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Dear Dr. Bane and Dr. Ellwooxd:

Congratulations on your appointments to the President's Working Group on
Welfare Reform. As you know, Alabana is operating & comprehensive welfare
reform cdemonstracion project under waiver authority in three counties. Known
as ASSETS {Averues to Seif-Sufficiency through Employment and Training
Services), the project achlieves substantial confommity betwesn AFDC and Food
Stamps as well as between JOBS and the Food Stamp Bwpleoyment and Training
{B&T) Program. It also provides the only test in the nation, to my kriwledge,
of requiling child support cooperation as a condition of receiving food stamp

A, s

#hile complete findings from the independent evaluvation of ASSETS will not be
available until the end of the demonstration, evidence to date irgicates thac
much of ASSETS is valuable and worthy of retenticn. We would like to share
this with you and other wmambers of the Working Group firsthand as you move
towarxi implementing recommendations of the simplification work group set forth
in Time for a Change: Remaking the Nation's Welfare System.

Flease consider & site visit Lo our Madison County ASSETS operations in
Huntgville, Alabama some time this fall. Andy Hornsby, Commissioner of the
Alabama Department of Human Resourves, will be happy 1o make necessary
arrangements when you let him know such & visit may be possible.

We look forward to a strong cogperative Pederal/State relationship as we move

welfare reform forwand. The time for change is now; we support the
Administration’'s weifare reform plang, not only in words but also in action,

as we are already dexonstrating.

Jin{j‘oiscxn, Governor

3oyce Reed, President’'s Deputy Assismz:{/
stic Policy | o S

-

Kathi Way, President ‘s Special Assistant
Domestic Policy
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Comparisen of Hypothetical Paternitcy Establishment 6*3‘\"’

And Republican Proposal

Standards and TIncentives

Hypothetical s Provides for performance based 1incentives to
encourage states to establish paternity for all out-of -wadlock
births. Preserves existing performance standards for the IV-D
cagaload. Reducesg FFP for percentage of cases where the mother has
met cocperatlon requirements but the state has failed to establish
paternity.

Republican Plan: 8State paternity establishment standards increased
Lo 90 percent {with graduated steps) {Applies only to IV-D caseload
needing paternity established).

Comment: The Hypothetical has both more carrots {performance based
incentives) and wore sticks {reduction in FFP if paternity not
timely established).

The Hypothetical provides for a more universal appreach. It

creates incentives for states to establigh paternities in all cubt~ .

of~-wedlock births, not just welfare cases.

A paternity establighment standard of 90 percent for the existing
Iv-D caseload is probably not realistice given old cases where
contact with the other parent has been lost. States will
vanamantly object to such a standard.

Cooparation

Hypothetical: Creates a new stricter definition of cooperation.

Clients wmust provide both a name and eufficient information to

varify the identity o©f the person named {such as the present
address of the person, the past or present place of employment of
the pergon, the. past or present school attended by the person,

telephone number of the psrson, etc. {Coupled with long arm-

durisdiction and vastly improved locate tools, this means that
virtually all persons can be served with civil process 1if the
agensy makes reasonable efforts.)

Republican Plan: Requireg the client to provide the name of the
father {or fathers) and addresses.

Comment : The Hypothetical cooperation definition is very strict,
but reasonable. Research shows tfhat pregnancy is almost never the
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result of totally casual relationships. Virtually 2311 mothers know -

the name or names of theilr acguaintances and something about the
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person, such as wheye they live, work, or attend school. The new
stricter cooperation requirement only applies to children born ten
months after the date of enactment so older cases, where
information is harder to obtain, are not covered. The Republican
plan would apply to old cases where, in many instances, an address
could not now be provided.

The Hypothetical also provides more locate information up front so
that paternities can be established faster.

Repponaibilitclies

Hypothetical: The Hypothetical reguires that the applicant must
meat the new gtricter cooperation reguirements prior o receipt of
benefits. The cooperation determination is wmade by the IV-D
worker, not the IV-R worker, within 10 days Qf the date of

application. N, fodoal maled ,,féw &wﬂu year

Republican Plian: The Republican plan requires that the mother
establish paternity prior to the receipt of benefite., (The mother
would receive only the c¢hild’s grant even if she provides a name
and fully cooperates until paternity is established.)

Comment: The Republican plan makes the family pay the price for
the inaction or inefficiencies of the state c¢hild support
enforcement agency. Once the mother has provided complete
information she still could be denied benefits for a long perioed of
time while paternity is being established. {(In some stabes 1t is
presently not uncommon for the state agency to take two y2ars or
more Lo establish paternity; and if the fathexr cannot be located it
may take even longer.!

In short, the Republican plan puts the burden almost entirely on
the mother and leaves it there, while the Hypothetical shifts the
burden to the state when the mother has fully cooperated. Coupled
with the FFP penalty for failure Lo establish paternity within a
rimeframe, the Hypothetical holde states accountable in a much more
gerious way.

Penaltien

Hypothetical: The penalty for non-cooperation remains the same as
current law: the mother’'s portion of the AFDC benefit will be
terminated and payment £or the child will be made to a protechtive
payee wnless no such payee can be found.

epublioan Plan: The penalty for providing no name, a false nanme,
or if the paternity cannot be established in court is that all
mother and child benefite axe terminated,

Comment: The Republican plan dangerously overreaches. There will
be casse where the wother has legitimate fears about paternity
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establishment that _don’'t rigse to the level of gcod caagg: cases
where the mother does not know the name of the father, or cases
where the paternity is not egtablished because a judge or dury
finds for the father (this sometimes happens despite genetic test
resulgg!. In such cases, the family would ke without any means oFf
financial support. The children would wvery gericusly suffer for
the recalcitrance of the mother.

e

S8implifying Paternity Determination

ey
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Hypothetical : The Hypothetical has eleven provisions greatly
sinmplifying the process for voluntary acknowledgements of
patarnity.

Republican Plan: Egsentially none {only a general statement
already incorporated in OEBRA}.

Comment.: - The Hypothetical will result in many more paternities
being established early on and through a simple process.

Gutreach

Hypothetical: The Hypothetical has a number of provigions
expanding ocutreach efforts at the state and federal levels {(through
schools, hospital state agenciles, compreshensive media campailgns,
WIC centers, etc.} to promote the importance of paternity
establighment both &g a parental responsibility and a right of the
child., Ernhanced funding is available for outreach efforts.

Republican Plan: The Republican Plan reguires state officers and

enployees to provide information o unwed mothers about patexmity
astablishment, "upon recognizing that an unwed woman is pregnantt.

Comment ¢ The Hypothetical uses a broad comprehensive approach
reflecting the seriousness of this lssue.

Contantad Canesn

Hypothetical: The Hypothetical preovides for several measures to
grreamline the handling ©f contested cases,

No provisions.
Comment: If we ave really going to get sericus about paternity

gatablishment, stateg have Lo he provided the tools so that they
can establish paternities gquickly, efficiently and inexpensively.

"



AdvantigesioldGenS wab i Sampling
. ‘Jon-lzzvaszve Sampling
+ Easier and Simpler Procedure

» ImprovesClient Service

« Scientifically Accepted

+ Uses RFLP DNA Analysis with the
Largest Validated Database

] DINA typing has
" been used suc-
cessfully for paternity testing for the
last five years. DNA can be foundin
nearly all cells. The DNA isolated
from differenttissues and cells of the
same individual will produce the same
DNA typing pattern. This has been
demonstratedin many research, fo-
rensic, and paternity laboratories.
DNA is the most definitive, objective,
and conclusive single genetic test
availablefor evaluating parentage.

%l DNAtyping

patterns pro-
duced from blood and buccal cells are
the same. Genetic Design, Inc.

developed GenSwab®as a non-
invasive DMA analysis procedure,
requiring just a gentle swabbing of
the inner cheek area. We have
validated these patterns with over
1,000 DNA typing comparisons.

We have also successfully
perfamzedmany paternity tests
using buccal cells from the child and
blood from other parties.

fe?' GenSwab™ providesan
- improvedmethod of
specimen collection over the Current
technique of skin puncture,
especially for newborns. Obtaining
blood by skin puncture could cause
cnmphcauons for infants.
GenSwab™avoids comphcatwns,
since no skin puncture 1s involved.
In fact, there is no referencein the
scientific literature that relates
buccal swabs to wounds or infection.

GenSwab® provides an efficient

‘Questions?
We ve got the answers’

1*80.*247*9540

P )

method of DNA specimen collection.
Buccal swabs are used by the Armed
Forces DNA Identification Laboratory
for the forensic identification of
military personnel because DNA can
be obtained easily and reliably from
buceal swabs.

Using buccal swabs for DNA typing in
paternity cases is valid and reliable.
The safaty advantages and validity of
GenSwab™ over blood specimen
collection make it an ideal alternative
for DNA typing for paternity case-
work.

No habll:ty issues

No difficult shipping requirements
No broken tubes

No time/temperaturesensitivity
Mo age restrictions

No trauma from needles

»
L
»
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«  AffordsSufficient "Due

Process” Rights

» Facilitates Early Paternity

Establishment

« Provides Crucial Evidentiary

o

Information

.
V»A,r »



Genetic Design, Inc.
is a charter member
of the National Child
Support Enforcement
Association and the
Child Support Council.
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We dedicate the energy of our staff
together with substantial financial
resources to keep abreast of legisiative
trends, both federal and state, which
\ impact on genetic testing and early pa-
edr s ) ternity establishment. You are the

o “Fybeneficiary of this investment
Heg X which results in state-of-the-art
N8 sample collection and testing
i v~ methods, as wcéas courtroom

ot

iy admissibility.

T

A New Technology
Available to You from
Genetic Design, Inc.

"Buccal Swab Sampling for
IDNA Parentage Testing
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7017 Albort Pick Hosd
Greensboro, NC 27408-06584

GENETIC DESIGIN | (619) 668-3210

BONE MARROW TYPING PROGRAM

Gensral Informatlon

We at Genstic Deslgn, inc. (‘G are proud of our asscciation with bone marrow mgstias and with Individual campalgns for
succassiully identifying donor candidates, Following s some ganeral information about SIS Boas marow yping progrem.  Plaase
feal free to contact your GDI Regionat Manager or the laboratory should you heve questions or need addiiongl Information.

A, Genetic Dasign, inc., st organized in Septomber, 1888, cccuples 2 spacious iabomity faclBy in Greensboro, North
Carclina. The Company mairdaing & dedicstion to excsliencs In modern, state-ofbean lesting and In quality service which
Is also responsive to the neads of the cllert. The maior senvice offarad by GO invidves the Klerdification of genetic markors
to.provide cbjsciiva sciantific evidancs for the resolution of disputed pareriage cases; G also mairdaing a Bons Marow
Typing Dhvislon for matching pciplant with posgible dongrs and a Forensic Division 1o aid criminal investigations.  According
to & raporn recendly fasuad by the American Asscoistion of Blood Banks {AABE}, G performs mre parentage testing than
any other AABD-accradited sbomatory,  GD1 pedormed 177,000 genstic parentage tests during 1990, The laboratory
dirsclors of the Company have many veers of axperience in the managemient of higstocompatibllity laboratary operations and
in determination of genslic data,

B, EXPERIENCE IN THE FIELD. GDI cumently holde contracts and pravides genatic identification sarvices to approximatsiy
375 child suppos enforcement programs aomss the country, GO has been awarded contracts (0 perform genetio typing for
use in parentage deterrinstion by Child Support Enforcament Agencies in 35 states within the Unitad Siates and aiso
perfirma work in International cages. Due 10 this exdensive experience, GDI has typed in 0x0ess of 400,000 HLA A's and
B's,

G ACCREDITATIONSAICENSURES. G has been inspactad and licansad by tha Depanment of Health and Human Services
10 do interstate testing under the Clinical Laboratodas Improvemant Act {CUA} angd for Medicare, GBI I8 aiso accredited by
the Amarican Association of Blood Banks (AABE)} and by the Amedcan Sociely for Misiooompatibiity and Immunogenetics
{ASHI).

D. DIRECTOR. R. Scoft Eoster, Ph.0. is the Dimoigr of the Bone Marrow typing program.  Ur. Foster has years of expsrience in
assisting naticnal ragistrias with thelr bang manow drives (see copy of cuiticiium vitas attached).

&, CUSTOMER INQUIRIES. GDI makidaing a spacial Bore Mareow typing isam 10 mspond to questions concerning individual
drives, results, or any othar aspect of the Bhoraion's service. A knowladosabla stalf member moaltors a toll-free number
{$-B06-247-9540) which i soressibis & oll 4mes and routes inquiras 10 the sppropriale resource person,

F, {AIBTOM SERVIGES AVAILABLE.

1. COORDINATION SERVICES FOR LARGE: DRIVES, GDI will make avallable all support sevices needed for largs
thives including & coordinglor 1o spearhead and personally run the drive i volumess warrent &, piisbotomy servicas,
e} ransponation of Blocd specivens to the khoratory, .

2 Gl Is also abla to perfarm bone marow typings for mincritles with extesssive iy ypings avalishle upon
regsonable notics, -

3. GDI! Is capabla of handling large drives {4,000-8000 danors) Grawn &t the same time as well 83 single dondrs.



7017 Albert Pick Road
Greanshore, NC 27408-9654

GENETIC DESIGN | {919} 668-3210
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3. PHLEBOTOMY SEFRVICES, GUI presently has a phisbatomy nstwork In excess of 3,000 phiebatomists, Whare the
Dapadment degites, sffivient and reasonably priced phisbatomy can be arranged by GDI to gervice your account. G cen
provide phisbotony sarvicos of 8 mutually agresably location and tima,  Phlebotomy servicsa pan ba prowvided through
gither a clinfoal setting (Ieboratorles, hosphtals, clinics, and heeith departmarnts) or drawing at sny other loeation dasignated
by you. I the cumment phlabatamy is accaptable, GDY will attemps to rataln the same phleboatsmy servicaes #t the same rats, if
possible. GO provides all supplies necessary for tha collaction and praservation of specimens. i addition, we provide
ovarnight courter service tor the dalivery of the sampies 1o the BbOrstory within 24 hows
GDI has a strket set of standargs which we follow when bifing our phiabotomisls, The individuals must have a minimum of 2
years practical exparienca In phisbotomy, Referances ara checkaed carefully and & laast ons reference must have first hand
knowladga of the ability of the Indvitus! concsming pedietric phisbolomy. We mquire “hands O axperience” becsusa mos!
sates do not requirs ¢ have avelisble, a ceaiication program for phisbotomista {among these that 0o, the cenification is
basad solaly on wrilten exams ather than practicel abiiity], G eguests coples of alf centlfications and degrees. GO Is
vary proud of the high standaris and profassionsl repulalion we have boen abig to establish thioughout the country
reparding phisbotomists,

M, TRANSPOHTAHON OF BLOOD SAMPLES. Afer biood samples are drawn and packaged securely acoording o GOt
pieioco], the box is immadiately transported to GDL Ovarnight (24 hi) delivary (Alkborne, Fadedal Express, commgicial
airfing, etc.) semvita I used for this purposa, Courigr packaging mimerials and pra-addressed! forms ae provdded

i, TURNARDLUND TIME. GIN offers five (5} day tumeround time for it Bone Marrow fyping Bccounts.

J, BILLING DEPARTMENMT. GO maintalns a fully stafed billing depantmers 1o provids accurats biling serviceos, B0 will work
with you to achiova any requirsd biling specifications nesded.

K. REPORT FORMAT. Attached is & copy of a sampla Bona Masrow Typing Report
PRODUCT OFFERINGS AND PRICE. GDI offers the following typings.

L Aand B TYPING. Sone manow tissus typing requines tasting tor
HLA-A and B sntigens for capability screening,
HLA-A end B Typing for Registry .............., e it $ %G par person
HLA-Aand B Private Donors ... ... ..., N socens .. 3 T8 DO person

(Guaranteed 100 Donors}

ii. DR TESTING. GDI wilt pedonm Dr testing for the regisiries 68 well 8s 1he A and B iyping. Once tha registies have
the A and B types i & dory in the computer By, strsening ¢an be parfemed to find & “mich' %0 & ransplant
patient. The donor or donors who most ciossly maich the patien? must be contacted, first specimens Gawn,
sampies sent 1o GO andd auditional tasting performed,  Most Ur typing will be requested dirsctly to GOI through the
Bone Mazrow deparmard. The Dr testing is more difficult than the HLA A & B screening. individual phlebotarmy
shraws must be grangtd and coordingtion s more Bvolved,  Consequarnily, tha testing Is $100 per person for the
R

) DO TPING The DG antigen is sssociated with the Dr antigen,
This can be repaied on rsouest,

HLAD, DOfor Reglstry . ... ..o evnn s e e ara e $ 100 por porson
W, COMBINATION.
HAAaw8 O, DG ... ... ... L. 0 et a e $ 150 per person

iabie based on volumws. “Thera are very few private donoss as most do apply to one of the ragistriss,



7017 Albert Pick Road

BONE MARROW TYPING REPORT Greensboro, NC 274099654
GENETIC DESIGN (919) 868-3210
S —
Specimen Numbsr Soclal Sacurity No, Aceaunt Numiber
91304-3100 00K)-000-D000 8989708-GD
Patient Name/Address Sex/Date of Blrth Account Name
DOE, JANE D. F06/13/62 Genetlc Design
Dste Drawn Date Reportad
10/30/51 1073191
TEST RESULTS
Tost Performed Resul
HLAA, B HLAA; pa)
HUA-A: wra
HLA-B: 45
HLAB: wWEs

Genetic Design, Inc. is acoredited fo perform bone marrow typing by the Amedcan Sociely for Histocompasitd
TILICOONEICS :

A, Scott Foster, Ph). ' f / W m

Sanior Director, Genetic Design, ing.




Director of Bone
Marrow Donor
Tasting; Co-Director
of Patemity

Diractor/HLA

Associate
DirectorfHLA

Pragldant/Director

Laboratory
Reprasantative

Clinical Microbiologist

ouaTicuium Wise

ROBERT SCOTT FOSTER, PH.D.
Genetlic Deslgn, Inc.
7017 Albert Pick Road
Greensboro, NG 27409

for technical and QA

aspects; raviews and

signs cases; provides
expert testimony

919-668-3210
Personal Data
Date of Birth; Aprll 3, 1944
Marital Status: Married, 3 childran
Military Service: Forrner Lt. USNR 1366-69
PROFESSIONAL EXPERIENCE
Title Instihution Description Dates
Senlor Director of Ganetlc Dasign, Inc. Directs Parentage and July 1991 - Prasent
Parentage Testing; Bona Marrow Donor
Director of Bone Testing to Include
Marrow Testing overall responsibility

Genetic Design, Inc. Olrects Bone Marrow 1889 - July 1991

Donor Testing and

Co-Directs Parentage

Testing
Roche Biomedical Direct Paternity and 1986 - 1989
Laboratories, Inc. Bone Marrow Tasting
Roche Biomedical Histocompatibility 1985 - 1986
Laboratories, Inc. Testing, Patemity

Evaluation
Pontchartraln Medical Direct Independent 1982 - 1985
Labs, inc. Clinical Laboratory

(chemistry,

microbiology.

immunology,

hernatology,

Immunchematology

and setology)
Rocha Biomedical Sales/Marketing 1984 - 1985
Labaratories, Inc.
Highland Park Micrebiology and 1979 - 1982
Hospital Nosocomial Infections

survelllance; construct
clinical microblology
handbook for

| famark Corporations



Research Assistant Degpartment of Teaching and 1976 - 1979
Profossor Microbiclogy, resaarch in
Graduate Schoo! of microblology:
Public Haakth, immurksiogy,
University of molecular genstics
Pitsburgh
Resoarch Fellow Bapartyer of Bmch on 1974 - 197€
Microblotogy, Harverd vl
Sechoot of Public molm.éar ganm;as
Haalth sigtistical analysis of
microbial virolence
Head, Clinicat U.8. Naval MHosphal, Supatvise clinical - 1989
Microblology NYE Great Lokes, microbiology
Hinols bortony and
nosocominl infactions
sunvgitiancs angd
QONIot program
Rasoarch U.8. Public Health NASA rgsearch May - August, 1966
Technologist Bervice riospisl, San pioject devaloping
Francisco, Calfornis state<f-the.an
rrathoxis of
sontroling viruses in
Ho support systemsg
EDUCATION
Dogroo/Tilo Discipline Instltution Datg
Post-Doctoral Microbiology, Harverd School of 1874 - 1976
Fallowship Maolscular Genstlcs Public Healh
Ph.D. Major:, Bacterislogy Repadment of 1969 - 1974
ang Immunciogy Bacteriology and
[munologry,
Minor: Biochsmistry Univarsity of Noith
Cargling, Chapel K
AB. Bagsteriology and Departrmant of 1962 - 1966
fmmunclogy Bactericlogy and
nrmunoiogy,
Univarsity of
Califomia &t Berkeley
SCIENTIFIC FIELD
Resaaroh: rforests: Histocompatibliity, Infectious Diseass and Molacudar Genetics

Carser intenests: Leboratory devalopmant snd mandgament,  Marksting & tachnicad support. Developmer? of bons
marrow doror registries.  Histocompatibitty testing.
PROFESSIONAL ORGANIZATIONS

The American Socioty {or Microblology
Amsrican Socisty for Histocompatibiiity and immundgenatics
Amaricar: Associstion of Biood Banks




+

BONE MARROW REGISTRIES
L Cordorarios,
NIt Megting on Bane Marow Registyy Formation - May, 1888,
Joirg evputing of Loulsiang, Missowd srid Michipen Bong Manrow Reglstriea - Octobar, 1885 (Kansas City, MO).

Fourntiing Meeting ¢f the Anwrdcan Assodiation of Bone Manrow Donor Raglstries {AABMDR) - Maich, 1886 (New
Orteans, LA).

AABMDR Maelings - November, 1986 (Greensbaro, NG December, 1887 (New York, NY), QOctobor, 18988 (Boston,
BAY Aprd 1889 {Miami, FL}, September, 1989 (Washingion, DG} and June, 1990 {(Washington, DO

Participated in formation of registides iy Louialana, Migsourd, Michigen, Alabama ang Nonth Caroling,

{rmarmational Symposium, HLA i Medicine, immunoblology of Dissasss and Transplantation, Athans, Ceacs.
Praserter,

ABHE 177 Annual Mesting, Washingion, DC, Ociober 12 - 15, 1991,

, Tornesses, Juntg 1981,

Amedoan Bone Marow Donor Registry Conferance, New Odeans, LA, March, 1882,

XIV® International Congress of the Transplamation Soclety, August 16 - 21, 1992 {Pasis, Francs)
M. Pasitions hold:

Madical Acvisory Board - bouisiang HLA Registry Foundiation, 1884 . pragom

The Amarican Associstion of Bone Marrow Donor Reglstiies Medice! Advisory Board and suientific advisor » 1983 -+
present,

PARENTAGE TESTING

i Tostingg:
Casas avaluatad: more than 5¢,000,
Yrials: tosiified as an expen i the feld of disouted palemily In movs ihan 450 cases held across the United States
Depositions: tesiifiad as an expest iy the feld of dispuled patarnity In depositiens on more than 400 occaslons.

B Moalings {as spaaker):

Server as spasker for approximately 20 stete lave! child support conferences and 5 natlonal leval child supporn
conferances,

Sarved ag gpeaker for judiclal confarances in the stdes of Maine, Maryiand snd Varmont,
Barved a9 speaker for legisiative memings in Arkanaas and Louigians,

Baeved ax speakar for Toial Lawyars Association on "Pateinity Testing, Inchuling ODNAX Boone, NC. Septembar,
1985,

Served 89 gpeaker for the intamational Symposiam *HLA In Medicine Immunobiology of Diseasss and
Transplargstion” in Athens, Greecs. October 22.25, 1989,

Servedt as speakar for Alamance County Joint Meeting of AMA-ABA in Busiington, NC. Apdl, 1990,
Served as speaker for Child-Suppont conferanse in Ashovills, NG, Apell 10, 1990,



B Accraditation;
Parertage Tasting by th American Agsociation of Blood Banks, January , 1987 - January, 1990. .

Histocompatiniity, Bactardalogy and Parasioiogy by the New York State Depanment of Haaith, Novembaer, 1887 .
Fresemt.

Laboratory Diregtor by the Gy of Now York, April, 1887 - Presert,

Higtocompatibiity/Paternity Director by the American Socisty tor Histocompat!dBy and imsnunogenstics,
Saptombar, 1991-Presen,

HONORS
1962 Cafcmnia Scholastic Fadaration, Lite Member
1969 National Science Foundstion Scholarghip
1887 Roche Biomedical Laboratodes' Prasident's Achlevement Award

1987 - 1885  Participant in Hoche Biomedicst Laboratorles’ Circla of Excelience Management Program
PUBLICATIONS

Foster, RS, and G.C. Fostar, 1976, Eiectrophorstic Comparison of Endonuciaase-Digestod Plasmids frorm Neissera gonorthoas.
Jourat of Bectarlology.  126.1287.1304.

Fostar, .S, and JW. Vinson, 1977, The Chicksn Embivo a3 an Animal Mode! for Gonorhea,  infection snd Immunity,
Foster, A.8., H. Gooder and 4K Spitzaagel. imeraction of Group §. Straptacoucsl Lforms with Humaen Peripheral Blood
Pormorphonusiasr Neutrophils.

ABSTRACTS

Fostar, RS, H. Goodar ard J.} Spltznagel. interaction of Group U Btrepiococcsl Lforms with Human Polyrmarphonuchear
Leucosytes. Abstracts of tha Annual Mesting of the American Society for Microblology., G 242:66, 1873

Fostar, RS, and JW. Vinson. The Chick Embrye as an Animal Modal tor Gonorihesa.  Abstracts of the Anraiat Mesting of the
American Scciety for Minrobioiogy. B 63:23, 1875

Foster, H.8. and 3.0, Foster, Endonuclonse Analysis of Plasmids from Nelsserla gonorthoss,  Abstracts of the Annual Meeting of the
Amarican Society for Microblology, H 27-100, 1978,

Budd, EM, and R.S. Fosler, Viuience and Colony Typs Transition in Plaamiciess Isolates of Nalaserdn gonorhosa, Alstracis of the
Anrnsd Moeting of the American Sodiay for Micrablolegyy, M 81:119, 1578,
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ABSTRACT

Child suppert and establishing paternity for children born out of
wedlock figure importantly in the Family Support Act of 1988 and othevr
proposals aimed at reforming the welfare system and reducing the incidence
of child poverty. Early indications of the likely impact of the 1958
legislation pointed to noncooperative behavior among custodial parents and
interorganizationsl conflicts as likely impediments t¢ & more productive
paternity establishment process. Subsequent research identifies the limics U///
irherent in various organizationsl models for establishing paternity &nd the
tenslons that asvise beatween the goal of improved productivity and zoncerns
with dus process and openness. Such limits and value conflicts
notwithstanding, this researcth points te human-services based child support
systems as the model best suited for limiting the adverse effects of
interorganizacional conflicts associsted with paternity gstablishment.
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ORGANIZATIONAL IMPEDIMENTS TO PATERNITY ESTABLISHMENT AND CHILD SBUFPORY

INTRODUCTION

A significant feature of the 1988 Family Support &ctl was its emphasis
onn ohild support enfereement, including the establishment of pavernity for
children bhorn out of wedlock. ?aternitylﬁstabiishm&ﬁt,nea only provides
psychelogical benefits to these children,” but iz also the basis for child
support erders and potential reductions in cohild poverty and savings in
public welfare costs. Zstablishment and enforecement of child support orders
also Figure Importantly in eothey propesed measurss for rveducing child
poverty. Simulations of a proposed child support assurance scheme, for
example, show the cost estimates of a high-guarsntee e¢hild support assurance
program ranging from a net increase of 23 percent to & net savings of %4
percent depending on the gagr&& to which child support orders are
established and enforced,

With rhe 1988 legislavion states are now required to mset one of three
performance standards in paternicy establishment: oo establish paternity for
at least half of 3l1 AFDC children born out of wadlock; to equal or sxcesd
the average paternity establishment percentage for all states; or teo
incresse the paternity establishment percentage by at least 3 percentage
palnts per vear. To a iavge extent, the impact of this leglslation depends
on the ability of states and jocalities ro implement administrative reforas

to their child support programs and, in turn, on the vesponsiveness of
¢lients te these chanpes.

Early evidence of the likely impact of these interveutions was provided
from a paternity establishment demonstration project conducted ip Cuyahopa
{ounty, Ohic, over the peviod March 1988 through September 1989. 7 While
somewhat successful in expediting the paternity estsablishment process and in
promoting more veluntary adaissions of pavernity, the demonstration
identified two likely impediments to successful implementation of the 1988
legislation. THE first copncerned the very compliex set of inmstitutionsl <™
arrangements goveruing paternity establishment in the demonstration gzite and
in many counties around the country. Involvement by the court, prosecutor,
advocacy groups, the local human services agency. and the child suppevt
agency itself creates s complex interplay of cowpeting traditions and values
which is likely to have a limiting effect on local implementation of any
reform effort. )

g/// The second limiving factor was the apparent pgluctance of custodial
%ﬁ parents {nearly always the mothexr) to cocoperate with the paternity

| esrablishment process. Such cooperation is essential o paternity
pstablishment and a more effective child support system. The high incidence
of noncooperation obsarved during the demongiration among both experimental
and contyol group custodial parents, indicated that administrative reformy
alone might not be sufficient, and that interventions simed more directly at
influencing client hehaviors might be veguired to achisve the performance
standards prescribed in the 1988 legislatien, '
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FOLLOW UP ON ORGARIZATICNAL IWPEDIMENTS

&s a follow up to the demonstration study, funding was obtained for a
more extensive study of the nature of interorganizational dependencles in
the paternity establishment process.” The research design for this project
was based on a sevies of in-depth field studies of paternity establishment
processes in eight locations; feur in Obio and four locations around the
countyy. The field research methodology was qualitative in nature and fit
closely with Kenneth Gorden's description of an "iiluminative Evaluation®
where the primary cbjective is an understanding of "the most significant
aspects of an entive milieu, including important structures and
interrvelationships, negotiations between parvies, reciproecal influences, and
altarnative concepiualizations and value orientations, critical processes,
resourss VCiiézatiﬁn, and any othar aspects of the envivonment deemed
significant.”

The Uhio field sites provided an opportunity to azgess four different
organizationsl models within a state supervised, locally administered child
support system, Reorgsnized in 1987, the Ohic c¢hild support enforcement
program requlres each board of county commissioners to organize its local
child support function as a free standing agency of county government, &s an
agency of the county human services department, as an agency of the county.
presecutor’'s office, or an agency of the county domestis relations court,
The four counties selected for the study weve: Mahoning County (Youngstown)
representing the free standing model; Montgomery County {Dayton)
representing the human services model; Summit County (Akron) representing

the prosecutgrial model; and Hamilton County (Cincinnati) representing the
court model

The oholce of the four national sites was guided by specific fssues and
guestions that amerged from the Chio zite visits. Iv particular, there was
the issue of in-house attorneys and their role in expaditing the pateraity
procezs.  Theve were also gquestions about the limits £o voluntary consents
as & way to expedite the paternity process. Reputation for doing inncvative
or particularly good work in the child gupport sres was also taken i{nte
account in choesing the national sites.” The four national sites selected
were: The State of Oregon which has a state administered child support
system with extensive experience in the use of voluntary acknowledgements
and the use of administracive process in paternity cases; St. Louis City,
Missouri which bas s state administered child suppoert system which contracts
with the local prosecutor for legal services, Marion County, Indiana
(Indianapolis) which has & locally administered child support system under
the county prosecutor has a court specifically dedicated to c¢child suppors
cases; and Wayone County, Michigan (Detreoit) which has a state administered
child support system in which the court plays a significant role In managing
the paternity establishment process.

The field research entalled three-day visits to each site, with
interviews scheduled with agency heads, adm;nistrators, and line personnel
in each crganization involved with the paternity establishment process,
Typically, this entailed interviews with personnel in the local child
suppoert enforcement (or IV-D) agency, the local welfare (or IV-A) agency,
the prosecutor’s office, and the court rvesponsible for hearing IV-D cases.
Farticular emphasis was given to the ways in which these various



srpanizations interacted in the establishment preocess and factors that
appeared to facilitate or iunhlbit timely completion of the process.

These verious interviews were gulded by a semi-structured interview
instyument that insured that every jurisdictlon was asked & core set of
questions for later comparison. The questionnalre contained separate
gections for tep administrators, supervisors, and line personnel and there
were four parts to each interview: 1) background Information about the
individual; 2} the main procedures which that organization performed on a
I¥-1 case; 3) the main peints of contact between the individual’s own
erpganization and its sister erganizations In working a IV-D case; and 4)
concerns about WIS and the flow of information for managing and tracking
pavernity cases. To complement informaticn from the interviews, data were
#lso collected on trends in case activity and case processing at each site,

Anailveic Frameworhks

The field research was also guided by two analytical frameworks. From
the economics literature, the concept of transactlons cost analysis was used
to capture organizational behavieors aimed at gaining control over inter-
organizational relations in order to promote greater effi iency and
productivity, Drawing on the work of Oliver Williamson, ™ we looked
specifically for examples of attempts by local IV-D agenclies to expedite the
paternity process by creating more hierarchical or centralized paternity
processes: in effect, expediting paternity by reducing interorganizational
dependencies and, in turn, the rumber of interorganizational transactions
associated with the astablishment process. We also looked for ways in which
organizations might be responding to the limiting effects of
interorganizational dependencies by altering the nature of the services
associated with paternity establishment. For example, paternities
astablishad voluntarily need less adjudication and, therefore, are less
dependent on the seyrvices of the prosecutor and the court. Hence, one
stratepgy for reducing transaction costs and expediting the establishment
process would be to increase the proportien of voluntary establishments.

From the public administracion licerature, we drew on a framework
developed by David Rosenbloow = &8 & way to capture the opportunity cests
agsoclated with local efforts to creste more expeditiocus and productive
patarnity establishment processes. Rosenbloom's basic thesis is that most
issues in public manapgemant and policy can be described as a tension between
two oy three fundamental schools of public administration: the legal,
pelitical, and mavagsrial schools. Each has certain core values whieh ic
seeks to maximize through erganization procedures and design.

Adapting Rosenbloom’s framework to our study, we specifically loocked
for indications of underiying tensions between local efforts to ereate more
efficient and expeditious pateruity establishment processes {expressions of
Rogenbloom’s managerial approsch) and concerns aboul due process {the legal
approach) end representation {the political approach). In sffect, efforts
to promote greater efficlency iv estsblishing paternity reflect a response
to enly one set of values, and there {s the distinect possibiligy that
success in promoting greateyr efficliency may come at the expense of
procedural due process, fundsmental falrness, or openness to polirical
repregentation. Hence, our ¥isld vesearch was guided in part by an attempt
to better understand the extent to which these competing values are
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reflected in local decisions about expediting the paternity process and the
extent to which such conflicts may be having a2 limiting effect on such
effores, co
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For sach of the eight field sites included {n the study, there were
clear indications that paternity establishment and efforts to expedite the
establishment process are high priovities., HMorsover, while the purpese of
the study was not s performance evaluation, per se, statistical dats
collectad at each site indicate that these localities hsve had some success
in increasing the numbers of paternities established in vecent years.

To some extent, the focus on paternity establishment represents a
departure from past practices when paternlity ran a poor second te support
enforcement. AL several of the field sites, this was i{ndicated by the
relatively inferior or non-existent computerized information systems for
proceseing and managing paternity cases compared to long standing sutomated
HI$ systems for support enforcement. 1In one location, too, the very cramped
space -affiovded the paternity unirt signified the relatively low standing of
paternity establishment compared to support enforcement,

The historically low emphasis glven to paternity establishment,
especially for women on welfare, cam be partly explained by notions of cost
effectiveness--the idea that establishing paternity and a support order for
a woman on welfare s likely to vield relatively little in agtual suppert
payments. At the same time, interest group activity on behalf of women
dependent on child support has tended to focus mainly on enforcement-related
issues rather than on establishment. On the basis of the eipght sices
included in the study, therefore, it would appesy tharv the ¢hild suppor:s
provisions in the 1988 Family Support Act have-had an lmpact in bringing
graatey attention to bear locally on paternity-velated aspeets of child
support.

s "l

¥ithin each of the localitieszs In the fleld study, the complex naturs of
interorganizational dependencies associated with paternity establishment and
efforts to expedits the process were very apparent. However, the nature of
these complexities and how well they were managed varied significantly among
the sites, To undevstand these interdependencies, we examined the
paternity sstablishment process along the continuum from case referral to
case adjudication. From this research, it would appesar that the factors
that help te expedite paternity establishment in the referrval phase may be
the very same Factors that adversely affect the timely procaessing of cases
in the adjudication phase, and vise verss.

Referral . The key relationship in the referval phase is between the
local IV-I agency and the 1V-A agency. For ADC-related paternity cases, it
is the IV-A agency that has the first contsct with the custedial parent. In
the course of the IV-A eligibllity interview, the applicant’s obligation to
cooperate with the IV-D agency in determining paternicy for any out-of-
wedlock children and obtaining child suppert from the putstive father is
explained, and essential informatfon abeut the putative father {e.g., social
security number, birth date, place of residence, and place of work} is



solicited from the custodial parent and passed slong in the referral to the
IV-D agency. The IV-D agency also depends oh the IV-A agency to sanction
the custedial parent if she refuses teo coeperate at any stage in the
establishment process and is unable to show good cause., Examples of
noncooperation most commonly cited were fallure to show for IV-D intevrviews,
pre-trial hearings, and blood tests.

Over the course of the fileld research, complaints were widely volced by
V-0 administraters about the poor quality of IV-A vefervals. The main
issue was the lack of informatien that would be helpful {n locating the
gbsent pavant. Ouy interviews with IV.A administrators end intake wotrkers
revealed the large amount of rime and efforc invelved in eligibilicy
determination for publie assistance--sm process involving several program
areas {the ADC grant, food stamps, medical sssistance, child care, housing,
etc.} and taking up to an hour to complete and freguently moere than one
interview session. IV-a personnel rsadlly acknowledged that given tha scope
and amount of decailed fnformation called for in the IV-A eliglbility
interview, information pertinent to the IV-D referral is viewed as only one
small component., Moreover, IV-A personnel indicated that the Information
solicited abeout the absent parent takes more persistence and time than the
IV-A intake worker 1s willing or able to give,

While the quality of referral information was a pervasive concern among
IV-D administrators, there was a distinet difference ascress the field sites
in the degree to which this and other aspects of the IV-A relationship were
viewed as limiting factors in expediting paternity establishment. In
general, for IV-D agencies located within a human services or welfare
department, the jssue loomed much less critically than for IV-D agencies
unattached to welfare or human sexrvice programs. Among the Ohic field
sites, for example, Montgomery County was the site where IV-D was located in
a human services department. While IV-D administraters in Montgomery voiced
concerns about IV-A refervals, these concerns were minor in comparison to
those veoirced in Mahoning and Summit Counties. In these latter sites (free
standing and prosecutorial models, respectively), poor gualicy IV-A
referrals aud noncooperation by custodlal pareuts were noted as the most
significant problems faced by the sgency In 1ts attempt to achieve greater
productivicy in paternity establishment. HNoncooperation by custodial
parents was largely blamed on the local IV-A agency‘s unwillingness to
aggressively sanction women who would net cooperate with IV-D.  In beth of
these locarions, I¥.-D administrators were critical of their 1¥V-aA
counterparts and there was ne svidence of lonstitutional mechanisms through
which solutions to these concerns might be soupht.

Similarly in the zites sutside of Ohlo, the IV-D sgency in HMarion
County, Indiaena was lecated in the county prosecutor's office, and a major
concern was lack of geood refervals fvom I¥.A and noncooperation among
custodial parents. In Uregen and Wayne Gounty Michigan, on the other hand,
the IV-D programs were administered by thes state welfsre departments. In
both of these locations, spesial institutional arvangements had been
developed to facilitate coordination between IV-D and IV-A on matters of
child support and paternicy sstablishment. In Wayne County, IV-D support
speelialists were ¢o-located in gach of the neighborhood IV-A offices. This
allowed & process whareby once the custedisl parent finished her IV-A
eligibilicy interview and eligibilicy was established {typically a matrer
of two IV-& interviews}), she would mesel with the IV-D support officers in



the same lecation te provide information on the putative father and his
location.

I Oregon, IV-D intake was not co-located with 1V-A, but an extensive
training program had been initiated to facilitate bhetter referral
information. The Oregen system also had a well integrated and automated
managezent Iinformation system through which IV.D files were automatically
created from the IV-A eligibllicy interview, IV.D requests for sanctioning
in instances of non-cooperation are &ll handled electronically, and unless
the custodial parent responds within ten days of being notified, sanctions
are autematically imposed. Both the Qregon and Wayne County systems had a
liasison person who waz actively invelved in promoting pgreater communication
and cooperatfion between IV-A and 1V-D.

On balance, the field research strongly supports the idea that
cooperation between IV-A and IV.-D is much more likely to occour if the IV-D
agency is directly adminicstered by the state or local human services
department. While there is the obvious advantage of having both agencies
working for the same direcrvor, this alone «ill nov eliminave friction
hetween IV-A and IV-B, However, a common professionsl culture, cross
fercilization in the gtaffing of the two agencles, and physlcal proximicy
combine to facilitave comsunicsation and the creation of institutional
mechanisms to foster greatvey geordination. For IV-D agencles located
cutside of human service departments, the results of the field research
provide lictle evidence that institurional mechanisms will evolve to
identify arcas of common inferest and to mitigats conflicts between IV.A and
IV-D. In face, given the prowinent representation of lawyers In these other
1V-D organizations, there sppears to bhe zomething of a cultural rift and
"natural antithesis between IV-D and IV.A adminlstraters. On more than one
occasion during the fieid interviews, IV-D administrators who had legal
backgrounds expressed open contempt for what they percelved as the
bureaucratic, rule-driven mindset of IV-A adminisvravers. UWith such
entrenched attitudes, it is difficulv to imagine any instirutional machanise
evolving that will promote IV-A/IV-D coeperacian

tion. Turning to the adju&icatian phase of paternity
estab’ishment an even more complex set of interorgenizational dependencies
comes Into play, especlally for IV-D agencies located in human service
depsrtments. In Montgomery County, Ohio, for example, the IV-D agency
contracts with the local prosecutor e Provid& legal services in the filing
of paternity complaints and in representing the agency and the custodial
parent bafore the court. In turn, the Clerk of the Court wust process the
filing of paternity complaints and oversee service of’process, and the
Juvenile Court 1s depended upon to provide refsree time for pretrial
hearings and, in extreme cases, to provide judge’s time for jury trials.

For the other Ohlo field sites (Hamllton, Summit, and Mshoning
Counties), the process is similar except that each of these IV-D agencies
has its own in-house legal staff, From the standpelat of expediting
paternity adjudication, this is a significant difference. In a contractual
arrangement betwesn a IV-D sgency and a local prosecutor, the agency appears
to be at a distinet disadvantage. There is the general perception, for
axample, that paternity casework Is not viewed favorably by assistant
prosecutors whe ave mainly Interested in galning criminal casework )
experience. Hence, assistant proesecutors will rotate out of paternity



assignments at the esarliest possible moment (typically within a year).
Another common perception is that prosecutors will assign thelir most
inexperienced and lsast capable assistant prosecutors to paternity work.
This results in a lack of continuity and expertise in handling the legal
agpects of paternity work,

Agencles with their own in-house legal steff have the advantage of a
dependable and knowledgeshlz source of support for legsal ‘work on paternity
cates. Moreover, it would appeayr thar such expertise also works to the IV-D
agency’s advantage In developing relations with the court which has
jurisdiction over pateynity cases. Judges and referees work comfortably
with other legal professionals. Hence, through its legal steff, the agency
is in a better position to negotiats wiah the court over docket time and
procedural aspects of paternity cases,

Iradeoffs. What this suggests ls an apparent tradeoff between the
advantages of having the IV-D agency in a department of human services whlch
facilitates greaver ccordination with the IV-A agency over referrals and
sanetioning, snd the disadvantages of having the IV-D agency dependent on
the local prosecuter for legal services. In theory, there would appear to
be a strong argument For centralizing the legal function within the local
walfare departwent’s 1V-D oparation. However, the antitrhesis of lawvers
voward public administratory would appear to be fully reciprocated, When
such an arrangement was suggested to & high level human services
administraror in Montgomery County, for ‘example, the rvesponse was
uniequivocally negative.

The altermative styrategy adopted by Montpomery County has been to
aggressively promote greater use of voluntary acknowlsdgements in paternity
cases 50 as to minimize the need for legal or court gorvices., While three
of the Ohio sites (Montgomery, Summit, and Hahoning Counties) were moving in
this direction, discussions with TV-D administrators inm Montgomery indicated
that greatey use of voluntary acknowledgements was-critical te the County's

£fores to expedite the paternity process,

Gurside of Chio, the experlence in Wayne County, Michigan was similar
to that of Nontgemery (ounty, with the human-services based IV-D agency
contracting with the county prosecutor to do the legal work on paternicy
cases. Low priovitization of such casework by the prosecutor and frequent
turnover of assistant progeculors assigned te paternity work were cited as
having & very limiting effect on the IV-D agency’s ability to process
paternity cases. The situation turned around iuw Wayne County when the
Friend of the Court tock charge of the legal work., The IV-D agency still
contracts with the county prosecuter for legal work, but the legal work is
actually carried out by lawyers hired by the Friend of the Court who, in
turn, are deputized as "special” prosecutors. In effect, Wayne county has
achieved improved productivity over the adjudicatory phase of paternity
establishment by centralizing the legal function within the court which,
along with IV-D, placed a high value on expediting the paternity process so
as to reduce a very large backlop of paternity cases and the sssociated
demands on the Court's dockst,

In Oregon, the human-services based IV-D agency contracts with the
State’s Department «f Justice to provide lagal services in paternity cases.
Howaver, within DOJ there 1s the Division of Support Enforcement



specifically set up to handle ¢hild support casewerk. Hence, unlike
Montgomery County, an institutional arrangement has developed in Oregon
which appears to have promoted a culture in which both the IV-D agency and
the external organization with which 1t contracts for legal services (S5ED)
have a shared set of values in promoting the expeditious processing of
paternity cases,

These examples from the field research suggest that while & human-
services based IV-D program may be at a comparative disadvantage in
expediting the adjudicatory phase of the paternity process, there are waya
to compensate for this inherent limitation. ¥While human service
admintistrators may be reluctant to centralize the legal function by hiring
their own lawysrs to service paternity cases, increased emphasis on
voluntary establishments is seen as 8 way to reduce the need fox
prosecutorial and court services. In places such as the State of Qregon and
Wayne County, Michigan, institutional arrangements have evolved in ways that
veinforce the IV-D agency’s oblective of expediting the paternity process,
It is iwmportant to note, however, that such institutional arrangement sre
the result of particular {ndividuals within the court or presecutor’s office
taking a persomal interest in expediting the paternity process.

Vhile IV-D agencies operating as free standing agencles or under the
auspices of the prosscutor or the court are more likely to foster inter-
osrganizational cooperation over the adjudicatory phase of the paternity
process, such configurations are clearly limited In thelr sbility to
expedite the paternity process over the referral phase of the paternity
process. Such systems are much more likely to find thelr efferts to
expedite the paternity process seriously hampeved by noncosperastion by
custodial parents. Interventions to prevent or limit such behavior depend
on ¢oordination between IV-D and IV-D, Among the child support systems in
our field research that are located outside of human service agencies, ve
found no examples of Institutional mechanisms working to promote such
coordination.

Yoluntary Acknowledpements

A general tendancy toward greater emphasis on voluntary
acknowledgements of paternity was observed among the field sites., Of the
eight sites, seven were either implementing procedures almed at increasing
the number of woluntary acknowledgements or were alvready gquite experienced
in their use. Estimates varied widely as to the proportion of paternity
cases determined through voluntary acknowledgements., In part thix reflects
s fairly elastic definition of what constitutes a voluntary acknowledgement.
Some places categorize a case as a voluntary acknowledgement ouly I{f such an
scknowledgement is made prior to the flling of a paternity complaint; others
include cases even after a pre-trial hearing and a blood test has been
pexrformed, Estimates from Oregon, which has made a concerted effort to
reduce the amount of judicial input te paternity cases, indicate that
approximately one-third of its paternity casas are decided voluntarily In
the sense that the absent parent participates in the initial interview and
decldes to make such an acknowledgement., Another one-half of i1tz paternicy
cases are decided by default which might be interpretad as s Lype of passive
scknowledgement:., In these cases, the absent parent is served with =
complaint and fails to show for a pre-trial hearing. Assuming good service,
the absent parent ig, in effect, acknowledging paternity by defauit,



The Oregon statistics, which reflect extensive experience with
veluntary acknowledgements, indicate that 80 percent or mere of pavernicy
cases can be determined without extensive judicial {nvolvement through a
cenmbination of voluntary scknowledgements and default judgments. Cooments
from the field interviews indicate that more extensive use of voluntary
acknowledgements places greater welght on the IV-D caseworker to determine
if the case is one for which a voluntary acknowledgement is appropriate.
Caseworkers must also be well trained in the application of support
guidelines and in avoiding wisrepresentation in matters requiring legal
counsel. CGreater use of default judgments also reduces demands for legal
and judiclal input, but there is a corresponding need for pood process of
service to insure that the putative father is properly notified,

Manapement Information Systens

' The status of computerizad information systems varied widely across the
field sites, Among the more advanced systems were those in Summi¢ County,
Ohio, Wayne County, Michligan and ths S$tate of QOregon. In other instances,
paternity units were only recently computarized, with cagze precessing
imvolving & mlx of automated and manual systems.

Even among some of the sites with more advanced HMIS systems, there were
clear limitatiens in the extent o which information could be electronically
shared among the different local organizations invelved in the paternity
process, In Summit County, for example, the IV-D unit in the prosecutor’s
office had a weil developed computerized case management system. Howewver,
there was no capability for sharing case information electronically with the
county department of human services on new referrals or updates on on-going
paternicy cases, Rather, informatfon was hand carried hetween the two
agencies on a weekly basis. Electronic Information exchanges between the
IV-D mgency and the court were nonexistent in a number of the field gites,
A5 a vesult, case updates, including the status of service and hearing daces
often had to be checked marwally by IV.-D persomnel.

In addition te the advantages of automated Information systess for case
management, the field interviews revealsd examples of how automarted systems
can facilitate Interorganizational covoperation in the paternity process. In
Hamilton County, Ohio for example, IV-D administraters indicated that the
cage tracking capabilities of its MIS system enabled the agency 1o nors
tlearly document bottlenecks in the flow of paternity cases and to
negotiate more effectively with the juvenile court for docket time. And in
Qregon, wheve there is slectronic infermation sharing between IV-D and IV.a,
requests for sanctioning in instances of noncooperation ave all handled
electronically. Transaction costs between the two agencies are thus reduced
and this wmay partly explain the high degree of cooperation between the two
agencies aver sanctions and the sharing of case information.

More generally, there would seem te be significant opportunity for the
development of MIS systems capable of electronically sharing {nformation
seross all phases of the paternity establishment process. Such sharing
could lead to greater ccordinatinn and ceoperation among agencles, snd any
atlempts to impose statewide MIS sysress should take inte sccount
eppertunities to promote Inter-orgsnizatioenal linkages.
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Competing Values,

While concern about greater efficiency was clearly a motivating force
behind much of the activity observed in the sight field sites, concerns
about issues of due process and political representation were less apparent.
However, as efflciency continues te ke emphasized as 2 policy objective,
confliets with these and other valuss would zeem to be Inevitable.
Indications of such potential conflicts were provided in Wayne County,
Michigan, arguably the most efficient child support system of the eight
field sites we visited, The Wayne County system has no backleg of cases and
98 percent of all paternity cases are reportedly completed within one veasr.
The Wayne County system is a highly centralized system, with the
prosacutorial function effectively carried out by the Friend of the Courc.
While putting the prosscutorial funetion under more centralized control
undoubtedly helps expedite the paternity process, 1t alse raises questions
of conflict of interest and whether the court can act impartially in
weighing arguments made by a special prosecutsr employed by the court
itself.

The Wayne Counly system also considers the county to be the plaintiff
in paternity casas. This helps to expedite paternity cases in that once the
Initigl IV-D interview occurs, the custodial parent no longer plays a
necessaxry part at sach stage of the process. TFor example, it is not
necessary for her to be ar pretrial hearings or at hearings on default
judgments. This limivs delays that might otherwise result f£rom non-
cooperative behavior by custedial parents and, therefore, helps expedite the
paternity process. While promotiog greater efficiency in paternivy
adjudication, such policies alsc result in a mere impersonal ehild support
system. Some cencern wag expressad by local administrators that a paternity
order could be established in Vsype County and the custodial parent would
not even ke aware of it

The Wayne County child support system alise places ceonsiderable pressuve
‘on putative fathers to veluntarily admit to paternity. 1€, at the initial if“
IV-D interview, they acknowledge paternity, some part of the health sosts

incurred at the time of the c¢hild’'s birth are routinely waived, However, if

the putative father exercises his right to a blocd test and the case goes

forward to the Friend of the Court, those birth-related costs will not he

waived in the event that he is found to be the father. Given & reported

axclusion rate of over 30 percent in Waynme County, it is not unreasonshle

for putative fathers to want to exercise their rights to a blood test and }
any pressure to discourage them from doing so is at least apguably an :
infringement of those rights,

Guestions of procedursl due process and fundamental falrness arose
elsewhere among the field sites. In threz of the Ohic sites, for example,
efforts to deal with very large backlogs of paternity cases have led to such
pragtices as inicial IV.D interviews with groups of custodial and absent
parents, substitution of & questionnaire for face-to-face IV-D interviews,
and masy pre-trisls {up to 10D cases heard at one time). ‘While intended to
expedite the paternity process, such measures raise guestions of whether the
interests and concerns of the custodial and absent parents are being full
heard.

Similarly, more sggressive use of voluntary acknowledgements has raised
due process concerns among some of those we talked with in the field. The
high racte of i{lliveracy among the population served by IV-D agencies was
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noted in discussions about whether putative fathers fully understand the
rights thay waive {(to blood testing and to be heard by the c¢ourt) when they .
voluntarily acknowledge paternity. Related to this, s number of people
inteyviewed raised due process guestions in connection with voluncary
acknowiedgements and the risk that IV-D case workers might be under
increased pressure to provide legal advice, '

In general, 2 number «f issues were ralsed in rha course of our field
vesearch related to the principles and values of due process and fundamental
fairness. However, rthese issues snd guestions reflacted concerns by
individuals and were not censistently voiced as a matter of generasl concern
within any particulsar part of the ¢hild support system. Even among court
referees and judges, persons whe might be expected o be most sensitive to
these lssues, concerns about the magnitude of the paternity casework
dominated all othey issues, It would seem, therefore, that any push to
force s broader reckening of values in policy initistives related to
paternity establishment will not come from within the system but will resulr
from pressure brought from outside.

Polirics, 1In sach of the eight field sites we inguired sbout political
interest in ¢hild support and paternity establishment, We were especilally
interested in any interest group invelvement by custodial or absent parent
groups and whethey thelyr conceyns were being heard by IV-D administrators.
There were exampies of such involvement. The mothers organization, ACES, was
active in several of the sites and local county commissioners in two of the
Ohio sites were sufficiently sensitive ro constituent interests over child
support matters to have child support hotlines installed in their offices.
In CGregon, an interview with the local ACES representative indicated that
she had been invited to testify at hearings on state policy. However, as
noted earlier, most of the comments sbout intervest group activity seemed to
be motivated by concerns about enforcement rathey than with the
establishment of paternity and support orders. It would sesm, therefore,
that local efforts to promote efficlency In paternity establishment have not
been greatly affected, positively or megatively, by interest group demands
for greater representation of their views in the process., Histerieally,
however, relatively greater interest group emphasis on support enforcement
issues may have indirecily detracted from local efforts in paternity
establishment.

CONCLUSIONS

This study has sttempted to clarify the nature of interorganizational
dependencies in paternity establishment and how such dependencies impede
efforts to expedite the paternity process. From this resesrch we conclude
that every organizational styucture has strengths and limitations with
respect to expedited paternity establishment. Systems that do better at
coordinating the referral and sanctionimg aspects of the patevnity process
alse tend to have more diffficulty in ceordinating the adjudicatory phase of
the process, and vice versa, On balance, however, we gonciude thar human-
services based child support systems have the best chance of achieving
improved coordination over all phases of the paternlty process, While such
systems are relatively disadvantaged in managing the flow of cases through
the adjiundicatory phase of the process, there are a number of ways to deal
with this inherent limitation.

[


http:sufficient.ly

Greater use of voluntary acknowledgements is one obvious strategy. In
this connection, Wattenberpg, Brewer, and Resnick report a high rate of
willingness on the part of young unwed fathers to acknowledge paternity at
the time of birth and they urge states to simplify procedures for the use of
declaration of parentage forms or affidavits of paternity that can establish
a presumption of paternity. More than 60 percent of the fathers interviewed
were at the hospital following the birth of their child, and as a group,
they reportedly shared an attitude toward court adjudigation of paternity as
"dense, complicated, threatening, and to be avoided.™ Early intervention
in paternity establishment is also supported in a statistically-based
analysis by Burt Barnow who reports age of child as one of only three
socioeconomic characteristicslﬁaving a statistically significant correlation
with paternity establishment.

Ohio is one of several states to recently enact legislation whereby the
father of a child born out of wedlock has the opportunity to sign'an
acknowledgement of paternity indicatigg that he is the natural father and
that he assumes the duty of support. This legislation also calls for the
Ohio Department of Human Services to contract with the Department of Health
and, in turn, for the Department of Health to contract with local hospitals
to provide staff to advise ummarried mothers and fathers about the benefit
of establishing paternity,to provide all forms, statements, and agreements
necessary to voluntarily establish a parent and child relationship, and to
forward completed forms to the probate court.

While greater emphasis on voluntary acknowledgments is an obvious way
for human-services based child support systems to reduce the need for
adjudication, it is important to recognize the costs associated with this
strategy. As previously noted, greater use of voluntary acknowledgements
minimally requires better front-end case work by child support workers to
insure that such acknowledgements are properly sought. And, as indicated in
the recent Ohio legislation, ocutreach efforts to promote greater use of
voluntary acknowledgements can result in a more complex set of
organizational dependencies and potentially hipgher costs. Finally, as the
Wayne County discussion pointed up, care must be taken that greater emphasis
on voluntary acknowledgements of paternity does not conflict with matters of
fundamental fairness and due process considerations.

It is also Important to recognize that even in a child support system
that actively pursues a strategy of voluntary acknowledgement, paternity
will be contested in a sizeable percentage of cases. And, as Ann Nichols-
Casebolt points out in her study of paternity establishment in Arizona, the
use of less formig procedures does not solve the problem of no-shows among
alleged fathers.” The results from the Oregon site visit reported earlier
indicate that even with a concerted effort to promote voluntary
acknowledgements, only about one-third are decided voluntarily, with the
balance involving a combination of default judgments and actively contested
paternities. Hence, it is Tglikely that adjudication can ever be completely
avoided in paternity cases, ’ :

Even for contested cases, however, the field research points up several
ways for local human-services based child support systems to compensate for
what is perceived to be a comparative weakness in managing the adjudicatory
phase of paternity establishment. To the extent these agencies must
contract for legal services with local prosecutors, for example, improved
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MIS systems can be used to monitor and enforxce the terms of those contracts.
lmproved MIS systems designed Lo permit greater sharing of information
across different phases of the paternity process <an alse have a mitigating
effect on interorganizational frictions.

fozal human-services based child support agencles slsge have the option
of assuming a larger direct role in paternicy adjudication. Despite
evidence from the field research of & strong aversion by social service
administrators toward mansging the legal aspects of paternity casework,
resules from a national survey Indicate that an estimated 55 percent of
local child support agencies located in departments of human services
perform the legal) work on pafﬁrnity cases in house rather than contracting
it out to local prosecutors, Hence conflicting views between professienal
human service administrators and lawyers notwithstanding, they do not appear
to be an absolute impediment to a wore hisvarchical structuring of the legal
servicing of paternity casework within human-services based child suppore
agencies,

In this connection, too, a nusber of states have passed legislation
mandating that local e¢hild support sgencies establish sn administrative
provedure for handling both voluntary and contested paternlty cases., Recent
legislation in Chio, for example, requires all counties to directly eamploy
or to ceontryract with a person o serve as an adainistrative officer in
determiging the parent child relationship and in establishing a support
order, Even in contested cases, an adainlstrative procedure must be
undertaken before an action can be brought in juvenile court requesting the
court to decide the issue of paternity. With such legislation, lovcal child
support agencles, iuciuding those located in departuents of human servipes,
are necessarily becoming move directly involved in managing the adjudicatory
aspects of paternity establiishment and child support.

Again, there i{s no perfect organizational model for managing the
paternity establishment aspects of child support. The performance of any
system will be confounded by noncooperative individual behaviors and by
structural impediments acrogze the verious phases of the establishment
PYCCESS, However, of the various organizstional models wsed in child
suppert, human-services based systems appear te be the hest sulted to deal
with and limit noncooperation by custodial and shsent parents, while at the
same time having a numbsr of cptlions to deal with various structural
impediments over the adjudlicatary phase of the paternity process. For local
child support agencles operating under the ausplces of a local prosecutor,
court, or as a free standing agency, the largest impediment is &t the
referval stage snd premoting greater cooperation with the lecal IV-A agency,
Improved MIS systems and information gharing may help in this regsrd, but
thare are ne cohvious ways around the need for such cooperation, Referrals
‘are an essential part of the paternity sstablishment process for AFDC
recipients and there are no aivernatives to the IV-A role in making these
referrals. Hence, prosecutorial, court, and freestanding child support
systems will always be dependent on IV-A cooperation, and on the basis of
our field research, such cooperation 1s not likely to come easily,
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Establishment: A Larry Cobler

Social Experiment

Abstract

From March 1988 through September 1989, a demonstration study was con-
ducted in Cuyahoga County, Ohio, on procedures for expediting patemnity
establishment. The issue of paternity esiablishment is ceniral to current con-
cerns abowt child support. In the 1988 Family Support Act, for example,
adminisirative reforms to expedite paternity establishment are prontinently
featured, The results of the Cuvahoga demonsiration provide early evidence
of the likelv impact of the 1988 reforms. At the implementation stage, the
demonstration points up the complex interorganizational dependencies that
are ltkely 1o linvit the impact of mandated per{%m:ance standards and associ-
ated sanctions divected at state and local child support agencies. As to the
impact on paternity establishment ourcomes, interventions directed at expedit-
ing administrative processes are likelv 10 have a positive effect. However, the
resulis of the dempnstration indicate that noncooperative behavior among a
significant porrion of the client population is likely to seriously limit the
effectiveness of expedited processes.

INTRODUCHION

Dramatic societal changes in teenage pregnancies, out-of-wedlock births, and
high raies of divorce and desertion have resulied in many children now living
insingle-parent families. It has been estimated that nearly 45 percent of white
children and 86 percent of black children spend part of their childhoods in
single-parent families headed by women [Bumpass, 1986)]. Support from the
absent parent often contributes very liste 1o the incornes of these families,
especiaily families headed by never-married mothers. Less than 14 percent
of never-married mothers potentially eligible for child support were receiving
payments as of 1987, This compares 10 85 percent of divorced mothers [US.
Bureau of the Census, 1990]. Moreover, while never-married mothers made
up only 21 percent of all single-mother families i 1988, this group comprised
52 peveent of families on AFDC [U.8. Bureau of the Census, 198%; U8, Depart-
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ment of Health and Human Services, 1989]. As these statistics indicate, high
rates of out.of-wedlock births and low rates of child support have placed a
disproportionate and growing demand on the nation’s welfare system.

Although the policy respanse 10 this multifaceted problem is necessarily
caoriplex, there has been a growing interest in eszablisﬁing paternity for chil-
dren born out-oi-wedlock. Many benehts accrue to the child with the estab-
lishoent of paternity, including entitlement to child support from the father.
In addition, the child may become eligible for benefis under the social secu-
rity program, coverage under the father’s health care plan, and any benefits
the father might realize from serving in the armed services or might receive
vnder the workers' compensation program. By knowing who the father is, the
child may also have access to important genetic and health information.
Finally, according to Wattenberg {1987, p.10), “[Iincreasing evidence fram
adopiion studies indicate that intangible benefits may be derived from one's
knowledge of biological heritage. Parernity identification may be a facior in
strengthening the emotional growth and development of the child,”

To address the growing Anapcia! burden of supporting families with an
absent parent and 10 ensure that children receive all benekis associated with
establishing paternity, Congress has taken a number of legislative initiatives
over the past two decades. In 1975, the Child Support Enlorcement program
was enacted under Part D of Title IV of the Social Security Act. This legislation
established the federal Office of Child Support Enforcement and required
states to organize similar agencies for purposes of enfarcing child-support
payments and facilitating paternity establishment. The Child Support En-
forcement Amendments of 1984 required expedited procedures for obtaining
and enforcing support orders and mandated wage withholding in cases of
delinquent payments,

Most recently, under the Family Support Act of 1388 (P. L. 100485}, signifi-
carl changes were made to the welfare system, with particular emphasis
given to child-support enforcement. Most notable were provisions requiring
automatic wage withholding as part of child-support urders, guidelines for
setting and reviewing support orders, and the setting of federal standards for
evaluating state performance in the esiablishment of paternity for children
born out of wedlock. At the risk of incurring financial penalties, these stan-
dards require states 1o meet one of three requirements: 10 establish paternity
for at least haif of all AFDC children born out of wedlock; to equal or exceed
the average paternity establishment percentage for all states; or to increase
the paternity establishment percentage by ai least 3 percentage points per
year.

In its strategic significance, the increased emphasis on forcing absent fa-
thers to support their children is a distinguishing feature of the 1988 act.
Traditionally, reform efforts have focused on the beneficiaries themselves and
on those features of the wellare sysiem that encourage wellare dependency
{e.g., high benefit withdrawal rates and loss of Medicaid eligibility as earnings
increase}, and the need for support services to facilitate mobility out of the
welfare system and into the work force {e.g., job training and child care).
While these long-sianding concerns are reflected in the 1988 legislation, the
child-support provisions indicate a more concerted emphasis on ensuring
that the true beneficiaries of welfare assistance are the children and not the
absent fathers who are otherwise legally obligated to support them.
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In addressing this concern, the interventions specified in the 1988 reforms
focus mainiy on management reforms of state and local child-support systems
rather than on incentives aimed at directly influencing the behavior of absent
and custodial parentsin complying with child-support laws. Toa large extent,
then, the impact of the 1988 legislation depends on the ability of states
and localities (o implement administrative relorms 1o their child-support
programs and, in turn, on the responsiveness of clients o these changes,

Early evidence of the likely imnpact of these interventions is provided from
a paternity establishment demonstration proiect conducted in Cuyshoga
County, Ohio, over the period March 1988 through September 1685, Designed
to expedite the paternity establishient process, specific leatures of the dem-
onstration included an autormated information and case management system,
improved coordination over the various phases of the establishment process,
and measures 1o accelerate specific steps in that process. The underlying
assumption was that the shorter the time period, the greater the probability
of successfully establishing paternity. Less cumbersome procedures would be
expected 1o encourage greater cooperation by both the custodial and absent
parents and to facilitate voluntary admissions of paternity 5o a3 1o reduce the
tirne and cost of establishment,

The results of the Cuyahoga demonstration complement earlier work by
Nichols-Casebol: and Garfinkel {1991] who used state-level data 1o derive
inferences about how administrative reforms might be affecting paternity
adjudication rates and the establishment of child-support orders over the
period from 19791988, Noting the lack of microlevel information on factors
that facilitate paternity establishment processes, Nichols-Casebalt and Gar-
finke] argue the need for greater undersianding about attitudinal and struc-
wral factors that influence establishment rates. The current study contributes
to that undersianding by providing a systematic assessment of procedusal
interventions in a malor metropolitan child-support enforcement program.

Briefly suramarized, the interventions were successful in accelerating the
paternity establishment process and in promoting more voluntary admissions
of paternity. At the same time, however, the demonstration points up two
factors that are likely to significantly limit the impact of the child-suppornt
provisions of the 1988 legislation. The first concerns the very complex institu.
tional arrangements governing paternity esiablishment in the demonswration
site and in many counties around the country. Involvement by the coun,
prosecutor, advocacy groups, the Jocal human services agency, and the child-
support agency itsedf creaies a complex interplay of competing traditions and
values which is iikely to have a limiting effect on local implementation of any
reform effort.

The second [imiting facior is the apparent reluctance of custodial parents
{nearly always the mother) to cosperate with the paternity establishinent
process. Such cooperation s essential to paternity establishment and a more
eflective child-support systemn. The high incidence of noncooperation indi-
cates that administrative reforms alone may not be sufficient, and that inter-
ventions aimed more direetly at influencing client attitudes may be required
to achieve the performance standards prescribed in the 1988 legisiation.

The paternity establishment process and the changes introduced as part of
the demonstiration study in Cuyahoga County are described in the next two
sections. The resulis of the demonstration are then presented and analyzed
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with respect 1o both the implementation of the interventions and their impact
on establishment outcomes, The study concludes with an analysis of the
broader implications of the Cuyahoga demonstration for the child-support
provisions of the 1988 Family Support Act.

QVERVIEW OF THE PATERNITY ESTABLISHMENT PROCESS

Major institutional Actos

The Child Support Enforcement Program is implemented through a federal
and state parinership. The many actors invelved with implementing federal
and state child-support and enforcement policy yiclds an often complicated
set of values and interactions between federal, state, and county child-support
units; income maintenance agencies; the courts; custodial parents (CP) and
absent parents (AP}, and county prosecutors. [See National Institute for Child
Support Enforcement, 1885 ]

The IV-D Agency

Local child-support enforcement {or IV.D) agencies are responsible for locat-
ing absent parenis, establishing paternity, preparing support orders, monitor-
ing complisnce with support orders, distnbuting collections, and periedically
reviewing and madifying support orders. These IV-D offices complement the
work of local welfare {or IV-A) agencies which administer AFDC and other
financial assistance programs. Custodial parents receiving AFDC are required
by law w0 assign to the county or state their rights 1o child support from the
absent parent and 1o cooperate in the establishment of paternity as a condi-
tion to AFDC eligibiity. Local IV-D agencies must assist nt only AFDC
mathers, but also non-AFDC mmothers, in the establishmeni of paternity and
support orders.

the Cours

A number of significant steps in paternity establishment require formal legal
procadures, and therefore the courts are another ¢ritical actor in implement-
ing paternity establishment policy. The courts are in the difficult position of
balancing the conflicting interests of the mother, the {ather, social service
professionals, and the child-support enforcement system, while still pro-
tecting the interests of the child in an environment where there is pressure
to increase the rate and cost-elfectiveness of paternity establishment.

The FProsecuror

In many child-support enforcement systems, the local prosecutor is responsi-
bie for the legal aspects of paternity adjudication. In carrving out this respon-
sibility, the prosecutor confronts confliciing values as wellwnot only repre.
senting the state's interest in establishing paternity, but also respecting the
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procedural due process rights of adverse parties, notably the absent and
cusiodial parents.] '

Manogement Information Systerms (M5

As concerns about child support and paternity establishment have grown, se
has the need for better information systems. Demands for increased MIS
support are ofien constrained by nonautomated systems or by automated
county systerns that were not designed to serve the growing volume of child
support and enforcement work and, in many situations, are already working
at capacity. Incompatibie information systems (especially between the court
and the IV.D agency} limit information sharing.

Paremity Establishment in Ohio

In 1987, Ohio enacted legislation that required counties seeking state maich-
iog funds to establish a single agency responsible for child support and en-
forcement and to adopt procedures that would increase the annual pumber
of paternities established. Up until this tirne, Ohio had both couri-based
bureaus of supnort and county deparuments of human services providing
overlapping and duplicate services. As u resuit of the 1987 legislation, this
single agency could be located in one of four places: the county department
of human services (50 of Ohic's 88 counties have adopted this approach), the
office of the prasecuting atterney (hive counties have adopted this approach),
a court affiliated agency {13 counties), or a new free-standing office #18 coun-
ties}, In compliance with federal guidelines, Ohio also set up uniform state
procedures 0 establish and enforce child-support orders {Ohio Legisiative
Budget Office, 1988).

The 1987 legislation also required the Ohio Department of Human Services
to monitor the counties’ new procedures and determine i they resulted in
increased paternity establishroents and collections. 4s a result of thisreorga-
nization and increased staffing, the Ghio Department of Human Services
“estimated a substantial increase in the collection of chiid suppori payments
on bebalf of both AFDC recipients and those not receiving public assistance”
{Ohio Legislative Budger Office, 1988, p. 75]. At the same time, however, the
stale of Ohio was under increasing pressure (¢ improve its performance in
paternity establishment. A 1984 federal audit found Obio to be out of compli-
ance with performance siandards pertaiaing to the number of paternities
established, the location of absent parents, and the establishment of support
orders.

A FORMATIVE EVALUATION IR CLEVELAND

Encouraged by the success of reorganization and the increased atfention on
paternity establishment, the Ohio Department of Human Services applied for

' Although astablishing paternity is not teciutically » eriminal case, some of the ethical considera-
tions invoived in criminal cases have been held w0 apply to paternity establishiment i a civil
PV-I proceeding 1118, Department of Health und Hurtan Services, 1986], Rule 3.8 of ihe ABA
Modsl Rudes of Professional Conduct regaires that proscoutats act evenhandedly by making
"yeasonabis eforis to assure that the accused bias been adviséd of the right 10, and the procedise
for ohraiming counsel, and has heen given reasonable opportunity o obtain counsel,” Rule 3.8
also prohibis the attorney from attempting 10 "obtain from ap unrepresented sccused & waiver
of imiporians pretrial rights.”
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and received a grant from the Family Services Administration of the U8,
Depariment of Health and Human Services toconduct a demonstration study
on more expeditious methods of paternity establishment [Ohio Department of
Human Services, 1988]. The focus of the grant was on improving operational
procedures (o increase the rate of paternity establishment, and this coincided
well with the state’s legislative mandate. Cuyahoga County, which includes
Cleveland, was selected as the demonstration site,

Seiedtion of Cuychogo

The selection of Cuyahoga County was based on criteria specified in the gram
and concerns about rebuiiding an ailing program. The grant required that
the demonstration take place in & city or county with a population over
400.000. Other faciors that contributed 10 the State’s selection of Cuyahoga
Counity as the demonstration site inciuded the magnitude of the 1een.
pregnancy problem, the poor quality and limited availability of manual and
automated record systems, and the strength of lxcal interest in the demonstra-
tion project. As with many other urban couniies, paternity establishment in
Cuyshoga was an extremely slow process, estimated to take about two years
on average. The slow pace was beifeved to undermine cooperati
custodial and absent parents, resulting in high rates of case gigtnissals,

&

impediments 16 Paternity Estoblishment

The research design developed for the desinstration project sought to ad-
dress specific impediments 1o more expeditious paternity esiablishment.
These included multiple case processing points where duplicate data were
being collected: lengthy delays in the service of process {notification of alleged
absert parents about court dates and legal actions); inability 10 expedite
voluntary paternity consent agreemenis, even when the absent parent was
tooperative; delays in blood testing; and crowded court dockets,

A custodial parent had to make multiple visits to different locarions in
order 1o comply with procedures requiring ber to provide information about
the alieged father. These included the initial AFDC eligibility interview with
the county's IV-A office, a follow-up interview with the intake unit of the Child
Support and Enforcement Agency, and an interview with the prosecutor's
office. Once a paternity complaint against the alleged father was filed with
the juvenile court, service of process was initiated by the court and accom-
plished by certified mail. Buili-in delays asseciated with this method and the
need for interagency communication about the location {or locations) where
the alleged father might be served lengthened the process. Requiring absent
parents who were willing 1o admit voluntarily 10 paternity  appear in court
and 10 compete with contested cases for court time further hampered the
agency's ability to quickly establish paternity and also jeopardized the contin-
ued cooperative nature of these abyent parents. In contested cases, where
blood testing was required to determine paternity, there were further delays
associated with the scheduling of tests and the reporting of results, Crowded
court dockets and personnel shortages throughout the juvenile court system
stowed the rate ai which complaints could be filed and hearings scheduled,
further prolonging the paternity establishment process,

The eifects of these impediments were believed to manifest thersselves in
many ways. The procedures made it hard for clients o follow through with
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the process and for support officers 10 monitor cases, The net result was a
high no-show rate among custodial and absent parents at interviews, court
hearings, and appointments to draw blood. In summary, the process involved
steps that were redundant and inefficient. It was felt that these faciors espe-
cially affected potential teenage clients who not only had to deal with being
young, single mothers, but also had to circumnavigate a new and complex
social service systemn,

Organizational Impediments

At the organizational leve!, the various asperts of the paternity establishment
process in Cuyahoga County were not ciearly understood by all the major
actors, and lines of commumications were not well-established orconsistently
utitized. This was apparent at the early meetings of the local management
team {with representatives from the IV-D Agency, the prosecutor's office, and
the juvenile court} that guided the demonsirstion project. Frequently, one
agency had to educate the team sbout iis particular responsibilities and
procedures in the establishment process. The meetings also became an at-
tempt to communicate the more subjective worldview that each agency had
regarding the values, priorities, and traditions tha it felt were the basis of
*good” policy or procedure. Although cooperation was attempted, there never
was a meeting of the minds on many issues, For example, the juvenile court
was very reluctant about adjusting its procedures to expedite the establish.
ment process. Prioritization in the docketing and earmarking of court time 10
accommadate the new procedures were identified as especially problematic.
Throughout the demonstration project the court voiced persistent concerns
on tssues of due process and the possibility that IV.D support officers (who
were not lawyers) would be called upon w give legal advice to absent parents
wheo were willing to voluntarily acknowledge paternity and, in so doing, 1o
waive their rights to hearings and blood tests.

Resouce Constraines

Personnel shortages in the courts, especially in the administrative support
area, were also seen as a particularly significant impeadiment in the establish.
ment process. Lack of personnel delayed the rate at which complaints could
be filed and cases docketed for bearing, resuliing in large backiogs. Part of
this problern was attributed to pay differentials between the social service
agency and the courts, which make it hard for the court to atiract and retain
clerical workers.

Interventions Seletred for the Demonshotion

The choice of interventions to overcome these and other impediments to
paternity establishment was based partly on 5 review of best practices in
Ohio and elsewhere in the country, and partly on an assessment of the needs
and circumnstances of the demonstration site. The basic assumption behind
the interventions was that more efficient and effective case processing could
be achieved through changes in organizational policies and case management
procedures. The key behavioral assumption behind the interventions was
that expedited procedures that are less complicated, that provide for greater
interagency coordination, and that stress early voluntary admissions would
result in a quicker determination of paternity, increased cooperation by the
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custedial and absent parents, and higher success rates in establishing pa-
ternity. :

Yoluntary Acknowiledgments

For cases where the absent parent was willing to voluntarily acknowledge
paternity, the pracedures were streamlined by {1} encouraging the custodial
parent to bring the absent parent 1o the first inmterview; {2) setting up a single
data collection point s0 a3 to provide onestep service; (3} expediting the
process by allowing the absent parent to waive legal rights to notice; (4)
impiementing s rapid complaint filing system; {8) making a prosecutor avail-
able to process the case immediately; {6} instituting a same-day hearing; and
{7) upgrading the case management system by incorporating an automated
paternity tracking system (PATS).

Cortested Cases

Cases in which the absent parent was not willing 1o admit 1o paternity also
had expedited procedures. These included {1} setting up 2 single data collec.
tion peoint within the Cuyahoga Support Enforcement Agency {CSEA) (2)
providing personal service {with CSEA process servers) rather than service
through certified mail; {3) automatic docketing of court time {setting coust
dates for hearings at the time service was initiated); (4) accelerating blood-
testing procedures by having on-site drawings and requiring rapid reporting
of resulis; and (5) the use of PATS systerns for case managerment and tracking.

RESEARCH DESIGN

The research design was formative in nature. Following Wholey [1979, 1983],
a "rapid-feedback evaluation” was used to make quick recommendations on
improving effectiveness rather than waiting for Bnal resulis before adjusting
procedures. Instances of such moedifications during the implementation phase
of the demonstration are described in the next scetion.

Analysis of the effectiveness of ihe interventions was based ona comparison
of an experimental group with a control group, each consisting of 300 ran-
domly selected cases? These cases were drawn from a list of AFDC clients
who had been referred by the [V-A agency and for whom the need for a
paternity adiudication.was indicated. Cases from the experimental group
wonld be subject to the expedited paternity establishment procedures de-
scribed above. For the control group, establishment would be governed by
existing practices. In contrast 1o the expedited procedures, existing praclices
did not provide for waiver of service and the scheduling of hearings on the
date of the ipitial interview in the case of voluntary admissions, or the use of
personal service and predocketing of court time for contested cases. Also,
control group caseworkers would not have access to the PATS automated case
management and tracking system.

! the original research design called tor & second experimental and comrol group comparisorn.
with gxperimenial group cases drawn oo the basis of a wargeted outreach effore. For reasons
discussed futer, the ouireach pare of ihe expeciment was pat suctesshully bnplemented,
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EVALUATING IMPLEMENTATION

The imporiance of evaluating the implementation phase of the demonstration
was clearly indicated by the complex set of organizational interdependencies
that characierize lecal child-support systems. In this connection, Ripley and
Franklin [1986] nowe thet, *[11n the midst of . . . complex and only partially
prediciable processies), implementation occupies a key location. 1t is literally
in the middle of 1the flow of activities and producis. . . . Assessments of irople.
mentation experience by policymakers help shape decisions about subsequent
policy and program ventures” [p. 9], In terms of the 1988 legislation, the
Cuyai{'toga demonstration provided an opportunity o gauge the ease or diffi-
culty of implementing local administrative reforms aimed at expediling the
paternity process and increasing overall productivity in paternity adhsdica-
tion. Moreover, #t provided an opportunity to explore {actors that could influ-
ence the longerderm viability of the proposed interventions. During the
course of a dernonstration, conditions right be particularly advantageous to
successful implementation, thereby contributing to a successful outcome.
Given the interest generated by a demonstration study, cooperation among
all parties might be emphasized and encouraged during the study. But if such
cooperation cannot be sustained, then the longer-term implications of the
demonstration snd the robustness of the estimated impacis from the interven.
130ns ars ore uncertain. .

Following the traditions of inductively based implementation research,
probing “what was expecied or hoped for by different participants and observ-
ers” [Ripley and Franklis, 1986, p. 11], qualitative assessments of the demon-
stration were made on the basis of interviews with CSEA administrators and
line personnel, as well as key administrators and line personnel with the
prosector’s office and the juvenile court. The interviews were conducted dur-
ing six visils 1o the demonstration site spread out over each phase of the
study. The most significant findings on the implementation phase involved
interorganizational reiavionships, the adoption of the PATS system, and the
problems with implementing outreach.

interorgonizational Relotionships

e Coun

A fundamental concern of the juvenile court was one of control over the
docket. in particular, the court had reservations about the efficacy of schedul-
ing court time before service was completed in the case of contested paterni-
tics, Questions about the long-term viability of the PATS system were raised
and offered as a reason for the court’s reluciance to make its system compati-
bie with PATS. The court's aversion to the new system and its continued
practice of detailed review of all case information filed by the agency resulied
in a slower processing of experimenial cases than had been anticipated.
During the second vear of the demonstration project (Septernber 1988
through September 1989}, there was substantially improved coordination
between CSEA and the juvenile court in the implementation of the expedited
procedures. Management and operational personnel within CSEA noted that
cases were being filed expeditiously and, in line with the planned interven-
tions, experimental cases were being docketed within six weeks of filing.
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Factors identified in explaining these changes included the availability of
additional clerical help for the court in support of its case filing and docketing
activities. More and better-irained clerical support was also credited with
improving communications between CSEA case management personnel and
the court. At the same time, the court continued to experience high turnover
among its clerical workers during the second year of the demonstration.
Comparatively low pay and the heavy work load were ideutibed as factors
contributing to this hurnover.

Even with improved coordination and cooperation in the second year, the
court continued to voive concerns about what it perceived as the high costs
associated with automatic docketing as set forth in the deronstration. Such
docketing practices are seen as costly for the court, because if service cannot
be complated in the prescribed ten-day period after filing or if a client fails
te show for a hearing. the case has to Ee undocketed, a process involving
several steps. A new case is then substinnted, if possible, or the docket time
goes unused. Given the problems with completing service {reportedly as low
as 50 percent} and a high no-show rate by clients at initial court hearings
{alsu reported at around 50 percent), the court clearly faced additional prob-.
lems and costs in managing its docket under the expedited provedures.

the Prosecuior

Another interorganizational component to the expedited procedures con-
cerned the role of the prosecuror’s office in the paternity sstablishment pro-
cess. Over the second year of the demonstration, aspects of the CSEA~prosecu-
tar relationship were clarified and refined, again iHustrating the formative
nature of the demonstration. For example, it was decided that, in the case of
joint interviews, the prosecutor could function more effectively by inter-
viewing the absent parent, rather than having the CSEA support officer re-
sponsible for interviewing both the client and the absent pareni.

More problematic was the arrangement of assigning prosecutors on a rotat-
ing basis to the establishment unit, with one prosecutor permanently assigned
and five prosecutors assigned on three-month rotations. Concerns with this
arrangement focused on conlinuity in case management, incomplete case
preparation, and a tendency to seek continuances as prosecutors approached
the end of their rotations,

The rationale {or rotating prasecutars reportedly stemmed from problems
with burnout in the hostile environment of paternity estakiishment and child
suppori casework. Opinions were also expressed during the interviews that
proseculors aTe more strongly motivated by criminal casework than by child-
support and palernity-related cascwork. By the end of the second year, it
was apparent that a consensus had not emerged about the maost effective
arrangement {or providing prosecutorial assistance to the establishment
Process.

The IV-A Agency

Also of concern, although outside the immediate purview of the demonstra-
tion, was the need for better coordination between the IV-A Agency and CSEA.
In order to receive AFDUC benefits, a woman must sign over (o the state her
rights to child support, and, where the father is unknown, she must cooperate
with the state in establishing paternity for her children. 1t is the IV-A Agency's
responsibility to refer such cases to CSEA. Specific concerns included the
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tharoughness of information collecied on absent parents during AFDC eligi-
bility determinations and guestions about the IV.A Agency's willingness to
invoke sanctions in the event of noncooperation by custodial parents during
the gstablishment process. Improvements along these dimensions would
clearly require closer coordination between C8EA and the County Depart-
meal of Human Services.

Automaoted Monogement Informotion System

Over the frst year of the demonstration, CSEA personnel reported the auto-
mated information processing system, PATS, to be working well. Establish-
ment pfficers were especially appreciative of the automatic document geners-
tion {eature. Having ready secess 1o terminals ai each desk also expedited
case moniloring. Caseworkers reported thal it was 2 very easy system (o use
and were pleased with the way il sped up their work and gave them greater
control aver case management.

One limnitation, though, was the problem of monitoring the status of cases
once they were sent from the establishment unit 1o the court for bling. Because
the cours continued to operaie its own independent MIS svstem, case updaiing
in the PATS sysiem was difficult. This problem occurred in several places
where case updates were dependent on data sources outside CSEA.

As the PATS system was ulihized over the second year of the demonsiration,
a number of refinements and clarifications were made, including the addition
of more action codes or milestones {or wracking and analvzing how cases
were progressing through the various sieps associated with the expedited
procedures. Errors in the fogical sequencing of event codes were found in a
number of control and experimental group cases and procedures for checking
the accuracy of the PATS data were developed in response 1o this problem.

Qutreach

One of the two planned strategies for achieving a more effective paternity
estzblishment program in Cuyahoga County was the development of an out-
reach program targeted on young women in the first or second trimester of
pregnancy. By encouraging establishmem closer to the time of birth, it was
hypothesized that conditions would he more favorabls to voluntary ademission
by the father, making the establishment process more cost-effective. However,
the outreach initiative was not successfully implemented during the first
year of the demonstration prejeci. Attemnpis by the director of the Cuvahoga
Support Enforcement Agency to establish cooperative arrangements with
local clinics, schools, and advocacy groups were unsuccessful, reportedly
berause of concerns about privacy.

A revised straiegy, based on a coordinated effors with the IV-A Agency, also
failed at the implementation stage, Despite repeated efforts by CSEA, the
IV-A Agency did not respond 1o requests {or a list of names meeting various
outreach criteria. As a result, no cases were generated for the experimental
and control groups designated for the outreach component of the demon-
stration.

Sumnmaory

Implementation of the paternity establishment demonsiration in Cuyahoga
County presented a number of challenges. In the spirit of a formative evalua-
tion, modifications and adaptations were made to the original research design
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. and, except for outreach, the planned interventions were operational by the
second year of the demonstration. Of the varicus interventions, the avtomated
case management system, PATS, was implemented with the least difficulty.
CSEA administrators credited the system with not only expediting the pro-
cessing of case information, but also giving support officers and administra.
1ors the means for more sifective case tracking. At the same time, however,
the demonstration pointed up problems with ensuring accurate and complete
case documentaiion and the need for ongoing monitoring and training in
order to realize the full benehits from the sutomated system. In addition, the
fact that the juvenile court and CSEA continued operating from separaie
information systerns had a limiting effect on information exchanges between
these organizations and on further improvements in case management and
tracking.

The demonsteation clearly pointed up the critical interdependencies be-
tween USEA and other key players in the child-support system. The formula-
tion arxd implementation of the demonstration revealed a system in which
CSEA's concern about improved productivity in paternity establishment had
1o be weighed against other values and priorities—matters of due process,
control over the court’s docket, deployment of prosecutors, and rights to
privacy, While these and other issues were largely resoived over the course
of the demonstration, such issues are likely 10 present ongoing challenges o
any long-term efforts to expedite the esiablishment process in Cuyahoga.
More generally, while the 1988 Family Support Act focuses on the role of
child support ageacies in achieving greater productivity in paternity estab-
lishment, the Cuvahoga demeastration makes clear that successful imple-
mentation of administrative reforms is not strictly under the control of these
agencies,

IMPACY ANALYSES

We now turn to an analysis of the experimental and control group cases to
sssess the impact of the expedited procedures on the likelthood of establishing
paternity generally, incrgasing the likelihood of establishing paternity
through voluntary admission, and reducing case duration, The analysiscovers
the 14.month period (August 1988 through Sepiember 1989) over which data
were collected on the experimental and control group cases.

Cose Selection ond Daia

Selection of experimental and control group cases was made from those cases
identified by the IV-A agency as requiring 4 paternity estabiishment. Drawing
fram cases that had been referred by TV-A within 180 days prior to the start
of the demonstration, cases were randomly selected for inclusion in either the
experimnental or comrol group. An additional 60 non-public-assistance {or
walk-in) cases were randomly assigned to both the experimental and control
groups (o ensure that the sample cases were representative of the aciual
population served by CSEA.? The final number of cases initially selected for
each group was 378,

I powal CSEA officials estiroated thit between one-sixth and ene-fifth of thelr {V-D paternity
caseload is made up of nos-public-assistance watk-ins,
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Table I. Demographics, experimental and control grbup cases,

Characioristic Experimental Contral Difference  Buaistic
5, Age of child 3460 vrs (298) 600 vrs (292) « (A0 wrs. ~09234
i Age of cusiodial parem 2B 06 vra, {296} 2855 ves {298) 011 vrs, 033482
3. Age of sbsem parent 3172 ves {3B6)  MO.6b vrs. {284} 106 ves, 1.596
4. Absent parent emploved F3% (298} S0% (297) 0.3% 81282

Nate: Numbers in paremheses indicare the number of 2aperimental and control group cases
for which dala are available.

Following the initial selection, cases were deleted in situations where the
father was deceased, in jail, in the military, or where a support order had
already been issued. This resulied in 2 count of 319 experimental and 333
control groups cases.

Given the large amount of daia (approximately 100 variables over 623
casesi, miscodings were inevitable. To control for these, the experimental and
conirol group cases were screened for jopical inconsistencies in the sequence
of recorded events assoviated with the paternity establishment process.
Where such inconsisiencies were identified, the case was eliminated from the
daia set. There were two main situtations of this tvpe. The first involved cases
which had starting or ending dates that were not congistent with the time
period of the demonstration. A total of 34 cases were deleted on this basis.
The second 1vpe of inconsistency involved the sequencing of events assoriated
with the establishment process, If cases had time imervals between events
that were too short (legally or technically), or i the sequence of events was
contrary 10 the Jogical flow of the paternity process (e.g., a pretrial hearing
dated prior to the custodial parent’s initial interview with CSEA support
officer), they were also dropped from the data set. A total of 23 cases were
deleted on this basis, leaving s final total of 297 control group cases and 298
experimental group cases,

In order to make sure that the cases were randomiy assigned to the experi-
mental and control groups, +-1esis were performed 1o determine i there were
any statistically significant differences in important demographic character-
istics of the comirol and experimenial groups.* The variables examined were
the ages of the child, the absent parent, and the custodial parent, and employ-
ment status of the absent parent. Discussions with CSEA siaff and others
involved with paternity establishmeni indicated that age and employment
characteristics were generally perceived as influential factors in determining
the ease or difficulty of a paternity case. Table | indicates that none of these
variables was significantly associated with membership in the control or
experimental groups®

¢ Power anslvsis was performed here and elsewhere in this section 10 determine if she sample
sizes were Jarge enough 1o measure significan: diflerences. Folfowiag Cohen | 1988, in theabsence
of prior knowledge sbout expected size differénces. & sensitivity anniysis hypothesized small
{d = 0.20), medium (@ w0.50), and large (4= 0.80) effects 10 determine if sampls sizes were large
snough to yield solficien: power 1o the analvsis. The power ranged from 079 {relanively high
probability) 10 0995 {very high probability of refecting the null bypothesis when thare is an
effert}, These results indicated sufficient power for conducting the anslysis in all cases.

? A significance level of 0.0% is vsed throughout this sectivn w characterize suatistically significans
differences,
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Table 2. Establishment outcomes, experimental versus control group cases.

Dutcome Experimental Control Difference  1Statistic
{. Total establishments as a 18.8% {56} 15.2% (45) 36% 1.30
percent of total cases
2. Volunlary establishments  14.49% (43} 9% (2% 4.6% 175
as a percent of 1o0tal cases
3. Contested estabiishments 4.4% 13) §5.4% (18} - 3 0% 0.58
as » percent of total cases
4. No-show asa 453% (1353 46.01% {137} DB .28

percent of total cases

ANaw: Numbers in parentheses indicate the numbser of experimental and conirol group cases
for swhich dala are available.
*Significant a1 805 fevel or better in 2 one-(affed 1est,

impon of the Demonstration on Esigblishment Ouicomes

Drawing on the control and experimental group data, this section examines
the 2xtent 1o which the interventions influenced paternity establishment out-
gomes over the I4-month period of the demonstration.

Row 1 in Table 2 shows the proportion of all cases established within the
controf and experimental groups. For the 297 experirnental group cases, there
were 36 establishments, vielding an oversl! rate of 18.8 percent. This com-
* pares to a rate of 15.2 percemt for the 298 control group cases. While the
proportion is somewhat higher for the experimental group, the difference, 3.6
percent, is 1ot statistically significant,

Turning o row 2, which shows the proportion of cases established volunia.
rily, 14.4 percent of the experimental group cases and 9.7 percent of the
control group cases had paternity established on a voluntary basis® The
differsnce of 4.6 percent is s1atistically significant. For contestad establish-
ments, shown in row 3, the opposite is true, with 2 somewhat higher propor-
tion indicated for the control group (5.4 percent versus 4.4 percent), However,
the difference is not siatistically significant.

While these results indicate that the interventions had no significant impact
on the overall rate of establishment during the 14-month period of the demon-
stration, the higher proportion of voluntary establishments for the experimen-
tal group is noteworihy, Because voluntary acknowledgments require less
legal and judictal involvement, they are more cost-effective, Hence, for a given
leve! of expenditure, the expedited procedures would be expected to free up
resources, and thereby contribute to @ higher number of paternities estab.
lished over time, Such cases also have a less adversarial tone to them, and
this may have a positive effect on future relations between the custodial and
absent parenis and on the likelihood that support pavments will be made on
a timely basis,

* Voluntary admissions of paternity include cases where the sbsent parent parsicipated in the
initisl interview with the CSEA support officer and indicated his willingness toadmit o paternity
{waiving vighss to x heaving sod bload zest), and cases where the absent pacen: did nos partiipats
in the inhiial ioterviow, was served with » paternity complaing, and yoluniarily acknowiedged
paternity et the initisl hepring.



Waifare Ruform ant Pasernivy Fotoblishmens | 679

The positive impact on voluntary acknowledgments is open to several inter-
pretations. It may partly refiect greater cooperation and fewer delays among
absent parents who were inclined 10 voluniarily acknowledge paternity in
any event. In such cases, the effect of the interventions would have been to
increase the proportion of voluntary acknowledgments within the 14-month
period of the demonstration, but that efiect would diminish over a longer time
period. 1 is also possible, however, that the expedited procedures encouraged
voluntary acknowledgments in some cases that would otherwise have been
gontested. For gxampie, the interview letter sent out 1o experimental cases
and inviting the alleged {ather 1o participate may have et 3 more positive
tone for the case and encouraged more fathers 1 voluntarily acknowledge
palernity. According io this interpreiation, the positive net impact of the
interventions on the proportion of voluntary acknowledgments would be
expected 10 persist pver time,

Row 4 in Table 2 shows case outcomes related 1o noncosperative behaviors
or no-show cases. These are cases in which custodial parents failed 1o show
for the initial interview and a second letter had to be sent, or cases in which
thecustodial parent failed (o cooperate at some iater date in theestablishment
process. For the control group, there werg 137 no-show cases, representing 46
percent of the control group cases. Similarly, for the experimental group
cases, there were 135 noshows, or 45 percent of all experimental group
cases. The difference in no-show frequencies between the two groups is niot
statistically significant,

These results indicate that the demonstration had no effect in influencing
averall levels of cooperation with the establishment process, Among the client
population, those custodial parents not predisposed 10 cooperate with the
process were apparently not influenced by administrative changes aimed at
making that process less cumbersome and more expeditious.

Time Differences in Reaching Establishmen: Milestones

in this section, we examine the exient 1o which the interventions influenced
the time required 1o reach various milestones in the establishment process.
Milestones of particular interest include the date of the agency letter setting
up the initial interview with the client, the date of the initial agency interview
with the custodial parent (and, in some cases, the absent parent), the date of
ihe pretrial hearing, and the date when paternity was established. The impact
of the interventions in reducing the time (6 each of these milestones during
the }4-month period of the demonstration is repornted in Table 3.

Row 1 of Table 3 compares the time between the initial ietter and the initial
CSEA interview for conirol and experimental group cases, This interval was
22 days shorter, on average, for the experimental group cases. The research
design included no forrsal intervention at this initial step in the establishiment
process, so this difference was unexpected. However, follow-up inguiries indi.
cated that the letters sent by CSEA to custodial parents in each group, in-
forming thern of the need to begin the establishment process, were not identi-
cal. For the experimental group cases, the letters were processed through the
PATS system, which gave them a very professional, business-like fook. Letters
1o control group clients, on the other hand, were mimeographed form letters,
with blarnk spaces for ¢lient-specific information. In addition, the leuters wo
experimental group clients offered the opportunity for the client and absent
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Table 3. Mean time intervals in the establishment process, experimental versus
control group cases,

knterval Experimensal Cantrol Difisrence +-Statistic
{. Letier to interview 181 days {166) S04 days 41 -22.3 duys 253
2. inerview 1o hearing 1050 days (3487 2285 days (B2} ~ 1335 days 15.07**
3. Interview 0 13 S days 37} 229.9 days (29} =950 days 306"
voluniary establishment
4 interview to 1620 days (10} 2210 days (15} ~ 390 days 208°

contested establishment

Note: Numbers in parentheses indicate the sumber of experimenial and contrel group cases
for whish dats are available. -
TSigniBoant a1 205 leve) or Belter in » one-tatied test,
**Lignificant at 6.01 lovel or beoer in 2 one-tailed st

parent to come together to the initial interview, while the control group
fetters did not.

The effect of these dilferences may have encouraged a more cooperative
atiitude among experimental group clients, explaining at Jeast part of the
difference in response rates. This would seem 10 be especially true for cases
inwhich both the custodial and absent parents were predisposed to cooperate,
with the absent parent voluntarily acknowledging paternity,

Turning to row 2, the experimental group cases again show a shorter time
veriod over the interval between the initial interview date and the date
scheduled for the birst hearing, The difference of 124 days is statistically
significant and is consistent with the expected net impact of several of the
interventions affecting the experimental group cases. These include opportn.
nities for same-day hearings for joint intervicws, use of personal service for
non-joint-interview cases, and automatic docketing of these cases within 41
days of service being initiated, ‘

Turning now to the overall impact of the inlerventions on the average time
(o establish paternity during the 14-month period of the demonstration, rows
3 and 4 show the interval between the date of the initial interview and the date
when pateruity was established for voluntary and contested establishments,
respectively” The average time for voluntary establishments is 95 days
shorter for experimental group cases, znd this difference i3 statistically sig-
nificant, For contested establishments, the average time is 89 days shorter for
experimental group cases, and this difference is also statistically significant.

These results indicate that over the 14-month period of the demonstration,
the interventions had some impact in expediting the establishment process
by shortening the time 1o various intermediate milestones and reducing the
overall time o establish paternity for both voluntary and contested estabiish-
ments. Taken together with the information in Table 2. the results suggest
that strearslined administrative procedures can be successfully implemented
to expedite the process and contribute 1o a higher rate of voluntary esiablish-
metits within & 14-month period. However, while the evidence indicates that

1’ Comparisoas based on the date of the isital lester and the duie of essablishment could not be
. mage because of the very few control group vases (Jess thay wen) for which dates wers available
on batk milestones,
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Table 4.. Regression-adjusted duration analysis.

Interval i  Interval 2: Inierval }: Imerval 4; Interval 5:
Leiter ferview Iotervipw 1o Interview 1o Inieryview
10 o voiuniaty contesied H3
imarview hearisg estabiishment  establishmens  establishment
Experimental 1.18Y L ¥ A 0.3636 - 0,575 4.1310
group .53 935 {1.1554} {~}.3814) {3%08)
Absent G.0227" 0065 —-5.0016 0031 G 0065
parent’s age {2.2%} .59} {— 0797) {1.1694) L3911
Cussodial -0015% - 0113 B0206 ~0.0496 G082
parent’s age (= 1.07} {~.766) {1.0954) {~ 10876} {.3445}
Childs age ~3.012% -~ G570 " ~ 8 8 ~ 004 =0 F781%"
(276 {244 {~ 306191 {15184} (=467}
Absent paremt ~0.0143 T A {1653 G A08G 1.Ig6E>*
emploved £~ 057} f2.A97) {3.674%; {4544} (392182}
N 562 334 338 334 334
Experernental 285 177 177 ¥4 177
Contrel 277 157 157 157 137

Wpte: +-Simiistics are given in parentheses.
*Significant at 005 level or betier in » soe-saiied 1es1,
*“Significany a0 0.01 level or bavier in # aneaailed 1251,

improved adminisirative procedures can increase the rate of voluntary estab-
lishment within such a timeframe, the magnitude of the impact, as indicated
in the Cuyahoga demonstration, may be relatively small, Morgover, in the
case of contested establishments, even though there is statisiical evidence
that the interventions shoriened the time to establishment, there is no evi
dence that this had any affect on the proportion of contested cases 1that were
established ®

Regression-Adiusted Duration Anolysis

It is inportant 1o note that the results in Table 3 reflect only those subgroups of
control and experimental group cases that reached the designated milesiones
during the 14-month period of the demonstration. Because these subgroups
are relatively small, the results in Table 3 cannct be generalized o the full
sample of control and experimental group cases, To address this limitation,
a regression-adjusted duration analysis was performed on gach of the time
intervals indicated in Table 3. This analysis 1akés account of information
en uncensored experimental and control cases (pases that had reached the
designaled milestones) and censored cases {those that had not reached the
milestones).® The results are reported in Table 4.

The resuits in Table 4 are based on a Cox proportional hazards model [Cox,
18721 In addition w experimental versus control group status, the model
includes as explanatory variables the age of custodial parent, age of absemt

¥ Again, there is the possibility that the expedited procedures enceiraged some potentially
comesied paternity cases 1o establish voluntariiy,

* Fur a discussion of astimating technigues involving event Bistory data, see Allison [1985] and
¥amaguchi [1951],
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parent, age of child, and employment status of absent parent. For intervals 3
and 4, & competing risks approach was used to account for the different
propensities associated with voluntary versus contested establishments {see
Allison, 1985, p. 42].

Far intervals 1 and 2 {average time between letter and interview and be.
tween interview and hearing, respectively), the duration analysis results are
consistent with those in Table 3. The positive and stadstically significant
coefficients on the dummy variable for membership in the experimental group
indicate a higher probability that members of the experimental group would
have reached the indicared milestones at any point in time.?®

Other findings for interval 1 indicate a statistically significant relationship
tetween the age of the absent parent and the probability of the first interview
Gcourring at any point in time {the older the absent pareni, the greater the
probability). For interval 2, there is statistical evidence of a positive associa-
tion between employment status of the absent parent and the probability of
reaching the frst hearing (a higher probability for employed absent parents).
Similarly, the younger the child, the greater the probability of the first hearing
occurring at any point in tme.

Turning to the results for inervals 3 and 4 (interview to voluntary establish-
ment and interview {o contested establishment, respectively), a positive rela-
tionship is indicated between experimental group membership and the proba-
bility of 2 voluntary establishment occurring at any point in sime. However,
contrary to the results in Table 3, this refationship is not statistically signifi-
cant. Similarly, for interval 4, there is no evidence of a statistically signifcam
relationship between merabership in the experimental group and ithe proba-
bility of a contested establishment occurring at any point in time,

For voluntary establishmenis,a positive and statistically significant associ-
atiom is indicated between the employment status of the absent parent and
the probability of a voluniary establishment occuring a2 any point in time,
while a negative associaiion is indicated between the age of the child and the
probability of a voluntary establishment occurring at any point in time (the
younger the child, the greater the probability). The latter result is consistem
with conventional views about the paternity process, while the former result
contradicts conventional thinking, which argues that voluniary estabiish-
ments are more likely 10 occur in cases whiare the absent parent is unem-
ployed; that is, unemployed [athers can expect smalier support orders and
may only face a "seek work” order as a result of acknowledging paternity.
For contested establishments, there are no staiistically signihcant effects
indicated for any of the control variables, although there ts again some sugges-
tion of an inverse relatjonship between the age of the child and the probability
of paternity being established at any point in time,

& Ag Jiscussed by Alllson (1985, . 231, the fundamentz! dependens variable in an evem history
mode! (s the hazard rate. Steictly spruking, only in discretesime regreasion models can the
hiazard eate be interpreied as the probability of an event occurring, For contiavous-lime regres-
sion modele, such as those used here, the hazard rate is more sccurately interpreted as the
expected nwmber of events in 3 given time interval, with the revipeocal interpreted as the
expected length of Hime wnil the event occurs. Hence the conlBoients in Table 4 indicate the
impact of the various independert variables on the expecied longth: of time in reaching the
designated mileytones, and intuitively, the shorter the time period, the greater the probability
of the milestone being reached at any point in Hme.
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And finally, interval 8 in Table 4 shows the average time between the
interview and the establishment of paternity, irrespective of whether the
paternity was contesied. As can be seen, a positive but statistically
insignificant relationship is indicated between experimental group mem-
bership and the probability of establishing paternity. Among ithe control
variasbles, the results are similar 10 those for interval 3, with 2 negative
and statistically significant coelficient for age of child and a pusitive and
statistically significant coefhcient for employment status of the absent

arene. )

d To surnmarize: The results in Table 3, which are derived from the subsets
of completed cases, and the resulis in Table 4, which are derived from all
cases {censored and uncensored}, both indicate 1that the interventions had a
statistically significant effect in expediting various intermediate steps in the
paternity establishment process. However, while Table 3 indicates that for
bath voluntary and contested cases the interventions had a siatistically sig-
nificant effect in speeding up the establishment process, there is no evidence
that these results generalize beyond those cases for which paternity was
established within the 14-month time frame of the demonstration. With re-
gard to overall rates of establishement, the results in Table 4 are guite consis-
tent with those in Table 2, indicating no significant impact from the intervens
tions on the overall rate of establishment. .

One interpretation of the differences between Table 3 and 4 relates 1o the
observation about the high rates of noncooperation by both experimental and
contrel group custodial parents reported in Table 2. For those parents who,
for varicus rgasons, were predisposed 10 cooperate, the inierventions may
have accelerated the establishmen process. These parents arve the ones who
would be more inclined tokeep scﬁz&d?zie:i appointments for initial interviews,
blood testing, and pretrial hearings. As a result of this cooperation, there
would be a higher probability of these cases being completed within the 14.
month period of the demonstration and of iheir being reflected in the duration
estimaies reported in Table 3. The duration estimates reported in Table 4,
however, are derived from the full sample of experimental and contrald cases.
Hence, these estimates will be much more influenced by the delaying tactics
of the high proportion of parents not predisposed to cooperate with the pro-
cess, and such tactics will tend to swamp any potential effects from the
interventions in expediting the process,

From the standpoint of the 1988 Family Support &ct legislation, the resulis
of the demonstration offer little reason 1o expect that expedited adminisira.
tive procedures alone will be sufficient for paternity 1o be established within
the mandated 15 months of locating the absent parent.’ While the resulis in
Table 3 indicate that expedited administrative procedures can, in principle,
be successfully implemented so as 10 speed up the establishment process, the
results in Table 4 indicate that such changes are not sufficient to overcome
strong propensities among many parents toward noncooperation with the
paternity establishment process.

£ Specificaily, as described in 45 CFR 304.5, a paternity complaint is to be filed or service of
process completed within 90 days of locating the alteged father, and paternity is 1o be established
{or the alleged father excluded) within one year after the sueretshil service of process {Fadera!
Register, August 4, 1989, p. 32, 286].
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CONCLUSIONS AND FUTURE RESEARCH

The resuits of the Cuyahoga County demonstration project indicate that the
expedited procedures had some effect in increasing the likelihood of establish-
ing paternity through voluntary admissian. At the same time, there was no
evidence of improved cutcomes for contested cases, and the ao-show rate was
very high for both the experimental and contrel groups. This leaves open the
question of the net impact of such interventions on the establishment process,
While the interventions had some impact on reducing the time 1t takes to
process each case {at least over some of the intermedizie milestones in the
establishment process), the behavioral assumptions about how the expsdited
procedures would affect the willingness of custodial and absent parents to
cooperate with the establishment process were not borne out. With custodial
and absent parents predisposed to cooperate with the system and to volue-
tarily admitf to paternity, the expedited procedures appear (o have reinforced
these attitudes and 1o have had a positive imnpact on the rate of establishment,
But there is no evidence that the interventions affected overall attitudes
governing willingness to cooperate with the paternity establishment process.

While the various ouicome measures reporied above apply specifically to
Cuyahoga County, there are broader implications for the 1988 Family Support
Act. In particular, the results of the demonsiration point up the likely limits
of a sirategy predicated mainly on administrative reforms. While changes in
adminisirative procedures can have some effect on the rate and overall suc-
cess of paternily establishment, there appear to be wellentrenched client
behaviors working against cooperation with the paternity establishment and
child-support svstem,

Wattenberg [1987] suggests a number of reasons why mothers would not
warnt to cooperate with IV-I) programs even though their benefits are contin-
gent on such cooperation. The reasons include no desire to establish a perme-
nent tie between the father and the baby because of future marriage prospects,
as well as protecting their partners from financial consequences, harassment,
medical expenses, and even statatory rape charges and prison [Wattenberg,
{987, p. 12]. Itis unlikely that managerial or interorganizational reform could
address all of these very real concerns of the mother.

A foliow-up analysis of cases in the Cuyahoga study, in which the custodial
parent (ailed o cooperate with the paternity process, indicates that such
behavior is more likely in the case of younger absent parents and younger
custodial parents. Simi!ariy nancmpera!ia:s is more likely to oceur in cases
where the absent parent is unemploved. Such patlerns suggest ways in wﬁzch
outreach might be targeted 1o encourage greater cooperation.

Another possible response to noncooperation is more aggressive sanc-
tioning of custodial parents whe fail o cooperale with the system and are
unable to show good cause for such behavior M But there are obvious political
arsd moral ditheultios with this approach. If attention is to be directed toward
individual incentives, it should be directed at all stages and all participants
in the paternity establishment process (social workers, child-support admin-
istratars, prosecutors, court referees, and judges). With betier monitoring snd

' Such sanciions include the termination of the cash geant for the custedial pasent and may akso
entail conversion of the children's grants from cash to dirsgt payments o vendors Ior living
EXPEnILS.
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management of cases by the local CSEA, it is becoming clear that the TV.A
Agency plavs a critical role both in the initial contact with the custodial
parents and in the imposition of sanctions for noncouperation with the CSEA.
Success in paternity establishment is contingent upon completing & series of
necessary steps scross several agencies and organizations, and the IV-A/AV-D
relationshipin paternity establishment is undamenally important in setting
the tone for this process—-not only in gathering crucial information for locat.
ing the absent parent, bus also in influencihg the willingness of custodial
parents o cooperate with the process.

The Cuyashoga demonstration also has broad implications for the imple-
mentation of administrative reforms aimed at expediting the paternity estab-
lishment process. Such refoerms entail a complex set of interorganizational
relationships. Of particular note, and the sublect of continuing research, is
the couri—agency relationship in paternity establishmers and child support!?
With fnancial inducemenis from the federal government, the couri-agency
relationship in many jurisdictions has been tightened somewhat through
arrangemenis by which the IV.I agency formally contracis with the court
for referee and other paternity-related expenses. While providing the IV-D
agency with some additional influence over the court’s rescurce allacation
priorities, such influence is limited by long-standing court attitudes regarding
control ever the dogket, More fundamental concerns about procedural due
process may also Hmit the extent to which agency concerns about expedited
case processing and increased productivity can be addressed.

Ancther importani interorganizational connection in paternity establish-
ment is between the IV-D agency and, in at least saome localities, the prosecu-
tor’s office. Again, while federal Bnancial incemives encourage formal con-
tractual relationships between these two organizations, such incentives have
only a limited impact In reconciling the priorities of the prosecutor's office
(where the empbasis has traditionally stressed criminal over noncriminal
casework) and the efficiency concerns ol the IV-D agency in pursuing paternity
rases expeditiously.

Drawing on the work of Qliver Williasnsan [1979] and others in the area of
transaction cost analysis, the complex nature of the contraciual relationships
batween the IV.D agency and both the court and the prosesutar’s office can
be expected toresult in organizational realignments and changes inthe nature
of the services provided. In paternity establishment, ongoing research indi-
cates that such changes are occurring. The complex transactional relationship
hetween the agency and the prosecutor has led some agencies o incorporate
their own in-houge legal units, so as to obviate the need for contracting with
the prosecutor, In addition, IV-D agencies have moved more aggressively to
encourage voluntary agreemenis by the absent parent in paiernity cases,
thereby limiting the amount of legal adjedication.

The extent and impact of these naturally occurring adapiations to the
complex nature of paternity establishment and child support remain to be
fully assessed. At this point, however, iwo things are clear. First, with the
emphasis in recent policy initiatives on streamlining the paternity establish-

5 The suthors are curventiv engaged in an cight-site study of the imerorganizational aspects of
paternity eswblishment. This research also examings the IV.A-FV.D relationship more closely
for its effect in influencing cooperntion by custodial and absent parents in the establiishnent
process.
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ment process through administrative reforms, the problems of policy imple-
mentation in a system as complex as child-support enforcement should rot
be underestimated. Financial incentives, mandated performance standards,
and sanctions directed at the IV-D agency are necessarily limited in their
impact by the extensive organizational interdependencies underiying child-
suppert enforcement and paternity establishment. And, finally, however suc-
cesshul the implementation of administrative reforms, their impact will neces-
sarily be limited by client attitudes toward the paternity establishment
process, Successful policy reforms must recognize and be responsive to both
structural and behavioral aspects of the problem.
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