option I, this option would solve the problem 
that AFDe and food stamps currently have dlffilrent filing units for purposes of establishing 
eligibility. AFDe Is designed to support children "deprived of parental support: so It i. 
focused on single parents, it excludes other adult members in the bouseho1d~ it treats multipl&­
generation households as different units, and it excludes disabled persons receiving SSl from 
the unit. The Food Stamp program, by contrast, defines a filing unit as all people in the 
househoJd who share cooking facilities. 

Thi. option standardizes the definition of the filing unit under AFDC and food $IampI. S..... 
would continue to set benefit levels for cash assistance. 

PREVENTING WASTE, FRAUD AND ABUSE 

Multiple and uncoordinated programs: and complex regulatiOns invite waste. fraudulent behavior aDd 
simple error. Too often, individuals can present different Information to various govemment ageaeies 
to.claim benefits fraudulently with virtually no chance of detection. 

The new program of transitional assistance, in and of itself~ wilJ go a long way toward preventing 
waste and fraud. During the period of transitionai cash benefits. there wUl be enhanced trackinS of a 
client's training activities and wort opportunities. as weU as the electronic exchange of tax. benefit 

. and child support Infurmatlon. Also, the newly expanded EITe largely eliminates current incentives 
to "work off the books" and disincentives to report all employment. With the mc, it'" now 
advantageous to report every single dollar of earnings. 

New technoJogy and automation offer the thance to implement transitional programs which ensure 
quality service, fiscal accountability and program integrity. For example, EBT technology offers the 
opportunity to provide food ,tampS, EITC, cash and other benefits through a ,ingle card. Program 
integrity activities need to focus on emuring overall payment accuracy. and detection and prevemion 
of recipient, worker and vendor fraud. Such measures wlude the following; 

• 	 Coordinate more completely the collection and sharing of data among programs, especially 
wage, tax. chiJd suppon and benefit information. 
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R......oss th. Federal/State partnership in developing centralized data bases and information 
systems that improve interstate. coordination, eliminate duplicate benefits and permit tracking. 
At a minimum, infonnation must be shared aCross States to prevent the circumvention of time 
limits by recipients relocating to a different Stat•. 

• FuUy utilize current and emerging technologies to offer better services at Jess COSt. targeted 
more efficiently on those eligible. 

PERFORMANCE STANDARDS AND STATE FLEXIBILITY 

A refonned welfare .ystem requires clear objectives to aid policy development and performance 
measures to gauge whether polley intent is achieved. Performance measures in a transitional program 
of benefits should reflect the achievement of all program objectives and rela'" to the primary goal of 
helping families to become self-.ufficient. Standards should be established for a broad range of 
program activities against'which ftont~1ine workers, managers and poHcymakm can assess the 
efficiency and effectiveness of the program. To the ,xtent possible, results-rather than inpots and 
processes--sbonld be measured. States and localities must have the flexibility and rosa..... to 
achieve the progJllml1latic goals that have been set. 

• 	 The Federal Goverrunenl should transition from a role which is largely prescriptive to ODe 

which ..tabllshes c ••tomer-driven perfunnanee standards in collabo .... ion with States, local 
agencies, advocacy group" and clients. The exact methods fur accomplisbing program goalJ 
are difficult to pr..cribe from Washington, given the variation in local circumstances, 
capacities and philosophies. Therefore, substantial flexibility will be left for localities to 
decide how to meet these goals, facilitated by enhanced inter-agency waiver authority at the 
Federal level. 

• 	 The Federal Goverrunent should provide technical assistance to States: for achieving: these 
standards by evaluating program innovations, identifying what is working and assisting in the 
transfer of effective strategies. 
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