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Overview• 

The prevention Issue group focussed Its attention on childbearing by unmarried 
teenagers. The number of births to, and the birthrates of, unmarried teenagers have • both increased steadily for several decades, accelerating In the m Id-1980s. By one 
estimate, about half of all women who had a first child as an unmarried teenager were 
AFDC case-heads within the year following the birth.' About half the female case
heads currently receiving AFDC had their first child as a teenager.' 

Some of the options presented below are mutually compatible and some are mutually 
exclusive. Although they are presented within a unifying behavioral framework, they 
represent the range of the members' knowledge and advice, not a group consensus. 

Our review tound tew Interventions with at-risk teenagers that had more than very 
modest impacts on childbearing. Even well, designed programs to correct deficiencies 
in knowledge of sexuality, academic performance, behavioral problems, and 
opportunity so far have been unable to demonstrate much impact on teenagers most 
at-risk. For some innovative programs, this may only mean that rigorous evaluations 
have not been perfonmed. In some such cases, we recommend further research and 
testing, or cautious expansion. 

From the small enects of interventions aimed at teenagers, and research pointing to 
the roots of risk-taking behaviors in early family and school experience, the group 
infers that earlier interventions may be the best hope for more significant impacts. 
Unfo~unately, the prevention potential of early interventions remains targety a matter 
of faith rather than hard evidence. 

Research and common sense agree that disadvantaged teenagers must be convinced 
that they have something to lose in their futures before they will avoid risky behaviors, 
When the incomes of men and women who finish high-school and marry before 
having children are compared 10 the incomes of drop-outs and single-parent families, 
the economic consequences of becoming an unmarried teenage parent are strikingly 
evident. Arguabty, finishing high-school and marrying before having children will tend 
to protect even disadvantaged adolescents from poverty better, and raise their 
incomes more, than any of the new opportunities the issue group proposes. Even 
disadvantaged teenagers already have a lot to lose by dropping out and becoming 
unmarried parents. So the group proposes alternative ways to make this simple truth 
more apparent to those who need to know it. 

1 1993 Green Book, Committee on Ways and Means, WMCP 103-18, p.728. 

7 Facts at a Glance, (Child Trends Inc," Washington). March 1993. 
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Several initiatives, including school-to-work, One-Stop Career Centers, and • 
implementation of the new youth title II-C in the Job Partnership Training Act, are the 
core of the Administration'S efforts to increase economic opportunities for adolescents 
from poor families. On this foundation, the prevention issue group builds several • 
options for opportunity interventions targeted directly at the behaviors that lead to 
welfare and poverty. Post-secondary education guarantees, and priority in a range of 
education and training programs, could be linked to avoiding unmarried teenage 
parenthood and crime and, as appropriate, completing high-school. To promote 
educational interests and aspirations in students with low academic achievement, both 
demonstration research and wider implementation of the career academies model is 
proposed. For adolescent femate drop-outs with histories of low academic 
performance who yet have avoided parenthood, the JOBST ART intensive training and 
services model seems worth developing further. Emptoyment guarantees are 
discussed, in the forms both of tax credits (for employers who offer trial employment to 
disadvantaged secondary students who graduate and avoid crime and parenthood) 
and government-created jobs in the most distressed neighborhoods. 

Unfortunately, there is reason to believe that what can be done to increase economic 
opportunity will not be enough. Early prevention is atso needed so that disadvantaged 
children arrive at adolescence more ready to recognize educational and economic 
opportunity and able to 'take advantage 01 it. The President's health care reform 
proposal would assure all parents a comprehensive package, including prenatal and 
preventive health benefits essential for early child development. In the areas of family 
support, Head Start, and Chapter 1 reauthorization, the Administralion is strengthening 
programs that provide early developmental services that many are convinced hold the 
key to prevention 01 later self-destructive behavior. 

Some children most at-risk are born into families with multi-dimensional, multi
generational problems aggravated by the neighborhoods in which they live. For such 
children, the group believes that prevention may require fundamental changes to the 
economic, social, and educational structure in some inner-city neighborhoods, and 
comprehensive services approaches to the persistent problems of inner-city families. 
Two demonstration approaches are proposed. Environmental change also is the basis 
of the prevention objective in a proposal to increase relocation of inner-city families 
receiving rental assistance. 

In light of the fact that the mid-teens may atready be too late to provide prevention 
interventions for some youths, an option to fund development of model middle-schools 
is proposed, as are options to develop federal guidelines for comprehensive health 
education curricuta (including sexuality education) beginning with the early grades and 
continuing through high-school, and school-related health services, including family 
planning counselling and services. 

2 
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Ultimatety, however, risk-taking behavior, including unprotected sex, is neither pre• 
determined by childhood experiences nor compelled by hormones and peers. 
Accordingly, many of the prevention issue group's options deal with ways of promoting 
more responsible behavior. The President has made it clear that the responsibility of • 
parents to support their children will be a central message of welfare and child support 
reform. Recognizing that low-income programs are intended to provide a second 
chance both to those who are victims of circumstances and to those who have made 
mistakes, the prevention issue group presents a number of options intended to send a 
more consistent message in public programs that actions have consequences and 
people are responsible for their actions. 

To underline the prevention potential in welfare reform's message of responsibility, the 
group stresses the importance of early mandatory participation in education and 
training for teenage case-heads during time-limited eligibility for cash aid, and simple, 
uniform time-limits with few exemptions for very young mothers. Because 
responsibility attaches to both parents, several options are proposed to increase the 
likelihood that fathers of children born to teenage mothers will be targeted for child 
support enforcement. 

Options are presented to encourage the strengthening of a number of voluntary social 
institutions that promote development of character and responsibility in adolescents. 
White House support for volunteer programs that deal with disadvantaged children 
one-on-one is also proposed under the theme of Reach One Child. 

The pervasive influence of television is the subject of two options, one for the Surgeon 
General to enter a dialog with the television industry about responsible presentation of 
public service messages about sexuality and teenage risk-behaviors and advertising of 
contraceptives. A broader option proposes a Presidential commission to extend our 
state of knowledge about the effects of television on character development and 
sexuality and to explore the positive potential of the medium in these areas. 

Research gives little basis for hope that individual programs and policies to encourage 
responsibility or increase opportunity will have a large effect on the risk-taking 
behavior of adolescents. However, prevention is not the only, not even the major, 
justification for policies of responsibility and opportunity. More equality of opportunity 
is an end in itself, and expanding education and other human capital development 
programs for those with little opportunity serves that end. Similarly, the legitimacy of 
the public's desire that government programs should expect responsible behavior from 
citizens does not depend on whether that expectation is fulfilled. 

Nonetheless, what we know about human behavior gives us reason to hope that the 
small behavioral effects of individual programs in isolation may understate the 

3 
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prevention effects of a message of responsibility and opportunity communicated mora 
consistently in public policy. To the extent that prevention of behaviors leading to 
welfare dependency and poverty is an objective, the goals of opportunity and 
responsibility should be pursued in a way that consistently reinforces their message to 
youth. 

4 
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A . 	 Prevention through a clear message of responsibility • 

Options to send clear messages about the responsibility of parents to support their 
children might include the following: • 

A 1. 	 Minor mothers, who are by definition not adults. should live under adult 
supervision and should not be able to use welfare benefits to establish 
independent households. Options for consideration include: a) mandate states 
to require minor mothers to live with their parents or in other supervised 
settings; b) eliminate AFDC eligibility for minor mothers. and require them to 
rely on their parents for support. 

A2. 	 During eligibility for cash assistance. participation by young mothers in 
education, training, and employment activities should be mandatory soon after 
eligibility is determined. 

A3. 	 Time limits for assistance should be easy to understand and not avoidable by 
deliberate action. except by leaving the rolls. 

A4. 	 Special efforts should be undertaken to establish paternity and child support 
orders for the children of teenage mothers. Options for consideration include: 
a) lower federal AFDC match rates for cases without established paternity; b) 
lower benefit levels for children without established paternity; c) incentives to 
states to establish paternity and child support orders for the fathers of the 
children born to teenagers; d) incentives for teenaged mothers to cooperate in 
paternity and child support efforts. 

A message of parental responsibility is at the center of the Administration's welfare 
and child support relorm initiative. This message will reach al·risk youth as changes 
to options they face. A life on welfare will not be among their possible lutures. and 
males will have no futures as deadbeat dads. A wellare prevention effect may result if 
this change in options deters' some sexual risk-laking. 

Welfare changes may seem 100 abstract and remote to influence behavior as 
unplanned and unreflective as teenage sexualily. However. it is widely held that some 
kinds of remote future consequences do have such an ·influence. One 01 the most 

:) When present behavior is influenced by a wish to avoid a luture consequence, 1he process can 
be termed 'deterrence: Ordinarily, the term is used in the context of discussions of rewards and 
punishments. Here, the term is Intended to mean only what il means i1 we say 1hat a sign warning of 
the danger ot faUlng deters someOne from walking too near the edge of a precipice. Felting is not a 
punishment for ignoring lhe sign and walking too near the edge, it is a consequence. 

5 
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frequenlly expressed views about teenaged childbearing is that lack of economic 
opportunity is a major contributing factor.' Adolescents are more likety to undertake 
risky behavior when they perceive that they have tittle to lose.' 

We have little proof that risk-taking can be deterred among at-risk youth either by a 
message of opportunity or by a message of responsibility. Discussion of the effect 01 
increasing opportunity will be left to another section of this options paper. Research 
on the effects of welfare policy on childbearing has generally declared them to be 
small, at most. Attention has been mainly limited to the question of whether variation 
in AFDC benefits, either among states or over lime. Is correlated with birth-rates or 
family structure. Only a weak link has ever been measured" 

However, Ihe effect of variations in AFDC benefits among states or over time probably 
is not a very good guide to what would happen if we end 'welfare as we know iI.' 
Time-limits and community service work requirements would constitute a radical 
change in the daily life of welfare recipients, Would these and other welfare policy 
options actually deter teenage sexual risk-taking? What we know about how 
consequences influence behavior suggests that the probability of a consequence is at 

4 Several examples are cited in Cheryl 0, Hayes. Risking the Future, Adolescent Sexuatity, 
Pregnancy, and Childbearing, (National Research Council, Washington) 1987, Vol I, pp.l1S-9, Other 
examples may be found in, Kenneth B. Clark. Dark Ghetto, Dilemmas of Social Power, WesJeyan 
University Press, (Middletown, CT, 1989). p.72; Irwin Garfinkel and Sara McLanahan, Single Mothers 
and Their Children, (Urban Institute. Washington), 1986, p,SS: Elijah Anderson, "Neighborhood Effects 
on T£fflnage Prognancy,~ in Christopher Jencks and Paul E. Paterson (OOs), The Urban Underclas$, 
(Brookings Institution, Washington) 1991, p,397; Greg J. Duncan and Saul O. Hoffman, "Teenage 
Behavior and Subsequent Poverty," in The Urban Underdass, p.172: Chong·Bum An, Robert Haveman, 
and Barbara Wolle, ~Teen Out·ot~wedlock Births and Welfare Receipt: The Role of Chitdhood Events 
and Economic Cifcumstances, ~ unpublished paper. 

5 The exact menta! and emotional processes by which expecfed consequences {espedally remote 
consequences like lost economic opportunity} may influence the sexual behavior of teenagers are far 
from dear. A conventional view would be that a person takes an action if he or she prefers the 
consequences expected from taking It to the consequences expected from nof taking it With at~risk 
leenagers, a number of intervening factors may cfoud and confuse this kind 01 rational process. The 
remote consequences may not be well-understood. or the likelihood of them resulting from the action 
may be assessed poorly. Some analysts poln! to immaturity, impulsiveness, or a high discounf of any 
tong-term fulure consequences, among youih in general and especially aI-risk youth. The behavioraJ 
mode! intorming the following discussion IS drawn from lhe Appendix 'v~~'T: 
James Q. Wilson and Richard J. HermSlein, (Simon and Schuster, New 

~ Robert Moi1it1, "Incentive Effects of the U.S. Welfare System: A Review,' Journal of Economic 
Literature, March 1992, pp,21·31, Gregory Acs. -The Impact of AFDC on Young Women's Childbearing 
Decisions,~ (Urban !nslnute, Washington) 1993. Duncan and Hoffman,1991. Charles Murray, "Wetfare 
and the Family: Ihe U.S. Experience," Journal of Labor Economics, 1993, VoLl1, No.1, pp.s224--s262. 
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least as important as its magnitude. In other words, the IreQuency 01 exemptions lrom • 
community service requirements may have more to do with deterrent impact than the 
kinds of behavior required . 

• 
Option A 1 - Minor-mother policies 

. While it has been estimated that half the mothers receiving AFDC at a point in time 
had their lirst child as a teenager, in an average month in fiscal year 1992, only 
around 8 percent (or 305,000) female 'adult" recipients were 19 years of age or 
younger. (Less than 5 percent were 18 or younger. Less than 2 percent were under 
18.) Analysis of longitudinal data sets has shown that considerable time may elapse 
between birth of a child to a teenager and the mother's application for AFDC. 7 

Consequently, it is easy to conclude that policies aimed at minor-mothers on AFDC 
are not likely to have much welfare prevention impact 

However, two factors of welfare dynamics suggest that minor-mother policies may 
have a larger impact than the share of teenage case-heads in a current cross-section 
of the AFDC caseload suggests. First, the share of the female adult recipients of 
AFDC represented by teenaged mothers increased by nearly half from 1987 through 
1992. The entire AFDC caseload increased rapidly during the recent economic 
downturn. However, teimaged mothers increased faster. The share of the AFDC 
caseload they represented increased by about one-fourth during this period, an annual 
average rate of increase of 4 percent. 

Second, unmarried teenaged mothers who do not finish high-school and who have 
little work experience are likely to become long-term dependents. Many teenagers on 
the rolls now will still be on the rolls, or will have returned, when they reach their mid
and late-20s. II 8 percent of the current caseload has a case-head less than 20, and 
that group averages ten years on the rolls, between one-fifth and one-fourth of current 
AFDC cases may be headed by mothers who came onto the rolis as teenagers. 

Since the Family Support Act 01 1988, states have the option 01 requiring many never
married minor-mothers to live with their parents or in some other supervised setting, 
rather than establishing their own households. In such cases, protective AFDC 
payments are made to the supervising parent or adult, rather than to the minor
mOlher. Exceptions are made if the mother had already moved out a year prior to 
giving birth or applying lor AFDC, or if the safely of mother or child might be 
endangered. 

! 1993 Green Book. p.728. 
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The rationale for the Family Support Act policy was concern that at-risk females could • 
view early motherhood and AFDC as a way to escape often difficult home 
environments." However, currently, only six states have taken this option, two as part 
of demonstrations. To the extent that the original concern was well based, it does not • 
appear that the current State-option policy will address it very widely. 

Option A 1(a) - The current policy could be converted to a mandate. Obviously this 
would increase the likelihood that minor-mothers would be required to live with their 
parents as a condition of AFDC eligibility. On the other hand, the fact that so few 
states have adopted this option suggesls that a mandate would nOI be received 
enthusiastically. Curren! law permits states to exempl minor-mothers for a variely of 
reasons, including some Ihat would be easy for stales to apply very liberally. It 
appears that states could, to some extent, undermine the effects of a mandate with 
which they disagreed. The simplified behavioral model sketched above tells us that 
uneven and uncertain application of the requirement would tend to reduce its deterrent 
effect. 

At some administrative cost, documentation of exceptions could be required as part of 
the case record. However, it is not clear what effective sanctions for failure to comply 
could be applied to states. On the other hand, too vigorous a pursuit of states for 
allowing too many exceptions could result in minor-mothers being required to live in 
lamily situations Ihat are unsale for them or their children. 

It seems unlikely that significant savings would result from this option. It probably is 
too soon to see impacts on caseloads in states adopting the current option. However, 
the proportion of the caseload headed by minor mothers, the fact that they retain 
eligibility in their parents' homes, and the possibility that states could avoid the 
mandate through frequent exemptions all work against significant impacts. 

Oplion A1(bl- Recenlly, Robert J. Samuelson became one of the more weil-known 
advocates of eliminating wetfare eligibility for minor-mothers altogether. Such a policy 
would make larger changes 10 the consequences of teenage childbearing than Option 
A1(a), and these changes would be certain to apply to all individuals. On both 
dimensions, the deterrent effect of Option A 1 (b) is likely to be greater. 

On the other hand. the policy would have other consequences that weigh against it. 
Some teenagers would not be deterred. Without any AFDC eligibilily as caretakers, 
they might remain etigible for noncash aid, and for cash aid in some states, much like 

a In HThe Impact of AFDC on Fa.mily Structure and Living Arrangements." Bane and Ellwood had 
found that single mothers were more likely to eslablish their own householdS in stales with higher 
AFOC benefits, 
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Generat Assistance currently. Some would also be forced back upon their parents for 
support, or might choose to marry or work, all responses that arguably are usually 
better than welfare dependency, However, some unpredictable number of teenage 
mothers would not respond by increasing income from other sources, and the effect of 
Option A1(b) would be to reduce the already modest income available to the 
dependent children in the famify. 

Option A 1 (b) is a special case of a broader deterrent approach. Perhaps the easiest, 
and probably the most effective. way to highlight the consequences of bearing children 
without the means to support them is simply to reduce welfare eligibility and benefits. 
(For example. the behavioral effect of time-limits with no subsequent work guarantee 
probably would be greater than the effect of time-limits followed by community 
service.) However, a deterrent objective needs Ie be balanced against the welfare of 
dependent children whose parents are not deterred. 

In addition, if minor-mothers are nol eligible for AFDC, they cannol be required to 
partiCipate in programs tor AFDC caretakers designed to make them more sell
supporting. The Teenage Parent Demonstration showed the practicality of increasing 
the education. employment and earnings, and reducing welfare dependency. among 
teenage mothers on AFDC. 

The current ASPE estimate of eliminating eligibility for minor mothers shows $270 
million per year in lederal savings. AFDC net at food stamp ollsets. No behavioral 
effecls are modeled. In addition, it some of the children of disqualified minor-molhers 
were placed in foster care. the great difterential between loster care benetits and 
AFDC benelits would lurther reduce federal savings. Making minors ineligible to be 
AFDC case-heads a state option would reduce the impact as well. 

Options A2 and A3 - Simplicity and certainty of partiCipation requirements, time-limits, 
and work requirements 

Major features of the President's welfare relorm - time limits followed by community 
service - send the message of responsibility. Basic behavioral theory tells us that the 
message will be diluted for at-risk teenagers if many AFDC parents are to be exempt 
(particularly very young mothers), il activities during the time-limit look like welfare as 
we know it. or it the length of the time-limits may vary very much from individual to 
individual. It is nOI just Ihe nature of possible consequences. but also the perceived 
likelihood of their occurrence that influences behavior. Consequences that are more 
remote. or are otherwise perceived as less probable, will have less effect on choices 
such as the choice to take fewer risks with sexual behavior. 

9 
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If at-risk youth in neighborhoods with concentrations of AFDC families see that many • 
of their neighbors' lives are unaffected by requirements to participate in training 
activities, or by time limits on cash assistance, they are likely to discount the 
probability that they themselves might be subject to mandatory participation and time• 
limits. So broad and imprecise exemption categories would tend to dilute the 
message of responsibility. 

On the other hand, if mandatory participation is not required during the period of 
eligibility for cash assistance, or if time-limits varied considerably from case to case, 
the message of responsibility would tend to become more remote. Responsibility for 
supporting children through work would move further out into the future. 

With young teenagers in general, and with at-risk teenagers especially, research 
shows a sharp discount of remote consequences: The connection between actions 
and consequences is often limited to a short time horizon. While the actual deterrent 
impact of mandatory participation and time-limits remains to be seen, i! a deterrent 
effect on at-risk teenagers is an objective, the remoteness of the consequences 
should be a key consideration. 

Requiring mandatory partiCipation by a larger proportion of AFDC recipients and 
limiting exemptions to the partiCipation and post-transitional work program may 
increase the deterrent impact of welfare reform but it may also increase costs overall. 
Of those on the rolls, a greater proportion would be in activities (education and training 
or community service) ihat involved costs beyond benefits and normal administration. 
Whether overall costs woutd be higher or lower would depend on whether these added 
activity levels had deterrent and exit effects large enough to offset the higher average 
case costs. That can be determined only by experimentation. 

Currently, all non-exempt teenage caretakers who have not finished high-school are 
supposed to be engaged in educational activities. If AFDC were limited to two years 
and followed by community service with no behavioral effects, the cost of 100 percent 
participation in education and training during the transition period, and in community 
service after two years. for teenage parents while they were teenagers might amount· 
to around $1 billion in education. training, child care, and community service costs. Ii) 

D Wilson and Herrns1ein, 1985, pp,146-7, 174,205, For a more skeplical view, Cheryl D. Hayes 
and Sandra Hoffreth, Risking the Future, Adolescent Sexuality, Pregnancy, and Childbearing, (National 
Research Council, Washington), Vol II, pp.33, 

10 The estimate is drawn from a cohort-based model using exit and relurn rales irom "The 
Oynamics of Welfare Use; Implications IOf ImpJemenling a Time·Umited Welfare System,' c~rclJlated 10 
reviewers by Wendell Primus on September 29, and unil cosl estirnales from ·Costs cf Emp!oymenl~ 
Support Services Under Welfare Reform,~ circulated by Wendell Primus on October 5, 
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The incremental cost of requiring immediate participation and imposing simple time 
limits on teenage parents would be the difference between this $1 billion maximum 
cost and the participation and time-limits otherwise planned for teenage care-takers. 

Option A4 - Child support enlorcement lor the fathers of children born to teenagers 

The President's wellare reform proposal ",!ill slress the responsibility of both parents to 
support their children. For noncustodial fathers, the message of responsibility will be 
delivered through the child support enforcement system. 

Currently, the threat of being lorced to live up to his responsibility to provide 'regular 
financial support for any children he may lather is not a very real to at-risk teenage 
males. It is estimated that paternity is established in about one-third of all cases 
where children are born to unmarried mothers." Only about 24 percent of unmarried 
mothers have court orders for child support, and only about 73 percent of these 
receive any of the support they are due. '2 If the partners of at-risk teenaged women 
were more certain that they would be required to support any children they lathered, 
they might modify their risk-taking behavior to avoid that possibility. 

TO improve state performance with paternity establishment, the U.S. Commission on 
Interstate Child Support'recommended, and the child support issue group appears 
prepared to support, a model of voluntary and decriminatized paternity establishment, 
with the State of Washington as the example. The voluntary acknowledgement model 
builds on the fact that most unwed parents maintain contact prior to the birth 01 the 
child, but that contact falls off rapidly thereafter. Many, maybe a majority, of 
unmarried lathers visit the hospital alter delivery. The voluntary recognition rnodef 
provides education about the importance 01 paternity and an opportunity lor the father 
to acknowledge his newborn largely independent from the question 01 child support. 

It seems evident that emphasis on voluntary acknowledgement, maybe coupled with 
efforts to transfer paternity practices from more effective to less effective states, could 
improve the rate of paternity establishment. If paternity establishment became really 
universal. there woutd be no need for policies rellecting a particular prevention 
perspective. However, a number of factors suggest that voluntary acknowledgement, 
decriminalization, and interstate technical assistance by themselves will not achieve 
universal paternity establishment 

q Testimony 01 David Ellwood before the Human Resources Subcommit1:ee. June 10, 1993, Table 
ilL 

:2: Gordon H. Lester. Child Suppgr1 and Alimony:1989, Bureau of the Census. 1991, P~60, NO,173, 
Table C. 
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First, while many unmarried tathers visit their partners and children in the hospital aiter 
delivery, many do not. In a recent study of several hundred births to unmarried 
parents in Minnesota, Esther Wattenberg estimated that about twcrthirds of the fathers 
visited the hospital." At this paint, we have to speculate whether the same high 
percentage are present in the most disadvantaged large urban neighborhood. In any 
case, it looks like at least one-third of unmarried fathers currently would not be 
reached by a voluntary acknowledgement campaign aimed at birthing hospitals. 

Additionally, as voluntary acknowledgement programs become more common, two 
kinds of responses that would tend to limit their effectiveness may be expected. First, 
as it becomes known that efforts to identify fathers for chitd support enforcement take 
place in hospitals, fewer fathers will visit their partners, and those who do will be less 
recognizable to staff. While soma unmarried fathers are quite willing to acknowledge 
paternity and accept responsibility for support, others are not. The link between 
voluntary acknowledgement and support orders, which may not be evident to 
unmarried fathers when VOluntary acknowledgement programs are new, will become 
well known to the exteotthat they are effective in increasing orders and support 
collections An avoidance behavioral response on the part of unmarried lathers must 
be expected. 

Second, it appears that'the effectiveness of voluntary acknowledgement programs is 
partially a function of separating paternity establishment tram child support 
enforcement. Staff can stress the aspects of paternity establishment that unmarried 
fathers tind appealing and costless. But it seems likely that legal representatives ot 
unmarried fathers eventually will seek to have the link with child support enforcement 
made more evident in voluntary acknowledgement processes, so that unmarried 
lathers will become increasingly aware that it may not be in their interest to 
acknowledge paternity. 

So it appears that voluntary acknowledgement strategies will not reach a large share 
of unmarried fathers, and that the effectiveness of the strategy may tend to diminish 
over lime. Accordingly, any VOluntary acknowledgement strategy should be 
supplemented with policies that will be effective when unmarried fathers do not have a 
volition to acknowtedge paternity. 

Options A4(al and Ibl - If federal reimbursement for state AFDC benefits were lower in 
cases where paternity was not established, the consequences to states of an 
ineffective IV·D program would be more immediate than under current law. II states 
were permitted to lower benetits in cases without paternity establishment. some or all 
of the incentive to establish paternity would pass through to the AFDC mother. 

1) Cited in, David Ellwood and Paul Legler, 'Get1ing Serious. About Palernity,~ January 1993 draft 
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lower federat reimbursement for cases withOut paternity could be Implemented in a 
number of ways, First, the rate of federal reimbursement could be lowered In such 
cases, assuming the benefit remained the same, All the pressure would be on the 
state, Second, the state could be permitted to provide lower benefits in such cases, 
It the benefit were lowered bUI the rate of federal reimbursement remained as it is, all 
the pressure would be on the mother to establish paternity, In tact, because states 

. would have lower outlays in cases where paternity was not established, there would 
be a financial incentive for states not to pursue paternity, 

The right balance would seem to involve pressure on both the state and the family, 
meaning benefits set lower, but state outlays not reduced in such cases, For 
example, in a state with a 50 percent federal match, the matching rate for caSeS 
without paternity might be reduced 20 percent to 40 percent, Similarly, if a state's 
matching rate were 80 percent, a federal withdrawal of 20 percent in matching would 
leave 64 percent. At the same time, the benefit might be reduced 10 percent. Both 
the family and the state would have an Incentive to establish paternity. The 20 
percent level is chosen only for illustration, The optimal level of reduclion in federal 
reimbursement and benefits to families remains to be determined, 

Immediate full-scale implementation of a variable reimbursement policy could 
overwhelm the IY·D capabitities of states. In addition, paternity establishment appears 
to get increasingly difficult the older a child is. Families already on the AFDC rolls for 
several years would have a harder time avoiding lower benefits than families with 
newborn'chlldren, For both reasons, a policy of lower federal reimbursement and 
lower benefits in cases without paternity establishment might be implemented for 
Children conceived and born after passage of the necessary legislation, 

If a 20 percent reduction in federal reimbursement rate made !lQ difference to state 
paternity establishment performance, and the policy were implemented for the entire 
casetoad at once, annual federal savings would amount to mOfe than $1 billion, 
Applying the new policy only to applicants (whether first-time or returners) might save 
between one-third and one-half of that amount. Covering only first-time applicants 
would reduce savings by more than half again, If states were permitted to reduce 
benefits by 10 percent in such cases and states with one-half the case load did, 
around one-sixth of the AFDC savings to the federat government would be offset by 
food stamp increases. 

OPtion A4(c) - Incentives for states to focus on cases with teenage mothers 

Instead of being threatened with a stick of lower IY·A matching rates for cases without 
paternity establiShed, states could be enticed with carrots of federal incentives to 
devote resources to estabUshing paternity in every case where a mother was a minor 
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at the conception or birth of her first child. At present, these cases frequently lead to 
relatively low collection levels, and correspondingly low rewards for states. 

By design, an incentive approach could be implemented at the rate states found 
optimal. The principal consideration would be funding for the incentives. However, as 
with the option of changing federal IV-A reimbursement rates, the policy could be 
combined with other adjustments in current federal matching and incentive rates to 
provide more federal funds, save federal funds, or be roughly cost-neutral. 

Option A4(d) - Incentives for teenage I1]QIb.ers to cooperate with paternity and child 
support efforts 

Currently, as a condition 01 AFDC eligibility, mothers are required to cooperate with 
efforts to establish paternity and obtain child support However, there is some 
evidence that unmarried teenage mothers often regard paternity and child support 
enforcement as 'capriCiOUS, arbitrary, and punitive: 'shrouded in uncertainty and 
complexities,' that might 'hamper future or current relationships with other partners," 
Accordingly, they follow a 'strategy of avoidance," whereby they are not sanctioned lor 
failure to cooperate, but frustrate child support eHorts," 

Paternity testing methods can now give positive results with a very high degree of 
certainty. Adjudication of the fact of paternity in a trial setting is becoming increasingly 
uncommon. However, in order for the improved testing to be used to prove that an 
individual is the father, usually the mother must name him as such, and often she 
must playa central role in locating him. 

To improve the cooperation of teenage or minor-mothers in establishing paternity and 
obtaining a child support order, the minor-mother options discussed above could be 
made conditional on paternity establishment In other words. minor-mothers might be 
required to live in supervised settings, or their eligibility might be restricted, unless 
paternity for their children had been established, 

An alternative incentive scheme might supplement voluntary in-hospitat paternrty 
programs by offering a gift in some way earmarked lor the newborn. Such a policy 
might promote the willingness of both unmarried teenaged parents to cooperate, 
especially if the bonus were offered soon after delivery, when the identity and location 
of the father were easiest to determine. However, even if the father did not cooparate 
VOluntarily, the program could be effective if the mother identified him and provided 
information necessary to locate him. 

14 Robert L Lerman and Theodora Ooms (eds). Young Unwed Fathers, (Temple Universi1y Press. 
Philadolphia) 1993, pp.220·'. 
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Such incentives might gain public suppon if they were effectively earmarked for the 
infant. In light of the low rate of paternity establishment overall, and the high rate at 
which unmarried teenage mothers end up on the AFDC rolls, this incentive program 
has some potential to generate offsetting savings, Assuming around 400,000 births to 
unmarried teenagers in a year, a $200 gil! earmarked for every newborn could run 
$80 million, Assuming three-fourths of the mothers have a spell on welfare, and that 
an increase in $800 in child support. enforcement collections were received from one
third of those fathers (net of the $50 pass-through to custodiat famities), the taxpayers 
would break even (though the states would come out a little ahead and the federal 
government a little in the hole under current rules for distribution of child support 
collecled from falhers 01 AFDC children)." 

15 In 1989. the mean amount of child support received by never-married mothers was $1 ,8S8. 
(Lester,1991, Table 1) Pwbably the average incomes of the fathers of AFOC children born to teenago 
mothers would have lower incomes than the average for the child·support-paying fathers of all children 
born to unmarried mothers, A net increase in coJledions 01 $000 from one-third of su:::h fathers seems 
realisfic, 
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B, 	 Prevention through increased opportunity • 
The link between teenage risk-taking and lack of economic opportunity is well 
established, II such behavior follows from a belief that there is little to lose, then it • should be possible to modify the behavior by improving the educational and economic 
opportunities that the behavior puts at-risk. Modifications could take the form of 
changes to the prevalence of opportunily, or changes to the ability of at-risk youth to 
take advantage of the opportunities that are available, 

Many Administration initiatives are intended to increase opportunity for children and 
youth, including Head Start increases, implementation ol.!amily preservation 
legislation, and a major overhaul of Chapter 1 that aim at early prevention by giving 
disadvantaged children a better developmental and educational start. Once they have 
reached adolescence and young adullhood, the Administration's school-to-work and 
One-Stop Career Centers initiatives are designed to enhance their educational and 
employment opportunities. 

Other options could be tailored for prevention among the populations most at-risk: 

81. 	 The JOBSTART intensive training and services model, could be refined with an 
eye to increasing its demonstrated preventive impact on 17-24 year-old 
childless female drop-outs, 

82, 	 The message that responsible sexuality pays-off could be strengthened by: a) 
guarantees of post-secondary education opportunities for at-risk youth who 
graduate, do not commit crimes, and do not become unmarried teenage 
parents; b) priority for placement in education and lraining programs for youth 
conditioned on the same kinds of good behavior. 

B3. 	 To increase the educational aspirations of young aI-risk teenagers, both 
demonstration research and wider implementation of career academies for low
achieving youth could be supported. 

B4. 	 To both address the problems large urban employers have in finding entry-level 
employees with adequate basic skills and work habits, and to increase the 
certaint~ with which at-risk youth can view the benefits of responsible behavior, 
tax credits could be tested for firms that will make hiring guarantees to inner
city junior-high and senior-high students who finish school, don't commit crimes, 
and don't become unmarried teenage parents before they graduate. 

B5. 	 A government jobs program targeted at 18-25 year-olds in urban underclass 
neighborhoods, and conditioned on avoiding parenthood and crime, and 
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maintaining acceptable school performance, could replicate the strong elfects • that the Youth Entillement Demonstration had on employment and improve on 
that demonstration's lack of apparent effect on childbearing, 

• 
B6, 	 A public inlormation campaign and schOot curriculum development initiative 

could increase awareness of parents and adolescents 01 the economic 
consequences 01 linishing school and living in a two-worker family. 

B7. 	 Housing vouchers could be used to relocate housing assistance recipients to 
neighborhoods where educational and economic opportunity is greater. 

B8. 	 Any positive impacts found by the rigorous evaluation 01 the School Dropout 
Demonstration Assistance Program could be the basis lor promoting a 
reorganization 01 middle-schools serving large numbers of at-risk students and 
a restructuring of the educational program they provide. Both technical 
assistance and incentive funding could be employed. 

The association of teenage childbearing with low economic opportunity is clear. A 
principal intervening variable is education. While education levels and achievement 
are associated with higher levels 01 employment and earnings, teenage childbearing 
and its antecedents are associated with academic and behavioral problems in school, 
probably both as cause and effect. Low scores on intelligence tests and tow valuation 
of education are associated with early initiation of sex among both males and 
females." Similarly, low levels of educational aspiration, poor school performance, 
and low parental education are all associated with poor contracepting." Early 
inilialion of sex and poor contraceplive practices are two of the chief determinants 01 
pregnancy risk. Subsequently, teenage mothers are likely to drop out of school." 
Among a cohort recently followed from eighth grade through twelfth, between one
quarter and one-halt of female drop-outs, gave pregnancy or becoming a parent as 
the reason." Although some researchers have lound significant numbers of teenage 
mothers later completing high-school or GED programs, even the most encouraging 

III Hayes,1987. p.l00. 

'6 Hayes,19B7, p,126. 

'Ii Marilyn M. McMillen, eta!., Dropout Rates in the United States: 1992, National Center for 
EducaHon Statistics, NCES 93-464, Table 20, The table describes the reasons given by those that 
dropped oul between the 10th and 12th grades. A parallel tabla in the 1991 raport showed similar 
proportions of those dropping ou1 belween the 8th and 101h grades giving these responses. 
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data only show the education gap between former teenage mothers and others 
diminishing, not disappearing," 

Low educational achievement makes it more difficult for former teenage mothers to 
support their families through their eamings, and more likely that they will become 
dependent upon weHare for long periods, In one study using longitudinal data, 43 
percent of long-term welfare recipients had become mothers before they were 18," 

AHhough influencing the sexual behavior of at-risk teenagers is a primary focus of 
prevention strategy, earlier interventions to prevent the academic and behavioral 
problems associated with early initiation of sex are also indicated, Research suggests 
that the roots of some behaviors associated with later school failures and behavioral 
problems are very deep, stretching back into the first years of life, and the earliest 
interactions between parent and child, To be effective, some interventions may have 
to occur at that stage as well, 

A number of current Administration initiatives are intended to alter the circumstances 
facing disadvantaged children and thereby improve their educational and economic 
opportunities, The President's health care reform proposal would assure all parents a 
comprehensive package, including prenatal and preventive health benefits essential to 
early child development Recent data from the Bureau of the Census show that, in 
1992, nearly eight million related children in families were not covered by any health 
insurance at any time during the year, 2,4 million under six years of age, 

In the coming year, HHS will implement a new subpart of titie IV-B of the Social 
Security Act thaI provides granls to states for family preservation and family support 
services, By 1998, these grants will grow to $255 million, and are intended to 
strengthen families and improve parenting skills that research has shown are criticaf to 
the development in children of trusl and character," 

Evaluation of the Perry Preschool Program demonstrated that even very early 
interventions can have measurable welfare prevention effects, as well as a range of 
other positive outcomes." The doubling of Head Start spending since 1989, reaching 

l'!l Hayes,lg87, p.127. 

2! Nicholas Zill, eLa!., ''Welfare Mothers as Potential Employees: A Statistical Profile Based on 
National SUIVey Data: (Child Trends. Inc .. Washington) 1991, p.32. 

n Wilson and Herrnslsin, 1985, pp.226·240, 

:n John R. 8ern,.lQla-Clcmcnl. etal" ·Changed Lives, The Effects of the Perry Preschool Program 
on Youlhs Through Age 19," (HighlScope Press. Ypsilanti Mil 1984, Table 13. 
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$2.8 billion and about.7 million children in 1993, demonstrates a strong commitment 
by Congress to early intervention and prevention. For 1995, Secretary Shalala has 
proposed to increase Head Start funding to $4.3 billion, and plans to reduce the gap 
between the promise of the Perry Preschool results and the reality of Head Start 
operations by implementing recommendations of her Head Start Advisory Committee, 
whose report is due soon. 

. The Administration's 'Improving America's Schools Act of 1993" (IASAl would increase 
the educational opportunity of disadvantaged children by sending more of the available 
funds to the schools that need it most. Schools with the highest poverty levels among 
their students would see a 15 percent increase in Chapter 1 funding. But, as 
evaluations have consistently shown, to improve educational outcomes, all students 
must be subject to higher expectations, and parents must become more involved in 
the educational progress of their sons and daughters. IASA promotes both these 
objectives by requiring states to develop content and performance standards and 
measure schools and local education agencies against them, and by encouraging 
parental involvement in school policy development and school-parent compacts setting 
out the responsibilities of parents in reaching performance standards. 

Several other Administration efforts will contribute to greater educational and economic 
opportunity for older children and youth. To prevent under-funding of middle- and 

high-schools, IASA would require Chapter 1 funding be available to all schools with 

student poverty rates of at least 75 percent before funding other schools. 


The Administration's 'School-to-Work Opportunities Act of 1993" will provide "venture 
capital" to states to develop school-to-work systems built around school-based 
learning, work·based learning, and connecting activities. The transition from school-to
work is critical for all youth, not just at-risk youth. However, special grants will be 
available for urban and rural areas characterized by high unemployment and poverty. 

Year-round training and employment services will be available both to disadvantaged 
youth under the newly recast title II-C of the Job Training Partnership Act. 
Amendments in 1992 set aside half the funds for drop-outs, who have been found to . 
be hard to serve effectively. The Administration's proposal for One-Stop Career 
Centers would make it much more likely that at-risk youth, and others, would 
successfully negotiate the tangle of government program rules to identify and obtain 
the education and training opportunities most appropriate for them. 

These Administration initiatives seek to reduce the number of teenagers who are at
risk of bearing or fathering a child, and to influence the choices of those who are at
risk by offering a chance at a better future. In addition, experience with past efforts to 
achieve these goals suggests several other options. 
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Option B 1 - Further devetopment the JOBST ART model for childless teenage female 
drop-outs 

JOBSTART was a demonstration of a package of intensive education and training 
services and job placement assistance conceived as a non-residential Job Corps," 
One group that appeared to benefit from JOBSTART was made up mostly of very 
disadvantaged childless adolescent females," Despite foregoing some earnings and 
employrnent experience by participating in the demonstration, by the second year, 
annual earnings of that subgroup of JOBSTART participants apparently passed the 
earnings of the comparable controls and the gap continued to widen in years three 
and four. However, although the pattern of improved employment was clear, the 
difference did not reach the level of statistical significance," 

Importantly, while about half of this subgroup had given birth by the end of the four
year follow up, this appeared to be a lower rate than among the controls (although the 
apparent difference was not statistically significant)." Moreover, in each of the last 
three years of follow-up, AFDC recipiency was significantly lower among participants 
than among controls.2B 

2~ Participants were low-income 17·21 year-old drop-ouls reading below an eighth-grade level. The 
median length of JOBSTART participation was six months. The 13 JOBSTAAT sites varied in the 
implementation of the model along several dimensions. However, all sites were to implement four 
cenlral components: 1) instruction in basic academic skills, with considerably individualized curricula; 2) 
classroom and hands-on occupational skills training for high-demand occupations; 3) support services, 
including transportation, child care, life skills training. and needs-based incentive payments tied to 
program perlormance; 4) job placement assistance. George Cave and Fred Doolittle. "Assessing 
JOBSTART, Interim Impacts of a Program for School Dropouts: (Manpower Demonstration Research 
Corporation, New York) 1991, p.xii. 

2S More precisely, subgroup members were not living with any children 01 their own on enrollment 
into JOBSTART. Evaluators are not sure how many might have been mothers living apart from their 
children. For convenience. this group will be called childless. 

~6 George Cave, eLal., "JOBSTART: Final Report on a Program for School Dropouts," (Manpower 
Demonstration Research Corporation, New York) 1993, Table 5.6. 

27 Cave, 1993, Table 6.6. 

2B Cave, 1993, Table 6,2. It appears that at least two factors contributed to these lower levels of 
welfare receipt among participants, First. a smaller percentage 01 experimentals became mothers. 
Second, a smaller percentage of those experimentals who became mothers received AFDC. Higher 
earnings among recipients appears to account for the difference. It appears that JOBSTART may have 
prevented some welfare entries not just by reducing childbearing but also by increasir.g the earnings of 
some women who did bear children, 
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• 	 While not a silver prevention bullet, JOBST ART is one of a very few opportunity
enhancement models with demonstrated welfare prevention impacts. The apparent 
J06START fertility impacts lend at least weak support, and the significant welfare 
impacts lend stronger support, to earlier similar findings 01 a less-rigorous evaluation 
of Job Corps, on which JOBSTART is modelled. Despite the uncertain employment 
and earnings impacts and unfavorable short-term cosVbenefit ratio," some further 
refinement of the model should be considered. 

A J06START variation targeted on childless female drop-outs CQuid be tested. 
Reanalysis of the JOBSTART data would look for administrative or program design 
features that appear to be associated with impacts on the subgroup. Those features 
would be combined in a multi-site demonstration. A well-designed family planning 
services component would be considered as an enhancement to the model. 

A demonstration stralegy, rather than broader implementation, is warranted by the 
modest size of the prevention impacts and unanswered questions about the exact 
mechanism of the impacts and how they might be enhanced. At present, the 
JOBSTART model for childless female drop-outs does not promise a large prevention 
effect, but 	it does represent one of the only opportunity enhancement interventions 
with a demonstrated prevention effect. 

Option 62 - Condition some educalion and training funds on avoiding unmarried 
leenage parenthood 

One recurrent theme in the remarks 01 a group 01 experts invited by the issue group to 
discuss prevention strategies was that current government programs are perceived by 
youth as favoring those who get inlo trouble. For Ihe unmarried 16 year-old girl who 
has a child, the government has AFDC, food stamps, medicaid, and perhaps housing 
assislance. She may have enough income from government aid to escape a difficult 

19 JOBSTART was an intensive intervention, with costs Ihal were high in comparison to other oon~ 
residenlial JTPA programs, Average costs for the core components per JOBSTART par1icipanl varied 
widely among sites (5.2,200 to 59,900), in part due to the Jenglh of the program in the sites. Impacts on 
earnings and weifare receipt did nol appear to be dlminishing in later quarters, and so probably would 
continue to accrue beyond lhe accounting period employed by the evaluator. In addition. non-monetary 
benefits of the program, such as some benefits of addilional education. could not be included. With 
those qualifications, the evaluators acknowtedge, .". Iho program's bottom line after four years of 
follow-up from both the taxpayer and societal perspectives appears to be largely negalive." (Cave, 
1993, p.228) In effect, taxpayers' investment of around $4,500 per JOBSTART participant was nol 
offset atter four years by about $1.100 in welfare savings from women without children(Cave, 1993, 
Table 7.8). Fo! those women, increasos in earnings wore more lhan offset by lower Iransfers. 
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home situation and set up her own household. In very disadvantaged neighborhoods, 
her income may make her more popular." 

Moreover, in some localities, teenage mothers may attend special secondary school 
programs. Through the JOBS program, they may have individualized plans developed 
that include secondary and post-secondary education and training opportunities. 

Whether or not beliefs about preferential treatment for teenagers who do not defer 
childbearing are well-founded, it would not be unreasonable for an at-risk teenager to 
conclude that avoiding teenage parenthood made little diHerence to his or her 
educational and training opportunities. In fact, if a teenager had a history of frustration 
and failure in her conventional schooling, a hiatus to have a child followed by a much 
briefer GED preparation course and community college could look appealing. 

If the message society wants to send is that minors should not become parents, the 
availability of federally-funded education and training opportunities does not support it. 
In behaviorist language, human capital rewards are not contingent upon the desired 
behavior. To strengthen the message that society values responsible sexuality and 
that it rewards individuals who avoid becoming teenage parents, eligibility for some 
federal education and training programs could be conditioned on good behavior. 
While there is no evidence that the availability of post-secondary education aid is a 
factor in adolescents' decisions about childbearing or crime, the broader link between 
opportunity and these behaviors is well established. 

However, behavior-conditioning options discussed here and below have potential for 
two kinds of unwanted consequences that must be kept in mind. First, while rewards 
for avoiding unmarried teenage childbearing would be intended to reduce the 
frequency of unprotected sex, it could also increase the frequency of abortion. 
Second, depending on how the reward for good behavior were designed, the policy 
might result in less help available for teenage mothers and delinquents. 

Two strategic policies in targeting education and training are inherently in competition. 
On the one hand, good behavior should be encouraged. On the other hand, a second 
chance should be available. Conditioning eligibility for Job Corps, for instance, on 
avoiding a criminal record might encourage teenage males to avoid crime, but, 
depending on demand for the available slots, it could also exclude some delinquents 
from a program that might put them back on the right path. 

To balance the two strategic objectives, superior opportunities might be available 
based on good behavior, without excluding others entirely. For example, those 

30 Anderson, 1991, p.398. 
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meeting behavioral criteria might be eligible for special programs or greater benefits 
not available to others. Option B2(a) is such an option. Alternatively, behavior might 
be a criterion of priority where the number of opportunities is limited. For example, 
Job Corps slots might be filled first with those who both meet the current eligibility 
criteria and also have not become teenage parents or acquired criminal records prior 
to acceptance into the program. Option B2(b) is such an option. 

Option B2(a) - Teenagers from poor families who graduate from high-school without 
committing crimes or becoming unmarried teenage parents could be guaranteed Pell 
grants for up to four years at qualified institutions. In a sense, Pells are guaranteed to 
eligible students now. Major design features of this proposal could include: i) public 
information campaigns in schools with concentrations of students from poor families; ii) 
variation in the Pel I maximum for this segment of the program; iii) behavioral 
conditions for eligibility. 

i) Although Pells are virtual entitlements to students identified as eligible by qualified 
institutions, they (and other federal post-secondary aid) are largely invisible to needy 
secondary students and their families. Typically, higher education aid is administered 
and awarded by post-secondary institutions. A secondary student will not know what 
aid he will receive until he is accepted by an institution. The message that the 
government will help pay for college for any qualified student does not get through. A 
public information campaign could carry this message to students and their families, to 
some extent increasing the perceived value of avoiding trouble and pursuing 
education. 

ii) Teenage parents and youth with criminal records may qualify for Pells, and for other 
forms of federal post-secondary aid. Publicizing the availability of educational 
assistance could, itself, brighten the future at-risk youth associate with good behavior. 
However, it would not reward good behavior. If changing the reward structure is the 
goal, it would be necessary either to reduce aid available to those who exhibit 
behavior to be discouraged, or increase aid to those who exhibit the behavior to be 
rewarded. 

In light of the fact that maximum Pell amounts are well below the costs of full-time 
attendance at most two-year or four-year colleges, a higher maximum' could be 
allowed for especially needy students. These good-behavior-Pells would attach to 
individual secondary students, rather than being administered and awarded by post
secondary institutions like other Pells. 

iii) Conditioning educational opportunity rewards on avoiding teenage parenthood 
inherently exerts an unfairly differential impact on females, in that it is much easier for 
males to avoid detection. To deflect criticism of the policy on that grounds, the higher 
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assistance coutd also be conditioned on avoiding conviction of a crime. That condition 
would impact males more than females, although mostly because males are mOre 
likely to commit a crime, rather than because females are better at avoiding detection. 

Critics would note thai needy sludents are being singled-out for behavioral 
conditioning. In the last analysis, the proposal would have to be defended for what it 
was, an effort to reward the good behavior of a subgroup of teenagers for whom 
misbehavior tends to be more common and more costly to society. 

Because Pall maximums currently are determined essentially by dividing appropriated 
funds by the number of eligible students, a higher maximum to reward good behavior 
by needy students could, in theory, be cost-neutral, if amounts to olher Pell recipients 
were reduced. Mematively, reward funds might be added to Pell appropriations. In 
either case, the amount of reward funds required would depend upon the good 
behavior conditions. the means-test. and uptake rates, For example, in academic-year 
1989-90, about 10 percent of dependent students came from families with incomes 
below $10,000." A doubling of the $2,300 maximum Pell grant amount for 10 percent 
of the 4.4 million currenl recipients would amount to about $100 million. It would be 
very difficult to have confidence in any estimate 01 the number of current recipients 
who might qualily lor the higher amounts on behavioral grounds, let alone any 
behavioral effects the guarantee might have. 

Option B2(b) - Reasons similar to those advanced for B2(a) could also argue for 
giving priority in a range of education and training programs to otherwise-eligibles who 
also met good behavior slandards. 

With some programs and in some localities, good behavior priority might not have 
much practical impact II applicants are nol being turned down for program slots, 
prioritizing will nOl have much eHeet on who participates. Nevertheless, priority for 
good behavior is a policy Iheme that could be expressed simply and applied broadly, 
qualities that would tend to enhance public awareness and prevention effects, And, 
since neither eligibility nor assislance levels are changed, spending should not be 
affected. 

On the other hand, this policy might lead to fewer, or at least less desirable, second 
chances in programs, such as some Job Corps centers, where there are more 
applicants than slots, To adopt this option, the importance of modest changes in the 
reward SlrUClure implicit in government education and training programs would have to 

)! Chuck Bryce and Carl Schmitt Financing Underqradt:.ale Education, (National Center lor 
Education Statistics, Washington) NCES 93-201, Table 2.4. 
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be judged to outweigh similarly modest reductions in the second chance opportunities 
for teenage parents and delinquents. 

Option,B3 - Career academies for low-achieving students 

Options discussed so far are aimed either at those who drop out of school or those 
who can succeed in high-school and benefit from post-secondary education. 
However, we know that characteristics associated with risk of fathering or bearing a 
child may make it difficult for at-risk teenagers to graduate from regular high-school 
programs. What can be done for teenagers with low educational achievement before 
they become drop-outs? 

The Administration's School-to-Work Opportunities Act includes career academies 
among its school-ta-work models. The career academies model is nearly a quarter 
century old, starting in Philadelphia in 1969 and spreading throughout the city, to 
Pittsburgh, Portland, California, and, recently, to Florida. The three core elements are: 
a) a small learning community, or school-within-a-school organization, that seeks a 
long-term relation between students and teachers and a supportive peer culture; b) a 
specific occupational or industrial theme, such as health or electronics; c) involvement 
by local employers as advisers, mentors, and suppliers of equipment." In comparison 
to actual apprenticeship programs, career academies offer programs to large numbers 
of disadvantaged students at modest incremental costs (MDRC reports that the 
California career academies are among the more expensive, at around $1,000 per 
student per year, in large part because career academies in California maintain lower 
teacher/student ratios than regular high-school programs). The original Philadelphia 
career academies were designed for students who would not qualify for the usual 
vocational programs because of low academic skills (but reading at least at a 5th 
grade level), low motivation, or lack of particular career interests. 33 However, 
gradually the share of less disadvantaged students in career academies has 
increased. 

Impact analysis of the California career academies based on matched comparison 
groups suggests that they achieve the objective of reducing drop-out rates. However, 
evaluation based on a more rigorous design is needed before the direction and 
magnitude of education and employment impacts can be known. And the childbearing 
and welfare prevention of career academies remain open questions. 

32 Thomas Bailey and Donna Merritt, "The School-ta-Work Transition and Youth Apprenticeship: 
Lessons from the U.S. Experience: (Manpower Demonstration Research Corporation, New York). 
1993, p.20. 

33 Bailey and Merril, 1993, p.29. 
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The Manpower Demonstration Research Corporation has begun a rigorous evaluation 
of 10-12 career academies with substantial numbers of at-risk students. One option 
would be to support and perhaps expand this demonstration research effort. The 
objectives could be: to achieve more focus on students with the greatest academic 
and behavioral problems; to test models with shortened initial in-school curriculum 
followed by employment and supplementary part-time academics; to build up the 
uneven heallh education and family planning supports in the career academy model; 
to make childbearing and welfare prevention an impact variable in the current 
research. Such support and expansion might involve several million dollars over the 
stage that runs the next several years. 

As an alternate or complement, a concerted effort to disseminate the model could be 
made in implementation of the school-to-work program. Research to this point may be 
supportive enough to encourage wider implementation of the model, recognizing that 
program modifications might be justified when results of MDRC's evaluation program 
are available. The career academy model could be promoted through technical 
assistance and advice from the federal level, and with federal planning and 
implementation incentive funds for schools that adopt the model. 

Options B4 and B5 - Tax credits for employers who promise jobs to at-risk students 
and a targeted public jobs program for at-risk youth 

The impact of future consequences upon present behavior depends upon the nature 
of the consequences and how far into the future they would occur, but also upon the 
subject's assessment of the probability that they will occur at all.'" Arguably, the 
certainty attached to welfare is one its most powerful behavior-influencing features. 

In neighborhoods where employment rates are very low, teenagers are more likely to 
rate their own future employment prospects as low. Alternative approaches for 
guaranteeing employment would aim to increase the probability at-risk youth assign to 
the likelihood of future employment. Both might affect risk-taking in two ways. First, if 
they increased employment among older youth, such programs would probably 
increase an expectation of employment in younger youth just based on the experience 
of others. Second, the stated guaranteed nature of the employment (in one variety, 
guaranteed to the individual) would tend to further increase the subject's confidence 
that he or she would be employed eventually. 

In addition to affecting risk-taking behavior by increasing hope, guaranteed 
employment approaches could shed new light on whether low employment among 

301 The simple behavioral model implicit in this section is drawn from the Appendix to Wilson and 
HerrnSlein,1985. 
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some subgroups is driven more by supply or demand factors, The Youth Entitlement • 
Program of a decade ago provided strong evidence in support of demand theories, 
However, supply theories persist and the possibilily cannot be dismissed that 
employment characteristics of at-risk youth and availability of alternate income sources 

• 
has changed since the early 1980s, 

Option 64 - This option borrows features trom Eugene Lang's promise of college 
educations to a class of disadvantaged junior high-school students, but promises 
employment rather than college, Junior-high or high-schoOl students would be 
promised a period of trial employment with a future if they complete high-schOOl, do 
not acquire a criminal record, and do not bear or father a child before graduating, 

Experience with Eugene lang's original cohort showed that many students did not 
keep up despite the promise 01 college, It appears that supplemental in-school 
services, including mentoring, might be necessary for the program to have its largest 
impact Similarly, the disappointing early years 01 the BaSIon Compact show that 
employer support will depend upon the ability 01 problem schools to make 
improvements in the way they fullil their primary educational mission, 

. Potential employers would be sought among large publiC and private employers in Ihe 
locality, However, smaller employers could be recruited as well, as long as the 
promise was made to individuals rather than, for example, a whole class or school. 

Local employers, such as the phone company and other service sector businesses, 
who hire large numbers 01 skilled and unskilled employees lor work in or close to the 
disadvantaged neighborhood would have an incentive to participate, Such employers 
probably would benefit from the good behavior screener, If, as appears to be the case, 
good behavior in school tends to correlate with better educational outcomes, 
Employers also would have reasonably good advance knowledge of the levels 01 
qualified candidates they could expect to hire, As an elaboration of the model, 
employers might help develop and deliver workplace expectations training for those to 
whom the promise was made, However, to reach large numbers of students, the 
program would not require the kind of specialized skill training and work experience 
elements characteristic of apprenticeship models, 

Aside from training and hiring assistance, employers would receive tax credits for 
some portion of wages paid to participants retained tor some speCified period, 
Experience with the Targeted Jobs Tax Credit and other job subsidies aimed at 
structural unemployment has not been very encouraging, Uptake among employers 
has been disappointingly low, apparently due to high administrative burden and stigma 
atlachlng to the subsidized applicants, However, somewhat larger credits in a 
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program that screened youth for good behavior may be perceived as worthwhile by 
emptoyers who must hire large numbers from the local labor market in any case. 

The cost of a credit program would depend upon how broadly the model was 
implemented, the size of the employer credit, and the level of supplemental services 
employed. Probably, a development and demonstration phase ought to be tried first 
to test designs to maximize employer response and to find out whether the theoretical 
prevention effect would materialize. 

Option 85 - A targeted government job creation program probably would raise 
employment more effectively Ihan a lax-credit-subsidized job-promise program like 
Option 84. While tax-credits would depend upon private sector uptake, which 
historically has been low in such programs, job creation programs have greater control 
over the level of employment generated. 

The large-scale 1978-1980 Youth Entitlement Program had an average of 20,000 to 
25,000 disadvantaged 16-19 year-olds employed in full-time summer jobs and part
time jobs during the school year in 17 demonstration sites. What we know about the 
impacts of YEP is based on a quasi-experimental evaluation that affords less 
confidence than experimental designs that are more common now. With that caution, 
it appears that YEP raised youth employment rates in program sites 68 percent higher 
than in matched comparison sites." Participation was especially high among black 
youth, 73 percent of those eligible took minimum wage jobs and held them for over 
one year,'" Employment rate differentials between black and white male youth 
disappeared during the program. 

It should be noted that, although the Youth Entitlement Program succeeded in raising 
youth employment dramatically during the program period, and smaller impacts 
perSisted more than one year after the program ended, YEP apparently did not have a 
prevention effect. School drop-out and childbearing rates were about the same in 
program and comparison sites." On the other hand, YEP was not conditioned directly 
on avoiding teenage parenthood, and the level of family planning counselling and 
services that were available to participants is unclear. 

)$ Judith M. Gueron, -Lessons From a Job Guaraniee, The Youth Incentive Entitlement Pilot 
Projects,H (Manpower Demonstration Research Corporation, New York) 1984, p.33. 

3E Gueron, 1984, pAS. 

;'1 George Farkas. etai., ~Post·program Impacts of the Youth Incentive Entitlement Pilol Projects," 
(Manpower Demonstration Research Corporation, New York) 1984, pp,52-S, 148, 
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Both tax credits and public jobs would be expensive interventions, and would have to• 
be limited to the most disadvantaged neighborhoods. Insofar as tax credits would 
offset only part of the wages paid by private employers to students hired through 
Option B4, the YEP model's full government subsidy would tend to cost more per job . 

• 

Option B6 - Making the case that "following the rules" pays 

Many members of the welfare reform working group were surprised by charts showing 
the gaps in income between single parent families and married couples. If a group of 
well-informed social program experts was not fully aware of the economic 
consequences of risk-taking behavior, it seems likely that the general public, including 
at-risk teenagers, is not aware either. Yet the general strategy of increasing 
opportunity to reduce risk-taking among adolescents assumes they can make realistic 
assessments of the possible futures open to them. 

In 1992, the poverty rate for married couples was 6.2 percent, 8.4 percent if they had 
children." But if both a husband and wife with children worked, their poverty rate was 
only 3.6 percent. By comparison, female householders with children had a poverty 
rate of 45.7 percent, still 29.6 percent if the householder worked, and 10.6 percent 
even if she worked full-time, year-round. 

For black families, the rates generally were higher, but in about the same 
relationships. Only 6.9 percent of two-earner black couples with children were poor in 
1992, not much higher than the 3.9 percent of two-earner white couples who were 
poor. By comparison, 57.2 percent of black female householders with children, and 
even 38.8 percent who were working were poor. In 1992, black female householders 
with children were about four times as likely to be poor as black couples with children. 

A similarly dramatic picture appears out of comparisons of poverty by education level. 
Among whites with no high-school diploma, 22.0 percent were poor in 1992, but only 
8.5 percent of those who had a high-school diploma (but no college). Among blacks, 
42.7 percent of those without, and 24.6 percent of those with a high-school diploma 
were poor. 

Income statistics tell the same story. Median income among white married couples 
aged 25 to 34 years was $40,271, while for white female householders it was 

J8 These and other poverty and income statistics in this section are taken from, Poverty in the 
United Slates: 1992. Buteau of the Census, P-60, NO.l85 and Money Income of Households, Families, 
and Persons in the United Stales: 1992, Bureau of the Census, P·60, No. 184. 
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$12,590." For black couples aged 25 to 34 years, median income was $32,196. For 
black female householders it was $8,476. A large part of the difference in income by 
marital status was due to the number of earners in the family. Median income among 
one-earner white families in 1992 was $28,666; for two-earner white families it was 
$46,895. The median black one-earner family had $16,131, while the median two
earner family had more than twice as much income, $34,950. 

On closer look, the message turns out to be more complicated. Poverty seems to 
vary more by race than education. And it is likely that the education and family 
structure groups differ in many other ways relevant to income and poverty. Because 
white male high-school graduates aged 25 to 34 years had median earnings about 
twice as high as young white males who never completed 9th grade, it does not follow 
that these drop-outs would double their earnings by completing high-school. 
Nonetheless, these numbers carry a strong message that completion of high-school 
and marriage before having children effectively prevents poverty.'" 

To make such facts known to the at-risk adolescents who might make better decisions 
if they knew them, a bully-pulpit or school curriculum approach might be developed. 
An ongoing public information campaign, using high federal officials or celebrities as 
spokespersons, might be appropriate, in that it could reach a wide audience with a 
simple and brief, but repetitive, message. 

Alternatively, a better understanding of choices and opportunities might be fostered by 
development of model life-course economics curricula for middle-school students. A 
review of available life-options education materials would be a good first step in 
assessing the extent to which the economic consequences of risk-taking behaviors are 
adequately covered. If these subjects are not being treated adequately in available 
materials, development of new materials and a dissemination plan would be the next 
step. 

Option B7 - Moving to opportunity 

Beginning with a 1976 settlement of a housing discrimination suit, residents of the 
Gautreaux housing project in Chicago had the opportunity to relocate. Some moved 
within the city. and some to suburbs. Evaluators who compared the experiences of 
the two groups of voluntary movers found that the suburban movers were 14 percent 
more likely to be employed. Educational and employment outcomes for their children 

39 More precisely, the age ollhe householder was 25 to 34 years . 

• 0 See also, Charles Murray and Deborah Laren, "According to Age,~ prepared fur the Working 
Seminar on the Family and American Welfare Policy,· 1986. 
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were even more positive, The evaluators find support for a demand-side explanation 
of low employment in inner-cities. 41 

It is expected that HUD's 1995 Budget submission will propose to devote around 
50,000 housing vouchers to support a moving-to-opportunity program along the lines 
of the Gautreaux experience. A voucher represents a 30-year commitment, at about 
$5,000 - $6,000 per year. HUD is expected to seek additional moving-to-opportunity 
vouchers for the out-years. In addition to the vouchers, for which budget authority 
already exists, HUD probably will seek about $150 million for counselling participants. 

The 50,000 vouchers do not represent all the new vouchers budgeted for 1995, so the 
number devoted to moving-to-opportunity could be expanded without additional 
discretionary outlays. However, dedication of very large numbers of vouchers to 
families with children who will relocate outside inner-cities may increase the length of 
time that other eligibles, such as the disabled and elderly and families not residing in 
inner-cities, must wait for housing aid. 

Based on evaluation of Gautreaux, moving-to-opportunity promises a significant 
prevention impact. In addition, relocation programs present an important opportunity 
to advance the goal of integration of residential neighborhoods. However, a number 
of questions about the design of the evaluation should make us cautious about 
expecting that a wide replication of the model will result in impacts of the size found 
with Gautreaux. 42 

41 James E Rosenbaum, "Slack Pioneers· Do Their Moves to the Suburbs Increase Economic 
Opportunity for Mothers and Children?" in Housing Policy Debate, Vol 2, Issue 4, pp.1170-1213. 

42 The Gautreaux movers (both intra-city and suburban) had relatively high education and 
employment levels. Only about 20 percent were drop-outs, and about 35 percent had some college 
education. About 60 percent of the intra-city movers and about 64 percent of the suburban movers 
were employed before their moves. II is nol clear that the positive impac1s apparent in the Gautreaux 
data would be duplicated with a more disadvantaged population. 

The possibility that those moving out of the city to the suburbs may have been a more motivated group 
cannot be ruled out. The evaluators compare observable characteristics of the intra-city and suburban 
movers and conclude that they are not different in relevant ways. However, motivation is hard to infer 
from observable characteristics. To make sure that the only difference between the two groups is their 
destination, random assignment of families to city or suburban apartments would have been desirable. 
The evaluators point to the fact, "Although participants are allowed to refuse two housing offers, most 
accepted the first offer they receive ... fewer than half moved to their preferred location." (James E. 
Rosenbaum and Susan J. Popkin, "Employment and Earnings of -Blacks Who Move to Middle-Class 
Suburbs," in Jencks and Peterson, 1991, p. 346.) This is not a very precise statement of the potential 
for self-selection and its relation to the magnitude of the impacts claimed. If only 1 percent turned 
down the first apartment offered, we could be confident that self-selection into suburbia was nol 
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Option B8 - Middle-school intervention 

In the 1988 Survey of Family Growth, about one-in-four unmarried 15 year-olds 
reported that they were sexually active," The 1990 Youth Risk Survey found that 40 
percent of 9th graders reported having had sexual intercourse," By the 10th grade, 7 
percent of all students who were 8th graders in 1988 had already dropped out of 
school, 10 percent of black students," Truly preventive interventions will have to 
come earlier than the 9th or 10th grade for many at-risk children. 

In a 1990 report, "Turning POints," the Carnegie Council on Adolescent Development 
lormutated a series 01 recommendations to change the way our middle-schools 
(grades 7-9) are organized and the ways they try to meet the educational and other 
needs 01 pre-adolescents. Themes 01 the recommendations included smalier learning 
"houses' within large middle schools, team teaching, adult advisors lor each student, 
development of capacities lor critical thinking, life SCiences, citizenship education and 
community service, mixing students 01 diHerent abilities, empowerment 01 teachers, 
specific training lor teaching in middle-schools, comprehensive health services, 
involvement 01 parents, and support by the business community." While some 01 the 
recommendations address problems of risk-taking behavior directly, others seek 
changes to the educational experience of middle-schools that will bring children to 
adolescence better able to recognize opportunities and to take advantage of them. 

Beginning in 1991, a total 01 85 projects were funded by the School Dropout 
Demonstration Assistance Program to test many of the elements 01 the Camegie 
Council model, Five school restructuring programs and 18 projects targeted to at-risk 
middle- and high-school youth will be subject to impact evaluations, with the targeted 

responsible for a. 14 percent employment increase. However. if ooe-third turned down an offer in order 
to gel their preferred destinalkio. thaI coukl easdy account for the observed impact 

Finally, analysis was based 00 a survey to movers with a response rate of 67 percent Response rates 
'or the study of children were even lower, The evaluators took steps to check for mas introduced by . 

-~-~--~--~ . 
•~ uPremarital Sexual Experience Among Adolescent Women ~ United States, 197o.1988.n Morbidi!\: 

and Mortalily Weekly Report, Centers for Disease Conltol, Jan 4, '991, Table 1. 

« 1992 Green BooK. p.1092 

45. McMillen, 1993, Table 19. By lhe end at 12th grade, 11,6 percent of the original Sin grade 
COhOrl were no longer attending. Some of those dropping out by the 101h grade had returned. 

46 -Turning Points, Preparing American Youth for the 21st Century,~ abridged version, {Carnegie 
Council On Adolescent Developmenl, New York) 1990. pp.1(}'26. 
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programs evaluated based upon random assignment of at-risk youth to the model 
program or to control groups. For the four-year life of the demonstrations. federal 
funding will reach about $150 million. Required grantee matching funds will amount to 
about another $50 million. 

The targeted projects may be organized as special programs for at-risk youlh, 
schools-within-schools, alternative schools, or other arrangements. Projects must 
Include accelerated learning, atlendance monitoring and follow-up, family outreach, 
counseling, career awareness and vocational training, social services, and links to 
feeder schools and the business community. 

In light 01 the substantial demonstration research resources invested in this drop-out 
prevention effort, it would be premature to promote wider implementation of model 
middle-school elements belore the results of the demonstration are available in 1995 
and 1996. At that time, assuming pOSitive results, the Administration might strengthen 
the requirement (currently in IASA) that Chapter 1 funds reach the poorer middle
schools. and consider technical assistance and incentive funding 10 adopt model 
elements with demonstrated impacts. 
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C, 	 Family planning 

By one estimate, about one-half of all initial premarital pregnancies occur within the 
first six months of sexual activity, About one-In-five occurs in the first month," 
Clearly, if teenagers were better contraceptors when they first became sexually active, 
significant reduclions in unintended pregnancies would be possible, 

Options to improve contraception knowledge and practice among teenagers when they 
first become sexually active: 

Cl, 	 Develop guidelines for a sexuality education curricula as part of a 
comprehensive health education program, beginning in the early grades, 

C2, 	 Increase the outreach efforts of family planning services agencies, enhance 
counseling services provided by those agenCies, and increase the accessibility, 
both in localion and hours of operation, of those agencies to teenagers through 
school-based and school-linked services 

C3, 	 Through tille X, make a special outreach to AFDC mothers with daughters in 
their early teens, 

C4, 	 Through the Office of the Surgeon General, invite television network and local 
station executives and family ptanning experts to: a) develop acceptable public 
service messages and programming promoting: i) delaying initiation of sex; il) 
the moral and prudential impOl1ance of contraception at the lirst (and every) 
sexuat experience; iii) Ihe safety and effectiveness of available methods to 
prevent contraception and the transmission of sexually transmitted diseases; b) 
undertake an industry review of the presentation of extramarital sex, 
responSible contraception, and the consequences of teenaged childbearing in 
entertainment programming. 

Option Cl - SChOOl hea~h education and school-related health services 

Teenagers often evince mistaken views about reproductive processes and 
contraception, Although about three-fourths of adolescents report having received 
some sexuality education before leaving school, 48 the extent and timing of the 
education is uneven, Only about 10 percent receive a comprehensive program; most 

U Cheryl Hayes and Sandra Hol'freth (ads} Risking the Future, Adolescent Sexuallt,/, Pregnancy, 
and Childbf'.aring, Vol II. (National Research Council, Washington), 19a7~ p,64, 

-e Hayes and Hoffrelh.1987. p,211 
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receive sex education as a subsection of a health or physical education curriculum, 
devoting ten hours of less to the subject." 

Sex education has been shown to be successful at increasing knowledge of the 
subject. Some studies have found indications that contraceptive practice also 
increases as a result of sex education. However, impacts on pregnancies or 
childbearing have not been shown. 50 

When sex education is pigeonholed into 10 hours of instruction, it may not be 
surprising that its impact on behavior is minimal. By presenting sexuality education in 
the context of a comprehensive health education program, it would be possible to 
explore the connections between basic reproductive processes and other aspects of 
the students' lives and relationships to others. 

, 
The President's health care reform proposal includes support for comprehensive 
school health education (including sexuality education) focussed on reducing 
behaviors associated with preventable morbidity and mortality. Communities would 
develop a variety of comprehensive health education curricula following broad state 
and federal guidelines. 

The level and timing offederal support for these efforts remains to be specified. This 
option proposes that the school health education and school-based health services 
elements within health care reform receive priority attention and funding, in light of 
their potential for the prevention of poverty and welfare. 

Option C2 - Access to services 

Although it does not appear that sex education itself increases initiation of sexual 
activity," it also should not, by itself, be expected to prevent early initiation and the 
one-half of pregnancies that occur within the first six months. Clearly other factors 
besides lack of knowledge are at work. The message from 'the best research is that 
education about sexuality and counselling on decision making, the advantages of 
delaying initiation, and life options combined with access to contraceptive information 
and services, constitute an effective combination. 

4~ "Preventing Teenage Pregnancy," CO Researcher, Congressionf:ll Quarterly, Inc., May 14, 1993, 
p.423, Hayes and Hoffreth,1987, p.144. 

~ Hayes and HoHreth, 1987, pp.21S-6. 

51 Hayes and Hoffrelh, 1987, pp. 215·6. 
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About two-thirds of females who first had intercourse when they were under age 15, 
and about one-half from 15 to 17, and about two-fifths of those aged 18 or older report 
not using any contraceptive method. Among the great majority. who indicate that 
intercourse was unplanned, only 12 percent reported in a survey that they did not 
know about contraception." About the same proportion said they did not want to use 
contraceptives, or did not care whether they got pregnant. About the same 
percentage said contraceptives were not available. Well over half said they did not 
use contraceptives because intercourse was not planned (34 percent) or because they 
"didn't think about using contraceptives" (24 percent). Males were somewhat more 
likely to report not knowing about contraceptives, and much more likely to reportlhat 
they did not want to use contraceptives. 

Review of focus group discussions with teenage females find lIlat a reluctance to 
acknowtedge (to parents or self) being sexually active is a prime reason for not using 
contraceptives, along with the unplanned nature of sexual activity, a desire by one 
partner or the other that the experience should be 'natural," and embarrassment in 
purchasing contraceptives.'" 

Although more effective sexuality education clearly can address lack of knowledge 
about contraceptives, policies are needed to improve availability and to provide 
effective contraception even when, as is especially the case among very young 
teenagers, intercourse is unplanned and lIle parties do not 'think of' protecting 
themselves. Less than half of teens receiving family planning services receive them 
from a private physician." Although outreach by family physicians might be 
encouraged, teenagers' reluctance to acknowledge being sexually active may 
constitute more of a barrier to family physicians than to family planning clinic staff'" 

Outreach and enhanced counseling services by family planning clinic staff may be 
able to reduce the delay between initiation of sexual activity and request for family 
planning services. The Self Center. a three-year demonstration project for inner-city 
minority junior and senior hign-scnool students in Baltimore, apparently made 
impressive impacts on postponement of first intercourse among females, clinic 

$t Hayes and Hoffreth, 1987, p.398. 

1>3 Lulu Mae Nix. etal.. ~A Focus Group Study of Sexually Active Black Male Teenagers." 
Adolescence, Vol XXIII, No 91, Fall 1988, pp.74&-9. Freya L Sonenstein, "Risking Paternity: Sex and 
Conlraceplion among Adolescent Males,~ in Adolescent Fatherhood, Arthur Elseler and Michael Lamb 
Coos}, (Lawrence Erlbaum Assoc., lnc" Hillsdale. NJ) 1986, pp.44·47. 

'" Hayes, 1987, p.i54. 

5~ Hayes, 1987, p.159. 
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attendance by females prior 10 first intercourse, and reductions in conceptions while a 
comparison group 01 schools saw sharp increases." It should be noted that impacts 
on teenage childbearing were also driven by increased abortions. 

The very encouraging results 01 the Self Center, and a school-based clinic in 
MinneapoliS/St.Paul, have not been confirmed by a recent evaluation of six school
based clinic sites. Those sites. which appeared to deliver a broad range of health 
services to underserved students successfully, had only minor positive impacts on 
pregnancies.'" The level 01 support for family planning education and services in 
these school-based sites appears to have been lower than in the more successful Self 
Center model. In addition, the school-linked arrangement 01 the Sell Center, which 
allowed it a measure of privacy, and also allowed access by teenagers not attending 
school and during hours and days when school was not in session, has also been 
cited as a design feature responsible for its larger prevention impacts. 

AS noted above, the President's health care reform package includes school-related 
health services (including family planning services) as an important element in its 
prevention orientation. This option proposes that family planning services for at-riSk 
teenagers receive priority in implementation of health care reform, and also that 
implementation of the school-based health services strategy 'not be delayed until 
implementation of health care reform. Title X family planning obligations for 1992 
were $150 million, or about 60 percent of the 1981 level, in constant dollars. Neglect 
of lamily planning during the previOUS two Administrations should not continue during 
debate over the shape 01 health care reform and ptanning for its implementation. 

Option C3 - Outreach to an especially vulnerable Dopulation 

Research points to one especially vulnerable population that justifies a special 
oulreach effort. Receipt of welfare as a dependent child by itself appears to increase 
the likelihood that teenagers will bear or father children." But whether or not receipt 
of welfare ilself independently increases the likelihood of teenaged parenthood, 
children in weltare families are likely to possess other characteristics associated with 
teenage childbearing. Daughters in mOlher-headed families initiate sexual activity 

1m Hayes, 19B7. p.172-3. 

51 Theodora Ooms and Lisa Herendeen, "Teenage Pregnancy Prevention Programs; What Have 
We Learned?~ Famiiy Impacl Seminar, May 1989. p.11. 

SI\ Duncan and Hoffman. R. Lerman, ~Who are the Absent Fathers?,~ Youth &: Society, 18:3w 27, 
1966. 
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earlier than daughters from intact families. 59 About half the single mothers on welfare 
at any point had their first children as teenagers, and a correlation has been found 
between a mother's age at first birth and her daughter's.60 Low levels of parents' 
education is associated with a lower probability of contracepting at first intercourse 
and greater likelihood of bearing a child outside marriage." , 

In short, the daughters of mothers receiving welfare are unusually at risk of becoming 
teenage mothers and welfare case-heads themselves. This danger clearly is a great 
concern to their mothers. In survey data, 76 percent of mothers in welfare families 
agreed with the statement that having a child as an unmarried 16 year old was one of 
the worst things their teenage daughters could do." 

Based on their risk levels, the prevention potential from reaching out to these mothers 
and helping them to protect their daughters from repeating their mistakes is great. In 
light of concern in the African-American community about contraception requirements 
for welfare mothers proposed by governors and state legislatures in the last few years, 
the outreach initiative should be purely voluntary, appealing solely to the mother's 
concern for her daughter's future. The objective would be to 'support the prevention 
methods chosen by the mother as most suitable, including efforts to delay onset of 
sexual activity. However, the same immaturity in young teenagers that makes it 
appropriate to enlist their parents in prevention interventions in the first place has been 
shown to undermine effective compliance with contraceptive regimens. Accordingly, 
we would expect that parents would often choose a method that, like an immunization, 
does not depend for its effectiveness on any conscientious behavior by the teenager. 

While welfare agencies would be needed to make the referrals, family planning clinics 
should do the outreach, in order to minimize any apprehension about coercion. The 
outreach effort might be staffed sympathetically by other welfare mothers in 
transitional and post-transitional community service aSSignments. 

Option C4 - Television's role 

The family planning options discussed so far would operate largely through some of . 
the social institutions that usually transmit norms of sexual and parental responsibility 

59 Hayes and Hoffreth. 1987, p.25. 

60 Hayes and Hoffrelh, 1987, p.24. 

61 Hayes and Hoffreth, 1987, pp.63, 87. 

62 Special tabulations by Child Trends, Inc. of data from the 19B7 National Survey of Children. 
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from one generation to the next· families. schools. and religious institutions. 
Unfortunatsly, tesnagsrs most at·risk allen have weak ties. it. any, to those institutions. 

, 
It is widely believed that the value·transmitling function of those pillar·institutions has 
been replaced in the lives of many youth by peer groups and the mass media, 
particularly television';:' Another section of this paper will discuss options for 
influencing broad messages about family and responsibility transmitted through peer 
groups and television. Here we note possible connections between television and 
responsible contraceptive praCllces. 

A number 01 other Industrialized nations have been lound to have levels of teenage 
sexual activity similar to ours. but levels of both abortion and teenaged childbearing 
that are well below the United States: One of the reasons cited lor the difference. is 
the different level of public acceptance 01 contraception. evidenced in public 
information and media advertising.'" 

In the United States, Ihe broadcast media have rejected contraceptive advertising 
because a significant segment of the audience they hope to attract would find it 
objectionable. Reluctance to air certain kinds of contraceptive' related public service 
messages has also been found." However, substantial majorities of the public would 
not find such advertising objectionable, and the majority grows to about three·fourthS 
when the question mentions the role of condoms in fighting sexually transmitted 
diseases." The logic behind avoidance of contraceptive advertising is further strained 
by survey data showing that the television industry does accept advertising for other 
products which larger minorities of the public find objectionable. 

It is time for a national discussion 01 the low level of contraceptive infoomation and 
messages about responsible use in the media. This initiative would involve a research 
element, to review and develop evidence aboul the role of contraception advertising 
and public information on the lower pregnancy rates in Western Europe. tt would also 
include discussions between the Surgeon General. prevention experts, and television 
executives (including both network axacultves and representatives of the much more 
segmented cable programming). aboul how to make sure that teenagers most at·ris~· 

53 Hayes and Hoffreth, 1987, p.27. '"Attitudes About TelevIsion, Sex, and Contraceptive 
Advertising,· Planned Parenthood Federation at America, 1987, p 3. 

&4 Draft ot1ice of Populatton Affairs paper, "Adolescent Pregnancy and Childbearing: Internalional 
Comparisons" 

66 Planned Parenthood Federation, 1981. p.6. 
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in the viewing audience are not receiving the wrong messages, and are receiving the 
right messages and information, about responsible sexuality. 
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0, 	 Prevention and social institutions • 
The discouraging trends in childbearing by unmarried teenagers are largely driven by 
initiation 01 sexual activity at younger ages, In 1970, one in twenty unmarried 15 year• aids reported being sexually experienced: in 1988, it was one in four." Longer 
exposure to the risk of pregnancy and less maturity and competence in contraception 
among young teenagers are the major contributors" Plausible economic 
exptanations for this trend have not been advanced, And, while age 01 menarche has 
declined significantly over the long-term," it will not account sufficiently lor shorter
term trends or differences among poputation subgroups, 

We are left with looking for the roots of this trend toward earlier and earlier onset of 
sexuality in changes in social institutions whose function has been to govern and delay 
sexual behavior among adolescents, particularly institutions that develop powers 01 
setf-restraint and delayed gratification in individuals, Such institutions change over 
time, and it appears that their power may have diminished significantly over the past 
two decades, particularly for at-risk youth, 

Research has associated early onset of sexual activity with being raised in a single
parent family. academic and behavioral problems in school and low educational 
aspirations, and low levels of religious association, ,. If recent trends in unmarried 
teenage childbearing result, in part, from a weakening of the effectiveness of family, 
schools, and churches in controlling natural impulsiveness and risk-taking in 
adolescents and developing sell-contrOl, can government action strengthen the 
institutions and improve their effectiveness? We have few working models of such 
interventions, However, the following options propose to explore this possibility, 

01, 	 The possible effects of television on impulsive behavior and children's views 01 
sexuality and the family, and the medium's potenlial for supporting the family'S 
function of developing character in children and youth could be the subject of a 
Presidential commission, 

02, 	 To address the comprehenSive and multi-generational nature of economic, 
educational and sociat deficiencies in the most disadvantaged neighborhoods, 

P HPremarital Sexual Experience Among Adolescent Women· United States, 1970·1988," Morbidity 
and Mortality Weekly Report, Centers for Disease Control, Jan 4, 1991, Table 1 

M Hayes and Hotfreth. 1987, pp, 75, 82, 

<W Daniel P. Moynihan, Family and Nation, (Harcourt Brace Jovanovich, New York) 1966, p.167. 

TO Hayes, 1987, pp.9S-104, 
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Federal resources could be coordinated and pooled to encourage appropriately 
comprehensive interventions. For example, Federal guidance for 
implementation of empowerment zone legislation could include a prevention 
theme, encompassing the complementary elements of economic and social 
reform in the disadvantaged neighborhoods that will become empowerment 
zones. 

03. 	 Planning, organizing, and coordination funds could be provided to networks of 
vOluntary social institutions (such as PTAs, scouts, little league, church groups, 
and neighborhood watch) in "sister neighborhoods," one very disadvantaged 
and the other less so, to promote mutual support. and :reduce social isolation. 

04. 	 Programs of adults volunteering to work with disadvantaged children one-on
one, such as Big Brothers, Big Sisters, and volunteer tutoring, recreation, and 
mentoring programs, could be given a White House spotlight and a federal 
research agenda and best-practices clearinghouse under a unifying national 
theme, such as Reach One Child. 

05. 	 Executive agencies providing social program funding to states and localities 
could be instructed to determine the legality and appropriateness of including 
inner-city church'groups as grantees or sub-grantees. 

06. 	 States could be encouraged to include counseling of at-risk teenagers among 
the types of community service assignments to which family heads may be 
assigned after their AFOC time-limit has expired. 

Option 01 . Presidential commission on television, the family, and character 

The public is more certain than the experts about th-e effects of television on character 
and behavior. A 1987 poll found that 81 percent of respondents (87 percent of those 
with children) believe that television influences the values and behavior of those who 
watch several hours a day. More than two-thirds of parents expressed concern about 
the effect television has on the values and behavior of their. own children. More 
specifically, 64 percent of all respondents believe that television encourages teenage 
sexuality, and 83 percent believe that television exaggerates the importance of sex in 
American life.71 

Researchers often share this intuition about the power of television, but the way 
television influences behavior and the impact of sexual programming on children and 
adolescents are still matters of controversy. While knowledge of sexual subjects 

11 Planned Parenthood Federation, 1987, pp.3·4. 
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clearly is increased through television programming, evidence of influence on behavior 
has been limited largely to effects of portrayals of sexual violence." However, a more 
indirect, but perhaps more pervasive influence of television upon sexual behavior is 
the apparent increase in general impulsiveness and reduction in the ability to tolerate 
delay of gratification that has been observed in the context of research on television 
and violence. 73 These characteristics have been associated with a number of forms of 
dangerous behavior, including early sexual initiation and poor contraceptive practices. 

We know that the ties between at-risk teenagers and the social institutions that usually 
transmit sexual norms - families, schools, and religious institutions - are weak. We 
know little about how the apparent substitutes for these institutions - peer groups and 
mass media, particularly television - shape teenagers' views and values.74 

Much less do we know how the effects of television may have changed over the past 
several decades. Content analysis of television programming found a sharp increase 
in programming with implicit or explicit sexual behavior in the 1970s. References to 
possible negative consequences of sex are rare.75 However, as one author notes, ", .. it 
remains for researchers to discover the long-term effects on human development and 
behavior for a generation of young people who have never lived without a TV."" 

A Presidential commission, or some other high-profile gathering, might be convened to 
promote and summarize necessary additional research on the relation of television to 
character development and sexual behavior, and to oversee a public debate about 
how best to limit any negative effects of television and promote positive effects. 
Positive or "pro-social" potential for television has been confirmed by research. On a 
short term basis, pro-social television programming has been, shown to produce 
desired behavior in children, and the medium played an important role in the public 
education campaign against smoking. The potential for television to have a prevention 
effect through parenting education seems especially promising. Judging from opinion 
surveys, a high-profile search for knowledge and practical solutions in this area would 
be supported by a large majority, particularly parents. 

72 Aletha C. Huston, el.al., Big World, Small Screen - The Role of Television in American Society, 
(University of Nebraska Press, Lincoln) 1992, pp. 46-51, 135. 

73 Wilson and Herrnstein, 1985, pp. 338, 350. 

74 Hayes, 1987, pp. 105-6. 

n Hayes, 1987, pp. 91-2. 

76 Hayes, 1987, pp.91-2. 
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Although the public's interest in the possible effects of television on character 
development and sexual behavior is not likely to. be disputed. the ongoing public 
debate about the effect of televised violence shows how difficult it is to address the 
social effects of television. Free expression is a fundamental value in America. A 
public discussion of the effects of television on character would have to confront the 
possibility that free expression has been ascendent over responsibility to others and 
the common good. 

Option D2 - Neighborhood and comprehensive approaches to prevention 

While teenage childbearing is not exclusively an inner-cily problem, teenage mothers 
are often more concentrated in inner-city neighborhoods than elsewhere. Research 
indicates that neighborhoods themselves may promote teena~e childbearing, with the 
most disadvantaged neighborhoods having very large eHects. ' 

"Epidemic" and "tipping' models have been suggested to explain neighborhood effects 
on underclass behavior. Whatever the process, in the worst neighborhoods. the pillar 
social institutions typically are all in decay - families, schools. policing, other municipal 
services, and employment. The comprehensive nature of the problems seems to call 
for maximum coordination of resources in an equally comprehensive intervention. 

Option 02(8) - A lot of interest and hope follows efforts to coordinate and optimize the 
effects of the considerable levels of government social spending already flowing into 
inner·city neighborhoods. However, one ingredient widely regarded as a necessary 
foundation for turning a neighborhood around - employment· seems to require more 
than better use of current governmenl program funds. 

Programs exisl to prepare residents of disadvantaged inner-city neighborhoods for 
employment outside their neighborhoods. Increasing employment opportunities within 
these neighborhoods would require either creation of a public jobs program or an 
infusion of private capital. Empowerment zones represent an unusual opportunity for 
the latte,," 

11 Jonathan Crane, ''Dropping Out and Teenage Childbearing," in Jencks and Peterson. 1991, 
p.317. 

11> Six urban zones {each wtth a population of no more than 200,000 and a poverty rate ot at least 
20 percent in each census tract) will each receive $50 million block grants in each of the firs! two years 
of designation. They also will share most of $2 billion in tax incentives over the first five years of 
operation, and gradually declining lax incentives over the remainde( of their ten years' duration. Under 
the largest tax Incentive, employers locating within a zone will receive up to $3.000 in tax credits for 
each zone reskiem employed, (11 is expected lhat most ot the employees covered by the credit will not 
represent net employment geins for the neighborhood.) , 
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The most direct means of promoting prevention themes in empowerment zones would 
be to require the strategic plans that applicants submit to address subjects and issues 
research and experience show are critical to pregnancy, drop-out, and welfare 
prevention. For example, applicants might be directed to address in their strategic 
plans how they will increase opportunity for male and female youth who display the 
characteristics and behavior that puts them aHisk of early sexual initiation and 
becoming a teenage parent. In light of what we know about the links between stable 
families, educational success, pregnancy prevention, and employment success, the 
introduction of prevention themes into the strategic plans woutd be consistent with the 
primary economic and employment focus of empowerment zones. 

Two major sub-options for introducing prevention themes into empowerment zones are 
available. The most aggressive approach would be 10 require the strategic plans to 
address such prevention issues, and then give weight 10 these etements in the 
competition for designation of empowerment zone status. 

Prevention would become a more optional theme if, instead of specifying issues for 
the strategic plan to address, federal guidance only suggested that prevention was an 
important factor in the coordinated economiC. human, community, and physical 
development of the zone. Technical assistance could be provided to zone applicants 
who asked for help in developing this aspect of their plan. 

However, it must be kept in mind that designing and implementing an effective 
strategic plan focussed on the economic development and employment elements of 
empowerment zones represent a very large challenge. It may be unrealistic to 
suppose that local zones will also be able to make a quantum leap from the current 
tangle of social programs in an urben neighborhood to a comprehensive services 
approach favored by much theory and lillie practice. 

A medium-sized urban zone of 100,000. wilh a poverty rate of 25 percent. might. over the filst five 
years, feceive $300 million in grants and credits, or $3.000 per person, or $12,000 for every poor 
person. Although the mternal distribution of these funds will vary from lone-to-zone, clearly, 
empowerment zones havo the potential to provide a rare large infusion of private capital and 
employment subsidies into inner-city neighborhoods where teenage chi!dbearlng is most prevalenL 

To be designated an empowerment lone, an area must submit a strategic plan that describes the 
coordinated economic, human, communily, and physical development proposed for fhe lone. Statutory 
language descnbing uses ot grant funds echoes the theme that social and community development are 
intended to complement economic development in the zones. These statutory references to social. as 
well as economiC. objectives could be the basis oi federal etfons to promote prevention themes 10 
development of the strategic plans, 
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Option D2(b) - A more controlled approach to the development and trial of 
comprehensive services approaches might be pursued outside the context of 
empowerment zones. An interagency initiative might develop models or principles of 
comprehensive interventions that could be used to solicit interest among states and 
cities. For this purpose, current funding amounts and statutory flexibility might be 
marshalled, or special legislation for controlled experimentation might be sought. 

Such an approach would permit a more deliberate design and implementation phase 
than empowerment zones. And, rather than leaving program development entirely to 
local groups. as with the strategic plans of empowerment zones. this option would 
allow a partnership of federal, state, and local planners to create comprehensive 
programs that are tailored to local needs but also reflective of the current state of 
research and as wide a range of experience as possible. 

It is not clear that sufficient resources could be allocated to create much economic 
improvement and increased employment within the neighborhoods chosen to pilot the 
comprehensive approaches. As noted above, to the degree that this foundation of 
economic improvement must be the basis for turning around the families, schools, and 
other pillar institutions of an inner-city neighborhood, empowerment zones represent a 
rare opportunity. However, a competition for authority and some special social 
program funding to pilot such comprehensive service approaches could set as one 
criterion the ability of local areas to assure economic development and employment 
increases within the pilot neighborhoods through private sector and state resources. 

Option 03 - Voluntary socializing institutions 

An extraordinary expansion of socializing effort by non-governmental groups has been 
identified as one of factors in the long decline of crime from the mid-19th to the mid
20th centuries. Many of these associations are still in existence, often in 
disadvantaged neighborhoods." One strategic approach to early prevention is to 
support the work of these voluntary socializing institutions in the neighborhoods that 
need them most. through an organized network of parallel institutions from a "sister" 
neighborhood. 

For example, federal planning and coordination grants might be provided to a coalition 
made up of pairs of PTAs, YMCAs, scout troops, little leagues, and church charity and 
social service agencies, one of each pair from an inner-city neighborhood and the 
other from a more stable, mainstream neighborhood nearby. 'Such a variety of paired 

19 A frequently used cut-off for discussions of underclass neighborhoods is a poverty rate of 40 
percent, meaning up to 60 percent of the neighborhood may not be poor. 
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associations probably would develop a similarly wide variety of ways that the more 
stable could help the less stable. 

In addition to the provision of help in the form of material resources from the more 
well-off to the less well-off member of each pair, the presence of the other's members 
in the functions of each neighborhood's organizations would be sought. In light of the 
level of violent crime in many inner-city neighborhoods, such interaction of 
memberships might call for an unusual level of social solidarity. However, social 
conscience is at the core of many of the groups included in the example above. And, 
in light of the possibility that a declining prevalence of middle, and upper-class role 
models in inner-city neighborhoods has contributed to development of underclass 
behaviors,80 helping to diminish the social isolation of some inner-city neighborhoods 
could have a significant preventive effect independent of strengthening the local 
socializing institutions. 

Option D4 - Reach One Child 

A wide variety of prevention-oriented programs employing volunteers rather than 
government employees exists already on the local level. A separate, on-going. 
interagency group might be established to think of ways to promote such programs, as 
the Points of light office did under the previous Administration. 

The Points of Light initiative was very broad in its coverage, and lacked an organizing 
or unifying theme, beyond volunteerism. An organizing theme is important to 
communicate overall objectives, obtain visibility, promote continuity, and give 
participants the encouragement and hope for success that comes from being a part of 
a common effort much larger than themselves. The framework of "sister 
neighborhoods," described above, proposes an institution-based theme on which to 
organize volunteer resources. 

Volunteer programs dealing directly with at-risk children on a one-to-one basis could 
be promoted under a prevention theme of reaching one child. Big-brother and big
sister programs, boys clubs and girls clubs, scouts, recreational programs, tutoring 
and counselling programs for children and youth would be included. In addition to any 
primary service or activity of the volunteer groups, reduced social isolation of the most 
disadvantaged children would be a common theme. Prevention issue group members 
provided first-hand examples of such programs, including volunteer tutoring, 
counselling, and attendance monitoring and encouragement efforts in D.C.'s Hine 

80 e.g., William Julius Wilson, "Public Policy Research and The Truly Disadvantaged," in Jencks 
and Peterson, 1991, pp. 461·2. 
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Junior High School that appear to have had substantial impacts on attendance over 
the last four years. 

The White House could provide a national platform for communicating the theme of 
reaching one child, through statements and recognition events. In addition, the federal 
government might develop a research agenda and clearinghouse of research and 
best-practices, so that successful innovation in recruiting and training volunteers and 
reaching disadvantaged children could be documented and replicated. To reduce the 
social isolation of disadvantaged children, adults participating on a volunteer basis 
may necessarily be more effective than paid "service-providers· dealing with ·clients." 
If that is true, government's role in such an initiative may have to be limited to 
research, organizing, and cheer-leading. 

Such an option would inevitably invite comparison with the Points of Light effort of the 
previous Administration. That initiative was criticized for being a substitute for bolder 
government action. 

Option 05 - Religious institutions as grantees 

In some of the nation's most disadvantaged neighborhoods, the strongest pillar 
institutions are churches. Through their sectarian activities, religious institutions 
inculcate character in individuals and support other socializing institutions, particularly 
the family. However, inner-city churches often provide non-sectarian services and 
programs that are largely indistinguishable from similar publicly funded activities. A 
limit on public funding of the social service activities of religious institutions is the 
Constitution's prohibition against government "establishment" of a state-sponsored 
religion. 

Where human service agencies sponsored by religious institutions provide their 
services in a manner that is completely separated from any religious context or 
message, government funding sometimes has been allowed .. For example, hospitals 
sponsored by religious institutions may receive medicare or medicaid reimbursements, 
and, more recently, religious institutions that operate child care centers have been 
allowed to receive funding under child care programs created by OBRA 1990. 

Executive agencies could be instructed to actively expand the range of federal funding 
received by religious institutions, or their coalitions, to provide human and social 
services within disadvantaged neighborhoods. Principles governing government 
funding already received by religious institutions would be followed in any expansion of 
funding, so that new legislative authority would not be needed. 
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The Nationat Council of Churches has recommended such a policy, arguing for 
funding to coalitions of religious organizations that are inherently watchful that their 
activities do not promote the sectarian aims of any member. They note, "Housing, 
health care delivery, supplementary education, job training, public works projects in 
local neighborhoods, and small business development are projects religious bodies 
already try to do but are limited by meager resources." 

As noted, the primary effects of churches on character development and support of 
the family presumably come through their religious activities, rather than through 
providing services that substitute for government services. There is no certainty that 
increasing human and social service funding to religious .organizations would 
strengthen them in these socializing functions of most direct interest to prevention. On 
the other hand, to the degree that churches can be more effective in delivering social 
service programs because they are churches, the "no establishment" issue seems to 
be reintroduced. For example, by reaching out into their communities to deliver social 
programs, churches might well expand their membership. 

Option 06 - Prevention counselling by young AFOC mothers 

The weak attachment at-risk youth often have to institutions that are supposed to 
transmit sexual norms - the family, schools, and religious institutions - may mean they 
are more likely to be influenced by the mass media or peers. Researchers have 
consistently found that a teenager's attitudes are associated with his or her beliefs 
about the behavior of peers." One result has been development of peer-based 
counselling and education programs to increase teenagers knowledge and willingness 
to discuss sexuality. To date, the effectiveness of peer counselling on sexual 
behavior, pregnancy, or childbearing has not been tested rigorously.s2 However, there 
are good grounds to at least explore this intervention more fully. 

In theory, counselling of at-risk teenagers by young welfare mothers could be 
especially effective. The peer counsellors' similarities in age and background would 
increase their credibility, and their personal experience as teenage mothers on welfare 
would increase their authenticity. 

While not every young mother on welfare might be suitable as a peer counsellor, it 
seems clear that many have learned lessons that would be useful to those a little 
younger. In one recent focus-group study of young mothers on welfare and the 

81 Hayes and Hoffreth. 1987, pp.27-S. 

82 Hayes, 1987. pp. 145-6. 
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absent lathers of their children, Frank Furstenberg found that virtually all the young 
parents believed it would have been better to postpone the birth of their first Child." 

-, 

Volunteer peer counsellor programs might be funded by the same sources used to 
fund life-options and sexuality education programs. However. weifare reform could 
create other opportunities for peer counselling. Requirements for mandatory activities 
during time-limited eligibility for AFDC might be expanded to allow volunteers to be 
trained and assigned as peer counsellors. Mandatory activities will include human 
capital enhancement and labor market tests. Peer counselling at-risk teenagers might 
be included in the range of acceptable activities due, at least in part. to the apparent 
benefit to peer counsellors. Descriptions of peer advocate programs report increased 
knowledge and responsibility among the peer counsellors." Additionally, peer 
counselling training and experience might be embedded in an enhanced education 
and training program to prepare candidates lor related permanent employment. 

Additionally. post-transitional community service could include peer counselling 
assignments. As with counselling during time-limited eligibility for AFDC, post
transitional assignments would have to be among volunteers. Generally, it should be 
expected that parents who reach the end of the time-limit and become subject to the 
community service requirement will have fewer labor-markel advantages, such as less 
education, and work experience, and perhaps more emotional and behaviorat 
handicaps. These characteristics might also reduce their effectiveness as peer 
counsellors. Accordingly, we should expect that assignment of post-transitional 
community service workers as peer counsellors might require more screening and 
training than aSSignment of transitional period recipients. 

&J Frank F. Furstenberg. Jr.. et.al.. "Caring and Paying: What Fathers and Mothers Say About Child 
Support," (Manpower Demonstration Research Corporation, New York) 1992. p.54. 

&.i Hayes, 19S7, p.14S. 
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EDUCATION-ORlENTEJ) DROPOUT AND PREGNANCY PREVENTION PROGRAMS 

. 

The evidence on education-oriented dropout aDd pregnancy prevention programs indiCates IIlat: 

• 	 Disadvantaged youth do not have adequate information on educational or occupational 
opportunities available to them. 

• 	 Where opportunities are available. disadvantaged youth require social suppon systems 
10 enable them to take advantage of those opportunities. 

• 	 Immediate aDd longer term incentives an: necessary to provide motivation to i1nprove 
their scbool performance aDd complete higb scbon!. 

The following summariz.es the research on dropout prevention. outlines components of effective 
dropout prevention programs. and describes incentive programs for i1nproving school 
performance and completing high school. These components and Incentives are best 
implemmted in comprehensive programs IIIId school-wide reform efforts IIlat provide early 
intervention aDd include higb expectations for all students. 

LACK OF INFORMATION LOWERS EDUCATIONAL EXPECTATIONS 

The evidence indicates IIlat youtb from welfare IIIId otber low-income families fan to anain 
hlgb scbool graduation because tbey "'" no connection between remaining in school and 
improving tbeir future prospects. At-risk youth often baTe Httle information about Jobs 
and careers and few role models in good jobs. They are convinced Ibal tbey will never 
attend l:Ollege. because funds 10 go to college wiD Dot be available. 

• 	 Young women who Qnach less importance to school or work and who feel that they 
bave few educational and occupational opportunities are more likely to become teen 
mothers. Those willl lower scores on tests of acadcroic performance aDd, particularly 
for blacks, lack of furore educational plans are more likely to become pregnant and drop 
out of school or vice versa 10 drop Olll of school aDd become pregnant. 

• 	 WbiIe early ehildbearers are more likely not to ftnish scbonl. many complete high 
school, obtain stable employment, and control their future fertlHty-"",ntrary to 
stereotyped images of adolescent mothers. Higher levels of success are related to: 
blgber educational aspirations, especially if the young mother was at grade level at Ille 
time of the pregnanq; !be willingness to avoid additional pregnancies; and temporary 
residence with pareots, who often provide support for a teen parent to flllish high school. 

From a policy perspective. this suggests IIlat teenagers's awareness and perception of what she 
would stand to lose by becoming a single mother can a<:I as a powerful deterrent to doing so. 
Youth need to be better informed of tbe opportunities available to tbem and provided with 
incentives to take advantage of those opponunities. 

http:summariz.es
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CREATING OPPORT11N}TIES FOR LONG TERM SJ,lCCESS 

Disadvantaged ,rudents frequently begin school without the skills needed to succeed and. by the 
sixth grade. many ,tlldents are already two years behind grade level. The following components 
of effective dropout prevention projects could be implemented as special programs for at-risk 
youth in regular school •• a 'school within a school.' alternative schools that serve only at-risk 
yolllh. or other similar arrangements or could be incorporated into school-wide reform efforts. 

• 	 Aculeraled learning strategies for improving academic performance, 

• 	 Systematic monitoring of attendance and follow-up with parell!S, 

• 	 Counseling services which include individual. group, or family counseling. 

• 	 Full-time counsslors may work with teachers, parents, other community service 
agencies, and employers. 

• 	 Advjsorl1lll'moll also assist stlldenlS with school-related problems and in tIleir 
imeractions with community agencie, and employers. These individuals--hotll 
scbool-based and volunteer··are proactive in their approach. seeking out .rudenlS 
rather than waiting to be contacted by studems. 

• 	 Career awllr'tnes, and preparation services (such as career guidance. vocational 
training. enhancement of employability okllls. job internship. and job placement 
services) t and 

• 	 PlIid-work ex!)!;rience is a leey incentive and means of linking the value of 
schooling tangibly to furure work. 

• 	 Social support services can be based in the school to provide services such as day care 
for cltildren of srudents. health care. and transportation. Alternatively. a case manager 
located in tile scbool can refer students to services available in the community such as 
Itgal aid and fmancial support. 

INCENIiYES TO DO WELL IN SCHOOL 

"Tuition Guarant.." Plans. Although the availability of student fInancial aid is broadly 
advenised. many have concluded that the message is reaching only the academic achievers 
among the poorest students. This bas led to several 'ruition guarantee· plans through which 
elementary or junior high school srudcms from the poorest families, in rerum for various 
academic and moral commitments. are promised full-cost funding for two or four years of 
college. 

• 	 Sponsors or these programs bave found that In addition 10 tuition guaranlees, other 
support services, such as mentoring, tutoring, and establishing links with colleges, 
are also necessary to encourage youtb to remain in school. 
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• Omaha Housing Aullmitv Prouam. Four college. ha"", eannarked schol.",hips for high 

school graduateS who live in Omaha" public bousing. Every child with. perle<:t school 
• 	 attendance n:cord receives a $100 saving bond at an end-of-year ceremony.. The.. 

bonds. as well as n:cn:atiooal and parent/student activities, an: panly funded by a SI 
surcharge on public housing residents' cable TV rees which are discounted. 

•Job Guarantee" Prosrams. Paid work experience of less than 20 bours a week can provide 
work-based Ieaming thaI enriches school-based learning and links academic learning to furore 
employment. Adult superviso", and co-worken act as role models in the work place. Job 
placement assistance is particularly imporlllllt to disadvantaged youth with little information and 
few connections enabling them to find initial employment. 

• 	 CllmpaCl i'M:mmbjps. The putpOse of the Job Collaborative program of the Boston 
Compact is 10 improve the quality of public education and increase employment 
opportunities for youth by securing employment opportunities after school, in the 
summer I and upon graduation, 

• 	 Placement of high scbool graduates is based on their blgb scbool achJevement 
and attendance. 

• 	 Career Specialists provide a variety of services to slUdents such as career 
awareness, job trainiog. counselling, resume and interview preparation, college 
and fmancial aid applications, as well as job placement services. 

• 	 The numher of youth served bas increased since the program began in 1980 as 
the number of compaoics panicipaliog bas increased. Boston public blgh school 
graduates earn $3.00 more per hour than the natiDnal averlllle and have 
mucb lower unemployment rates. 

Welfare Sanctions and Benefrts. Welfare refonn programs sueb as Wisconsin's I.carrdare and 
Ohio's 	LEAP program show that fmaneial sanctions and incentive. alan. are no! effeClive in 
increasing sebool enrollment and antndance. 

• 	 OhiQ's LeamiOfiL Earning. and Parenting (LEAP) Program uses fmancial incentives and 
penalties to promote school attendance among pregnant and parenting teenagers on 
welfare. Teens who provide evidence that they are enroUed in a school or program 
receive a bonus payment of $62 and S62 in their welfare check for each month in which 
they meet the program's attendance requiremeots. Teens who do fail 10 provide proof 
of school enrollment have $62 deducted from their gran! in every month until they 
comply. Similarly, enrolled teens are sanctioned $62 for each month in which they 
exceed the allowed number of unexcused absences. 

• 	 Each LEAP teen is assigned to a case mMlIIIer, wbo is responsible for 
explainIng the rules, monitorillll compliance. and belping tbe teen o.erenme 
barriers to school attendance, Teens are also eligible to receive assistance 
wltb dilld eare and transportation as needed to attend school. 



.. 

DRAFT 

• 	 The evaluation of LEAP shows that school mention incJ:eased school n:tention 
among in·school teens and many dropouts n:turned to a school or adult educalion 

• 	 program. 
" 

• 	 Rates of repeat pregnancy are blgb among LEAP teens, and LEAP appears 
• 	 10 bave smaller effects on teens who bave subsequent pregnancies. Originally 

LEAP did 001 automatically exempt pn:gnant tJ:ens; however. after the (ltSt year. 
a pn:gnancy exemption was added. This exemption may send an inappropriate 
message about additional pn:gnancies. 

• 	 Wisconsin's LeamfllB requires all AFDC recipients between the age. of 13 and 19 to 
n:gularly attead scbool or an alternative program leading to a bigb school diploma or a 
GED credential in order for their families to continue to qualify for their full AFDC 
grant. Learnfare's use of nnanclal Incentives Is limited to aanedons; it does nol 
grant Inenase for good scbooI attendance. 

• 	 An evaluation of the Le.arnfare program found that attendance bas !lOt improved 
among students whose families are on welfare, however, sanctions bave not been 
consistently applied. It is our understanding that n:suIrs of the Le.arnfare program 
bave been more positive in areas other than Milwaukee, where a range of 
alternative ...-.ices are avallable to students returning 10 school. 
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Poliey Option 7 
Supplemental Input I 
Office of Population Affairs 
Public Health Service 

Our discussions of programs and services to divert ~raon. from 
~he welfare .ye~am center around &ervie•• and approaches wb~ch 
support families and assist them to operate a8 mora coherent and 
affective social and economic units. Nevertheless, 

o 	 family planning programs are unlikely to work vary well if 
6QoloGcent8 bec¢m8 ••rual1y aotiVQ bQfQro thoy ar. aware of 
clinic functions or evan existenCe; .' 

o 	 jobS programs are unl~kely to wg.k very well tor young 
persons for whq,m work is merely an alternative means to 
secure resourCGS t and for whom A work ethiC is theoretical 
~ather than experIentially ingrained; 

o 	 8chool_to_work programa era unl~kely tn hA~ much effect if 
the 8chool ourricul~ lS, or i8 seen to be, irrelevant, or 
if kids drop out, physically or emotionally, before the 
acbool-'to-work 1ntervvnti.on k1ck8 in; 

o 	 intensive case management programs desiQned to stabili~e 
individual families are promising in theory, but intensive 
interventions are enormously expensive, seem to work best 
only when staff.c with Qxceptianal eave manaqers, and they
do not take advantage of the efficiencies, Q~ opportunity 
for peer relnforee:ment, of a curriculum, guided school-based 
int.8:rvent:1on. 

This 	is not to say that these components (family planninq, work 
training,.school to work transit1ons) are not importent.
However, all of theso approaches are enhancRd hy the component
that 	has been given least attention in our discue61ons: early and 
comprehensive life skills education complemented by a parental
education component. such an in~ervention can provide; 

o 	 age appropriate health and sexuality education, includinq
information on disease and pregnancy prevention,
contraception and access to clinic services, And 
avoidence of sabstaneu abU8Q, a8 well •• ~opinQ with 
substance abuse in the household; 

o 	 education and ~ra1nin9 un d.~leion makin91 inclQdin9 
consideration of deferral of gratification, resistance to 
peer pressure and refu641 skills; , 

http:1ntervvnti.on
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o 	 education on -the w~y the world work8,~ including the role 
and funct10ninq of fam11ie&, 4aeism, the relationships 
between education, employment and income,: and identification 
of risks to individual and family development; 

o 	 A parental component. This is particularly important for 
parente who themselves becMe parents too young, or with 
1nautf1c~.nt pArent~nq skills. or witb 11~tle personAl 
experience with 6 funotioning family. This won't ~ork for 
everyone, but some parents will participate, and they will 
derive benefits from !t. 

o 	 Linka9G to eounaoling and ca.OWQrk s&rvices. School baaad 
curricular interventions can only do 80 much, and when the 
limite of their capabilities are reached, individual 
proies!l1onal eervices are needed~ But thtt tJchool program 
can identify the kids (and familiee~ for whom the school 
b.,eQ services a.9 ineufficient. and referrals can be made~ 

Currieula delivered to students on an intensive two week baaie, 
or onv hour _ WCiUilK avor ona .omol;ltllilr or one. year arE' t1ftl i kA]Y to 
have much effect. We would never prcpoee that math be taught in 
sucb a manner. because we know that it would be insufficient. 
Yet the 111':9 skills curriculum tor at-ril;ik-of-welftu:e kids is. at 
least as important ae math ... if only because it may give kid. a 
reason for dealing seriously with their math lessons. 

Rathert tbis life skills education should be Gt4rted early
(kindQrgarton) and eontinuad th't'"ou9'h high £chool. Obviously # t,hn 
material, whether sexuality related, focused ~n decision makinq, 
or on coping with substance abuse in the family, should obviously 
be 1n~r04ucea only as the aqe of student~ rnekea such introduction 
appropriate. 

CUrricula eKiet which have been shown to be effective in dealinq
with many of these issues, although we are unaware of any that 
deal w1th all of thom or la&t from QIQ~ntary throu9h high 
echool~ Different curricula could be used/ several could be 
eo~lned and modules on specific topicS developed to make for 
smoother tranSl'C1.ona in approaCh and material. Some of the 
substance proposed for inclusion ~s more controver8ial thet 
others¥ but the entire approach would require eommunity and 
parental review and approv8l before adoption by any school 
district. 

A Federal role could include development of (or combining)
curricula I as well as demonstrating and/or testing their use in 
oommunities wh1cn agree ~o particlpdt~. A long-teL~ redere~ 
commitment 'would be neeessary, however, if the effect of a 
complete (:3 year) proqram of life skills education is to be 
assessed for even one cohort. 

http:1nautf1c~.nt
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DRAFT I POR DISCUSSION ?URPOSES ONLY 

GROUP '9 
PREVEN'l'ION 

FAMILY COMPREHENSIVE PROGRAM/POLICY 

• 	 Most services offered to "single parent families" are desiqned 
for the head of household. .In some cases, there will be some 
form of support services such as day care and transportation 
costs. Unfortunately few, if any, of the prQ9rams offered are 
designed to 'stabilize the household" so that the entire family
will eventually become self-sufficient. . 

The head of household has to contend with a series of crisis 
situations, both in and outside of the home, which can make it 
difficult to seek outside assistance that can make a di~erence 
in the quality of life. Keep in·mind that poverty and its 
attendant 111s---the proliferation of violence I teen parenthood,
substance abuse, .poor health, low educational achievement, 
juvenile delinquency, lack of self esteem--- have a profound
affect on the ways in which young people and adults perceive and 
act upon the range of opportunities available. 

In the procees of planning, thoughts could include a "Family
Comprehensive PrQ9ram or Policy· that would serve as a STABILIZER 
first, then as the CATALYST to move the entire household towards 
self-sufficiency. 

WHO WILL 	IT SERVE? 

-seve.rely "at risk" households 

- Grandparents who are in the "second phase" of 
parenting (many are young, healthy, and possess some work 
experience) 

WHAT WILL IT OO? 

-Access individual household members to determine levels 
of service 

-Focus on prevention and problem solving in order to create 
stability within the household 

-Provide intensive case manaqement, referral, and 
follow-up 
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DRAFT I FOR DISOUSSION PUR~SES ONLY 

PREVENTION GROUP 
FAMILY COMPREHENSIVE PROGRAM/POLICY 
PAGE TWO 

EXPECTED OUTCOMES, 
(AFTER 2 YEARS) 

-Decrease in U'1'OTAL" public assistance needs 
per household 

POSSIBLE INCENTIVES: 

-Extension of housing subsidies 

-Extension of medical coverage 

-Clothing Bonus for those employed a minimum of one year and 
a maximum of two 

-Clothing allowance only for children whose attendance is 
'5% of days required per school year 

'. 
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poligy QuestioD .3. familv PlannlnQ Serv~pll 

Issue 

• 	 Adoloscent eh1ldbearing has lonq been associated with numerouo 
consequences that are WIIl1 c1ocu:mented in the 11ter4tt.U'e~ Amon; 
theBe 1lJ:'8 reduced. ftducatlonal atta1ntH:nt .00 employment
opportunities for adol••""nt parentJI. In turn, poverty and MDC 
re"alpt a .... IIIOre prevalent in f&lll.iU." belJUn by adolescents,
particularly Uloa. that are u:nma:rr1.ed. It hae boon eetLlnat.e4• ;hat IIIOrB than $2S. bUlien 1n AFDC, road Stamps and KedicaLcI 
could be .aved Lf all COll"O attributable to adol"Bcent 
chlldbearing ........ alim.f.neted (""iell 1s " tlIeoreUc"l, althouqh 
not a practical, goal). (Center to~ Population Options, 1992).
Koroover, the ch,ildroft of adolQaclC.lJ)t parf:llnt. are .ore likely to 
become adole8cent parents themaelve8~ perpetuetinq the cycle. 

'1"0 'the extent 'thllt eerly chJ.ld.beo.r1ng ln~&aell 'the lilcllhood of 
welfare dependency, expanded f&lll.ily planninq services have the 
potential to reduce the incidence of adole8cant pregnancy and 
thus, the early family formation that 10 typlt1ed by .1n~le 
parent. statuI and dependence On Public Baai.tance. It naB been 
••tim.ted that fOE evary dollar inYA.tad in family planning
8ervice., a eaving_ of $4.40 in avertod axpenditur•• tor welfare 
and medical ••~iceB i. r.alized (fOrrest and 51n9h, 1990). It 
Bhould: olwoya be x:ec09n,h:ed, novever, that QontraoaptLvo 
educatIon and .ervices cannot be affective If adolescents are not 
IIIOtivated to avoid pregnancy becaus" tlIey do not perceive any
advantage in deferring parenthood. 

Background 

The Family Plann1nv (Titl. X) funding level, which in nominal 
terms surpassed in FY 1993, fo~ the first time, the appropriation
level of the lao" (1991) carter budget, nevertheless ha. muell 
1.... purchasing power tlIln In 1981. 'rills 18 lObe reBul t of three 
factors. (1) inflation, (2) clienta preaentinq witb mora 8eriou8 
problorna (youn9.r~ a ~re~tQr numbar of lifetime partner., more 
likely to be 1nfected with a STD 4nd mora at ri&k of a serious 
STD, including RIV) and (3) increased costa of clinic operation.,
including mora .tr1ngont OSHA rulo8, mere neod for Lnfoct1cn 
control procedure. and CLlA.. 

TIl. FY 1993 and 1994 Title X bUdgets eal1.. a tor eUb••antl.l 
1ncreaeee, and the FY 1995 hudgat is likely to call for further 
~neraaBe.. Howvver~ it ahould be recoqni~ed that th••• step. 
represent only decreases in the:aervic. gap, rather than net 
increase. 1n overall program capability from Bome already 
cu:::nieved eto.nclord.. WJ.thin tho prLor.l.tioa i.dentJ.fi,ad :for Ti.tle X 
attention are lncre3$ed outreach to low-~ncome women including
adole.cent., other persona at risk ot unintended pregnancy or STD 
and 9roater emphas1s on teen pregnancy, LneludLnq dovolopmont o£ 

http:eetLlnat.e4
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new counseling techniques end new eervice arrangements and 
auspices for conducting counseling and service. to teens. 

While there are a n~er of other Pederal proqram. which offer . 
potential for tnere•• inq emphasis on family planning, Title X and 
an Adolescent pregnancy or adolescent h9altn approach fOCUB mos~ 
directly on preventlon of teen and other unintended pregnancy and 
are moat amenable to chenqa In policy direction. 

o 	 Medicaid, while sponding more on family planning than Title 
It ~oe. eo mainly tbroQQh private phya101.n. or g.n.ral

• 	 focus clinic8.ratnar tnan through organized family planning 
programs. l'urther, ·th.. atructu"" of lIed1ca1d reward. unita 
of servJ.ce prov1d.ecl, rather than out.reaCh 'or counse11ng. 

o IIatarnal and Child Health. the Social Services BlaCK Grant 
and PHS Primary Care proqram. all provide family planniftq
••rv1c•• , ln moat CAses 8& part of a broader spectrum of 
ClfU:O. None of those prog-ramo halil • particular focua on 
prevention of unwanted pregnancy or outreach to sGxually 
Active teen. and younq women. 

o 	 Title X policies typically gCYern a total·pro9ram that 1s 
triple tbe oi•• of the Title J grant. These additional 
funds i"cluda IICH and SSBG tund. lncluded a. part of the 
Grantsefa Title X program, patient fees collected from 
m!ddlo inQ0m9 clionta, State And local govo~nt funds, ann 
reimbursements, includin9 Medicaid. 

PollS! ApprQAshes 

1. Expansion of family planning services to reduce tne 
probability of welfare dependency can build on Title Z plans 
Ql~oAdy be1ng emphaaL••4. Th~•• 1nel~do: 

o 	 Increased OUtreach Efforts, OUtra4ch would include 
1ntorma~1on to demystify clinic prucedurOSt De well ae 
diepel ~h. and incorrect information about sexuality and 
contraceptives. Clinic personnel would deliver information 
directly to adol••cents, through education Bnd 
familiarization 8es.ione at clin1ce~ through presentatione
in school. and Ln loea~ion• • uch a~ Jnb Corps sites, 
community center., runaway shalters, homeless shelters, drug 
treatment center. and juvenile detention facilities. (Note.
Such ou~r.aeh La not new tor T1tl_ %. However, b~dget 
conetraints have led program administrators, faced with 
whether to emphasize outreach or to emphasize service to 
c11ent. already in queue, ~ choose the latter.) 

http:servJ.ce
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o 	 Enhanced Counseling Services. Counseling services would 
include encouraging abstinence where appropriate,
r8in!oxcin9 deeio1on-making 4nd ~efu801 akl11a and, for . 
persona choosing oontraception, the importance of proper and 
consistent use. Two crucial Aspeets of an enhanced 
couneellnw effort would be attention to the adolescent'. 
personal situation when decIding .mong contraceptive methode 

, and .mphaal. on sDfe~ R•• practicee, ••pec1ally condom use 
to prevent 8m even when oral contraoeptives, Norplant or 
other nonbarrier methode are chosen. 

o 	 Acce.8ibllity.of Service.. Clinic per.onnel would be 
specifically trained to counsel and treat adolescents. In 
addition, clinic protocol. would be developed ~or 

adoleacents--includ~n9 amphA8~s on aseurAnce of 


, confidentiality, a&rvice hour. that would coincide with the 
hours adolescents are Available (after echool, evenings,
woekands), accomodation for walt-in services and an emphasiS 
on STD acreen1n9. Service _itee mUGt 81.0 be .ceQ••ible? 
with clinics set up in location. that are in or near 
schools I community centers and low-income neiqhborhooda. 

aeoearch indicate. that adolescentu delay visiting a clinie D~ 
physiCian for contraceptive aervicee because of eoncerna about 
confidentiality, fear of the pelvic &%&mination end other clinic 
procedure. and a belief that contraceptive., spacifically medical 
.ethodB, aro dcnqQ~u.. For thoao adele.cent. who do AAAk 
contraceptive sorvice., confidentlalltYI caring Btaff and 
accesaibi11ty are P%~ry considerationa Ln clinic choice. In 
addition, clinic at~endance, soon aftar or be!or~ sexual debut, 
ia associated with clinic outreach services, convenient hours and 
••ailability of group counselinq and edUCAtion ••DDions. (Iabin
and Clark, 1981, zabln and Clark, 1983: lloker, 1984) It hao 
also been found that 4 more directive approach with adolescent 
client8, -authoritat1vo quidanco" I i.. mor••ucc8s8flll 1.n 
maintaining continuation of a contraceptive method~ (NAthanson
and Backer, 1985) 

In addition to clinic characteristie8, success of clinic services 
alao seems to be coupled with other interventions auch as focuaed 
educational or counael1n9 components. A recent eVAluation or 81x 
$ehaol based clinics found that providinq contraceptive servicea 
alon. wa. net onouqh to lncrea•• their u... RAther, increases In 
contraceptive ule ware ob.erved in those clinics where the 
aSBociated school had a strong educatIonal program on prevention
iasuQa. (K~r~? 1991) Evaluation ot a .chool linked pro~um Ln 
Baltimore _howed delay. in sexual activity I increaacs in 
contraceptive use and decreases in preqnancy amon9 participating
students. Clinlc service. were Ainked wltn tWO schoola and, in 
addition to medical and contraceptive 8ervices, the program
1.ncluded SQ:II:uIl11ty ann contraceptive education, as well aG 
individual and ~roup coun••ling. (34bin# et.ql., 1986) 

http:Acce.8ibllity.of
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2. Adolescent pregnancy prevention Cor, more broadly, adoleGoent 
health) services through the Title XX proqram, or ita successor, . 
would be greatly expanded to provide A mora co~on.~vQ 
approach • 

• 
o 	 Development and Dissemination of Sexual1~y Sduca~lon 

Curricula. Cunicula wou14 be d .....lopa4 as pan: of II 
comprehensive h$al~ oducation proqram which begins in the 
early 9rade.~ It would ~nclud. 89. app%opriat& aexuality
education including reasons and ~an. to delay s$~u81 
activity (eapcc1al1y'targeted to youngor adolooc.ntu) and

• a180 complete info%Retion on contracept1ves. 

o 	 Support :for School n.aed and School Linked SQrvl.cea. 
Funding support for school baas4 and .chool linked services 
would an»Ure the provision of campreheneive health education 
and .erv1eel.. In addition, ·support tor contra.ceptive
education and services would be provided for those 
COMmUnities that request thea. 

Bvaluatlona of .exuali~y education program. have .hewn little 
.ffee~. Gains 1n knowledqe have been demon&trated, but that doee 
not seem to' tra,nalate into changes in behavior. However, three 
relatively new eexuality education curricula have shown promising
tesulta with respect to delay Of sexual activity, as wall as 
increased contraceptive use when sexual activity 1a initiated. 
(Rowa~ and HoC.be, 1990f X1rby at al, 1991; RtAen at al, 1990)
All three programs include in£o.....tion about sexuality and 
oontracaptlon, a.. do moat traditional sexuality education 
programs. The 1mpO~4n~ 41tt.rence 18 that they O~DO ine~ude 
tralnin~ in deciaion-making and resiltance akilla and practice In 
applying thDse .kills. It i8 interesting to nota that ~he.e 
programs apPQar to be more effective with younger adolescents And 
with those who have not yet initiated sexual Activity, providing 
.upport tor the ~gum.nt that ••xuality ~dueation beo~n earlier 
than ia currently the norm~ Another study has shown that younq 
men who reported reeaiv1ni instruction in resi.tance skill. had 
lower rates ot sexual ~ctivlLy than ~oae who d1a not roco1.e 
8uch instruction. (XU, et al, 1992) 

!vidence to support the effectiveness of contrAcept~ve .erv~ee8 
in .chool base<! or linked clinic. hae bean dlscu••ed above. It 
18 1Mportant to add, howover. that ~h.re Are approximately 500 of 
the.e clinics throughout the 0.5. and, while not all provide
reproduetive health aerviees, mOlt do provide a comprehensive 
array of phy.lcal and mentAl health ••rvicea, ae well cc"health 
education. Even in the .btlence of reproductIve bealtil IU'\d 
contracoptive 8Qrvic&a, the e~r1Qnc. of thefts clinics can be 
applied to 8ame of the ~aaue. concerning services and provrAR6
for high-risk youth. 
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.<, 	 A recently ecmpleted process evaluation of the Robert wood 
Johnson Foundation'. SChool-SASed Adolescent Health Care prograM
indicates that clinic location within A eehool, staff wltn 
expertise in and a preferenc& for vorking with adolescents, and 

• 	 provision of comprehensive servle••--lnclud1ng edueation in 
sexuality and family planning, STD. an~ HIV, .ub.~nce obu•• , 
.tress aanagemant, declsion making and aelf eete.m--hAs increased 
etudent.' aceoe8 to and US9 "f ~.rvicaa. In addition, the 
evaluation finds that maintalninv confidentiality and 
demonstratinq respect for students are crucial 1n recru1tng and 
:etain1nw clinic clients. (Ka~k. and H6~Rk., 1~'3)

• 

JU,!!CU"'91l. 

Thor. are _ nll1lllM't' of obstacleSf, identified in the 11terature f to 
IUc:cessful contraceptive use by adolescents. Some are 
psycholov1cal--reluctanoa of adolescents to adm1t thelr .exually
active statu. end, directly cennected with thi., tn. notion thftt 
intercourse ia more acceptable if it 10 ·.pontaneou.·~ Both of 
these, of courae, preclude contraceptive use because, other than 
Withdrawal, ouch ua. mUI~ ba planned ter ahead Qf ~lma. 

'l'hes8 problems obviou.ly w1l1 not be solved by increasing acee•• 
to famJ.ly plann1nl: earv1e... H""""er. they might be "",enable to 
outreach And education efforts. Dy reaching AdoleBcen~8 in their 
own env1ronmenta to reoolvo =yths .nd fear. Abau~ se~ality And 
oontrAceptives, as well as provide infor.mat1on about availability
and location of ••rvicea. these barriers to contraceptive use 
could be reduced. In ada1tion, the role playing USUAlly employed
1n reoistance okill train1nq provide. practice for dealinq with 
unplanned events and# in fact, helps legitimize planning. Focus 
vroupa conducted with hivh-ri.k youth ind1eate thAt wh1le youth 
are reasonably vall informed about health issues, they need help 
with int~r4tin9 Dnd Dpply1ng that Lnformat1on. (HHS, 1991) 

It io 81ao well establi.bod that evan when adolescents do use 
contraceptives, they o:~en do no~ use ettact1ve meth04* .nd th.y
do not U88 thm consistently. Aqa1n, edu.cation and counseling
ploy An inoportant role. 'l'Ilen 1. little reason to believe that 
p~oviQin9 eervices alone will improve adolescent contraceptive 
u.e, but there i8 evidence that ~~lninq service8 with education 
ond counoelinq vill h•••• poaitiv. eff.ct. (~6b1h at al. 1986 
and IU.rby. 1990) 

Thero are alao 1••eon8 t.o be learn.c1 trom r ••eArch c::omperin9 the 
experience of n.s. and West european adolescents. Although
levels ot aQQleecent sexual activity appear to be similar in the 
u.s. and W.stern Europe, preqnan"cy and birth rates ere much 
hiqher for U.S. o401eecents. Conversely, uexuellty e~ucatlon and 
eontraeuptlvQ ••rvieeu are more bee••sible for WeGt European
a401escent. and contraceptive U&e higher. (Jqnea, et 01., 1986)
While European po11c1es cannot be a~opted whole801e by the U~S" 
the European experience does prov~de furth.~ avid.neo thAt 

\ 


http:learn.c1
http:obviou.ly


08-:6-9303:29PM FROM msmS/PUEU AFFS ;0920236539:0 POOl 
• 

education, throuqb the schools and the medla, and acce~eible 
services do increase contraceptive uae among adolescentB end • 
ln~a8ed ~ont%.e.ptlvo U.Q doe. l~r pregnancy and birth rate•• 

Additional problema with reducing .401eacent eh11db••rinq that• 
are particularly pertinent to high-risk popolatlona concern 
i ••u•• deal1.nq with perceptions of 8elf and of life options. If 

"an adolescent hAs no bellet in hi. or ber future, or theIr 
control over it, there 1. little incentive to avoid pregnancy and 
parenthood. SufU.o.tently ••pandod fAmily plaM1n<r service. can 
begin to .address this through education and connaeling effort•. 
Kany current sexuality education curricula include component. 
designed to 1mprOV'e aelf:-eate_ and doc:!o.lon-1nAkin9 akLII••Tld 
there is 80me lImited evidence that they are .•ucoeaaful. 

Integration of thi. typ& of progr&m with contraceptivQ .ervic. 
provision and program. to significantly enhance educational end 
employment OPPOftun:l.t•• could roasonably be expocted to sbow 
pOoitive result. for at-risk youth.-both in term. of reduced 
childbearing' and _Uare dapand""cy. Any olnqle intervent10n 10 
unllxely to work. It doee Appear tbat hi9b-r~.k youth need the 
motivation--beli.f in their ability to affect their future and 
thot that future bold. promiBe--and the meane--either support to 
dalay sQxual involvement or education ahou~, and acc••a to, 
contraceptives when they are n.ce8fulry......tO delay parenthood and 
boecmo ~uQt1•• ~r_ of their community. 

In 1997, Th. National Academy of Sciences releaB.~ a xeport on 
adolescen~ sexuallty, preqnoncy and childbearing, Risking the 
t9tyr~. Althou9h conclUSive evidence was lacking in BUpport of 
specific proora.ra model., a number of ncomendAtiona were made .lfl 
the interest of reducinq the rate an~ 1ne1dene~ ot unintended 
pregnancy among adoleoconts. (Hayes, ed., 1987) 

o 	 Bnhanee L1fe Options. Higher-risk adolescents need reason. 
to delay parenthood through help and encoura9ement in 
establiebinw career 90_18 and underetanding the value of 
education and traininq 1n achieving them. Recommended 
program intervention. included life-planning course., 
progrl1Jl\s to 1:nprove aehool perfOrmance, employmreftt proqr42rl1J
and positive role modell. 

o 	 Delay Sexual Inltiation~ Older adolescents are better able 
to make responsible deo1.1ona about sexuality and 
'contrcf;&ption. Intervention. tho\19ht tn have aome potential
for helping young adolescent. postpone sexual activity
included sex eduoat1on and family life education, 
assertiveness and dec1Blon~..kin9 tratnin9, po.1tiva rol~ 
models and r_WiPQnslble media treatment of sexuality. 

( 
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o 	 Encourage Contraception. Although contraception alone 
cannot adequately reduce adolescent fertility, it ~s a 
necesaary pare ot en overall atrategy. Int_xvontiona to 
encourage contraceptive use among adolescents include eex 
education, contraceptive services and contraceptive• 	 advGrt1eing" 

While the~e La still not a larq* body of evidenco that any
particular intervention--or combination of Interventlona--will 
work, the re.earon and evaluation findin9s that are available do 
appear to support the.~ r.QOmmend.tlon.~ 

An additlonal obstacle to consider is the fact that there will be 
oome politIcal and public reBlstance to expandln~ t&aLly plannln~
eervices and education for adolescents. ~ be effective, aucb 
ift~ti.~lV9. w111·become more visible and thUB invite opposition,
part1cularly at tn. local level. Bducation and services prOV~ded 
direotly through Federally funded progr~B Buch as Title X are 
likely to generato fewer problems than edUCAtionAl efforts 
through local school systems.. Howevu, .chool ayetUlB have tbe 
benefit of immediate ecce.s to large numbers of youth and a 
number of strategies have been shown to ~ ue.fQl in ..na,ift9 
local controversy' Lnvolving par.fits in the planniru;/ of school 
~••d aorvlcee and encoura~1no them to act as Advocates; to~ng
• community advisory committee to guide the planning effort and 
requiring parental consent for 8tudents to receive 8ervlc&8. 
(lSArke and .KarzKe, 1993) :In addJ.t1.on~ Federal support for the 
development and testing of • VAriety of health and .exuality
education curricula, 48 well as 8upplementery mod~leB, will be 
necessary to ensure a 8uftJ.c1Gnt pool of IIUlte..i41 that can be 
adapted to individual comm~ity needSt ensure a balanced and 
eomprehenalve treatment of the subject matter and temper local 
oppos1tlon. 

The Department of Hea1th and Human Servie•• has already expr•••ed 
renewed commitment to increaae access to reproductive health 
education and service. for all perdona, including adolescent•• 
There ere compelling reasons, aside from preventinq prognaney and 
dependency, to do 80. Prevention, diAgnosiS and treatment of 
STD., including HIV, are of paramount importance. 'the prevalcmc:e
of theAe diseases i. riSing and adoleucents are 
dilproportionately affected, expanded efforts in prevention
wducAticn and eerQ6nLng to~ STD/Hrv are long overdue. In 
Addition, family planning clin1ce are often A point of e~try into 
the health care uystem and remain the primary or only .ource of 
health care fOr low-~ncome women and odQle8oQnte. 

Revised Dreft 

Offico of population Affair. 

PHS/OHMS 8-12-93 
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INlEGRATED PREVENTION STRATEGlES 

A welfare reform plan to "end welfare 8$ we know it" should incorporate a prevention focus 
throughout-in the incentives to families and individuals within those families, in the services targeted at 
families:. and in the expectations of those who receive welfare benefits and services. TraditionaUy, 
obligations and servites to welfare families have focused on the designated payee and not on other family 
members. Yet, the circumstances of other family members often adversely affect the behaviOT$ of and 
outcomes for the payee and set the stage for the mtergenerational transfer of poveny. 

In order to mwdmiz.e the primal)' effccts of any welfare reform strategy that emphasizes work as the 
4venue to selfw 5u(ficiency. the support services and obljgations should extend to aIt family members and 
their varied needs. Not only should we expecr a ease head to work or engage in an employmeotKfocused 
buman capital endeavor while receiving benefits, but we should expect healthy and productive behaviors 
of other family members. Children should rec:eive important health services; preschoolers should be in 
safe and preferably enricbing day care or preschools; school age children should be in scbool and 
performing at grade level; adolescents should be knowledgeable about human sexuality and family 
planning: tunagers need sound career counseling and work experience opportunities. 

These needs are frequently not fulfilled among children in welfare families. often with more geneml 
consequences for other family members. Sometimes the failures stem from characteristics and actions of 
the case head. BUI. seemingly more frequently, there are simply family and community dynamics that lead 
to compounding problems. 

We propose that a key aspect of the Administration's prevention strategy be a broad and intensive 
focus on family support as part of the work~support programs instituted under Welfare refonn. Case 
managers should be assigned responsibility for families, not simply case heads. The circumstances and 
needs of all family members should be oonsidered in determining the support services needs of case heads 
who are subject to rime limits and offered employmentw{)riented services. Moreover, the case managers 

. should be much more proactive than has historically been the case in addressing warning signs of longer 
term problems fot children from welfare families andlor the (:onfounding intluences of problems associated 
with other family members, 

Specific liuggestions for pmvenlive strategies that should be incorporated into the family support 
services provided under the reformed welfare system include the following: 

• 	 Childhood lmmunizations and Basic Health Care. Case managers should ensure that aU 
families are getting the necessary medical care for their children as well as themselves. This 
need nOl be a burdensome activity for case managers, Rather. case managers should be 
familiar with the health status of family members and initiate referrals if immunizations are 
not up to date o~ other needs are going unattended. 

• 	 Child Care and Preschool. It is critical that ali children whose parents are in the work force 
or doing out·or~home activities preparatory to thaI have adequate child care during their 
parent's absence from the home. At the most basic level. when parents are uneasy with their 
care arrangements or when the arrangements are not supporting the parent's need to be out 
of the home, the case manager should ensure that the family receives necessary guidance 
and/or financial support to addres.s this problem. As children approach school age. case 
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managers should ensure that families take fuU advantage of available enriched preschool 
options. playing the family advocate where necessary. Finally. in any case of special needs. 
case managers should get the family linked with appropriate health, education, and social 
support services. 

• 	 SChool Ptrformance. School failure is an immediate sign that something is wrong at home, 
at school. or most Jikely both at home and in school. Currently. neither the schools nor the 
welfare system feels sufficiently accountable for school failures, The schools are blamIng 
"'dysfunctional" families and communities for their poor performance indicators:: the welfare 
system and society more generally tend to blame the schools. We need to forge a partnership 
between the welfare system and the schools to support the needs of children and families so 
as to ensure educational success. A major $lep in this direction would be for the we1fare 
system to take a more proactive interest in the educational success of poor children. The 
system also should help families crute a more supportive, home environment and attain 
maximum support through the schools. including possibly testing for learning differences. 
providing after school C&re and/or tutoring. working with parents to plan and follow through 
on an educational strategy for the student, and providing coordinating social seI'Vices to the 
student and hislber family. 

We should send a c1ear message to parents and cbildren that dropping out of school is flot 
acceptable. This could come in the form of reduced or no benefits for dropouts Hving in 
welfare bouseho1ds (as in the Wisconsin Leamfare program), However. a ~ constructive 
approach w~uJd be to have teeo-(ocused JOBS-type services availabJe for at-risk: and dropout 
youth, Perhaps we should be less concerned about whether a youth is in or out of school at 
any point in time than that he/she is pursuing "productive activities." that might include 
employment or community service, if good~faith efforts on the part of the family suppon 
agency did not result in the child engaging in an approved <activit)'. then we should consider 
a reduction in the family's welfare grant. (The current system sends different messages to in
school youth. dropout teen parents. and other dropouts.) 

• 	 Discouraging .. Risky Behaviors and Minimizing Their Consequences, Adolescents 
are prone to "risky" behaviors. particularly drug and alcohol use and sex, Family support 
services should be available to help parents guide their children to avoid peer pressures to 
engage in such activities and to minimize the consequences if they do succumb to the peer 
pressure, For example. parents need to know how to talk with their children about sex and 
substance abuse and they need to recognize the signs of substance use and know how to 
respond constructively to them. 

Adolescents need to have good instruction on human sexua1ity and family planning, as well 
as the periJ! of substance abuse. For those who get involved in drugs and/or alcohol abuse, 
treatment services and family support services are im.p<:rtant. 

We need to make more effective contraceptive methods available to those who will continue 
to be sex.ually active~-contraceptive methods such as Norplant whose effectiveness is not 
contingent on follow through actions by the teenager. Those who become teenage parents 
need to be held accoontable for the suppon of their children, but many also win need some 
transitional iSUpport in attaining the skills and employment that enable them to support their' 
children, 
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Integrating these types: of support services into the basic welfare reform plan is sensible from a 
prevention perspective, and consistent with maximizing the impaci of tbe basic change in posture vis a 
vis the role of welfare tn our society, There will be a consistent theme for aI! family membersMMwelfare 
is a transitional support program made available to those who are trying to put their Jives back together 
or gel over temporary problems that impede the family's ability to suppon itself. This also has the 
advantage of being a relatively )ow-cost piece of the welfare reform plan as we are talking about mainly 
the marginal costs of the added t:aSe management services . 
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7. 	 Inteo'tmtions llith pre-adolescents to increase educational and career aspirations and 
add..... school failu ..... 

Yt'bat Research Has Sbll1¥ll 

Iurnina12ints. the Carnegie Commission report on the Education of Young Adolescents. found that 
during earty adolescence, youth enter a period of trial and error during which many first experiment 
with alcohol and drugs and risk permanent addiction. More and more adolescents 15 year. old and 
youth are becoming sexually active, risking sexually transmitted disease. or pregnancy and the birth 

. of unhealthy, low-birthweight babies. They live in urban neighborhoods and even in some rural 
towns where the stabiJity of cJose~knit relationships is rare, and where the sense of community has 
eradad. The Commission considerad middle grade schools to be a critical point in the lives of youth 
and had several recommendations that are key to improving educational expectations and performance 
and preventing youth from dropping out of school. The recommendations included the fonowing 
strategies: 

• 	 Create small communities ror learning such as schoolsw within-schools. students and 
teachers grouped together as teams. and sman group advisories that ensure that every srudent 
is known well by at least one adult, 

• 	 Improve 8C1ldemic ""rformana: through fosltring tbe bealth and fitness of young 
adolescents, by providing a health coordinator in every middle grade schoo] land] access to 
health care and counseling services, 

• 	 Reengage famities in the education of young adolescents by giving families meaningful 
roles in school governance. communicating with familles about the school program and 
student's progress. and offering families opportunities to support the learning process at home 
and at sebool. 

• 	 Connect school witb communities. which together sbare responsibility for each middle grade 
student's success, through identifying service opportunities in the community. estabUshing 
partnerships and collaborations to ensure students' access to health and social services. and 
using community resources to enrich the instructional program and opportunities for 
constructive after-school activities. 

Current ProoosaIs and Other Possible DotjoD$ 

Department of Education discussions on the reauthoriution of Chapter 1 of the Elementary and 
Secondary School Act have centered around a number of issues that share the concerns of the 
Carnegie report. The foHowing is being proposed: 

• 	 Expanding lIle school-wide approach in Chapter I by lowering the current 75 percen, 
poverty threshold to 50 percent would allow more of the poorest schools to use Chapter 1 
donars, in combination with state and local funds. for comprehensive instructional refonn. 



• Strengthening school/community connections by supporting: 
• 

Greater parent involvement by requiring schools to infonn parents of state 
standards for What all children are expected '" know and how their school's program 
is designed u> help their children meet these standard.; emphasizing parent !raining:

• and setting up parentls.hool agreements that identify the mutual responsibilities of 
parents and schools'" help children ,ucooed. 

Thi. proposal acknowledges that parents in Chapter I schools are less likely than 
other parents to encourage Jearning outside the school. such as visiting a museum or 
library or reading u> • child. Parents want u> be more involved, but often do not 
know bow. 

In~ated services by asking school dis!ricts U> .how how Chapter 1 service. are 
coordinated and integrated with educational, health. and social service. funded 
through other sources. including Head Start; allowing Chaptet 1 to provide resources 
to support the coordination of .servlces~ and requiring Chapter 1 funds to be used as 
the funding source of last resort for health screenings in high~poverty elementary 
school. at school entry and at • later grade. 

This proposal recognizeS the poorer health and the lower access to health services in 
high poverty schools. More than one·fifth of fll'S! gr.ders in high-poverty schools 
are perceived by their teachers as having general health problems, almost twice the 
percentage in lowwpoverty schools. Principals in high~poverty schools are more than 
three times as likely as low-poverty schools to see physical conflict as a problem
learning is difficult when students fear for their safety. 

• 	 Fostering better school-to-work transitions among older students by supporting career 
counselors and mentoring. 

In middle and high .chools, Chapter 1 should support ,e<vice. such as career 
counseling and mentoring that have holding power for students and help motivate 
them in setting and attaining goals. 

The Administration might consider additional options (or linking education to welfare reform that 
reach out to children and their parents. " 

• 	 Addressing teen pregnancy. Prevention or detay of teen pregnancy increases students' 
likelihood of staying in school and avoiding depeodency on welfare. 

Encourage schools to assist on several fronts. including: providing a strong guidance 
and vocational education program; creating mel1torships and peer~C()unseUng 

programs; and developing a life skills curriculum that provides age-appropriate health 
and sexuality education. A life skills curriculum would include information on 
disease and pregnancy prevention. contraception and access to clinic services, and 
avoIdance of substance abuse, as well as coping, with substance abuse in the 
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household. Facilities for negleeted or delinquent youth should also be a special focus 
of such efforts. 

Help pregnant teens and teen parents stay in or return to school. Providing them 
skills to become employed or to auend postsecondary institutions can help them avoid 
welfare. Access to schools mUSI be made easier through providing transportation and 
child care facilities or access to child care. 

Encourage or require teen parents to participate in parenting classes. This is 
particularly Important for young parents wlto may have little personal experience with 
a functioning family. 

• 	 Providing children with enriching alternatives to the street. Children in high poverty 
communities have access to fewer community programs that provide them with enriching 
opportunities during non-school hours. 

E.lend time in schools by providing slots for before and after school programs for 
children in high poverty sohool, or whose families are on AFDC. Study halls and 
after school programs could be set up in housing projects and in homeless 
.helters/cenlers. 

• 	 Reaching out to parents to involve them in their children'5 schooling and their O"''D 
education BJld providing families with soda! service support. 

Provide parents with opportunities to partiCipate in programs such as Even Start 
where parents are taught how to interact with teachers and schools and how to 
support their children's education. 

Require that parents receiving welfare attend parent teacher conferences, Token 
payments that would assist with transportation or child care could be provided. 
Sanctions could be applled to parents who refuse to participate; for example in 
Arkansas, parents are fined if they do not attend required conferences. 

Encourage schools to reach out to students and families for whom school services are 
insufficient and refer them to appropriate social service agencies. This should be 
linked to reducing the case load of intensive case management programs designed to 
stabilize individual families. 
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Recommendations of Turning Pojnts. the Carnegie report on the Education of Young Adolescents 

• 	 Creal< small communities ror learning whete .table, close, mutually respectful relationships 
with adults and peers are considered fundamental for intellectual development and personal 
growth. The key elements of these communities are schools-within-schools, students and 
teacher. grouped together as teams, and small group advisories that ensure that every student 
is known well by at least one adult. 

• 	 Teach a <:or_ academic proifam that results in students who are literate, including in the 
sciences, and who know how to think eritinally, lead a healthy life, behave ethically, and 
assume tile responsibilities of citizenship in a pluralistic society. Youth service to promote 
values for citizenship is an essential pan: of the core academic program. 

• 	 Ensu,"" .u..... for all students through the elimination or trad<ing by achievement level 
and promotion of cooperative Jearning, flexibility in arranging instructional time. and 
adequate resources (lime. SP_. equipment, and materials) for teachers. 

• 	 Empower leachers and administrators 10 make decisions about the experiences .rmiddle 
vade students through creative control by teachers over the instructional program linked 
to greater responsibilities for students' performance, governance committees that assist the 
principal in designing and coordinating school-wide programs, and autonomy and leadership 
within sul)..schools or houses to create environments tailored to enhance the intellectual and 
emotional development of all youth. 

• 	 Staff middle grade schools with teacher who are expert at leaching young ad.l....nts 
and how have been specially prepared for assignment to the middle grades. 

• 	 Improve academic perf.rmance ihrougb fostering the health and Ilmess of young 
adolescents, by providing a health coordinator in every middle grade school. access to health 
care and counseling services, and a health-promoting school environment. 

• 	 Reengage families in the education of young adolescents by giving families meaningful 
roles in school governance, communicating with families about the school program and 
student's progress, and offering families opportunities to support the learning process at home 
and at school. 

• 	 eonn... achool with oommunities. which together share responsibility for each middle grade 
student's success, through identifying service opportunities in the community. establishing 
partnerships and collaborations to ensure srudents' access to health and social services, and 
using community resources to enrich the instructional program and opportunities for 
coruuructive afterTschoot activities. 
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DRAFT 

OPERATIONAL DEFINiTION OF TEENAGERS MOST AT·RlSK OF TEENAGE PARENTING 

GOAL: The gotl is to bave a procedure for identifyiDg young people who are at greatest risk of ' 

becoming dependent OP welfare or of having offspring whom they cannot support. -
Identification should be at the earliest point wbm effective prevention strategies can be 

implemented. Ideally, the procedure would identify efficiently .. high percentage of those who 

will f,n into dependency ill tM absence of interVention. would SCTeCIl out those who would 

make it on tbeir own, and would be implemented in • oon·stigmatiUng mannet. SUch a 

proc.edure should not increase the chances tbat the identified group would fan into dependency. 

NOTE: Th)S gool is broader than thai ouilJned in rhe is:lue irouP memo of July I, 1993. We 

baVIi! not restricled the a;oal to identifying those who will become feena~ parents. 

THE l.ITERATURE ON THE AT·RISK 

AlthouSh Ihere ate two separate bodies of literature dealing with teenage mothethood and 

faihethood. the research points to a common set of causes and consequences. Two interacting 

conditiOns precede welfare dependency for oneself andlor one's children: (1) having children; 

and (2) having limile<.! or no SQurce of financial support. Teenage parenting creates the fonner 

and greatly ine~s tbe odds of tbe laUt!f by jpt¢rf~ring witb schooling and work, and 

jeopardizing SUpportive fatruly relationships, The latter conditioo is precipitated by a variery 

of factors. amon, them the plltent's limited education a.nd earnings power. 

Resnick; md Bun (Resnick, e{ at. (992) propose thai "risk:" rQr early .adolescents is a function 

of a) negative Ilnt¢Cedent conditions which creale vulnerabilities and b) ~ific negative 

bebaviQrs, This definition fits with the major finthngs regarding girls and boys at risk of 

becoming pre£flant or fathering children early and out of wedlock. It suggests that these youth 

could be ide:ntitietl as hJgb risk during early adolescence before conceiving any.cbildreo, One 
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caveat to the predictors for teenage childbearing and fatherhood is that our ability 10 , 
distinguish at risk adolescents with specific risk factors appears to be less precise for Blacks 

than for Whites or other minorities, 

Poverty is a critical antecedent factor oonnected with being ..... risk. ~ Boys wbo become 

young absent falhen: Itnd to come (rom low income families (l..zrnwt, 1986). Disadvutaged 

teens ate :3 to 4 limes won: likely to have child1"e'n nul of Wedlock than teens who aft: DOt 

disadvantaged (Robinson. 1988). The family income fur younG white males who became 

absent fathers was 4-8 % ~low tbe average for all white families; tbe: equiva2ent percentages for 

come from familieS that had heen on welfare. The Natiooal Longitudinal Survey of Labor 

Force Participation data from 1979*1983 showed 27% of absent fathers bad lived in families 

(bal fecd¥e welfate, comp.a~ to 8·9% of all other young men. Prior welfare involvement 

was mu::h more of it predictor of ahsent fatherhood for whites and Hispanics than for Blacks 

(lerman, 1986). Young black mothers who were on welfare at the lime they became mothers 

a~ significantly mo~ likely to b!! poor and dependent on welfare weU into adulthood than 

those. who had Dot hun receiving welfare (Duncan and Hoffman. 1990}, 

family en....ironmeJ1t is Ol similarly importAnt antecedent factor, Robinson states tmt young 

fathers ar~ rno~ likdy to be products of teena&e parents. to ha...e a sibling hom out of 

wt'dlocic. or 10 ha...~ a sibling who was an unwed parent. Marsiglio studiw NLSY data and 

determined that males who had noc lived with two parents .l age 14 were overrepresented in 

the subsampl~ of tet:oage fathers several years laler. Thes,e fatbers were more likely to have 

pltents who bad no! completed hi,ch school. Likewist, t.!:ena;e girls' sexUAl activity and 

fertility are strongly rdarca to their family experiences. Girls who have ,rown up in mother-

only famili<!$ or who ru.ve sislcrs who rulVe given birth 001 of wedlock, ot who ha...e lived in 
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families on IoIIdfare are more likely to become teen mothers CHogan ef at. 1935; Antcl. 198B}. 

Resnick and Burt assert that poor school performance combin«! with 'POverty or a difficult 

family environmet\l crute bigh risk status for youtb. School failure is both • factor related to 

increased incidence fir tcenll.ge parenting and I major independent oontributor to welfare 

dependcnec. Moreover, tetnage parenting sometimes precipitates school failure among those 

wbo Me -on the edge." Children wbo are failing in schoOl frequently seek othef avenues for 

gratification and success-including participation in social groups and behaviors tbat ate related 

to teenage patenting. Sometimes the same factors that precipitate teenage parenting also lead 

to school failure. School failure also directly limits tbe potential of teeoagtt"$ to support 

themselves and thl=ir cbildren. as well as their access to employment and training services 

designed to enhance their employment skills. AdolCSCMt gills who place little value on 

educational analnmenr and woo do not do well in school are mote likely to have intercourse at 

a young age and In use contraceplives ei~f poorly or not at aIL In one nationally t\1l'resenta· 

live survey of oopbomofi'l girls. tee"" with disciplinary problems in school. dass-cutling and 

ahsenh~.eism ~r1! mor~ likely to claim that they were or might be wiUing to bear a cbild 

outslue of marriage (Ahtaba1llS(. el al 1988). The younger and more disadvatllaged women are 

when tbey have their firs! o;:hlld. the less lik~ly they a~ to graduatt. from high school 

(Upehuro;:h. 1(89). 

Surveys of teen fathers havt: shO'll.'ll a high degree of oorrelation between pOOr school 

performance and t:arly fatherhood. In Lerman's analysis of young. absent fatherS. be found 

that 40% wete b.i&h school drop-outS (49~ for Whites). More bad been placed in remedial 

English cluses, and they harllowe:r math and verbal ahilities than childless younS met). In a 

study of fathets of childr~ horn to teenag~ motbt:rs in Baltimore. 53 % of wbite fathers had 

Jess than a 9th grade education - Mly 12% had finisbed high schooL For Blacks tbe levels 

http:tcenll.ge
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APPROACH 


were much less dramatic though still low: IIIi had less than,' 9th Brade education and only 

49',\\ !wi fmi,h'" higb ochool (!!.only, .. ai, 1989), 

Initiation of se~ual activity is .. key risk behavior. Sixty~fivc percenl (65 %) of boys who 

become -absent fathers- started baving sex before age 16 ~ with 2.S ~ of childless 

teens. 'That was in 1983; .n indications point to teens starting sex. even earlier today. or note 

is tM fact that the median JaC from fitif IllJ to fathetbood was 4.5 rars, with. kma« delay 

for Blacks. It appears tbal unJik:e girls. highest risk of concepcion for young males does not 

tend to he during the first months of sexUJllCtivilY, This inform.atioll can bell' to target early 

adolescent hoy!> wbo are sexually actIve and intervene with pregnancy prevention programs 

before age IS or 16, And it points out to us that programs promoting abstinence among boys 

must begin quite early in adol~nce ~o haw any cff~t among the population most at risk for 

becoming absent falfters. On the other band, females who first have intereourK at age IS or 

below have been found to be nurly f'Niee liS likely to gel pregnant in the £If$! J to 6 months of 

se~ual ~cti ... ily as adQl~ts who wai, until th~y are 18 or 19 to bave- intercourse. This points 

out the large risks of pregnancies among Ihe agte group$. most likely 10 fan into welfare 

dependence. Knowtcdg\! and unde:rstanding of abstinence and oontrac.eplives .r~ key for young 

giTls befor~ thq ~ome Sl:~ually active, 

~r pr~limin41ry approach is to constd~r targeting prevention ~f\lict!S on all chitdren who meet 

one .of two criteria: (1) they exhibit significant problems in school; or (2) they are children in 

welfarte households. This targeting strategy will capture the vast majority of those .1 risk of 

d.ependency~'h~ who will hecome parents with limited sources of financial suppon. It also 

will capture others who roay nol become t«:nage parenu, but who may COnsume large public 

expenditures fot a variety of other re.a.~s re!41t\1d to poor school performance or outcomes*~ 

essentially. those who are likely to have low I~vels of labor market attachment and/or low 



Prep;sred by: 

DRAFT 

earnings power and thus etmS\lme liignificant employment I.I'Id training re5OUI'tCS, adUll

• 

edtlution services. and non·AFDC forms (If publk assislame. 6Uch as food stamps, SITe. 

child care subsidies. health care, and 50 forth. 

This type of identification &lnllegy presumes availability of. wide range of intervention 

services on an as~necded basis. MIIDY of these could (and arguably shouJd) be provided by the 

education system-services such as before and after school cue, tutorial &etVices. and socia1 

work services. Others may be servi.ces that .re more appropriately part of the welfare system, 

sucb AS family counseling, and health care. Other services might be provided through Ii 

variety of channels with welfare C&Se managers or school sUlff who m.a.ke: appropriale referrals

-fot example. support and communi'y groups. or S\lbstame abuse treatment. As children 

approach teenage years, they also should have family phmning counseling and education, as 

ASPE, Department of Health WId Human Services 
Rebecca M.aynard 
Ron Mincey 
Mary faltynski 
Mar,gan:t Trosld 
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Qptions for changing the opportunity and reward structure in federal education, 
employment, and training programs 

1, 	 Expand programs intended to increase opportunities for at-risk youth, 

Many education, training, and employment programs provide services to at-risk 
youth, Among them are Chapter 1, TRIO programs, Vocational Education 
Opportunities - Disadvantaged Activities, Pell and other post-secondary 
education grants, Perkins loans, JTPA IIA, liB, and Job Corps, In addition, the 
Administration's school-te-work initiatives, while generally not targeted 
especially to at-risk youth, will include them, 

• Expansion of current spending in this area would be the most obvious 
way to show increased commitment to greater opportunity for at-risk 
youth, 

• 	 Generally, these programs do not serve all eligibles, so expansions could 
be justified, 

• Simply increasing spending will not change the reward structure, 
Teenage parents are eligible for all these programs, The balance of 
opportunities for adolescents who delay childbearing and for those who 
don't will remain largely unchanged, 

• There is virtually no good evidence that most of these programs prevent 
adolescent childbearing and subsequent welfare receipt 

• Except for the Perkins loans, these programs represent discretionary 
spending subject to the BEA cap, Given other policy priorities, it will be 
difficult to achieve significant spending increases in these discretionary 
programs, 

2, 	 Make avoidance of adolescent parenthood a condition of all individual-based, 
federally funded human capital enhancement procrams for secondary and post
secondary adolescents. . 

Currently. federally-funded education, training, and employment programs often 
set general conditions of eligibility in addition to need or preparation, 
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Frequently, programs arB available only to U.S. citizens. or to those without 
delinquent educational loan repayments. All programs could add as a condition 
of eligibility that applicants may not be adolescent parents, or, altematively. 
unmarried adolescent parents . • 


• A very broad policy would be the clearest and potentially most powerful. 

• In some ways, a very broad, uniform policy would be the easiest to 
administer. .' 

• This signficant change to the reward structure could be achieved without 
increased spending. 

• Conditioning all federally funded aid on good behavior seems to leave no 
room for helping those who have made a mistake but want to turn their 
lives around. 

• Currently. these programs do not exclude applicants who have been 
convicted to crimes. (In fact, some programs and demonstrations have 
been aimed at this group specifically.) It would be perverse to provide 
aid to felons but exclude it to unmarried adolescent parents. 

• The polley would have an unfairly harsher effect on females than on 
males. It is still much easier to determine whether a female adolescent 
is an unmarried mother than whether a male adolescent is an unmarried 
father. 

• A policy that simply redirects current spending may be pOr1rayed as a 
weak commitment and reform on the cheap. 

• Administration and auditing of the requirement will not be simple and 
could be expensive on a per-case baSiS, such that the cost of confirming 
eligibility would look too large in comparison to the cost of the 
intervention. 

• The policy could be criticized for encouraging pregnancy terminations. 

2 
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3. 	 Make eligibilitv for only some appropriate and desirable programs (such as 
school-to-work, TRIO, residential JObCQrps and JTPA II-A OJT, and It-S 
Summer Youth Employment), or set-asides within some programs, conditioned 
on avoiding adolescent parenthood. 

• Setting good behavior conditions on a few programs offering expensive 
and desirable opportunities would target the most significant opportunities 
the federal government funds to the group we want to influence. This 
could represent a noticeable change to the' reward structure in 
communities with concentrations of at-risk youth, 

• Other education and training programs would remain available to 
adolescent parents who were trying to get back on track, 

• This more targeted policy would have the same diflerential impact on 
females as the more general policy. 

• A policy that simply redirects current spending may be portrayed as a 
weak comm~ment and reform on the cheap. 

• The motivating power of the policy would be undermined when the 
limited number of these opportunities falls short of the demand. 

• The policy could be criticized for encouraging pregnancy terminations. 

4. 	 In several demonstration neighborhoods with very high levels of school drop
outs and adolescent preonancies, promise post-secondary education assistance 
for those with college ambitions, and guarantee appropriate training and then a 
public job or hiring preference to some with low educational achievement. 
Condition these offers on avoiding adolescent parenthood. 

• A guarantee of post-secondary opportunity, either education and training 
or a guaranteed job, may be needed to motivate students who have low 
educational achievement and weak attachment to regular secondary 

3 
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school. Under current budget constraints, a real guarantee initiative 
would probably have to be limited to several pilot sites at first. 

• Concentrating on those who are not college bound and are not likely to 
benefit from advanced technical skills training is appropriate in light of the 
profile of adolescents most at-risk, 

• Focussing resources on a few test sites would permit more controlled 
integration of opportunity policies with welfare policies and crime policies, 
The coordination of all three elements may be a necessary jf any are 
going to have an effect. 

• A demonstration strategy may be criticized as an inadequate response to 
a problem of this size and importance, 

• We have no experience in successful implementation of initiatives that 
aim to change the economy and social structure of distressed 
neighborhoods, 

• Some education guarantee programs appear to be having trouble 
keeping eligible students on track, II appears that support services are 
needed as well. 

• Demonstrations imply evaluations, It will be practically impossible to 
perform a rigorous evaluation of a program that involves such 
fundamental changes of a whole neighborhood along So many 
dimensions, 

5, 	 Provide hiring, training, or wage subsidies to private-for-profit firms, private-non
profit or public agencies that will make job guarantees to 'unior-high and high
school students who graduate, don't commit crimes, and don't become 
adolescent parents, 

• The most effective form of increasing opportunity, especially for those 
who would not benetn from college or training in advanced technical 
skills, would be a regutar job. 

4 
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• 	 Subsidies lor employers who hire ai-risk youlh can be more economical 
Ihan creation of jobs lor thai target group. 

• A subsidy would represent a major new program and make Ihe 
Administration's commitment evident. It could be distinguished from the 
Targeted Jobs Tax Credit by the level of subsidy, new childbearing 
condition of eligibility, and inclusion of public-sector employers who do 
not benefil from Ihe current federal tax credit program. 

• The program would be ineHicien!. Many at-risk youth find employment 
successfully without such subsidies. 

• 	 Employer subsidies lor hiring and training disadvantaged employees 
have typically had low uptake. The Targeted Jobs Tax Credit has not 
been shown to increase employment among the target groups. 

• Depending on how Ihe subsidies were funded, addilional spending under 
Ihe SEA discretionary cap or additional mandatory cuts or revenue 
increases would be needed. 

• Increasingly, research and experience wilh employmenl and training 
programs for the most disadvantaged find thai getting a job in the first 
place is not hard, even in socially isolated and impoverished 
neighborhoods. Rather, the problem is keeping the job. This proposal 
would not help thaI. 

5 
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Job Corps I 

Currently, the Job COlpS serves approximately 60,000 new enrollees each year. Thiny-eight 
pen:ent of enrollees are females. Female youth with children can enroll in the lob COlps, 
and a small number of centers bave ehild care programs on-site. Other ojtes bave developed 
off-site child care programs, and non-residentlal slots are also available for young women 
with ehildren. Roughly 20 percent of the women who enter the Job ColpS bave dependent<, 
and 4 pen:ent of the males who cnroO bave dependents. Forty-eigbt percent of the women 
who enroO in nOD-residentlal slots bave dependent<, as COIll)late<IIO 13 percent of the women 
who enroll in residentlal centers. A SO pen:ent expansion of the Job ColpS is planned by the 
,ear 2000_ 

School-to-Work Initiative 

The Administration will introduce legislation later this summer for a major school-to-work 
initiative. The legislation will provide for joint DOL and Depanment of Education funding 
for grants to restructure high schools to better link schools to the wOrkplace. The program is 
aimed at increasing the aspirations and long-term camor opportunities for non-coUege youth. 

Youth Fair ChaDce 

Youth Fair Chance is • new DOL initiative aimed at high-poverty inner-<:ity neighborhoods 
and rural areas. The program concentrntes resources into neighborhoods restricted 10 a 
population of 25,000 or less and with a poverty rate of over 30 percent. All urban 
neighborhoods tea(:hed by this program will be predominantly black Or Hispanic. The 
program combines school-to-work initiatives witb a variety of interventions involving sports 

. and recreation, local colleges, community development, and job trniniog. Currently, there 
are II pilot sites, and S50 million has been appropriated for the program in the recent 
supplemental legislation to the FY 1993 budget. The idea of the program is to saturate an 
area with all types of positive interventions, and to turn negative peer ptesruJe into positive 

. peer pressure. Reducing teen parenting is one of the goals of the program. 

#7. OPTIONS FOR PREVE1'iTISG TEEN PARE."'"fHOOD 

The disappointing mlults of the STEP demonstrnlion suggest \bat no ooe intervention, in 

isolation, is going to dramatically reduce teen pregoancy. However, because the com of 

welfare are so higb for families started by unwed teenagers, it is worth a lot of time and 

money to attempt 10 cbange cultural patterns of adolescent ehildbeariog_ Resean:h on both 

young males and females suggest that youth who are doing well in school and have 

aspirations for coOege are markedly less likely to become teen parents_ Research also 

suggests much higher rales of teen parenthood in high-poverty uman neighborhoods. 


5 
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What may be needed is a series of concentnted interventions--~ed when cllildren are 
small--to boost their educational achievement and aspirations for college. To increase the 
oost-effectiveness of such programs, funding could be restricted to areas of 30 percent or 
higher poverty. This would exclusively tuget the funds to minority inner-dty areas and' 
rural areas wbleh would also be minority except in the case of Appalachia. People who 
worit with youth indicate thai there is DO more powerful force operating on youth than peer 
pressure, and the goal would be 10 introduce enougb positive interventions into communities 
so as 10 111m peer presso", from negative to positive. New federal programs in sucb • 
prevention initiative could be based aD the following models: 

o 	 New BeginnIngs is a program aimed at increasing the involvement of parents 
in the education of cllildren in e1emenwy school. It is based in part on James 
Comer', ideas for increasing parent and community involvement in elementary 
schools. 

o 	 LA's Best is a comprehensive after-school program operated in inner-city 
elementary schools. Students receive a variety of positive experiences, 
including tutoring, sparts and R>Creation, art instruction, and field trips 10 
various cultural events. 

a 	 I Know I Can-Start Early is a program that starts in the sixth grade to get . 
children interested in tlie idea of going 10 college. Parents are also involved. 
During summers, cllildren wort< and study on coOege campuses. 

o 	 Middle Sebool RosIrncturing bas been identified by the Carnegie Council on 
Adolescent Development as fundamenral to efforts to reform urban scbools. 
Typically, students move from small elementary scbools where they receive 
much attention to large, impersonal middle schools. In their Turniog Points 
report, the Carnegie Council lists a number of recommendstions for improving 
middle schools, including breaking up large schools into "bouses" Or ·schools 
within schools". 

o 	 Sports Programs bave been very effective in some of DOL's Youth Fair 
Chance pilot siles in expanding the involvemenl of youth in positive activities. 
There is much room in most inner-city neighborboods for expanded spans 
leagaes in baseball, softball, soccer, football, and basketball. Such leagues are 
needed for. both cllildren and youth, and for both boys and girls. 

o 	 CoUegeBound is • public/private coUaboration started in Baltimore in which 
minority youth attending high school are assisted in applying for and enroillng 
in oollege. Counselors make sure !bat students take Ibe PSAT and SAT tests 
on time, apply for fmancial aid, and fill out applications for colleges. 
Counselo" also take sludents on trips to colleges, and parents are also 
involved. Counselors also wort< with local colleges to help youth gel accepled 
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and receive financial aid. Also, 'last dollar" finaQcial aid is promised to make 
up the difference between fmancial aid available and what the student needs to 
aneed college. Combined, the I Know I CaD and CoUegeBound prognuns 
can be the equivalent of the more expensive I Have a Dream program. 'l'be 
promise of conege financial aid is important to the I Have A Dream modol, 
but perhaps just as important is the foHow-through to make sure youth are 
making good progress in school and then apply to coUege. Combined I Know 
I CaD and CoUegellouod programs can provide both the "last dollar' 
guarantee and the follow-through. 

7 
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Prevention as a theme in welfare and child support reform 

The prevention issue group likely will have recommendations about the kinds of 
programs that first come to mind in this area - pregnancy and drop-out prevention 
programs, It also probably will have recommendations that aim to increase 
'educational and employment opportunities that are available to teenage males and 
females mosl at-risk of fathering or bearing children before they are ready to support 
them, 

In addition, the issue group views prevention as a policy theme that could run through 
several elements of the welfare reform package taking shape, So a significant part of 
the mission of the issue group is to state how the prevention theme could be 
incorporated in welfare and child support policies, and to make the case that it should, 
These prevention objectives can then be balanced against other possibly com pating 
goals and objectives in the design of welfare and child support reform, 

Assumptions underlying a prevention theme are consistent wfih the widely held view 
that a principal factor contributing to risky behavior by adolescents is their perception 
that they have little to lose if they don't delay becoming parents and little to gain if 
they do, This view does not entail a belief that adolescents make choices about 
sexual activity and contraception based upon fine estimates of the present value of 
future income streams, But It does assume that, illhe desirability of the options at
risk youth see before them could be changed, Iheir childbearing behavior would 
change as well, More would be cautious about fathering or bearing children if the 
fulures they associated with those outcomes appeared relatively less desirable than 
the futures they associated with alternatives, Such a change in the relative desirability 
of these futures might be brought about by: 

a) making we~are less attractive, not by further jeopardizing the well-being of 
dependent children, but by making the responsibilities that parents bear more 
transparent; 

b) increasing the opportunities at-risk youth enjoy when they avoid becoming 
parents (in comparison 10 opportunfiies they enjoy when they do not), 

The prevention issue group has identified several elements in the welfare and child 
support reform package that seem most consequential for enforcing parental 
responsibilities and establishing relative opportunities, At this point the issue group 
has not sellied on particular policy options to recommend, However, the bearing of 
the prevention perspective on key issues can be sketched, 
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First is establishment of paternity and an order to pay child support In the most 
recent year for which we have data, about two-thirds 01 all teenagers giving birth were 
unmarried. More than nine-in-ten black teenagers giving birth were unmarried. 
Currently, an unmarried adolescent father can be relatively confident that he will not 
be forced to provide regular child support. It is estimated that paternity is established 
in about one-third of all cases where children are born to unmarried mothers.' Only 
aboul24 percent of unmarried mothers have court orders for child support, and only 
about 73 percent of these receive any of the support they are due' 

The perspective of prevention suggests that, if the partners of at-risk teenaged women 
were more certain that they would be required to support any children they fathered, 
they might modify their risk-taking behavior to avoid that possibility. For child support. 
the prevention theme stresses that the fathers of the children of teenage mothers 
should not be on the bottom of the priority lists of child support enforcement agencies 
just because they often have little income in the years soon after the birth. From the 
prevention perspective, it would be best if youth at-risk of becoming unmarried fathers 
were certain that they would be required to support their children. 

Second is the nature of any welfare time-limit and post-transfiional employment. A 
time-limit is a powerful way to convey the message that mothers have a responsibility 
to support their children through employment. If the time-limit were uniform and 
exemplions few, at-risk female youth would be certain of a very different life on 
welfare than in Ihe past. If the time limit were complicated, varying by many factors, 
with many exemptions, the transitional period could end up looking a lot like welfare as 
we know it. 

In theory, a post-transitional safety net that amounted to work-far-welfare would 
constitute an added cost of assistance for mothers. It COuld be a large cost, relative to 
the current program, in leisure time or time with children. On the other hand, a post
transitional job that was much more desirable, SUCh as regular public employment. 
might make welfare more attractive than it is now, and possibly even more attractive . 
than other employment expectations of the mosl disadvantaged at-risk youth. 

Third is the nature of education, training, and employment opportunities made 
available to those who do not delay fathering or bearing children. Due to the low 
average educational attainment of teenage mothers, and their likelihood of long 

1 Testimony of David Ellwood before the Human Resources Subcommitlee, June 10, 1993, Tab!e 
VI 

1 Gordon H. lester, Child SupPOrt and Alimony:1989, Bureau of the Census, 1991, .P-60, No.173, 
Table C, 
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wattare careers, intensive and expensive interventions to increase their earnings 
potential have been recommended. More frequently now, Ihe same kinds of 
arguments are being made for intensive inlerventions for absent fathers. However, to 
the extent that an alternative high·sohool, or skills training, or community college is 
made available to those who do not avoid fathering or bearing a child, Ihe opportunity 
00515 of these behaviors are lowered. 

These prevention angtes on program polioies all assume that weHare, child support, 
and human capital enhanoement programs can influence. antecedent behavior, such 
as initiation of sexual activity, contraception practices, and pregnanoy terminations. 
We have little of the kind of knowledge we would need to make an estimale of 
whether these policies would have measurable prevention effects. No strong effects 
of the level 01 wellare benefits on fertility have been found.' However, muoh of the 
analysis 01 this issue has been based on cross·state variation in AFDC benefits, which 
is not an obviously appropriate basis on whioh to predict the effects of a time-limit on 
e;,gibility for AFDC, followed by work relief or some other universal work requirement. 

In general, our theoretical and empirioal understanding 01 the entry effeots of welfare 
polioies is not as developed as our understanding of exit effects. However, a recent 
analysis of the potential for entry effeots in the JOBS program estimated that generous 
education and training opportunities oould draw significant numbers onto the rolls, 
while a very rigorous work requirement could have a significant preventive impact.' 

This analysis did not concentrate on fertility impacts, nor, explicitly, on the behavior of 
adolescents, Predictions of behavioral impaots of policy changes on these panicular 

. behaviors of this target group are especially difficult. Analysis has shown that models 
of pure economic choice do not explain ourrent ohildbearing behavior of teenage 
mothers very well' 

On balance, research does not assure us that incorporating a prevention theme into 

welfare and child support reform would actually prevent many adolescents from 

entering the welfare rolls. On the other hand, welfare lime-limits and a certainty of 

child support orders for unmarried fathers would represent very big changes in the 

message welfare and child support programs send to adolescents regarding the 


3 Robert Moffitt, -'ncenli\o'e Effects of the U,S. Welfare System: A Review,'" Journal of EconomIc 

Literature, March 1992, pp.27·3L 


" Robert Moffitt, -The Effect of Welfare Traimng Programs 0fl1he Welfare Caseload,· Report to the 
US Dept of Keakh and Human Se",ices, (August. 1992). 

" David Ellwood, "Understanding Dependency, Choices, Confidence, or Cutture?~ US Dept 0# 

Health and Human Sf)lVices. (Washington, DC, 1957), pp.9J.4. 
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responsibilities of fathering and bearing children, We don't have research on the 
effects of changes of this magnitude, It is not unreasonable to hope that such large 
changes in the signals weHare and child support send about responsibilities may have 
behavioral impacts, especially if ccmplemented by increases in altemative 
oppcrtunities. 
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Summary of a Keighborhood ApprQach to Welfare Prevention 

The goal of our proposal would be to demonstrate and rigQfous1y evaluate a series of 
interventions committed to changing the circumstances of youth to a degree that would 
be large, meaningful and readily discernable to the members of that community. An 
additional intent would be to create a "success story" proving it is possible to reverse 
the adverse trends for youth and, as a consequence. initiate a growing chain of 
successes. At the same time. the demonstrations could provide infonnation for 
administrators and poiicy~mak:ers for improved effons, 

These effom would encompass the principles presented below. They would use 
existing federal~ state and local programs where possible. and available private 
resources, coordinating and focusing their use in a deliberate. manner. The 
demonstration would follow and intervention strategy put together from the best 
expertise available. and it would foHow a period of consensus building with involved 
parties. 

Principles 

OUf goal should be a prevention effort which produces results which are large enough 
to be apparem to society, 

Early child-bearing and other problem behaviors are interrelated and strongly 
influenced by the general life-experience associated with poverty, Any prevention 
effon which fails to deal with those factors is likely to have an impact that is minor 
when compared to the extent of the problem, 

In the end. the decision to avoid non~conslructive behaviors is an internal one which 
stems from personal life-experience. Therefore, changing the circumstances in which 
people live and consequently how they view themselves is needed to change the 
decisions young people make in regard to their lives. It also helps make them mOre 
responsive to more specific interventions. 

Consequently, attention must be made to the circumstances in whieh youth grow and 
live in any.effort which hopes to have results that are large enough to be meaningful 
to the community, This effort should address the broad spectrum of areas associated 
with a healthy community; economic opponunity. safety, health, education, etc. 

The factors which influence youths' behavior are powerful, often long~term. and 
pervasive. To be most effective. interventions should have similar characteristics .. 
This suggests that efforts to change the environment should be concentrated and 
focused so that they achieve a sufficient size or "critical mass" needed to change day 
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to day experiences. decisions and behaviors. Therefore, resources should not be 
dissipated. 

_ 	 In regard to support and intervention services it means that they should be oon
categorical, integrated and delivered with a personal dimension. such as through 
mentoring. in-home visits, and personal counseling/case-management. There is 
evidence that the interest and concern of the intervention provider can add much to the 
effectiveness of the intervention. 

Existing programs and expenditures may be sufficient if properly coordinated. One 
objective of this task group should be to at least initiate an ongoing effort to more 
effectively coordinate and utilize the resources that are already being devoted to 
helping communities and youth. 

In addition to changing neighborhoods, our proposal would include directly support 
youth and families. In addition to collaborations among existing institutions such as 
schools. health systems. and justice systems. special programs to strengthen families 
and provide direct services to family members. panicularly adolescents. must be 
provided. 

In addition to programs which intervene in crises or are aimed at dealing with specific 
problems. we would emphasize programs which develop life skills and improve self· 
image and life course expectations through personal development. Programs for 
parents and families and programs specifically focused on adolescents would be 
required. 

Family support programs which link families with other families and local institutions 
can lessen isolation. increase coping skills. provide emotional suppan. and enhance 
parenting skills as well as provide opportunities for increased or improved labor 
market panicipation. The current Head Start family suppon component is an example 
of how programs can include a range of activities to improve the emotional and 
economic well·being of parents and encourage child development. Existing models 
can be used as a basis for expanding or improving services to families with 
adolescents. 

Research evidence indicates that peer support with adult guidance can help address the 
many negative influences faced by adolescents. As with their parents. adolescents 
have been shown to benefit from programs which reduce isolation. increase self· 
esteem and assertiveness, and improve decision making and problem solving. 
Opportunities to create and maintain positive relationships with adults and peers has 
been shown to be important. 

2 
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• 

DISCUSSION' 
• 

Since the purpose of this panel is welfare prevention through avoidance of too-early 
child.bearing. our recommendation depends on acceptance of the proposition thal 
poverty and the conditions of the poverty and that behavior are interrelated. This 
connection is well supported by research including that reponed in the paper prepared 
for this panel. Operational Deftnition of Teenagers most at~Risk of Teenage Parenting. 

The suggested approach attaches great importance to what WiUiam 1. Wilson refers to 
the "tangle of pathology in the inner city". wherein residents have become increasingly 
isolated from mainstream pllll.ef!1S of behavior." The National Research Counci1 
(!'IRC) holds that "Settings are important not only for the "first chances· they provide. 
but also for"second chances." those opponunities to redeem past failures or 
inappropriate choices. Such second chances. are clearly less available when settings are 
in disarray. limjted in resources, and subject to continuing pressure toward illegitimate 
activities. " 

Others have noted the contagion effect~ wherein nonwproduclive attitudes and behaviors 
reinforce themselves and spread. Given the existence of the fertile ground for these 
problems James Wilson say that "the abrupt rise in the number of young persons has 
had an exponential effect on the rate of certain sociaJ problem" there may be a 
"critical mass" of young persons in a community such that when which when 
reached "a sclf~sustaining chain reaction is set off that creates an explosive increase in 
the amount of crime, teenage pregnancy, drug addiction, and welfare dependency_" [p 
38; James Q. Wilson. Thinking about Crime. (New York: Basic Books. 1975. 
pp.16.17) 

This 15 similar to what Julius Wilson refers to this as a "concentration effect." He 
notes: that "The social transforation of the inner city has resulted in a disproportionate 
concentration of the most disadvantaged . __ creating a social milieu so significantly 
different from the environment that exisled in these communities several decades 
ago." '" "The residents of these areas, whether women and children of welfare famiiies 
or aggressive treat criminals have become increasingly socially isolated from 
mainstream patterns of behavior. These concentration effects include the constraints 
and opportunities in neighborhoods in which the population is overwhelmingly socially 
disadvan\aged~-constraints and opportunities that include the kinds of ecological niches 
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that the residents of these neighborhoods occupy in lerms of access to jobs and job 
networks... involvement in quality schools. and exposure to conventional role models," 

Others note that "Once a neighborhood begins to substantially lose its economic base, 
however, other factors corne into play. Adults and young people become socially 
isolated. losing the kind of networks and se1f~ or group identification that support 
customary behavior... (Wilson, 1987; Fernandez and Harris, 1990; Harrell and 
Peterson, 1992; Crane. 1991) Social rnstilutions*schools. the social welfare sy:Hcm. and 
the criminal justice system. tend to anticipate failure. shame. and hopelessness 
(Williams and Kornblum, 1985) Parents also lose some degree of hope and have fears 
form the well~being of themselves and their children (National Commission on 
Children, 1991). Employers also respond: people living in underelass neighborhoods, 
even with the same backgrounds and skill are hired less often than those in other 
neighborhoods... "(Kirschenman and Neckermanm, 1991) [See attachment A for a 
furtheT discussion of research on neighborhood effects) 

We know of know direct evaluation of the effect of a comprehensive change in 
environment or setting has on families and youth. However, Chicago's Gautreaux 
program, designed to counter the legal problems of housing segregation, offers a 
limited experiment of the effects on ghetto residents of changing their environment. 
The program provides for applicants to be moved with government subsidies from 
public housing to better hOUSing in the city itself or in the suburbs. Measuring certain 
crucial behavioral responses to these moves provides the data for a natural experiment 
where the "control" group moves from largely segregated public housing to betler 
quality but still segregated private housing within the city. while the "experimental" 
group moves from segregated public housing to integrated private housing 1n the 
suburbs. Program participants were not purposefully selected (or city OT suburban 
housing; when a house became available. the next person on the list was contacted and 
offered the shelter. The two gwups are very similar in sodo-dcmographic 
characteristics-. 

While there are some minor problems whh the study and results should be accepted 
with cautionary warnings, James E. Rosenbaum' s evaluation of the program produces 
some interesting results. Compared with city movers, significantly more suburban 
movers were employed. even after controls. though their average pay and hours 
worked were about the same. ChkJdren in the Gautreaux program also showed positive 
effects. Suburhan movers' children are more likely than city movers' chUdren to be in 
school, in conege-track programs. in four-year colleges, in jobs, in better-paying jobs, 
and in jobs with benefits. Rosenbaum concludes, "Just by moving people and whhout 
providing additional services. this program bas uncovered capabilities of these loww 
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income people that were not evident in the city." Interview commenLS from 
panicipants also turned up very positive attitudes about the suburban moves. One 
said:"fLiving in the suburbs1 made me feel that I'm worth something. I can do 
anything I want to do if I get up and try it." The Gautreaux Program provides an 
opportunity to see some clear-cut positive effects of changing the environment of Jow~ 
income people. 

PROS 

A 	 This approach has the potential for socie1aUy significant reductions in early 
child-bearing and other behaviors which put youth at risk. 

By dealing with the general influences that promote atwrisk behavior a broad approach 
such as this has the greatest potential for large impacts. Just as the great gains in 
pub1ic health came from eliminating the sources of infection from the environment 
r..,h~r than dealing with the disease or symptoms. we believe that a necessary pan of 
an intervention which would have sociclaHy signHicant results is to deal with the 
environment which promotes at~risk ·behaviors. Essentially the approach we 
recommend differs from more narrow interventions only in that il includes Steps 
designed to deal with the "negative antecedent conditions which create vulnerabilities" 
in the words of Resnick and Burt. by f[!ducing those antecedent conditions and 
consequently the "vulnerabilities" before they occur, 

B, 	 This general approach does not preclude inclusion of specific pregnancy 
prevention inLCrventions, 

While envisioning a demonstration whkh is attempting to reduce the root causes for 
the adoption of risky behavior we recognize the need for more specific programs that 
ilttempt to deal directly with those behaviors, Adoption of this option for a general 
approach does not preclude adoption of any or all of the more specific approaches 
recommended by the paneL 

C, 	 A general approach intended to improve the baCkground or settings in which 
youth live may help the more specific interventions be successful. 

Just as training seems to be more effective when il js felt by the person to be relevant 
to his or her life, specific pregnancy prevention interventions should be more effective 
when youth are prepilfCd by their experiences to be receptive to the message. Being 
told there is an opportunity cost associated with early chHd~bearing will be more 
effective when the target of the message believes or feels that it is true, This belief 
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needs to be inculcated by their life experience and consequently their attitudes about 
themselves. 

D. 	 The demonstration need not involve additional cost. 

There are a great deal of resources being expended on the components of this 
demonstration now. We see the need not as additional resources hut better 
coordination and. most importantly, focusing of resources so that they have the weight 
sufficient to make a difference in a neighborhood or community. We would use 
available programs and new initiatives. like enterprise :zones, ,where possible as 
foundations for action. We would take advantage, where possible, of similar 
community development demonstrations planned or in progress. However. if the 
general approach were implemented more widely following a favorable demonstration 
phase. additional resources might be needed. 

D. 	 Il is likely thaI foundations and other private entities would be interested in 
fonning a coalition with the federal government for this initiative. 

Many major foundations are interested in at-risk youth and community development 
They have already begun to think in tenns of an approach that is comprehensive 
acros.s a number of crucial services. that integrates and coordinates these crucial 
services. and that saluraleS a local area with the kinds of services the area needs for a 
real difference in living standards and fmure development The Cleveland 
Community~Building Inhiative is an example of an approach similar to the one we are 
advocating. 

E. 	 This approach would be in line with the growing consensus regarding what is 
needed to deal with the problem of aHisk youth. 

Although not necessarily endorsing their specific recommendations, our proposal is in 
Hne with the National Research Council's central position about the overwhelming 
importance of the environment "Our decision to focus on settings reflects the panels 
appreciation of the profound influence thar context has on adolescent behavior and 
yomh .._ The lack of attention to settings has resulted in concentration on individual 
adolescent behaviors and categorical programs such as teenage pregnancy 
prcvention",Because these problems are interrelated and have common predictors that 
are largely environmental. more comprehensive integrated approaches are needed to 
reduce the exposure of children and adolescents to high~risk settings", The categorical 
focus on individual behaviors has been Jargely ineffective because behavior is the 
result of individual and group interactions with the environment. Sustained attention 
paid to reducing the risks generated by these settings is virtually the pre condition for 
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• 
achieving widespread reductions in health ~ and life compromising behaviors." 

" 
William J. Wilson e.pressed a similar view in his book The Truly Disadvantaged. " In 
the history of inquiry about the development of youth. the focus has traditionally been 
on individuals rather than context. and the latter has generally been ignored. This is a 
good time to right the balance, to extend understanding. to acknowledge and elaborate 
the pervasive influence of contexts or settings. Second. the role a setting plays must 
actually be seen as twofold. and thus. doubly imporumt: it influences the development 
of a person over time, through experience. socialization, and exposure in various 
contexts. and it also interacts with that person at any given time in influencing the . 
specific behavior that occurs. Third. it is evident that there are large variations in rates 
or levels of health ~ and life-compromising experiences and behavior associated with 
different contexts. espcoially for differences mat rela", to the level of poverty (for 
example. rates of school failure and dropout, unproteCted sexual intercourse, 
aggression and violence. and drug and alcohol use) ... policy efforts to prevent or 
ameliorate bad outcomes (such as school failure) are clearly more feasible and more 
Likely to be efficient when targeted toward changing contexts or settings-using what is 
known broadly as a public health approach-than when targeted at changing individuals 
on a one~by~one basis." 

CONS 

A. Because it is ambitious. this approach would be a challenge to organize and put 
into place, and execute. 

B. It would require the willing participation of many fcdeml agencies. 

C. As compared to less complex, more narrowly focused options. this option will 
be less readily seen as a welfare prevention intervention. 

D. Areas of program overlap would have to be dealt with. possibly through 
legislation . 

. E. Although COSIS of the demonstration might be met through better coordination 
of existing resources. if successful, wide replication could involve 
substantial new expenditures. 

Implementation Plan 
. ... 

There are various approaches all incorporating, organization of a public/private 
initiative to plan a demonstration, pool resources, select one or more demonstration 

1 
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sites. manage and monitor, evaluate. One specific variation: 

1) Develop a public/private partnership with leading foundations with an interest 
in the problems of 3Hi'ik youth and community development.. 

2) Commission papers that: pull logether what is known or hypothesized about the 
root causes of the behavior of 8:t- risk youth; based on that understanding 
presents one or more comprehensive intervention strategies that could be 
implemented in a community or neighborhood; identify existing resources that 
could be used to meet the specified intervention needs; and identify additional 
resources or interventions that would be needed. jf any~ 

3) Distribute papers to a panel of appropriate policy makers, administrators. 
community leaders and academic expertS. 

4) 	 Convene a conference with the goal of approaching or reaching agreement on 
a demonstration intervention and agreement to coordinate resources as dictated 
by the intervention- design. 

5) 	 Establish a cooperative decision making and coordinating entity of panel 
members or representatives to select demonstration sites. and to implement. 
evaluate and administer (or monitor) the demonstration. 

6) 	 Maintain interest and moml=ntum by involving the original panel as advisors on 
a continuing basis, 

Funds for planning and organizing the demonstration could come from a variety of 
sources. including Section 1110 Social Services R&D funding. Attachment C provides 
a preliminary list of some of the program resources which could he included in the 
demonstration communities' intervention. 
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ATIACHMENT A 
Neighborhood Effects and Impacts on Adolescent Behavior 

Such As Sebool DroJHIut And Pregnancy
• 

Few studies have been conducted in the area of neighborhood effects. and data and .. methodology have varied greatly among these studies. Research in this area has been 
recent and has stemmed from the reopening of diaJogue regarding an "underclass". 
Defining the 1enn "undereIDss" has been controversial among scholars and has 

. increased the difficulties in operationaJizing definitions for the study of neighborhood 
effects. William lulius Wilson (1987). one of the first scholars to reexamine the issue. 
defines underclass as the "heterogeneous grouping of families and individuals who are 
outside the mainstream of the American occupational system .. Included in this group 
are individuals who lack training and skills and either experience long-term 
unemployment or are not members of the labor force. individuaJs who are engaged in 
street crime and other forms of aberrant behavim, and families that experience long· 
term spells of poveny andlor welfare dependency." 

Theorists on the topic of underclass have been placed into twO categories: 
structuraJists, such as Wilson and Douglas Massey. and behavioralists, such as Isabel 
Sawhill and Erol Ricketts (Prosser. 1991). Structuralists theorize the problem of an 
underclass as derived from sociew forces that limit opportunity for neighborhood 
residents (Prosser. 1991). Behaviorajists associate the causes of neighborhood 
deterioration to individual and group behaviors (Prosser, 1991). Within these two 
divergent theories, definition of an underclass can be categorized in three ways: (1) a 
geographic concentration of individuals with similar characteristics; (2) the prevalence 
of behaviors in a given area; and (3) the persistence of these behaviors over time and 
across generations (Prosser. 1991). 

In efforts to empirically test hypotheses on the underelass and their neighborhoods. the 
operationalization of delinitions has varied due in part to these different theoretical 

. approaches. Definitions for tesling have been arbitrary and to some extent dictated by 
available data (prosser, 1991). As a result, estimates on the prevalence of underclass 
persons or neighborhoods remain dramatically different from study to study. 

By focusing on the controversy of undcrclass definitions and prevalence. many of the 
approaches \0 the study of underelass neighborhoods have emphasized the 
determinants and analysis of underdass. spacial concentration of undcrclass behaviors, 
and intergenerational transmission of undcrclass behaviors. A list of key theorists and 
researchers in these areas is included in the appendix. While these issues are reJevant 
to the understanding of neighborhood culture, these studies do not directly address the 
effccts a neighborhood has on an individual's behavior. 

Relatively few studies have focused specifically on the influences and effects of 
neighborhoods. 1neoretical studies include: Douglas Wolf, Rebecca Clark. and Vicki 
Freedman (1990) who conducted a study to examine three different theoretical models 

9 
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for the purpose of specifying a model as the basis for empirical study; and, Jorge 
Martinez-Vazquez and Rubin Saposnik (1990) who analyzed a contagion model of the 

• underc1ass . 

The existing empirical studies have applied and tested some of the theoretical models .. 
 mentioned above. Ionathan Crane (1991) tested his epidemic theory of neighborhood 

effect on teen childbearing and school drop out. Mary Corcoran, Roger Gordon, 
Deborah Laren, and Gray Solon (1989) studied the effects of family and community 
background on men's economic status. Most recently. Rebeeca Clark (1991) applied a 
model of the epidemic theory to test the neighborhood influence on school drop out 
for male youth. A final study conducted by Mary Corcoran examined three theoretical 
models including the epidemic theory to test the impact of family and neighhcrhood 
factors and will be available in February. 1993 (Prosser, 1991). 

Theoretical Studies 

Modeling the Growth of the Underclass: 
Neighborhood Effects and Neighborhood Dynamics 

Wolf et al. (1990) focused their study on three theoretical models. Prior to specifying 
these models, Wolf et aI. (1990) addressed numerous defInitional.od conceptual 
issues critical to the development of empirical neighborhood studies. These issue 
were raised through a review of the literature available in 1990 which. as previously 
indicated. was not focused directly on the hypothesis of a neighborhood effccL Wolf 
et al. (1990) infer that such research had not been conducted due to the lack of 
theoretical models designed to reflect the complex and interactional relationship 
between an individual and their neighborhood. 

The issues raised emphasize the process of measurement. Measurement issues such as 
the definition and prevalence of an underclass have already been mentioned. however. 
Wolf et aI. (1990) also point out that "it is difficult to describe the underelass as a 
whole and simultaneously to identify the individuals who constitute it". Another 
measurement i%ue related to definition involves the arbitrary line between behaviors 
that are persistent versus temporary in nature. The multidimensional aspects of 
underclass definitions has also been cited as a measurement issue leading Christopher 
Jencks (Wolf et aI., 1990) to defIne three distinct categories of underelass: an 
economic. a moral. and an educational underclass, 

In addition to these definitional issues of measurement, Wolf et aI (1990) identify 
three criteria areas effecting measurement. These areas include incomewoased, 
behavioral, and location-ba,"ed criteria. In identifying income-based measure for 
studies.. researchers have argued that the underclass and their neighborhoods should be 
distinguished from the poor and low~income areas. The official poverty threshold is 
the most widely accepted and utilized incomcwbased measurement, however, it does 
not reflect the duration or the social context of poverty (eg. some graduate students. 

10 
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fanners, and long-term AFDC recipients would all be classified together), and 
therefore. does not serve to differentiate among poor and underclass groups (Wolf et 

• aI., 1990). 

• 
Behavioral criteria seem to most clearly distinguish the poor from the underclass by 
the manner in which the behaviors are not in conformity with mainstream social 
nonns. Examples of such behaviors include high incidence of crime, teen pregnancy, 
child abuse. joblessness. dependency on AFDC, substance abuse and others. As noted, 
however, such behaviors may not necessarily apply to a group and an individual 
within the group simultaneously. 

Location-based criteria focus on "poverty areas" or spatial concentration of poverty 
(Wolf et aI .• 1990). Census tracts or zip code data are often used to determine high 
concentrations of poverty. Some researchers such as Sawhill and Ricketts have 
applied other criteria to their location-based measurements to define underclass 
n('ighborhoods. Sawhill and Ricketts (Wolf et al., 1990) examined census tracts that 
had high incidence of school drop-out, single parenthood, welfare dependency. and 
male joblessness. While 10cation-b~d criteria may effectively identify underclass 
areas. assumption or generalizations regarding individual neighborhood residents can 
not be made. Additionally, the definitional issues again become critical when studying 
"neighborhoods". A census tract or zip code may only arbitrarily define areas based 
on geography without taking into account the social context or culture that transcends 
geographic boundaries. 

As a result of these research issues. Wolf et al. (1990) state that current research has 
not been able to establish a strong basis for a "theoretically relevant neighborhood 
attribute to include in a model of any given outcome". Wolf et aI. (1990) argue that 
these problems complicate the process of model specification. however. without a 
theoretical base for which to empirically test neighborhood effects. research in this 
area can not move forward with any direction. 

With the acknowledgement of these definitional and conceptual issues. Wolf et al. 
(1990) approach the development of three theoretical models by examining the 
outcome of high school dropout behavior. These models are based on the basic 
premise that the decision to drop out of school is influenced by two factors: (l) the 
number of choices available at the point of decision and, (2) the nature of the 
preferences the student uses to rank these choices. By applying these basic factors, 
Wolf et al. developed a regression formula for the general study of high school 
dropout independent of neighborhood effects. In addition lO this equation. three 
distinct mechanisms by which neighborhoods effect school drop out are applied. The 
three mechanisms influence by (I) serving as a resource or reference group for 
information, (2) influencing the preferences of an individual. and (3) effecting l~e 
rewards or sanctions of various choices. Wolf et al. proposed these mechanisms as 

II 
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three distinct models referred to as the information model, the preference model, and 
!.he reward and sanctions model. 

The information mode) hypothesizes that an individual bases behavioral choices and 
preferences on the information provided by hWher frame of reference, namely. the 
residenlS in the neighborhood, Wolf et a!. (1990) note that the issue of identifying 
theoreticaHy relevant attributes to specify a neighborhood is not problematic in this 
particular model since data describing the high school drop out rate can be clearly 
specified. 

The preference model hypothesizes thai the manner in which an individual ranks 
hislher preferences of available choices is influenced by the observable behaviors of 
the residenlS in the neighborhood. Wolf et aI. (1990) relate this model as most like 
the contagion or epidemic models. The benefit of this model is the acknowledgement 
that concrete financial cost-benefits are not the only influences on behavior. The idea 
that the observable behaviors of one's reference group can influence the desirability of 
various outcomes is further supported by Moffit's (Wolf et aI .• 1990) model of welfare 
stigma by the notion that stigma can become an influential factor in an individuals 
ranking of preferences and the degree of stigma is detennined by that individual's 
reference group. Wolf ct aI. (1990) point oUlthat a complication of this model is. 
however. that it does nOt take into account the degree or the duration of exposure to 
these reference group beh~viors. Similarly, other problems with the preference model 
relate to the changing environment and the question of how malleable one's 
preferences are 10 the environment Once preferences are formed. some theorists 
argue that it is not clear the degree to which preferences can be influenced or changed 
(Wolf et aI.. 1990). Child development sludies on the relationship between 
environment and nature as well as studies on resiliency currently indicate that 
preferences and tendencies are quite malleable, especially in chiidren (see earlier 
memo on child development). 

The reward and sanctions model hypothesizes that an individual's behaviors are 
influenced by the rewards and sanctions imposed on that individual by their reference 
group (eg. peer pressure). In consideration of peer pressure. the individual does oot 
change their preferences (as in the preference model) bUl act according to the pressure 
of their peer group. One of the difficulties with this model involves establishing an 
empirical specification distinct from that of the preference model (ie,. capturing the 
sometimes subtle difference between influence and pressure), 

Of these three models. Wolf el aI. (1990) identify the information model as the most 
scientifically rigorous model and describe the other two models as weak because lhey 
do not have a "clear-cut relation to model specification", Wolf et aI. (1990) also point 
out that these three models are not mutually exclusive and that empirical models need 
to be developed to take into aCCOunt mOre than one st3listicaJly distinct mechanism, 
Another key element missing from these models is the queslion of how a 
neighborhood becomes "bad" initially (Wolf et aI .• 1990). 
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Many explanations for the cause of neighborhood decline have been provided by 
theorists, Wolf el a], (1990) identify the mechanisms of "exogenous shock" and 
selective migration as the most common, however. the dynamic relationship between a • 
neighborhood and the residents through the course of change is less emphasized yet 

" 

considered .an important mechanism for explaining neighborhood declines. 

Wolf et a], (1990) describe the interdependent or interactional effects that a 
neighborhood and the residents have on each other as a "process of dynamic 
evolution" while also refening to the exchange as "cross~sectional in that current 
decisions made in a neighbomood can effect the individual decisions of residents in 
the future, Wolf et a], (1990) see the ideal model as taking these dynamic and 
interactional mechanisms into account yet raise concerns again about the method of 
defining or quantifying such quality-oriented issues, They credit Crane with most 
closely addressing this "quality" issue in a neighborhood effects model. Relating to 
these model specification concerns, Wolf et a1 (1990) rruse the questions that since 
"models are typically estimated using data representing a distribution of neighborhood 
quality, are the implications of such a model uniform across neighborhoods 
differentiated according to quality?" and "do the findings from a cross~sectiona.l 
relationship representing the effects of neighborhoods on individuals. have sensible or 
even plausible impUcations when embedded in the dynamics of neignborhood 
change?". 

Wolf et al, (190) conclude their theoretical analysis by saying: 

It does seem reasonable to conclude that models in which neighborhood 
attributes influence their individual residents' behavior may have subtle. 
possibly unexpected implications for the feedback of individual behaviors onto 
tbe neighborhood contexts of future decision makers, Models which average 
over a broad range of neighborhood attributes may not be unifonnly applicable 
to that range for purposes of prediction and forecasting, Hidden interactions 
and unexplored nonlinearities may undo the researcher's attempts to marry the 
cross~sectional and dynamic perspectives in a model of reciprocal associations 
between neighborhood attributes and the behavior of the people that inhabit 
them, 

"A Contagion Model of Undcrclass Neighborhoods" 

Martinez-Vasquez and S.posnik (1990) approach the theoretical study of neighborhood 
effeclS by examining Wilson's hypotheses and Crane', epidemic theory regarding the 
cause of underclass neighborhoods and the notion that the concentration of this 
underclass, itself. can increase underclass behaviors. Martinez~Vasquez and Saposnik 
apply these assumptions and propose a basic behavioral model and both analytical and 
simulation solutions for the growth of underdass in a single neighborhood. 

In specifying a modeL several basic assumptions are addressed. These assumptions 
begin with the definition of neighborhood, Martinez-Vasquez and Saposnik (1990) 
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emphasize that a neighborhood is defined more by its function than by a geographical 
or physical characteristics. however, they contend that the less communication and 
education of the individuals in the neighborhood, the more overlap there will be 
between functional and physical neighborhoods. Other factors considered influential 
include net income available for purchase of ordinary market commodities and a 
complex commodity representing "social standing". Both the individual's contribution 
to social standing and the contribution by other members for the individual are taken 
into consideration as well as the price or opponunity cost for such contributions. 
Personal interactions and feedback among members of the neighborhood are taken into 
account through the inclusion of social standing in the model fonnula. Social standing 
is also assumed to be a characteristic of other factors such as the relative degree of 
isolation from other communities. Therefore. changing of behavior as weD as amount 
of certain behaviors in the community. 

Martinez-Vasquez and Saposnik (1990) attempt to take into account various reasons 
for which underclass behaviors begin in a neighborhood such a "a generalized increase 
in unemployment or the suburbanlzation of jobs, changes in the reward structure of 
criminal activity. changes in educationaJ quality and achievements. or changes in 
government policies, such as welfare programs". The main objective, however. is 10 

address the issue of growth of underclass behaviors in a neighborhood. In efforts to 
achieve this objective, Martinez-Vasquez; and Saposnik generally account for both the 
underclass and "conventional" migrationRflow of the neighborhood. 

Two main limitations ate addressed regarding this approach. First. the approach does 
not account for the possibility that underclass behavior could grow and then reach a 
stable level. Second, the level of aggregation in the equations do not allow insight 
into the various aspects of an individual's decision making process. Another issue, 
although one that Martinez-Vasquez and Saposnik (1990) attempt to address is that toe 
analytical approach to migration flow is accounted for in a rather mechanical manner. 
They apply a simulation approach to try to explicitly incorporate the dynamic 
complexities of neighborhood concentration. The assumptions are similar to the 
assumptions previouslY discussed except that in this simulation, it is assumed that the 
individual will compare the value of their various choices following four different 
action patterns. These four actions involve the individual choosing to: (1) remain in 
the neighborhood and participate in conventional hehavior, (2) remain in the 
neighborhood and participate in underclass behaviors. (3) move to another 
neighborhood and participate in conventional behavior, or (4) move and participate in 
underclass behavior. 

In summary, the critical point of this theoretical model involves distinguishing 
belween conditions that cause underclass behaviors and the mechanism that cause the 
concentration of these behaviors, it5elf, to be an influential factor in further growth 
(Martinez-Vasquez and Sapo,nile, 1990), Also, the consideration of the dynamic and 
interactional factors between the individual and the neighborhood that include income 
opportunities, social standing. and opportunity costs becomes critical while assessing 
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both the susceptibility and frequency of contact to underelass behavior. 

Empirical Studies 

"The Epidemic Theory of Ghettos and Neighborhood 
Effects on Dropping Out and Teenage Childbearing" 

lonathon Crane developed his epidemic !.heory of neighborhood effects in 1988 and 
has been a pioneer of this theoretical approach by arguing that the underclass behavior 

. grows much like an infectious disease (Martinez-Vasquez and Saposnik, 1990) in that 
ali a neighborhood declines in quality, sharp increases will occur in the probability for 
individuals to display underelass hehaviors (Crane, 1991). The basic assumption 
underlying his model is that these "infectious" behaviors are spread through peer 
influence. Crane looks for critical levels of incidence. He argues that the incidence of 
problems "move toward equilibrium levels" but once the jncidence reaches a critical 
point, Crane contends the spread of incidence wiU "explode". 

A community's susceptibiHty to the spread of behaviors is based on two conditions: 
(I) the degree of risk factors thaI individual residents present, and (2) their 
suscepti,bility to peer influence (Crane. 1991), Through his review of the literature. 
Crane frnds that adolescent boys, panicularly poor urban boys. are more susceptible to 
peer pressure [0 participate in antisocial behaviors, In addition, his theory argues that 
a pattern of incidence is found in these susceptible communities. Crane contends that 
two distributions occur with the first distribution including those neighborhoods which 
are poor but have not experienced a epidemic of the problem. The second 
distribution then includes aU the "undcrclass" neighborhoods. Within these two 
distributions. Crane argues also that social problems wHi not increase or decline at a 
conStant rate but win increase significantly at the bottom of the distributions as a 
result of higher prevalence. 

In tenns of methodology, Crane (1991) utilized a data set not often used. This data 
set, which defined geographic units as neighborhoods and provided characteristics 
regarding the individuals, was collected by the Census Bureau in 1970 and made 
publicly avail.ble through the Public Use Microdata Samples (PUMS). The 
neighborhoods in this data cotJection were not identified but fifty-five neighborhood 
indices were provided with an individual's record. 

For 'he purpose of study, Crane used geographic keys associated with households to 
determine geographic units proportional in size to census tracts (approximately 4.000~ 
5.000 people), No socioeconomic or demographic data was used to define these areas. 
Crane examined only teenagers living with their parents. Since Crane's model 
assumed one~way causality and "made no adjustment for a simultaneity effect. Crane 
could not control for the effects of teenagers who moved out of their parents home. 
Although this exclusion is a weakness in the model. Crane asserts that estimates would 
be biased upward. Teenagers were also excluded on the basis of two data-cleaning 
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criteria and those with inconsistencies were left out The total number of 16-19 year 
olds was 113,997 (56.233 females). After exclusions. the sample size for the study 
totaled 92.512 for school drop Out and 44,466 females for childbearing analysis. 
Crane uses a piecewise linear logit model to estimate the neighborhoods effects. The 
index Crane uses for defining neighborhood quality is the percentage of workers in the 
neighborhood who held professional Or managerial jobs (% High Status). 

Crane found the pattern of neighborhood effects to support his epidemic prediction in 
both black and white groups. A sharp jump in probabilities at the lowest range of the 
distributions. Hispanics revealed a pattern of linearity. For blacks. the very worst 
neighborhood was more than 50 times greater than the effect in the middle (The ratio 
of the steep slope to the flat slope is 52.7). For whites. the neighborhood effect was 
15 times greater below the critical point. For hispanics. the pattern of increase was 
approximately linear across the entire distribution. 

In a sub~group of the largest cities compared to "other places". Crane found the level. 
the absolute level, and the rate of increase in drop out probabilities below the key 
point to be greater within the largest cities. Among the sub-groups of black males and 
females, black males showed a neighborhood effect of almost 38 times greater below 
the key point than above it 

For teenage childbearing, evidence of an epidemic was also seen for sub-groups of 
black females, black females in large dties, white females, and white females in large 
dties. However. the increases in chHdbearing probabilities were not significanL 
Crane argues that the pattern of results could have been sensitive to the scale of 
measurement and that the nonlinear pattern suggests a neighborhood effect did occur 
in the worst neighborhoods, Crane ties these effects to social interaction within the 
neighborhoods because of the strikingly sharp increases in probabilities and the fact 
that these increases occur at approximately the same place on the disuibution, 

Crane (1991) discusses, at length, the many biases related to this study including 
sampling bias, measurement error, specification error and endogeneity bias. However, 
he emphasizes the effon to structure the analySiS so that estimates in the overall 
neighborhood effect and the relative size of the effect at the bottom would be biased 
downwards, The exclusion of certain teenagers from the study is identified as the 
most important biasing factor, Since these excluded teenagers would be 
disproportionately scbool dropouts and teen parents, Crane argues that the net bias 
would be downward, and therefore, results would be probably conservative. Despite 
lhe numerous potential bias. Crane hQlds that unless the net bias was upward and very 
large in underclass neighborhood specifical1y. "the basic findings of sharp increases at 
the bottom of the neighborhood distributions in the largest cities is valid", 

In conclusion, Crane (1991) calls for more research on the epidemic theory, He states 
that the data needs to be updates. additional models need to be fannulated. and 
alternatives theories for explaining the results need to be developed and tested. While 
acknowledging that the research is too limited at this time to make policy . 

16 




DRAFT July 27, 1993 

recommendations, Crane identifies two policy interventions suggested by the epidemic 
theory. First. neighborhoods that have already been effected by an epidemic should be 
given intensive services and have large investments of resources in effans to raise the 
equilibrium level above the key point on the distribution. If the equilibrium level is 
not raised above this key point, intervention efforts and resources are lost. From this 
implication, Crane contends that the best approach to resources allocation given the 
current situation of limited resources is to concentrate resources in fewer places. Once 
low equilibrium levels are attained. resources should then be transferred to other 
neighborhoods since maintenance of the low equilibrium would be rather inexpensive. 
Secondly. Crane argues for prevention of epidemics by targeting the at-risk 
neighborhoods to keep the eq'uilibrium levels low. Resources for prevention,then, 
should be spread out across all the at-risk neighborhoods rather than concentrated. 

"Effects of Family and Community Background 
On Men's Economic Status" 

Mary Corcoran et al. (1989) conducted their study using intergenerational data from 
tp, Panel Study of Income Dynamics (PSID) to investigate the effects of family and 
community background on men's economic status. The PSID is a longitudinal study 
that began in 1968 with approximately 5,000 families and family members have been 
reinterviewed every year since 1968 (Corcoran et al., 1989). The sample that 
Corcoran et aI. uses in their empirical analysis includes men in 644 families who were 
between the ages of 25 and 32 by 1983. Communities are detennined using zip code 
data for the men during childhood. Corcoran et al. use a regression equation to 
analyze the data with family income and community background as the outcome 
measures. The life cycle stage of the individual and general time effects such as the 
business cycle are controlled for. Background variables include a set of income 
variables involving family income and family "needs" (ie. welfare receipt, 
unemployment rate), race, and parents' education. 

Using coefficient estimates, results showed that strong negative associations occurred 
between all outcome variables and the proponion of years the family of origin was 
below the poveny-related needs standard. Substantial economic disadvantages were 
found among black men, men from lower-economic families, and men from more 
welfare-dependent families and communities (Corcoran et al., 1989). Neither parental 
education nor community background appeared to effect economic status, however, 
Corcoran et al. argue that the findings for community background may have been 
related to a grossness of geographic definition for which community variables were 
measured. Other potential biases included concerns regarding measurement bias and 
thc possible omission of variables. Corcoran et al. concede that these problems 
preclude fonnulating any causal inferences from the associations found. 
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ATIACHMENT B 
CLEVELAND,NEWFUTURES 

The report describing the program notes that poverty in Cleveland neighbnrhoods was 
increasing so fast that it threatened to engulf three.quarters of the city by 2000. 
"Traditional piecemeal ways of addressing the plight of the poor had failed to alter 
significantly this increasingly grim picture. What was needed was a larger strategy, a 
long term, comprehensive plan that would maximize the impact of available resources 
and create new synergies u by linking promising programs in an integrated approach 
to addressing the needs of urban families." 

A comprehensive study of Cleveland poverty neighborhoods had shown a common 
thread: deteriorating social infrastructure, The study went on;as many have, to point 
out the reiationship between deteriorating social infrastructure in communities to lack 
of suppon for family structure and a consequent deterioration of both family and 
community. This analysis suggested that treating dysfunctional family symptoms was 
to fight a losing battle. and that another approach was appropriate: focusing resources 
on community development wherein poor families resided, what they call a 
Community~BuHding Initiative. 

Five principles guided the Community·Building Initiative: 

1. 	 Cleveland's plan must be comprehensive and integrated. 

2. 	 Strategies should be tailored to individual neighborhoods. 

3. 	 An individual community's strategy should begin with an inventory of its 
assets, not of its deficits. 

4. 	 The local communities themselves must be actively involved in Shaping 
strategies and choices. 

5. 	 This approach should be tested over the ne.t rew years in three pilot areas and 
carefully evaluated before any attempt to transplant it to other Cleveland 
neighborhoods. 

What this means is a comprehensive program that includes: 

}, 	 Invesunent in the targeted community'S jobs base. housing. commercial 
reinvestment. and aU those community development areas having to do with the 
economic base. 

2. 	 Education, starting with those in whose care children will develop, starting 
early. and running throughout the life cycle. 

3. 	 Family development through the fostering of healthy family relationships and 
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the repair of broken family relationships. 

) 

• 
4. Health care as a key to school and work perfonnance in include rehabilitative 

services that will help disadvanuged or disabled individuals integrate into the 
community's economic network. ' 

5. 	 Human resource development through job training and other fonns of tmining 
designed to connect individuals to opportunitie.<t and community needs. This 
also includes enhancement of critical family and parenting skills that produce 
children ready to learn and develop in school and later in the labor force. 

The Cleveland approach emphasizes use of programs that have already been proven 
effective in other contexts. and development of programs tailor-made to handle 
specific problems in the targeted areas. It recognizes the plight of many poor urban 
neighborhoods that have been passed over as the economy that once used to recruit 
from their labor markets has moved on to the suburbs, A prime goal of the approach 
is to reconnect poor neighborhoods to the mainstream of the regional economy. 

It is obvious from the ambitious goals of the Cleveland Community Building Initiative 
that virtuaHy every community resource has a role to play in the overall scheme; 
health. education. welfare, housing. law enforcement. community development, 
economics. commerce, and many others. requiring a coordination and integration effort 
made up of a number of Federal, SUte, and local government and private forces. 
Clearly, the mechanisms for that coordination have yet to be developed. 

A series of projects in Bridgeport, Dayton, Little Rock, Pittsburgh, and Savannab, 
sponsored by the Annie E. Casey Foundation, and called New Futures, is based on 
similar philosophy, but is more specifically focused on the needs and problems of 
youth. 	 New Futures works on the assumptions (among others) that the problems and 
risks experienced by disadvantaged children are interreJat.ed and must be addressed as 
such, and that educational. health. and olher services are fragmented and do not fully 
meet the mUltiple needs of many children, and therefore must be truly and effectively 
integrated. 

New Futures rejects the notion that nothing can be done about the plight of poor 
children's academic and later work performance because there are too many factors 
beyond the control of the relevant institutions in the community. New Futures is very 
clear that "the failure of community institutions to do what they can do to equip 
youngsters with the expectations. opportunities. supports. and incentives they need to 
become aspiring. responsible and successful adults" is the proper focus of solutions to 
the problems of poor youth. Community institutions "have real power to create 
environments that actually shape the values, self~estcem. expectations and behavior of 
at-risk youth, in spite of persisting social and economic variab,les, In a sense, the New 
Furures strategy presumes that the shapers of community institutions have a choice. 
Institutions can either reinforce social and economic disadvantage by communicating 
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(through their policy, practices, and structures) low expectations, negative labeling, 
cultural bias, and limited opportunity for those at risk. Or they can address these risk 
factors by creating countervailing environments based on the premise that all young 
people are able and are 'entided' to succeed: 

• Since fragmentation of services is a major cause of ineffective youth service. New 
Futures places a great deal of emphasis on requiring that "participating communities 
organize and maintain a multi-seclor. politically empowered 'collaborative' to initially 
plan and then to oversee the city's at-risk youth reform agenda" and then, through case 
management, to encourage staff "to integrate multiple resources, supports and services 
to more funy address indi.vidual needs." 

It would seem that there is a growing consensus, at leat;:t among foundations interested 
in the problems of poverty, that it is. time to try an approach to that involves a 
geographically targeted, comprehensive. coordinated and integrated set of services 
designed to empower residents of targeted areas to assume responsibility for their 
lives. 
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ATIACHMENT C 

There are very many Federal programs alone (not counting State and local ones), 

• 
covering a host of areas that could be appropriately targeted on a local community in a 
demonstration such as the one contemplated in this paper, One of the critical planning 
phases of the contemplated approach would be to obtain a fuller and more detailed 
understanding of these resources and beginning to plan bow they could be coordinated 
most effectively to accomplish the goals of the demonstration. 

Some relevant programs administered in the Administration for Families and Children 
(ACf) are listed below. In addition to the familiar programs such as Aid-to-families
With.Dependent-Childrcn (AfDC), Child Support Enforcement, Job Opportunities and 
Basic Skills Training Program (JOBS), Head Start, Low Income Home Energy 
Assistance, and Child Care. Community Services Block Grants, Foster Care and 
Adoption Assistance. there is an extensive list of ACF service programs that give an 
idea of the diversity of needs covered: 

Comprehensive Child Development Centers 

Child Development Scholarships 

Child Abuse State Grants 

Child Abuse Discretionary Activities· 

Child Abuse Challenge Gr.ms 

Consolidated Runaway and Homeless Youth Program 

Runaway and Homeless Youth 

Transitional Living for Homeless Youth 

Dependent Care Planning and Development Grants 

Temporary Child Care and Crisis Nurseries 


. Child Welfare Services 

Child Welfare Training 

Adoption Opportuni';es 

Drug Education and Prevention for Runaway and Homeless Youth 

Anti-Drug Programs for Youth Gangs 

Ahandoned Infants Assistance Program 

Emergency Child Abuse Prevention· Substance Abuse 

Family Violence 

Developmental Disabilities State Gr-mts 

Developmental Disabilities Protection and Advocacy 


Outside of ACf there are .Iso a large number of relevant progmms such as the food 
programs of the Food and Nutrition Service. health programs covering a number of 
diseases and pathological conditions (both preventive and basic care). education and 
training programs for all ages. housing programs th!1.t provide basic shelter. encourage 
home ownership, improve basic housing stock of a community, programs that improve 
the area's economic and physical infrastructure, its law enforcement capability and 
transpon.ation facilities. The list is long and varied and nowhere near complete. - This 
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treaunent of the resources available for a community is meant to illustrate a little of 
the range that could be drawn upon for demonstration purposes. 

,I 
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Issue Group Papers - as of 10-15-93 

Make 	Work Pay 

1. 	 Make Work Pay paper series (10-3-93) with cover letter 
(replaces the Working Outline Make Work Pay Paper - Work, 
Welfare and Well-being) 

2. 	 EITC Options paper (10-4-93 memo from Janet Holtzblatt) 

Child Care 

1. 	 Child Care in Welfare Reform - Summary (10-1-93) 

2. 	 Child Care in Welfare Reform (10-1-93) 

3. 	 Welfare Reform and Child Care Quality (9-29-93) - replaces I 
Goal 3 - Assure Quality Child Care 

4. 	 Training Welfare Recipients to be Child Care Workers 
Executive Summary (9-29-93) 

5. 	 Training Welfare Recipients to be Child Care Workers 

6. 	 Child Care and Welfare Reform - Challenges and Choices (8
20-93) - referenced in 10-14-93 memo on the Working Paper 
series· 

Chi.1d Support. 

1. 	 Ch.i..i:d" S'i.lpp·ort J:ssue papet - (9-22-93) - draft circulated 10
14-93" ..if3 part c.f the Working Paper series 

2. 	 Child Support Assurance -.September 1993 - (replaces Child 
Support.Enforcement and Assurance - July 1993 draft) 

3. 	 Hypothetical Child Support Enforcement and Assurance 
Proposal - (10-6-93 revised draft) 

Noncustodial Parents 

1. 	 Noncustodial Fathers and Child Support Reform (10-6-93) 

2. 	 National Child Support Collections Potential: . Implications. 
for Welfare Reform - (8-23-93) 

3. 	 Noncustodial Parents' Issue Group proposal - (10-1-93) 



.. ' 

5. 	 Services to Noncustodial Parents (August 1993) 

6. 	 Financial Incentives for Non-Custodial Parents (September 
1993) 

Transitional Assistance 

1. 	 package dated 10-1-93 - chapter II of this paper was 
referenced in 10-14-93 memo on the Working Paper series 

Post-Transitional Work 

1. 	 Work and Welfare - U.S. Department of Labor (10-1-93) 

2. 	 Description of One Option (10-1-93) 

3. 	 Unpaid Work Experience for Welfare Recipients: Findings and 
Lessons from MORe Research (September 1993) 

4. 	 Costs of Employment-Support Services Under Welfare Reform 
(10-2-93) 

5. 	 Issues in the Administration of Welfare Reform Work Sites 
U.S. 	 Department of Labor (10-6-93) 

Economy and Private Sector Jobs 

1. 	 Executive Summary of Findings and Recommendations 

2. 	 Draft Options Memo (9-30-93) 

Program Simplification 

Prevention 

1. 	 Prevention Options - (10-15-93) 

Data 	Estimation and Modeling 

1. 	 The Dynamics of Welfare Use: Implications for Implementing 
a Time-Limited Welfare System - draft circulated 9-29-93 as 
part of the Working Paper series. 
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DRAFT 

ISSUE GROUP WORK PRODUCTS 

(includes internal and publishable papers) 


1. Make Work Pay 

Graue leader: Isaac Shapiro (219-8271) and Tom Corbett 
(690-6805) 
working Group Liaison: David Ellwood 

(1) 	 paper summarizing the relationship between welfare/ work, 
and the (economic) well-being of families with children. 
This general paper can serve as general introduction to the 
working paper series -- October 1; 

(2) 	 A detailed examination of the work and welfare dynamic - 
October 8; 

(3) 	 An exhaustive menu of options on strategies for enhancing 
income of the working poor -- October 1; 

An appendix to 3 (or a separate document 3 a) will include a 
special menu of options for increasing use of the EITC and 
for increasing use of the advanced payment option -- October 
1 ; 

(4) 	 A more limited set of likely policy and program options I 
recommendations with special emphasis on AEITC (advanced 
EITC payment option) and Work Support options for providing 
supportive services and opportunities to assist low-income 
workers to remain in the labor force -- October 8. 

2. Child Care 

~G~r~o~uIP~M~eaQg~e~r~:-uMia~rlk~R~a9an (401-9200)Horkkn9 GrQup Liaison: Mary Jo Bane 

(1) 	 Background paper on child care issues and revised cost 

estimates -- complete; 


(2) 	 Options paper on child care in welfare reform -- October 1 

(3) 	 Analysis of and possible proposal regarding training AFDC 

recipients to be child care providers -- October 1; 


(4) 	 Estimates of possible expenditures based on current child 

care usage patterns under title IV-A child care programs - 
1, 



3~ Child Support Enforcement and Insurance 

GbQUP Meager, Paul Legler (690-6172) 
Working Group Liaison: Wendell Primus 

(1) 	 Background papers on child support enforcement topics, 
including funding and incentives. child support assurance, 
reporting and auditing, and training -- October 1; 

(2) 	 Issue paper on child support -- complete; 

(3) 	 Options paper/proposal on child support enforcement 
complete, subject to revision. 

(4) 	 Evaluation of automated systems capability and use of 
information technology under proposed reform -- October 1. 

4. Noncustodial Parents 

GtPQP Leader: Ron Mincy (690-5880) 
W~o~r~k~i~n~g~G~r~o~u~p~L~i~a~ias~o~n: Wendell Primus 

(1) 	 Paper on current financial incentives for payment of child 
support -- October I, 

(2) 	 Paper on services issues for non-custodial fathers - 

OCtober 1; 


{3) 	 paper on estimated number and characteristics of non
custodial parents likely to need employment services - 
October 1; 

(4) 	 Values and practices for a Non-custodial Parents Policy --, 
October 1; 

(5) 	 Paper on ability to pay -- October 1; 

(6) 	 Background paper October 8. 

5. Post Transitional Work 

GroUp Leaders, Canta Pian (690-7148) and Ray Uhalde (219-8660)
Working Group Liaison: Wendell Primus 

(1a) 	Background paper on public service employment (DOL paper 

"Work and Welfare") -- complete; 


(1b) 	Background paper on administrative issues -- October 1; 

(2) 	 Paper on cost estimates -- October 1; 

(3) 	 Options paper -- October 1; 
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(4) 	 Report on CWEP and other work experience programs: costs, 
implementation, impacts -- draft complete; 

(5) 	 Memo on occupations where biggest future job growth·is 
expected -- October 1. 

6. Transitional Support 

GrQYP Leader.: Ann Burek (401-4528) and Mary Ann Higgins 
(401-9294 ) 
Working Group Liaison: Mary Jo Bane 

(I) 	 Back9round paper on what we've learned about employment, 
education and training programs -- October 1; 

(2) 	 Paper summarizing the framework and basic principles on 
which we would build a transitional support system - 
October 1; 

(3) 	 Issue and option papers -- October 1 

(a) 	 the educational, trainin9 and support services system 
(this paper includes the prototypes we previously dis
cussed) 

(b) 	 the rules for a time-limited program 
(0) 	 early intervention strateqies (this paper incorporates

the options previously discussed) 
(d) 	 policies for the disabled 
(e) 	 policies for teen parents 
(f) 	 policies for AFDC-UP cases 
(9) 	 sanction policies; 

(4) 	 Paper presenting and documentinq unit cost information for 
program components -- October 1; 

(5) 	 Transmittal memo explaining what this all represents - 
October 1. 

1. Economy and Private Sector Jobs 

~rQug Leader: Paul Piroond (456-2800) 
~W~o~r~k~idnllg~G~r~o~u~p~~L~i~a~i~§~oilln: Bruce Reed 

{I} 	 Paper incorporating background information on the national 
economy¥ group recommendations on some "low cost" ideas, 
suggestions for demonstrations on some State options, some 
ideas that were not included in the recommendations for lack 
of consensus, and appendices -- complete; 

(2) 	 Re-packaqed background paper and options paper -- October 1. 
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8~ Welfare Simplification 


Group Leader/Working GrQup Liaison: Kathi Way (456-7777) 


9. Preven~ion/lntact Families 

GrQUp Leader, Richard Bavier (395-3844) 
W~o~r~K~i~n~g~G~rw9~UWp~L~iga~i~s~o~n: Isabel Sawhill 

(l) 	 Options paper with recommendations on prevention -- October 
1; 

(2) 	 BacKground paper -- October 8. 

10. Modeling 

GrouP Leaders, Don Oellerich (690-5880) 
tiQrking Group Liaison: David Ellwood 

(1) 	 Paper on what is known about the dynamics of welfare 
dependency -- October 1; 

(2) 	 Model of short-term welfare dynamics (MPR) -- November 1 . 

..... 




September 19, 1993 

Economy and Jobs Issue Group 


DRAFT OmONS MEMO fOR ECONOMY AND JOBS ISSUE GROUP 


Executive Overview: How can we increase reliance on private sector work rather 
than welfare to support'children? 

I. 	 Labor Market Findings. 
(Presented in brief with background pape,. in appendices.) 

A. 	 Jobs: Employment is plentiful, low paying and short-lived. 
B. 	 Employe..: Welfare recipients faU into three groups by employability--those 

who work, those who can work, and those who are unable to work. 
e. 	 Job Creation: • We donlt know how to implement employer incentives, 
D. 	 Training: Training has moderale, but measurable effects. 
E. 	 Fertll!lY and Marriage: Dependency on welfare instead of work is highly 

correlated with early and unmarried childbirth. 
F. 	 Maximum Return on Investment: We donlt know where to intervene in cycle: 

children, youth or adults? 

n. 	 Consensus Proposal: Convert AFDC to a REEMPLOYMENT system 
instead of an employment substitute. 

A. 	 family Re-employment System Overview. 

1) 	 Get the parents who are not expected to work oul of the program. 

2) 	 Get the parents who already work out of the program. 

3) 	Create a highly structured, two-year re-employment program for the 
remaining parents on AFDC. 

4) For parents who do not meet structured expectations or who become 
pregnant, personal choices should be s.ignificantly narrowed but remain 
job-focused. 

5) 	 for parents who reach the time-limit, there will be temporary jobs. 

6) What happens afler parents reach the time-limit and finish their temporary 
job opportunity was a point of contention within the group. 



S. National Investments in a Family Re-employment System. 

1) Earned Income Supplements: 
(i) Earned Income Tax Credit Expansion. 
(ii) Unemployment Insurance: for Low Income Families 
(iii) Healthcare Reform. 
(iv) Improvements in'Paternity and Child Support Enforcement. 

2) National Opportunity Initiatives: 
(i) Improve current education, employment and training portfolio. 
(ii) Create structured two-year system with. drop-out program. 
(iii) Create public-private jobs consortia. 
(iv) Raise asset limits for means tested assistance. 
(v) Teach banking, budgeting and saving skills. 

(vi) Increase access to networks of employment & education opportunity. 
(vii) Initiate a national campaign to explain tbe now social compact. 

3) Demonstration and Evaluation of Additional Investment Choices: 
(il Job creation and employment incentives. 

, .
(ii) Savings and empowerment strategies .. 
(iii) Improving access to good-job networks. 
(iv) Team-based approaches. 
(v) Incentives for social workers. 

III, Differing views: Basic Support for Children 

Framework for options: As a yardstick for policy goals, we recommend .creating an 

objeClive, state-by-state measure of the cost of supporting a child. Welfare Reform· 

ought to introduce a new compact explaining which portion of basic child support is 

the public responsibility and for how long. 


Option 1: Pay less than the full support cos! after two years. 

OptIon 2: Pay the full support level, but only intermiltently. 

Option 3: Pay the full amount indefinitely, but require work. 

Option 4: Allow consolidation of means-tested funding hefore and after time-limit. 

Option 5: Allow states to apply for Options I, 2, 3, or 4 and reeeive approval for an 


implementation plan. 

lV. Appendices 

A. Background Papers 

S. Options Presented to the Group 
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I. Findings in Brief 


The following findings are highlights from the background papers produced by the Economy 
and lobs Issue grnup. Please refer to the background papers in the appendices for more 
detailed research and analysis. 

a) EMPWYMENT IS PLENTIFUL, LOW PAYING, M'D SHORT-LIVED. 
The sort of women currently dependent on welfare bave a reasonably good cbance of 

finding employment over the next ten years. The· Bureau of Labor Statistics projects the 
creation of 24.6 million new jobs between 1990 and 2005. Some of the largest job growth 
projections are in occupations that tend to hire wOmen and minorities. In addition to new 
jobs, old jobs will open up due to workforce attrition. ln 1991, 5.8 million women found 
jobs who were not working one year eartier. When job changers are added to job finders, the 
number of new job openings is even larger: approximately 15 million women found or 
changed jobs in 1991. Not only will Ihere be numerous openings, bUI less expansion of tbe 
labor force is projected over the next decade relative to our experience Qver the last few 
decades. Labor force expansion in the last decade has included entry of one million women 
and one million immigrants on average each year. In the next decade, average annual labor 
force expansion is expected to decline by about 500,000 to a million people. Thus, adding . 
one to three minion welfare redpients to the Jabor force over the next five years is IWl an 
unprecedented change, 

• Conclusion #1: No woman could claim to be job ready, willing to work, but 
unable to find a job for 5 or 10 years conlinuously. Long-term welfare receipt is IlllI an 
overall unemployment problem. Jobs requiring low-skill labor are generally available. 

However, these jobs are likely 10 be low-paying and short-lived. A recent study by 
the Institute of Women's Policy Research' found that over a two-year period, women who 
mixed welfare and work held an average of 1.7 jobs at an average hourly pay rale of $4.39 
(in 1990 dollars). Their longest jobs lasted 46 weeks on average. They spenl an average of 
16 weeks On layoff or looking for work during a two-year period. Only 11% receive 
unemployment insurance, which 50% exhaust. Unemployment rates for single women who 
maintain families averaged 10.4% between 1980 and 1987; for women in poverty the rate is 
likely to be higher.' 

• Conclusion 112: Although parents of welfare-dependent children (especially 
mothers) <:an gel jobs, these jobs will have low pay. Wilhout the EITC, heallhcare and 
possibly an incre~ in minimum wages, the prospect of finding a job which will support 

·1 Spalter-Rolh, Roberta and Beverly Burr. Supporting Work: The RelaliollShip Between 
Employment Opportunities and Financial and Other Support Programs (testimony presented 
al the public forum of the Working Group on Welfare Reform, Family Support and 
Independence). lnstitute for Women's Policy Research, August 19, 1993. 

, Slatistical Abstract of the Uniled States, 1992. Note that 10% unemployment in the 
general population would trigger extended benefits up 10 40 or 50 weeks. . 
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children is much bleaker. 
• Conclusion #3: High turnover in tbe jobs available to women points to a piece of 

the welfare reform effort that is missing: we need a form of unemploymenl insurance for 
impoverished parents which will reduce tbe risks of working. So far, no serious work has 
been undertaken to propose extending the UI system for parents or reforming the AFDC " 
system to provide brief periods of support based on work history. 

• Conclusion #4: For the men who might marry these women or pay ehild support, 
prospects are also mixed. Over the last thirty years black male joblessness bas been roughly 
double the level of white male joblessness and varied more with the business eycle' Blue 
eollar jobs with good pay which bad previously been available to men witbout a college 
edueation are rapidly shrinking due to productivity improvements, global competition, and the 
ose of technology with higher skill requirements. Low~skit! men wit! therefore have to 
compete with women for service and administrative jobs and have to upgrade their skills 
significantly. A welfare policy which relies on support for children through child support 
payments must address the issue that many fathers also face the turbulence of low-paying, 
short-term jobs, 

b) WELFARE RECIPIE.'ITS FALL INTO TIlREE GROUPS BY EMPLOYABIlITY, 
From the perspective of private sector work, there are three types of welfare 

recipients: Those who society does not expect to work; those who already work; and those 
who may be able to work, but do not. Although estimates vary considerably regarding the 
size of these three groups~ the rough average lies at about one third in each group, !.etls 
examine some estimates regarding the size of these groups. 

How many welfare cases do not involve adults that could be expected to take private 
sector jobs? For the 10% of caSeS in which there is no adult in the household, it seems 
unlikely that employment assistance is appropriate. A physical disability or the need to care 
for a disabled household member are also obvious limitations on work capacity. Estimates 
range from one in' nine'" welfare households to one in three' welfare households having a 

. 	disabled head of household or member. The presence of a disabled head of household or 
other disabled members does not necessarily preclude work or training participation for the 
head of the household. A first child under age three might also be considered a legitimate 
work or training ex~mption, If so. 51% of the incoming. population may have a child under 
aSe three with a high proportion of tbese being first cbildren, Substance abuse problems 
which impair work and may require long term or pennanent treatment are most likely to 
involve alecho!' Among welfare mothers 12% report tbree or more alcohol related problems 

, Handbook of Labor Statistics, 1989. 

• Child trends estimates using CPS data. 

Adler (1993) using self-reported data. -- (get complete ref from Steve Bartolomei~ 
Hill) 

l 
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such as loss of memory or missed work.' Another recent study found that 9.1% of welfare 
mothers report binge alcohol use.' Learning disabilities which affect 25 to 40% of adults on 
AFDC.s mayor may not be an acceptable reason for a work exemption. Even under the 
most stringent work requirement, about one third of AIDe household beads would probably 
be exempt. 

How many welfare recipients already work on a regular basis? A recent study by the 
Institute of Women's Policy Research' found that over a two-year period 39% of the women 
who used welfare also worked approximately 2,000 hours. The percentage of women on 
welfare at anyone time who work 1,000 hours per year would be considerably smaller. 
However, a number of additional women also undertake unreported work. A small 
confidential study in Cbi""go found thai more than half of the 50 mothers interviewed 
supplemented their incomes with unreported and sometimes illicit earnings.III It may not be 
unreasonable to assume that 25 to 30% of the welfare "",eload could go to work in legal jobs 
if they had a full work support system: earned income tax credits, unemployment insurance, 
health care, child care \.aX credits, and child support payments. 

After eliminating those who work and those who are exempt from work, who is left 
on welfare? One-third of the welfare "",eload may be phYSically able to work, but has • 
tendency toward long term dependency on welfare. The work experiences of other welfare 
recipients are not likely to be indicative of the employment possibilities for the two million 
mothers who tend to stay on welfare continuously for five or ten years. Chroni""Uy welfare 
dependent mothers are more likely to be high school dropouts with very low scores on tests 
of bask skills." Though the jobs welfare mothers tend to get are low paying and insecure, 
as many as half of the mothers on welfare may be significantly underqualified for similar 
jobs. Welfare-dependent mothers ~e less likely to have job experience and more likely to 

, Child Trends. 

1 National Institute on Drug Abuse in Cooperation with the Assistant Secretary for 
Planning and Evaluation at the Department of Health and Human Services. 

• 1990 Department of Labor Research and Evaluation Report. 

, Spalter-Roth, Roberta and Beverly Burr. Supporting Work: '/he Relationship Between 
Employment Opportunities and Financial and Other Supporr Programs (testimony presented 
at the public forum of the Working Group on-Welfare Reform, Family Support and 
Independence). Institute for Women's Policy Research, August 19, 1993. 

'" Kathryn Edin in Christopher Jencks, Rethinking Social Policy: Race, Poverty and the 
UndercJass (1992). Harvard University Press. • 

U See David Ellwood's tables on youth AFDC cyclers and stayers and Institute of 
WomenJs Policy'Research reports on welfare and worle cyclers. combiners and dependents. 
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face discrimination in the labor market." This group is likely to include Ibose wbo need a 
little extra help and encouragement as wet! as those who have intensive emotional, 
diSCiplinary or social problems. 

e) WE DONT KNOW HOW TO IMPLEMENT EMPLOYER INCENTIVES TO 
CREAlE NEW lOBS. Economic theory suggests that incentives paid tn employers to hire 
welfare recipients are unlikely to create job opportunities,l3 American experience confums 
the theory and demonstrates little success with employer incentives, Lerman1• Dotes that 
under both the WIN program and the TlTC. only a small fraction of the employers claimed 
credits for which they were eligible. Burtless" conducted an experiment with employer 
vouchers for hiring disadvantaged workers. Members of the control group who had DO 

voucher payment to offer had more success in obtaining employment Employers did not 
want to hire workers marked as "damaged goods" despite generous voucher payments, some 
of which could be redeemed as cash instead of tax credits. In addition to the stigma 
explanation, Bishop and Kang16 explain the low employer participation rates in incentive 
programs by the high level of administrative costs for processing the incentives. The stigma 
and administrative costs must be potent disincentives to offset subsidies that rose as high as 
50 percent of the first $6,000 in wages for AFDC recipients. However. attitudes in the 
business community may have cbanged sinCe the 70's so tha~ many mOre employers would 
want to help AFDC moms and would value the payroll subsidy. More importantly. the 
research indicates that subsidies paid to employees (such as the EITC) would be more 
successful, 

d) TRAINING HAS MODERATE. BUT MEASURABLE EFFECfS. Although low 
skills are a severe problem, training programs are not a quick fix (or welfare dependency. 

Inexpensive programs ($100-1500 per person) provide short-term job search. 
assistance, remedial education, \'0C8tional education or work experience. Despite variations in 

12 Institute of \Varnen's Policy Research. Testimony cited above. 

" loboson, George. "Allocative and Distributional Effects: in Robert Havemen and lobo 
Palmer. Jobs for Disadvantaged Workers: 'lite Economics 0/ EmploymenJ Subsidies, The 
Brookings Institution: Washington. D.C.• 1982. . 

.. Lennan. Robert. "A Comparison of Employer and Worker Wage Susidies" in Robert 
Haveman and John Palmer, Jobs for Disadvantaged Workers: The Economics 0/ Employment 
Subsidies, The BrOOkings Institution: Washington, D.C., 1982. 

" Burtless, Gary. "Are Targeted Wage Subsidies Hannful? Evidence from a Wage 
Voucher Experiment." Industrial and Labor Relations Review. Volume 39, Number 1. 
October 1985. pp. 105-114. 

16 1991 •• "' •••••••••••• 
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economic conditions and program design. the majority of tbe evaluations show some 
•improvement in earnings, employment t and welfare: exits in comparison to a control groUp,17 

However, even the most successful programs only raised employment levels from 24 percent 
in the control group to 35 percent in the training group. Thus. the training program only . 
changed the oulcome for about 10 percent of the group. While this improvement is worth 
achieving. it does not help the two-thirds of the group who would not get a job on their own 

or with the help of a training program. Additional caveats: 1) Exit rates from welfare tend 

to improve even less than employment rates. 2) The control group in tbe San Diego SWIM 

study caught up with the trained group by the fifth year after training." 3) Neither the most 

job ready nor the least job ready benefit from inexpensive training as much as the middle 

group: the most job ready will find jobs anyway, and tbe least job ready do not tend to get 

jobs after a quick program.19 


More expensive~ targeted training programs, such as the home health care aide 

demonstration. can cost from $4,300 to $8.700 per participant. Although this intensive 
training did not significantly impact rates of employment, it created large boosts in earnings 
for those employed. Participants in the Home Health Care training increased their earoings 
by $1,200 or $2,600 per year.at In contrast, inexpensive job search or work experience 
programs tend to raise earnings on average by $400 or Jess.21 Intensive programs may be 
able to increase actual wage levels, while inexpensive programs simply increase hours 
worked. 

Thus. even if we could afford to put every person on welfare through. quick or an 
intensive training program, two thirds of the eligible participants could end up unemployed at 
the end of the program. On the o.her hand. the historical training data may not be applicable 
in a truly time-limited system or a system with serious performance requirements. Education 

and training may have a much larger impact On employability in a time-Bmited system 

because participants and administrators would try harder; and employers might be more 
willing to participate in hiring and training more highly motivated, entry-level workers. 

e) SUPPORT TI!ROt:GH WORK IS INVERSELY RELATED TO EARLY AND 

UNMARRIED CHILDBIRTI!S. Marital status of mothers at the first time of welfare receipt 

is one the best indicators of long term dependency. This should not be surprising since if is 
harder to pay for food, shelter. and d.ycare with one salary than two. Even if one parent 
does not work, he or she can contribute to family income by elimina1ing the cost of day care . 

. The need for two camers is compounded by the fact that women tend to earn less than men: 

" Friedlander and Hamilton. Gueron. 

" Frie.dlande.r and Hamilton .. 

Gueron and pauley_" 

" Bell and Orr 


" Gueron and pauley. 

http:program.19
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$10,462 compared to $27,983 in 1988." Two earners in a low-income family also """ 
reduce the fluctuation in income caused by bouts of unemployment. It is an obvious but 
often forgonen conclusion that a child 'with support from two parents has more resources than 
a child with support from only one or the other. 

Early childbearing also is highly correlated with. tendency toward long term welfare 
dependency. Among women whn are age 25 or older at the birth of their first child, only 4% 
rely on welfare for more than a third of the child's first five years. The comparable statistic 
for welfare dependency among women 15 or younger at first birth is 47%. Even among 18 
and 19 year olds, 26% will he welfare dependent for over a third of the first five years." 
As • result of dependency created by teen child bearing, Over half the tota! costs of AIDC go 
to cases in which the women entered AFDC as a teen parent.24 

t) WE DON'T KNOW WHERE IN THE CYCLE OR HOW MUCH 1NTERVEl\'TION 
IS APPROPRIATE. Ooly in the last decade or two have we begun to measure rigorously the 
results. from our adult training programs and our early intervention programs such as head 
start. Although we have estimates on the returns to each of these programs, we do not have a 
way to compare the relative marginal investment returns. Is an extra dollar better spent in 
head start; high school or adult education? In the absence of a marginal investment theory, 
we are turning toward programs that help adults and children at the same time, sucb as 
parenting programs. WIC, family literacy classes, and head start. 

U. Consensus Proposal 

Convert AFDe into a Re-employment system instead of an employment 
substitute. 

Introductory background: The friction emanating from welfare refonn is the result of new 
values in society relentlessly hammering away at the old values embodied in the program for 
Aid to Families wi.h Dependent Children. Society has changed; AIDC has not yet caught 
up. The majority of mothers have shifted from not working in the 19SOS to working in the 
19908. Acceptance of divorce and births to unwed mothers has expanded, dramatically 

David Ellwood, 

2J Kristin Moore, (1993) Child Trends Analysis based on NLSY 1979-1988 data. Total 
sample with a binh in 1979 cohort (weighted percentages). 

" Moore, Kristin A. and Martha K. Burt, Private Crisis, Pl<blic Cost: Policy 
Perspectives on Teenage Childbearing. The Urban Institute. Washington D.C. 

Quint, Jane. c., Denis. Polil, and Cynthia Guy, New Chance: Laying the Groundwork 
for a New Demonstration to Build Human Capical among Low Income Young Mothers, 
MDRe, NY, !'.'Y November 1986. et.a!. 

http:parent.24
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increasing the, incidence of single parent households in aU income and raCC categories, The 
public generally believe, (rightly or wrongly) tbnt women can decide wbether or not to bave a 
child because of tbe pill, Roe v, Wade, sex education, and tbe general openness of attitudes 
on sex, Together these major shifts in public anitudes bave evaporated tbe feeling of 
commitment to a lifetime of support for single mothers at the public expense. 

Welfare creates a dissonance with our current values: If a woman does not avail 
herself of abstinence, birth control, abortion, marriage, or adoption, why should socicty be 
obligated to support ber and bcr children for 20 or even 40 years? If women want equal 
rights in the workplacc, why should they bnve an unequal right to permanently opt out? Why 
should the fathers of these cbildren also be able to tum their obligations to support their 
progeny over ,to the public? If the public does not support the children of lazy parents, why 
should children suffer? 

This paper addresses these questions from the perspective of private sector 
employment Our central recommendation is tbnt AFDC should become a re-employment 
system in order to bring it in Hne with generally accepted values and Administration policy. 
If re-employment is tbe aceeptad goal, many policy decisions nalurally follow, For example, 
a re-employment program should not include people who work, people who cannot work, or 
people who refuse to work, Section A outlines how AFDC could be converted inlo a re
employment system, 

Section B outlines the re-employmenl system building blocks in programmatic telms. 
The top two tiers of investment proposals are the low risk core, In addition, a third tier of 

,possible investments is offered. These third tier proposals are riskier and unproven but could 
be tried to determine whether they improve the Ie-employment system. An overall 
investment strategy and close monitoring of the experience with these elements should result 
in a system which continuously learns and improves. 

A. family Re=:employ.ment System Overyiew. 

1) Cet Ihe people who are not expected 10 work out of the program, 

Arne used to include only people who were not expected to work: mothers. Now 
tbnl mothers are expecled 10 work, the mixlure of disabled and job-ready parents fuels public 
hostility loward the program. A first step loward turning Ihe program into are-employment 
system is dearly defining who the general public is willing to support indefinitely. This may 
cover: physical disability, Caring for a disabled relative, first child under 3, substance abuse 
recovery. mental health problems, etc, It does I1lll include every single parent with. child 
under IS, 

Once the criteria are clearly defined for those people wbo may work but are not 
expected to do so, get these people out of the welfare (AFDC) system, Here are a few 
possible alternatives for supporting the children of parents who are thereby deemed unable to 
work: 

Expand.SSl (Disability income) to cover dependent children. 
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Redirect MOe entitlement streams of income over to the Social Security 
Administration for this group of people without changing tbe payout levels or 
eligibility rules. 

Changl: Ibe name from AFDC to 'Dependents of tbe Disabled Income' or 
'Child Support Replacement.' 

However it is accomplisbed, people who are not expected to work should be clearly 
separated from the rest of the prograro. By separating them from tbe welfare population, their 
claim for support will become more legitimate in the public view. Their needs will be 
identified with war veterans, tbe bandicapped and the elderly--groups who have programs 
with stroog public support. Continuing to pay them an AFDC benefits check under the 
reformed welfare system while exempting them indefinitely from work and training 
requirements doesn't look right to the general public. Mixing the able and disabled cases 
undermines the credibility of the prograro which supports people who are not expected to 
work. 

2) Get the parents who already work out of the program. 

As we have outlined in our findings and background papers, there are a significant 
number of single parents frequenting the welfare office who are ready, able and willing to 
work. In fact they do work, The jobs these women typically obtain have three serious 
drawbacks: 

Wages are so low that supporting children is difficult. 
Health care benefits arc seldom available for low wage employees. 
The jobs only last about six months on aY~rage. 

Administration efforts have focused more on the first two problems than the third. 
The earned income tax credit (EITC) will significantly mise the earnings of women who try. 
to support children on an average of $4.39 per hour. The expanded ElTC under the 
reconciliation budget can add as much as $1.70 per hour to their earnings. When tbe change 
is pbased in fully the maximum assistance wilt rise approximately from $1,900 to $3,400 for 
a family with 2 or more children. RaiSing the minimum wage, which has not yet been ruled 
out, would be likely to increase earnings for all low-income parents wbo work. Universal 
healthcare would remove what is reputedly the largest, current disincentive to work for 
welfare recipients, Improving paternity establishment and child support enforcement is 
another way to increase income for children. despite low wages for unskilled women and 
men, 

If the third problem--the high turnover in the low end job market--were also 
addressed, at least a third of the welfare population might leave tbe welfare system 
immediatel y, A recent study found that 39% of the women who used weIrare Over a two 
year period also worked about 2,000 hours on average either part-time or full-time. These 
are the women who are motivated and able to support themselves. They do not need to be 
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policed, trained, humiliated or taught bow to find a job. All tbey need is wbat men bave bad 
for decades: an Unemployment Insurance (UI) system that wolks. 

When determining whether "Work Pays," we typically consider a full-time, minimum 
wage job as a benchmark. , If we take into account the fact that most women cannot find a 
job which lasts all year, their effective minimum-wage income is much lower. "Making 
work pay" involves filling in the gaps as well as raising the level of earnings. 

The existing unemployment insurance syste.m doesnl, meet the needs of the welfare 
population. Only 11% of the women who mixed welfare and work were eligible fnr UI. 
Half of tbose who received it exhausted their benefits witbout finding anotber job. 

We should allow more Jow-income parents with a recent work history to have 
t<mporary income support with few strings attached--juSllilce UI. For example, parents may 
be allowed to eam two weeks of income support for each month worked up to a maximum of 
six months. Rules could be set up which would accommodate two-parent fa.milies on the 
same terms as one-parent families. Low-income, child support payers may also get extra 
belp between jobs. Pan-time workers will need special consideration. Program designers for 
UI should cooperate with AIDe experts in order to determine the optimum work and benefit 
formulas .. Rules could be structured to be budge1 neutral or even deficit reducing. Here are a 
few alternatives for implementing these basic principles; 

Modify the existing UI system to ease eligibility criteria and provide more 
generous proportions of previous earnings for poor families with children to 
support. 

Shift a portion of the stream of welfare entitlement funding over to the UI 
system to support payments based on work: history and short-term 
unemployment. Funneling the money through the UI office would not 'change 
the cost of the income support hut it would change the welfare psychology. 
Women might fee! some pride in collecting money that was "earned" instead of 
getting a handout. As the UI system is transfonned to are-employment 
system, unemployed parents would get job C(}unselllng, job search assistance 
and other suppons"routinely provided to workers in general. 

If the existing Ul system cannot accommodate this population, rename the 
program within the welfare system. For example, it could be called Family 
Unemployment Insurance (FUI) and be administered by Healtb and Human 
Services. There would be stronger publiC suppon for (and greater individual 
pride in) a program that offered short-term payments for patents who have 
recently worked.and who are looking for a job. 

The critical success factor for creating an Unemployment Insurance progr':ID for poor 
parents will be creating public recognition for hard-working parents in low-wage jobs. They 
can be ideologically linked up with the UI program, which has strong public support and 
offers temporary benefits based on rec~nt work. Parents in this program would probably 
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become American he,o<:s--parents who work hard, play by the rules, and support children 
with linle money. Who could argue that they should no! have a little help reeding lll.iT 
children between jobs? 

3) 	 Create a highly structured, two-year te-employment system for the remaining parents 
in the welfare system, 

Proposals one and two taken together could reduce the welfare rolls by up to two
thirds. The public would reel confident that "welfare" had then been reduced to a core 
population who needed either more help or more discipline. AFDe would be narrowed down 
to the parents who are expected to work but are nOl working. Parents will only end up on 
welfare, or AFDe, if they have f.llen off the merry-go-round of low-wage jobs or if they 
were unable to get on it in the first place. 

For the remaining third of the population that ends up on welfare, income support 
should be accompanied by a highly structured set of expectations relating to re-employment. 
Receiving welfare would be just like a jOb. Individuals are expected to show up On timet 
dress appropriately for their activity, and work for the full amount of time expected (probably 
20 hours). The activity may be supervised job search, job counselling, subsidized 
employment, community service work experience, training. education, etc. Close supervision 
will be affordable and appropriate since this will be a much smaller caseload consisting of 
people who have exhausted their UI Or who never qualified for it. Pay will be based On 

perfonnance as in any job, Base pay may be linked to hours worted! with bonuses for 
degree completion, job finding) or perfect attendance. Individuals would bave a maximum 
eligibility of two years in t~is AFDe re-employment program. 

4} 	 For parents who do not meet structured expectations or who become pregnant; options 
should be significantly narrowed, but remain job focused. 

Not everyone will show up on time and put in their hours. This is a signal that the 
individual needs more help or more discipline than the structured program provided. Those 
who drop out of the two-year} structured program should have a much narrower range of 
options avaHabIe to them .. Here are a few alternatives: 

Return the individual to on~ Qf lb~ ruh~!.ptl)gr)lms lisl!:d ahoy~. Intensive 
counselHng and evaluation should be used at this poinf to reassess whether the 
individual belongs in a program for the mentally or physically disabled. If not 
disabled, the individual should work with tbe counsellor to cboose the next 
step. The parent may opt to get a job or try the structured program again 
assuming the time-limit bas not expired. 

If the parent is not sent back to One of the programs above, a combination of individual 
choice and caseworker recommendation could lead to one of the folIowing alternativcs. 
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Residential boo! camp. At this point. heavy dose of discipline and 
socialization may be nppropriate. Job Corps, • program cum:nUy available to 
rew parents, has 'succeeded with a very difficult population by providing an 
intensive. rcsjdential program. 

Comprebensi~ !amil~ counselling and intervention. When employment 
assistance fails, it may be time to examine and deal with contributing factors 
such as physical abuse or emotional disorders. Counsellors may recommend a 
foster home, change of custody oroo" or other soeial services. After dealing 
with the social problems, the famiiy may be able to return to one of the other 
programs. 

In kind assistance only: housing. food stamps and bealthcare. If the 
indh'iduaI simply refuses to meet the responsibilities involved in the second 
chance program, eventually they must be let loose. The family will have to 
rely on friends) reJatives and intermittent work for additional income. A 
follow-up program should make sure that the children are not suffering from 
the parent's inability to work. Where to set tbe minimal support for children 
was a contentious issue in our group. It is discussed in greater detail in section 
II under "Differing views." 

5) For parents who reach the time-limit, there will be temporary jobs. 

For parents who complete two years of structured. re-employment activities without 
finding a job, there will be temporary jobs available. Rather than being jobs of last resort, 
these jobs function as a transition into the world of work. The pool of temporary jobs will 
provide a buffer against short-term employment after training. Once the individual begins to 
work,he or she will be eligible for the new family unemployment insurance program and th~ 
earned income tax credit. A small pool of jobs should be sufficient to meet this need if Ihe 
unemployment insurance program is taking up the slack for experienced workers. The pool 
of jobs can also function as an indication of labor market tightness. If some of the temporary 
jobs are unfilled, then we will know that the local labor market is not fully saturated. 
Welfare recipients who refuse to take. tempomry job will not be offered any further cash 
benefits. When the pool becomes fully utilized, efforts to expand it can be undertaken as a 
countercyclical measure like extended benefits in the existing UI system. We see only two 
alternatives for making real. temporary jobs available: 

Jobs CllJlSl)rt;um. Create public/private partnerships at the local level to provide 
a pool of temporary jobs available to welfare recipients who have come to Ih. 
end of their time-limit without finding a job. A national campaign should 
encourage the business community to participate in a program which is jointly 
administered by business and government. Responsibilities for hiring, training., 
and paying the new employees could be shared in crealive ways designed at 
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the local level. 

Public Sector lobs. Create part-time, minimum wage, public service jobs 
which last for six months. Provide meaningful community servic<; work filling 
unmet needs in government and non-profit organizations. 

6) What happens after parents reach the time-limit and finisb their temporary 
job opportunity was a point of contention within the group. 

What is the bottom line for supporting children in poor homes? Policy issues 
involving the basic level of support for children are taken up in section U on "Differing 
Views," 



-15

• 

B. National Investments in a Re-employment System. 
This section explains tlle re-employment system oUllmed above in more programmatic terms. 

1) EAlL"IED INCOME SUPPLEMENTS--Snme of the new investments 
supplement earnings for parents who work: 

(i) Earned Income Tax Credit Expansion. Under the reeonciliation budget, 
incentives to work have been expanded through refundable tax eredlts. When 
the change is fully phased in the maximum assistance will rise approxbnately 
from $1,900 to $3,400 for a family with 2 or more children. For a full tbne 
worker the expanded EITC can add as much as $1.70 per hour. 
(ii) Unemployment Insurance for Low Income Famm... Making work pay 
involves not only raising the returns to work for parents, but also filling in the 

. inevitable unemployment gaps. 	 In the low-end lahor market most jobs last 
less than one year. Wage subsidies in combination with wage insurance could 
create a viabJe self-sufficiency package at least one-third of the welfare 
population. 
(iii) Health Care. Access to healthca .. will remOve the disincentive to work 
resulting from lack of health care coverage in low-wage jobs. 
(iv) Paternity Establishment and Child Support Enforcemenl. Linking 
support for children to two parents insofar as possible should decrease the 
dependency of chHdren on welfare. Special care must be taken to ensure that 
enforcement policies do not create a disincentive for fathers to work, 

2) NATIONAL OPPORTU!l.TI'Y INITIATIVES--Other investments should he 
aimed at expanding and streamlining access to self-sufficiency opportunities; 

(i) Improve current education, employmenl and training portfolio. The 
federal government already invests over 100 billion dollars to provide universal 
access to education, employment assistance. and training: Job Training 
Partnership Act programs, guaranteed student loans, Pell grants, Head Start, Job 
Opportunity and Basic Skills program, adult education and hundreds of other. 
programs. The current initiatives to streamline improve and expand these 
programs should have more effect than any new welfare training program. 
Improvements suggested by au' group include: (a) more emphasis on bigh 
quality, on-thc-job training~ (b) more emphasis on the 20 occupations 
projected by the Bureau of Labor Statistics to bave the most job growth; (e) 
more emphasis on pubIic-pri\'ate partnerships to create work experience 
opportunities . 

. (Ii) 	Transform JOBS Inlo a stl1lctured, two-year .ystem with a drop out 
program. Everyone who is left on welfare who is considered able to work 
should only be paid for the bours which they participate in re-employment 
activities such as supervised job search, work experience, education or training. 
Parents who drop out of this highly structured program should receive intensive 
assessment, counselling and a much narrower set of options. 
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(iii) Jobs CODSOrtla. When Ihe lime limit ends, welfare recipients who remain 
unemployed should be offered a temporary jOb. A small pool of jobs could be 
provided by • local consortia of public and private employers inslead of 
launching a new, purely public-sector program. Many companies--non- . 
profits and profit-based--have expressed an interest in forming consortia for 
hiring, training, and reeycling funds invested in welfare recipients. 

In Canada l the Human Resources Development Association formed an 
investment group which uses welfare funds to invest in small companies who 
hire and train welfare recipients. . 

In another model, a fund is set up which pays wage subsidies during a 
training period and then collects money back from Ihe successful graduates of 
the program. Governor Wilder has requested permission to set up a revolving 
trust fund which could provide a menu of rewards to employers including tax 
breaks, reimbursements for trainin~ or one year of health insurance payments. 

State and local creativity should be encouraged for ..ning up public
private partnerships to provide temporary jobs at the end of the time limit. 
(iv) Raise asset limits for means tested opportunity programs. In the 
campaign the President called for an increase of asset limits to $10,000 from 
the current $1,000 limit which is Qut of date. This would prevent families [rom 
having to hit bottom before we can offer them any help. < Higher asset limits 
also would enable welfare recipients to save money while on welfare and build 
up a cushion against future crises that Could put them back into a desperate 
position, 
(v) Teach banking, budgeting, and soving skills. Managing work, 
childrearing and homemaking on a tight budget is nn easy trick. Experience.t 
New Hope shows that reCipients need and want to learn about using checking 
accounts, ATM machines, and credit cards. Basic education on financial 
management could be offered through Community Development Banks or otber 
public-private partnerships. 
(vi) Increase access to networks of employment and education 
opportunity. Discrimination and the isolation of minority and poor children in 
separate schools and housing prevent many from reaching the first rung of 
ladders of economic opportunity. Job networks and higher education 
opportunities are often tOO far removed from the everyday experience of poor 
and minority youth and families in areas of concentrated poverty. Although 
specific initiatives- along these lines may not be linked Co welfare reform. it 
should be made clear that isolation from ladders of economic opportunity is 
one of the contributing factors to welfare dependency. 
(vii) Initiate a national campaign to explain tbe new social compact. The 
public in general and young people in particular will need to !>e informed of 
the changes in the social compact. The choices faced by teens today will be 
tougher than those faced by their parents. Boys who father children will bave 
• lifetime financial responsibility which cannot be dodged. Girls who become 
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pregnant, bear children, and keep them will no longer be entitled to an l8-year 
salary at government expense. Raising public awareness of the new compact 
of responsibility and opportunity will help some youth to avoid difficulties and 
gamer support for temporary assistance to those who make mistakcs.2S 

3) DEMONSTRATION AND EVALUATION OF OTHER VlVESTMENTS: 

In addition to the basic elements of a re-employment system, we need to invest in 
creative approaches and flexible state optioos. We list below five areas which are high 
priorities for further investment and experimental research, In each area, a researcb plan is 
needed to clarify the investment objectives and OUf current level of understanding. Federal 
funds and waivers ought to be earmarked for projects in Ihese areas proposed by partnerships 
including government officials, community groups, and private sectOr participants. 

(i) JOB CREATION AND EMPLOYMENT INCENTIVES 
(ii) SAVINGS AND EMPOWERMENT STRATEGIES 
(iii) IMPROVING ACCESS TO JOB NETWORKS 
(iv) TEAM-BASED APPROACHES 
(v) INCENTIVES FOR SOCIAL WORKERS 

. In each of these important areas, we need more experience and evaluation of how to 
effectively use federal money--not just ad hoc waivers and demonstrations. Each of these 
topics is discussed below. 

(i) JOB CREATION AND EMPLOYMENT INCENTIVES 

Our issue group found tbat employer incentives to cr e jobs Or to hire welfare 
recipients were theoretically unsound and a waste of mone In practice. H~ever. there may 
be a more limited, but valuable role for both employer and employee incentives, Incentives 
to offer Or 10 take a job may be able to creale temporary employment opportunities which can 
build job experience and skills. Developing these tools is a high priorily considering Ihe 
inability of traditional melhods--training and job search assistance--Io put an end 10 welfare. 
We need these new alternatives, 

Many employment jncentives have been tried, but few have been rigorously evaluated. 
For example j targeted employer lax incentives have been used for many years in order to help 
disadvantaged workers get job!!. However, lhe only study to evaluale largeled hiring 

~ In addition to these national programs. about half of the group was also in favor of 
national child support assurance and cbild care subsidies to encourage private sector work; 
others felt that statewide demonstrations were more appropriate for assurance and child care, 
given the high costs and unmeasured effects on the incentives for self-sufficiency, 

http:mistakcs.2S
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incentives found them to be counterproductive for the disadvantaged workers.26 Another 
alternative is provided by the America Works Corporation. This program uses AIDe cbecks 
to subsidize wages during a six-month trial period of work. If the worker performs well, she 
is permanently placed in the job and America Works caHeels a placement fee of about 
$5,000. As a result, America Works staff are highly motivated to train and support tbe 
wo",er during the trial period. Since this program and others like it have not been evaluated 
using randomly assigned control grouPS. it is impossible to determine whether all Or part of 
their success is based on selecting the most abl. welfare recipients rather than actual 
assistance. 

In sum, we found DO hart! evidence Ihat such graDt diversion or targeted subsidy 
programs bave ever influenced employers to create new jobs or caused employers to 
prefer the targeted group as employees. On the other hand, Ihe evidence does nol 
conclusively show that subsidies, bounties, and incentives win be ineffective in any fonn. In 
a time-limited welfare system. these programs assume new importance as temporary Or 
transitional assistance for entering the labor market. We strongIy recommend that innovative 
new approaches be evaluated with rnndomly assigned c<>ntrol groups. Here are SOme of the 
approaches which should be evaluated: 

• Pay wage subsidies directly to individuals instead of employers, Many variations are 
possible: 

- Permit part-time work or temp wor~, (With time limits, the issue of mixing 
welfare and work is a very differenl one.) 
- ,Allow emptoyers to pay long term welfare recipients Jess tban minimum ! 
~ge while the government makes up the difference. This is similar to tax ~ OK 
incentives or other employer subsidies but requires less paperwork fur the 
employer. 
- Provide child support assurance or a refundable child care credit. I 7 
~ Test Ihe effectiveness of • .!!!~Et.bonuses 10 welfare recipients for 
finding and keeping a job. 

• 	 Use targeted incentives in a new way: through government contracting. 
We could provide preferential treatment for service providers wbo hire a 
minimum percentage of welfare reCipients. We can levcrage government 
funding for child care, substance abuse treatment, home bealth care, 
maintenance of pubti~ housing, and more. Let service providerS compete to j' r '~(A. 
serve welfare recipients by hiring and training some of their customers. Such a 
prognarn could be extended to all government contracting in the same way lhal 
we current1y favor minority and women owned businesses. At a minimum we 

" Burtless, Gary. "Are Targeted Wage Subsidies Harmful? Evidence from a Wage 
Voucher Experiment," industrial and lAbor Relations Review VO!Ulne 39, Number 1, 
October 1985, pp: 105-114. Burtless analyzed an experiment in which job seekers who were 
given a generous wage subsidy voucher were actually less Ukely to find work than were tbe 
randomly selected control group members. 

http:workers.26
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should demand thai new spending on day care lead to some job creation for 
welfare recipients. 

If proven effective, these initiatives could help welfare dependent adults to get work 
experience in real jobs in order to increase their employability. On the other band, wage' f1 
subsidies can be a windfall gain for employers and a stigma for individuals. The nead for I' 
research and rigorous evaluation with control groups cannot be overemphasized. 

(ii) SAVINGS AND EMPOWERMENT INCENTIVES 

During the campaign the President advocated helping welfare recipients 10 become 
self-sufficient through saving and empowerment strategies as well as through work and 
training. Our group recommended higher assel limits and financial education as part of the 
national welfare agenda. Once welfare recipients are allowed to save and encouraged to take 
advantage of the regular financial services and saving opportunities available to the general 
public, some researcb and evaluation could detennine whelber·additional incentives would 
effectively promole self-sufficiency. 

• Sayings Incentiyes: New saving vehicles such as Individual Development Accounts or 
Community Devoiopment Bank/Certificates of DepoSit could be established with matching 
federal money inceI}tives. Use of these funds could be limited to training or entrepreneurship. 
In addition, welfare recipients could be allowed to earn extra money without losing any 
benefits if the money is placed in a personal development account. (HUD experiment? ask 
Mark Gordon or Coomo) 

• Empowennent Incentives: Research has shown that only a liny fraction of tbe welfare 
population can successfully launch their own smail business. However, there may be ways to 
expand opportunities for ownership and self-detennination to a larger scaJe. 

- Cooperative franchises could provide a blueprint for success and some risk 
sharing in order to increase success rates, In a cooperative franchise, the workers share 
ownerShip with a regional or national entrepreneur who can provide the management 
and financial skills necessary to allow the hard work of tbe worker-owners payoff. In 
day-care businesses, for example, many mOlheIS could succeed with such support. 
- Community Investmenl Corporations could allow residents to pool their money 
and team up with manageIS and entrepreneurs to revitalize the community. Since 
residents would have voting rights and a financial stake in the Corporation's success, 

. they would work hard as employees and provide a loyal customer base. Returns from 
tbe venture would stay in the community. 
- Employee-Owned CompanIes like the Worker Owned Sewing Company in 
Massachusetts are built on the sweat equity of poor people, It now handles multi
million dollar clothing contracts for K-rnart and others. Why can't women on welfare 
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use their latent work efforts to build equity instead of raking leaves for the Parks and 
Recreation Service? 

If the future holds only long hours, low pay, and little job security, how can we expect 
women to get motivated and work hard? Creating opportunities for welfare dependent 
. families to earn equity in a thriving ventur~ may provide hope for participating in the 
American Dream which we take for granted, It just might motivate« family to try harder, 

(iii) IMPROVING ACCESS TO GOOD-JOB NETWORKS 

A major problem for the urban poor is the lack of access 10 nerworks for finding jobs, 
Studies of how people fmd work consistently conclude that the most common method for 
finding good jobs is a referral from friends or relatives. To provide such referrals, friends 
and relatives must themselves be employed and be a credible reference. The concentration of 
unemployment in poor neighborhoods or housing project' makes it difficult for the urban poor 
to make use of this highly productive method afjab search. Instead, Ihey must rely on 
formal methods of job search such as want ods and state employment development offices, 
The overrepresentation of the least advantaged among the population using these methods 
drives employers offering good jobs away from them, This intensifies the job-finding 
problem. , 

The research in this area does not provide us with clear insight into which policies are 
mosl effective for improving access to good-job networks, Efforts can be focused on 
improving access to infonnal networks Or improving the quality of fonnal job networks. 

• Infonnal Job Networks. 

- Brokers. Welfare and youth employment practitioners emphasize the need for an 
intermediary broker, This broker can develop personal relationships with employers (near and 
far) and provide: a credible recommendation for someone who would otherWise be 
stigmatized. Successful job developers or brokers generally have a business or sales !~, 
background rather than a social work orientation. Such brokers or job develOpers may help 
youth and women with little job experience to access the iufonnal job network. 

- Gatreaux. Another method of improving access to informal networks is through 
moving to opportunity programs. Moving out of concentrated poverty areas can increase the 
probability of the mover's baving friends and neighbors who work and can provide job 
referrals, As. group, we support nalional program development for moving-to-opportunity 
programs based on the positive, results for children demonstrated in t~e Catreaux project. 
However" we do not have clear evidence of links between moving away from high poverty 
tracts and job finding. It is unclear t for example, whether moving nearer 10 jobs is as 
important as moving nearer to people who work. If we step up the expectation to wo~ it 
will be more important to understand the impact of housing 1"""lioo On the ability to find 
work, 
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• Fonnal Job Networks. 

- One Stop Shop. The new One SlOP Shop initialive can provide disadvantaged 
neighborhoods with .=ss to a job netwOtk through small, competitive, local offices linked 
together by computer networks. In these offices people can find out about local or regional 
labor market information, get job counselling, lind out about training opportunities, and 
receive job search assistance. Th. key to ensuring that One Stop is • high quality job 
network is getting the buy-in from employers and middle class employees through attIacIive, 
high quality, competitive service. In addition to competitive bidding for one stop franchises, 
the Department of Labor plans to encourage One Stop vendors to provide fee-based services 
to employers such as screening, recruiting and supplying labor market infonnation. Fonna} 
networks may alsO be improved by the skill standards initiative which will create objective 
skill standards and credentials for those who do not have four year degrees. 

- lob Banks. A requirement to list jobs with the employment service job bank may 
be worth conSidering despite the controversy which it would generate. Without the job listing 
requirement job banks tend toward. destructive equilibrium. Employers with good jobs do 
not use job banks so employees with good skills do not use job banks. If listings were 
mandatory, it would attract a better pool of workers and make the service more useful to 
employers, Many European countries have job listing requirements which are estimated to 
have compliance !ates ranging from 30 to 70%. lncentives to use job banks ",the, than a 
mandatory requirement might also be a way to reach a more positive equlUbrtum. 

- New Faunal Networks.. Many jobs are not pre-existing slots; they are created to fit 
people. Formal networks should try to 1) show""se people as well as jobs and 2) bring 
employers and job seekers together in social settings. Alternative networks which could 
receive more support include: job fairs, video resumes, television programming. and 
subsidized employment newspapers. 

Many of these job network initiatives are already planned and could be utilized by the 
welfare population. For example, the new School-to-Work initiative encourages states to 
incorpora(e the role of "career counsellors" as brokers. The Department of HOUSing and 
Urban Development is planning to expand their Moving-to-Opportunity programs. The 
Department of I...-.bor could also work on ensuring that disadvantaged neighborhoods have 
aceess to One-Stop centers without jeopardizing the middle class buy-in. Certainly, carccr 
offices in schools of all neighborhoods could link up to the One-Stop information networks. 
Skill standards, when developed, will also be accessible to the welfare population. All of 
these services wiH not only be available to mothers and potential mothers, but also to fathers 
and potential fathers. We recommend rigorous evaluation of these alternatives for increasing 
access to high quality job networks. 

(iv) TEAM-BASED APPROACHES 

The current welfare system isolates WOmen and thildren in a desperate situation. We 
expect them to stay at home without husbands. When we offer career assistance. we examine 
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owy one case at a time, Women are assigned community work service "slots" in an assembly 
line fashion. Alternative approaches could leverage teamwork to maximize resources and 
SIlpport. 

- Residential Q)Jlt~; Provide a physical setting in which women can work as part 
of a team. Cooking, child care, and otber jobs in the community could be sbared to 
reduce costs. Training could be offered without expensive overhead for child care and 
transportation. Such a community could probably be supported with the equivalent of 
.welfare, food stamps and housing benefit. If it provides a safe place to live and good 
training. it would be • popular element in • two-year, "hand-up" welfare program. 
- Team oriented JOBS: Empbas;", job clubs, child care clubs, shared housing and 
other forms of mutual support as part of the existing JOBS program. 
- Self-managed learns: Instead of assigning women to community work slots, teams 
of women could compete for pre-defined work contracts. As long as the contract 
specifications were met, there would be no need for expensive and demeaning 
supervisors. Providing more responsibility, freedom and res~c~ would help build real 
world skills. 
- Caseworker assistants: We frequently hear that caseworkers are overloaded and 
therefore cannot invest the time to hetp women rebuild their lives. We could recruit 
job-ready welfare motherS to work as case worker assistants to help other mothers 
solve more severe problems and become job ready. 

(v) INCENTIVES FOR SOCIAL WORKERS & MANAGERS 

Most of the discussions on welfare reform revolve around the incentives for welfare 
recipients or to a lesser extent around the incentjves for employers. A key ingredient in 
helping welfare recipients make the transition to self-sufficiency is the incentive structure for 
social workers and welfare program administratorS. In the testimony during the Welfare 
Refonn hearing in Washingcon D.C.. recipients described welfare workers. rules and systems 
as being hostile to women who took steps toward independence. In addition to changing the 
rules and the system, it is worth adding incentives for the caseworkers and JOBS personnel to 
help move their clients to work onto the research agenda. 

Here are a few examples of ways to redesign welfare or JOBS administration to 
change the incentives: •. 

- Work Support Ageok):. Separate the welfare administration from the administration 
of job assistance and subsidized jobs. This concept has been discussed as a new Work 
Support Agency, possibly run by the Department of Labor instead of HHS. This would allow 
staff on the job assistance side to spend less time worrying about income verification and 
eligibility and more time on getting people to support their children through work. The 
drawback is that it would create a new layer of bureaucracy at a time when we are trying to 
slim down and cut costs. 

- Modernizalilln. Use technology and process redesign 10 reduce dramatically the 
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amount of time spent processing paper: This would allow current staff to spend more tim. 
helping people instead of pushing paper. 

- Include private gIoups. Allow non-profits and private companies to augment 
welfare programs by becoming part of the program. Toby Herr of Project Match has outlined 
a system in which welfare recipients could get work or education participation "credit"" in . f j 
their case for working with outside groups. For example. a mother who volunteers at school, /' ff" 
chuTch, or bead start can get work hour credits if she is on time and a good worker. This P 
allows individuals to find • supportive nicbe and hoild tbeir own program rather than 
assigning women to make-work slots. 

- Performance bonuses. Pay organizations for belping recipients get off and stay off 
welfare. Allow non-profits, private, and even government offices to compete for the funds. 
Recipients could choose an organiza1ion for casework. Payments could be perfonnance 
based. However, we cannot pay a fixed bonus for aU placements since some people are Jess 
likely to find jobs than others. Performance bonuses would pay all programs such as Project 
Match, America Works, One Stop Shop and the JOBS program for getting women in jobs 
that last 

III. 	 Differing views:..BAS.IC SUPPORT FOR CHILDREN 

Summary; Once we cleared away the COnsensus areas. this issue remained at the heart of 
the private sector jobs issues. In \-'arious fonns. we agreed that the incentive to work for 
able-bodied adults would be increased by widening the gap between the minimum level of 
assistance for children and the rewards to work. This means raising the rewards to work or 
lowering the floor. We favored "Make Work Pay" strategies that increased rewards such as 
the EITe and health care reform: Further increases in the rewards to work could be offered 
through employee suhaidi .. and AFDC-hased earnings disregards. We recommend rnising 
the rewards to work within the budget constraints. 

On the other hand, lowering the floor will also "Make Work Pay." The axis on which 
our views differed was according to bow low the Door could be allowed to drop,in order to 
provide an incentive for able-bodied parents to take private sector j~bs. 

Framework ror options: Since the public sentiment has shifted away from an acceptance 
of a public respOll.,ibility to support .ble-bodied single mothers, it is our job to develop a 
humane policy that transforms the old, paternalistic social responsibiHty into a new social 
compact in which ail parents bear the responsibility for supporting children through work. 
Our group, however, was very concerned about lhe impact on children of a potential 
reduction in security for children of Single parents. The following framework serves to lay 
out the range of options discussed: 

• 	 As a yardstick for po.lky-aoals. we recommend an objective measure of the cost of 
supporting a child. 
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Each state should annually publish the minimum cost of supporting 1. 2. or 3 cbildren 
in their state based on a common bundle of goods and services. For example, the bundle 
could include: food, housing, utilities, day care, night and holiday care, transportation, 
c10thingl etc. States could publish an objective cost measure such as the a\'c:rage expenditure 
on the bundle of services in the bottom quartile of households in the state. This number (or a 
multiple of it) could be used as an index for child support awards in each slat. as well as for 
the welfare assistance options outlined below, 

• 	 Welfare RtfOUD QUght to introduce a new compact explaining which portion of basic 
child support is the public responsibility and for hOW IODi. 

Require states that use federal AIDe money to ensure that first-time welfare 
Iecipients receive a bundle of cash and services equal to or greater than the basic cost of 
support for children, This would differ markedly from the current program in that AFDe 
benefits would be higher or lower depending'on whether housing or other benefits were 
available, AFDC would serve to top up the budget to a basic, state-determined level of 
support rather than provide a fixed payment. Taking advantage of existing employment oed 
training assistance would be easy if the cost of living--induding chiJd care--was really 
covered, 

After two years, the public would no longer be expected to provide full support for the 
childrcn--their parents are expected 10 support them through work. Once parents bove used 
up their "hand up" assistance, the support for chHdren includes a clear e;cpectation tbat abJe
bodied adults will work, Any further assistance after the initial two years would be 
contingent upon baving a child support order in place or an exemption. This new 
understanding of the social welfare compact could take at least four forms: 

Option 1: Pay less than the full child support level after two years, 
Within fedeml guidelines determined by the welfare reform effort, states could 

provide less than the full child support level. The partial payment of the basic child 
support would not be expected to support Ihe family indefinitely, Assistance in this 
ease mighl be used to tide the family over a crisis while they stayed with friends or in 
• shelter. After two years of a "hand up' Ihe state would not be responsible for 
providing full suppo,rt to cbildren wilh one or two able bodied parents, 

Any income over Ihe welfare assistance should be disregarded up to the basic 
support level since the children will need the money to survive. Temporary, 
subsidized jobs could be provided in high unemployment areas with. higher federal 
match 	rate and Incentives to relocate. 

This is 	the only option in which long term recipients are paid less money than 
new entrants to the system. Federal guidelines would need to rover three aspects of 
the system: 
1) Benefits differential: At one extreme. states could implement a program which 
dropped off to zero benefits, Federal guidelines might require an unemployment 
insurance program aimed at this population or some other supports in exchange for 
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allowing benefit tennination. Alternatively guidelines could be d ... igned to sel a 
minimum level to which benefits could drop; states with benefil levels below Ibe 
minimum could not utilize the option to cut benefits, A variety of other federal 
guidelines could be imagined 10 regulate'lhe difference between the maximum and 
minimum benefits, 
2) Benefits slope: States could choose to design the system", that individuals faced a 
gradual reduction in benefits or an immediate change. In order to implement steeper 
stopes, states might have to demonstrate accelerated investment strategies such as 
intensive training programs, access to day eare or providing jobs for those who do DOl 
find work. 
3) Phase-in slrategies: Federal guidelines might restrict major changes to new 
entrants only, Gradual benefit reductions which did not rail to zero might be phased 
in for tbe population as a whole. 

Justification: This would put the responsibility for finding work On the sboulders of 
able-bodicd parents in the same way that it falls on able-bodied, childless adults. 
However. it Jeaves a partial cushion that is not available to childless adults Or two
parent families, The size of the cushion would be determined by the federal or state 
guidelines spelled out in the welfare reform legislation. 

Option 2: Pay the full support level, bul only intennittently. 
After two years, 'single parents could be provided full child support on the 

same terms 3S two parent families. Eligibility should be temporary and based 00 a 
work history, In order to place singie,and dual parents: on an equal footing, such a 
policy might involve prOVision of affordable child care for single parents or exemption 
of single parents with children under school-age and no child care. 

Justification: This would put responsibility for single mothers to work on a par with 
our expectations for two parent families. ChiIdren in both One- and two-parent 
families should be afforded more protection from unemployment than we provide for 
adults. Although we can justify more assistance to adults with children than without 
children, we can no longer defend dramatically different expectatious for single or dual 
parents, Women,(or single parents) are no longer expected to stay home with their 
children, 

Option 3: Pay the full support amount indefinitely, but require work. 
After two years, states could continue to offer full child support packages witb 

a work requirement. SOme feel that work must take the form of. ",eal" job. Others 
believe that certain parenting activities should count as a valuable work contribution. 

lustification: This would give significantly less responsibility to single parents to find 
jobs relative to two-parent families or childless adults. However, it preserves the 
assumption that single parents have an obligation to work, 
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Option 4: Allow consolidation of means-tested funding before and after time-limit." 
Preventing hunger and bomelessness among children-providing tbem wit!> 

basic support--is not a question of how much AFDe can be cut after two yean;. In 
the CuITent budget envrroJllllent, basic support for children will require shifting funds . 
from numerous means-tested programs, including education and training programs" 
In-kind assistance programs force destitute families to overinvest in housing, 
healthcare, food or education. If the resources from these programs could be pooled, 
jobless ,families could be offered a decent income with incentives for various 
behaviors. By focusing only on AFDC aid, we will do little more than place mOre 
hardship on families. In the initial two years, not enough funda will be available in 
the AFDe program alone to provide a true second chance. Reducing assistance or 
requiring work is just less after too little basic support. 

We are focusing on a program that spends about $20 billion each year. Of that 
total, we may believe that only 25% of tbe families have an adult who could work 
instead of accepting welfare. Since getting that population to work will probably cost 
at least as much as AFDe, we are pouring our energy into a budgetary differential of 
about $1 or 2 billion either way. While AFDe recipients receive over $100 billion 
each year in assistance, AFDe reform will likely affect the spending of only $1 or 2 ' 
billion annually. Although one or two billion is a small budget slice, a billion dollar 
conversion from clothing to social work could significantly harm the well being of 
families. 

Option S: Allow states to apply for Options 1, 2, 3, or 4 and receive approval for an 
implementation plan. States could choose to shape the individual's transition from full 
child-support to partial support as a gradual or immediate change. States may choose 
to shift some resources out of housing or food stamps into wage supplements or 
income support. States would outline funding levels and strategies for employment, 
training and public jobs. Phase-in strategies from the current system may vary as 
welL 

Justification: Differing strategies may be appropriate in different stat~s or even 
different communities. Option 1 may be suited to large, highly popolated states with 
turbulent job markets, whereas Options 2 or 3 might be more appropriate in rural 
slales wilh highly seasonal work or less employmenl turnover. Option 4 may be 
helpful for very poor states in which the other options would have little effect. 

Recommendation, Single parents with income below the basic level for supporting children 

" It is interesting to note that this option brought together th~ most liberal and the most 
conservative members of our issue group. In addition, the unofficial Republican welfare 
reform proposal also touts. "block grant" concept as an option for state. to increase 
flexibility. 
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should have assistance connec1ed to an expectation to work. The goals of the program, not 
just the rules, should be clear and based on tbe cost of supporting a child. St.t.-by....t.t., 
empirically based cost estim.tes would be more useful for calibrating an appropriate 
assistance policy tban a national poveJ1y level. The fate of children would not depend on 
winning a lottery for bousing or other benefits. Clarifying the difference between our 
expectations for self-sufficient parents (tbe poverty line) and the basic cost of supporting klds 
(the basic child support level) would increase the incentive for parents to move into ~ private 
sector job. 

Usc Option 5 to permit states to test variations of the work expectation. Federal 
guidelines for reductions below the basic state level (Option 1) or periods of ineligibility 
(Option 2) should be agrend upon at the Welfare Reform Working Group level. Federal 
funding should be made available for 2 or 3 states to try a major commitment to guaranteed, 
part-time minimum wage jobs ot indefinite, high quality workfare (Option 3). Ultimately, 
some programs may be found to be mOre effective than others for encouraging self-
sufficiency depending on state or toca1 circumstances. ' 
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Economy and Jobs Issue Group 

Executive Summary of Findings and Recommendations 


L IntroductioQ; 
The world and the way we look at it has changed. Women. even many with yOUPg 

children. expe<:t to work, One parent families are not an exception to tbe two parent rule. Men, 
in ooe-parent or two-parcot families, are taking on more of the responsibilities for children and 
family nurturing, We no longer need sharp distinctions between program. for the economic 
security of those who work full-time in the home (Aid to Families witb Dependent Children) and 
those who work full-time in the workplace (Unemployment Insurance). In the same way that 
the Family Leave Act addressed the special needs of worken; with parenting and family 
responsibilities, we need to examine other employment problems for parents and provide supports 
which will eosure the well-being of children in families supported through work. 

IL.. O.erview of tbe labor market and Ihe tmplll,)'abilill of Ihe caseload; 

Our findings indicate tbat the welfare population capable of entering the workforce is a 
". small number relative to the number of jobs created and jobs tuming nver in the u.s, OVer the 

next decade. In particular, occupations typically filled by women and minorities are among the 
fastest growing. W. believe th.t the parents who could end up on welfare Will be able to find 
jobs and support their children if we compensate for tbe low pay, high turnover, and: lack of 
healthcare in most low-skill jobs, (For more detail see the "Findings in Brief" section of the 
paper or the appendices,) 

Based on our research into the demographic characteristics of the welfare population. our 
group decided to view the welfare population in three distinct groups: 

(i) those who already work regularly. 

(Ii) those who are not expected to work, and 

(iii) everyone else. 

In contrast to other methods for dividing up this extremely heterogeneous population, this 
categorization docs not need to rely on subjective caseworker assessments such as "job 
readiness." Based on some measure of work history, we can identify the individuals who arc 
already able to find and keep a jOb, A recent study estimated tbat 39% of the women who use 
welfare work regularly and use AFDC to fill in for periods of unemployment or to subsidize their 
wages. For neW cohorts of welfare recipients, the proportion who can easily work will be even 
higher. We can also identify a sizable population On welfare--probably another third--for 
whom work is clearly not an expectation, This second group may include the physically and 
mentally disabled. those who are caring for the disabled, individuals witb substance abuse 
problems, orphans, and dependents of people receiving disabillty income. The third group, 
Ucveryone else," will be a mix of adults who need a little extra help finding a job! together with 
individuals with more serious problems such as skill deficiencies Qr persona! family problems. 
(For more detail see the "Findings in Brief" section of the options paper or the appendices,) 
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m. 	 Simple recommendations on inconJe support [or hm:'bir,ds of tbe caselQadj 

• 	 (i) Family Unemployment Insuranee, For those who work regularly, we should 
continue to support their brief periods of unemployment with some cash and some job 
search assistance. The assistance should resemble the current unemployment insurance 
system but be more responsive to shorter periods of employment and unemployment 
which characterize low-income employment for women.l In combination with the 
expansion of the earned income tax credit, heallhcare, and universal paternity and child 
support enforcement, a "Family Unemployment Insurance" program should make 
supporting. family possible despite the low wages and rugh turnover in low skill jobs, 

• 	 (ii) Dependents of lb. Disabled Support. For those who are not expected to work, 
provisions should be made for their support outside the new) time-limited AIDe 
program, This could be accomplished through extending SS[ to cover dependents or 
renaming the disability track within AFDC, We should avoid stretching the definition of 
disability in ways that undermine the credibility of the program, 

Rough estimates indicate that the AFDC caseload could be reduced by half or 'f"e" two-thirds 
of its current level by accommodating women and children in the standard programs for 
disability and unemployment. We are working with OMB to examine various cost options. 

~ 	Multiple La~l'!ld Emlll<!),meni System for Ibe Remaining 00.-]bird. 

Since the third group, "everyone else,'" includes parents with a wide range of Labor market 
problems, our recommendations are more complex (See attached chart), This program which 
serves only the able-bodied might be presented as a reformed. scaled down AFDC Or as an 
entirely new program which replaces it Based on the premise that almost everyone in this group 
could ~ expected to work, we recommend providing a series of assistance thresholds that act as 
filterS: for more expensive services. Up front assessment systems which are caseworker intensive 
and error prone would not be necessary since service strategies would be guided primarily by the 
date of their case opening, We would try to get each person into a private sector job with the 
minimum amount of intervention necessary, States would have a lot of flexibility to design the 
interventions, but successive intervention strategies would be broadly structured in the following 
manner;2 

1 In a recent study of working mothers who averaged about 1,000 bourS of work per year, 
only 11 % qualified for unemployment insurance when becoming unemployed, (Spalter-Roth, 
1993,) 

, This approach to the two-year transition period is based solely on a private sector jobs 
perspective, The issue group which has focused specificaUy on the two-year period has more 
expertise witb the current AFDC program and may provide a different, more human capital 
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Two Year Re-emp!oyment Pr01i:Wll 

.It lob Search Eirst. For those parents who have never worked or have exhausted their 
"Family Unemployment Insurance," the firSt step should be an all out effort for job seareh. A 
mandatory, supervised job search requirement will help a proportion of people who simply 
needed a little extra help with finding a job. If the initial inexpellllive strategies like job clubs 
and resume prep do not work, the state should plan to escalate the job search effort. Job 
development, interview training, placement bounties, even out-oC-town job search should be 
included in a ladder of services to get everyone to work. America Works provides one possible 
model Cor stepping up the job-search effort in • cost-efCective, performance-based manner. 

OMS indicates that such an alternative might score as deficit reduction based on 
substantial research indicating the efficacy of job search assistance. Dollars spent on quality job
search programs show much better results than short-term training programs. Experience with 
a wide range of inexpensive, employment programs. indicates that 30 to 40 percent of the 
participants will probably lind employment. Using additional approaches such as relocation and 
placement fees should increase the success rates. In the section of our paper on research and 
experimentation, we discussed many creative approaches to job search assistance which could be 
included in the job search phase. 

, 
.t. Assessment. Long:-teun Training. or Work Experience as a l.ast ResOrt. Rather than 
spend valuabJe resources On as.<:essment for everyone up front, we can postpone it untit after a 
concerted effon to find a job. After approximately six or eight months of continuous, mtensive 
job search, a skills assessment or development of an in-<lepth employment plan may be 
appropriate, At this major checkpoint, counseUors may require emollment in a training program 
in order to continue receiving income support. Assessment of skills and family issues may Jead 
to a referral for social seITices instead. States may want 10 offcr jobs or a service requirement 
to anyone who wants continued assistance in the first two years without enrolling in training, 
Work experience at this point in the program should only be offered on a pay per hour basi. to 
flush out those who may have difficulties with such an arrangement. 

If training is the preferred option, it should be of a certain kind. Only training programs 
which require a high school degree or which lead to a high school degree should be eligible in 
order to avoid many low quality programs. As Larry Katz at the Labor Department bas 
recommended in other policy arenas~ we: should stop investing in short-term training programs 
for welfare mothers which show limited short-term results and zero long-1erm impact. Tuition 
for longer term training (12-18 months) sbould not be funded through AFDe or lOBS, but rather 
Pen grdnts, loans or other training programs, Continued income support during these programs 
should be contingent upon satisfactory progress toward comple:tion--not just participation. After 
the two yearS, states may opt to continue support for parents progressing in training programs 
or may expect parent. to support their own training through work. 

oriented option. Our group's recommendation in this area is strictly aimed at maximizing the 
proportion of the easeload attaining and keeping private sector jobs. 
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Individuals who cannot benefit from job search or stay abreast of a demanding educational 
or work program would not be allowed to stay in a program for ",-employment. Drop-outs 
would receive more intensive social services as described below in the section "After the time 
limit." 

I lob Search IllS!, Individuals wbo complete their course or reach the end of their two 
years on Arne should beceme eligible for another period of mandatOI)! or SIlp<rvistd job search 
up to fWO months. 

After the Time Limit 

The number or able-bodied parents wbo do DOt find a job before, during or after 
succeeding in a reputable training program or a pay pet hour work experiene<:, is likely to be 
extremely small, Few parents would reach the time-limit even if training had no errect sin"" we 
eliminated about two thirds of the caseload to start, and used job search, bounties and other 
methods to place most of the able bodied parents left. Those who have family problems or 
emotional problems that prevent work would be unlikely to complete rigorous training or work 
programs. The number or families who actually graduate from the two year program and do not 
find a job is likely to be well under 5 per cent of the CUrrent cascload. • 

" 

I It:mporllI)' lobs Pool For this group, we recemmend creating sman pools of tempornry 
jobs based on public-private consortia at the local level. Utilizing the private seCtor and 
community groups as employers as much as possible will create better job "periences and 
reduce overheads relative to public sector employment. Their administrative overheads can be 
minimized by, pooling resources for hiring, screening, and providing initial orientation level 
training, Subsidies through grant diversion may also be used tn encourage employer 
participation. These temporary jobs can be offered to create a checkpoint as to whetber the 
individual is really willing to work. Only a very small number will be needed because most 
welfare recipients will bave already entered the private sector and because the jobs will only he 
offered on a temporary basis, In addition, only individuals wbo have bad satisfactory 
performance in demanding training or work activiries should be offered these "real jobs" at the 
end of the time-limit: the America Works model could serve this runction at the end of the 
time-limit in addition to heing used in the initial job-search phase. Those who have dropped 
out, entered ceunselling, and possibly dropped out again, should not be sent to private sector 
employers without first demonstrating their ability to perform reliably in training or work 
experience. Income support with a work requirement may be a last resort, but real jobs are not, 
Private sector employers should not he asked to take those who have refused to participate in 
everytbing else, In this "real job" through the consortia, the individual will gain work experience, 
earn income tax credits, and accrue credits in the "Family Unemployment Insurance" program. 
This temporary, consortium job should provide an entry into the private workforce. 

I Pri~at. SeC(Qt.lobs, After the time limit parents would be still eligible for family 
unemployment insurance, earned income tax credits, healthcare 1 and child support payments. 
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.. Intensiye social services such as "Boot Camp'" or "Job Carps. " The largest pool of 
worke", liable to need a safety net will probably be those who drop OIlt of job searcb assistanc<:, 
training programs and work experience programs befare the twO year time-limit. This group is 
likely to have problems which are more serious than a lack of jobs or skills. Re-assessmeot for 
physical or mental disabilities, learning disabilities or other problems should be offered. 
Intensive social services such as comprehensive family counselling or a supervised~ residential 
program may also be more appropriate than employment servi<:os. Projecting the costs of such 
a program will be doubly difficult. The per person costs will be high and the margin of error 
will be large. It will be difficult to know in advance whether this group is nearer to 3 percent 
or 15 percent of the current caseload. There will be tough decisions concerning this population: 
How much time and resource should be invested to help them'! Should it count against the time 
limit? Our group did not propose a policy solution in this area. Clearly, reserving these 
expensive services as a last resort option will direct them to those who need them most. Rather 
than try to assess every person we should try to addreSs the general problerns faced by parents 
in the labor market before looking at the special problems individual parents rnight face. Those 
who need intensive social services will identify themselves by dropping out of the central re
employment track. 

• What is the last s:sort when parents wilt Dot coope.Wt1 Our issue group was unable to 
agree: on what would happen to parents and children if aU supports were not enough; intensive 
counselling, two-years of training, a temporary JOD) unemployment insurance, the earned'income 
tax credit, healthcare, and a reliable child support system. AI.hough the employment system 
described above should get most parents into the workforce, there will always be those who will 
no! Or cannot take advantage of .he opportunity. The hardest question of all is what to do When 
nothing else works. We think the question will not be what to do jf there is no job, but rather, 
what happens when parents with no obvious disability do Dot show up at work, training, or social 
services? What happens if an individual consistently refuses to cooperate? Focusing on jobs and 
unemployment issues avoids this core decision. 

Ultimately. what is our commitment to children in the extreme case? No clear federal 
policy on the ultimate safety net for children currently exists: some states provide it, others do 
not. The welfare reform working group rnust decide whether to propose any federal guidelines 
in this area or leave the decision to the states. The section on "Dissenting views: Options and 
Recommendations" presents the range of views in our group on this subject. At a minimum, 
states which continue to provide support after the two year time limit should be obliged to 
require a substantial work or service commitment in order to meet the President's promise of 
ending welfare as we know it. 
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those who are not expected to work, and everyone else. 
C. Job Creation: Tax incentives alone are not enough. 
D. Training: Training has moderate, but measurable effeels. 
E. 	 Fertility and Marriage: Dependency on welfare instead of support through work 

is highly correlated with early and unmarried childbirth. 
F, Maximum Return on Investment: We don't know where to intervene in cycle: 

children, youth or adults? 

[I. Consensus Proposal: Nationa! Investments in • Family Re-employment System. 

1) Earned Income Supplements: 
(i) Earned Income Tax Credit Expansion. 
(ii) Unemployment Insurance for Low !neome Families 
(iii) Healthcare Reform. 
(iv) Mandatory Paternity and Child Support Enforcement. 

2) National Opportunity Initiatives: 
(i) Improve current education, employment and training portfoUo. 
(ii) Create struClured Iw<>-year system with. drop-out program. 
(iii) 	ereate. small pool of public-private jobs through a voluntary 

consortia of employers in the loeal labor market. 
(iv) Raise asset limits for means tested assistance. 
(v) Teach banking, budgeting and saving skills. 

(vi) Increase a=ss to networks of employment & education opportunity. 
(vii) Initiate a national campaign to explain the new social compact. 

3) Demonstration and Evaluation of Additional Investment Choices: 
(i) Job creation and employment ineentives. 
(ii) Savings and empowerment strategies. 
(iii) Improving access to good-job networks. 
(iv) Team-based approaches. 
(v) Incentives for social workerS. 
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What Is the last resort for childreD of parents wbo refuse to participate? 
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objective, state-by-state measure of the cost of supporting a child. Welfare Reform 
ought to introduce. new compact explaining which portion of basic child support is 
the public responsibility and for how long. Currently we do not officially monitor 
how children are supported relative to a local index. Some states probably pay more 
than basic support, others less. What will happen after time limits? 

Option 1: Pay less than the full support cost after TWO years. 
Option 2: Pay the fun support level, but only intermittently. 
Option 3: Pay the full amount indermitely, but require work. 
Option 4: Allow consolidation of means-tested funding before and after time-limit. 
Option 5: Allow states to apply for Options 1, 2, 3, or 4 and receive approval for an 

implementation plan. 
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I, Labor Market Findings 

The following findings are highlights from the background papers produced by the Economy 
and Jobs Issue group. Please refer to the background papers in the appendices for more 
detailed res ..n:h and analysis. 

a) EMPLOYMENT IS AVAILABLE, BUT LOW PAYING, AND SHORT-LIVED. 
In the aggregate, the economy is able to supply jobs for those whn are currently 

dependent on welfare. The Bureau of Lahnr Statistics projects the creation of 24.6 million 
new jobs between 1990 and 2005. Some of the largest job growth projections are in 
occupations that tend to bire women and minorities. In addition to new jobs, old jobs will 
open up due to workforce attrition. In 1991, 5.8 million women found jobs who were not 
working one year earlier. When job-changers are added to job-fmders. the number of new 
job openings is even larger: approximately 15 million women found or changed jobs in 1991. 
Nm only will there be numerous openings, but less expansion of the labor force is projected 
Over the next decade relative to our experience over the last few decades. Labor force 
expansion in the last decade has included entry of one million women on average each year. 
In the next decade, average annual labor force expansion is expected to decline by about 
500,000 to a million people. Thus, adding one to three million welfare recipients to tbe lahnr 
force Over the next five years is nQ1 an unprecedented cbange. ' 

• Conclusion Ill: No one could claim to be job ready, willing to work, but uhable 
to find a job for 5 or 10 years continuously. Long-tenn welfare receipt is Illll an oveiall 
unemployment problem. Jobs requiring low-skill lahnr are available. 

However, these jobs are likely to be low-paying and short-lived. A recent study by 
the Institute of Women's Policy Research l found that over a two-year period~ women who 
mixed welfare and work held an average of 1.7 jobs at an average hourly pay rate of $4.39 
(in 1990 dollars). Their longest jobs lasted 46 weeks on average. They spent an average of 
16 weeks on layoff or looking for work during a two-year period. Only 11% receive 
unemployment insurance, which 50% exhaust. Unemployment rates for single women who 
maintain families averaged 10.4% between 1980 and 1987; for women in poverty the rate is 
likely to be higher.' 

• Conclusion 1f2: Although parents of welfare-dependent children (especially 
mothers) can get jobs, these jobs will bave low pay. Without the EITC and beahhcare the 
prospect of finding a job which will support children is much bleaker. 

• Conclusion #3: High turnover in the jobs available to women points to a piece of 

I Spalter-Rotb, Roberta and Beverly Burr. Supporting Work: The Relotionship Between 
Employment Opportunities and Financial alUi Other Support Programs (testimony presented 
at the public forum of the Working Group on Welfare Refonn, Family Support and 
Independence). Institute fot Women's Policy Research, August 19, 1993. 

, Statistical Abstract of the United States, 1992. Note that 10% unemployment in the 
general population would trigger extended benefits up to 40 or 50 weeks. 
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the welfare reform effort that is missing: we need a form of unemployment insurance for 
impoverished parents which will reduce the risks of working. So far, no serious work has 
been undertaken to propose extending the VI system for parents Or reforming the AFDC 
system to provide brief periods of support based on work history. 

• Coocluslon #4: I'or the men who might marry welfare motbers or pay child 
support. prospacts are also mixed. Over the last tbirty years black male joblessness has been 
roughly double the level of white male joblessness oed varied more with the business cycle.' 
Blue collar jobs with good pay which bad previously been available to men witbout a college 
education are rapidly shrinking due to productivity improvements. global competition. and the 
use of technology witb higher skill requirements. Low-skill men will therefore bave to 
compete witb women for service and administrative jobs and bave to upgrade tbeir skills 
significantly. A welfare poliCy which relies on support for children through child support 
payments must address the issue that many fathers also face the turbulence of low-paying. 
short-term jobs. 

b) WELFARE REClPffiI\,'TS FALL INTO TIiREE GROUPS BY EMPLOY ABIUTY. 
From the perspective of private sector work, there are three types of welfare 

recipients: Those who society does not expect to work; those who already wO.rkt and 
everyone else. Although estimates vary considerably regarding the size of !hese three groups. 
the rough average lies at about one third of the current caseload in each groUp. (Incoming 
cohorts of welfare recipients would have. much bigher proportion of parents active in the 
workforce.) Let's examine some estimates regarding the size of these groups. . 

How many welfare cases involve adults that could not be expected to take private 
sector jobs? For the 10% of cases in which there is no adult in the household. it seems 
unlikely that employment assistance is appropriate.' A physical disability and the need to 
care for a disabled household member are also obvious limitations on work capacity. 
Estimates range from one in nine$ welfare households to one in three6 welfare households 
having a disabled head of household or memher. The presence of a disabled head of 
household or other disabled members does not necessarily preclude work or training 
participation for the head of the household. A first child under age three might also be 
considered a legitimate work or training exemption. If so, 51 % of the incoming population 
may have a child under age three with. high proportion of these being first children. 
Substance abuse problems which impair work and may require long term or permanent 
treatment are most likely to involve alcohol. Among welfare mothers 12% report rbree or 

J Handbook of Labor StatistiCS, 1989. 

Ways and Means Greenbook. 

, Child trends estimates using CPS data. 

, Adler (1993) using self-reported data. -- (get complete ref from Steve Bartolomei
Hill) 

4 
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more alcohol related problems such as loss of memory or missed work.' Anotber recent 
study found that 9.1% of welfare motbers report binge alcohol use.' Learning disabilities, 
which affect 2S to 40% of adults on AFDC.' mayor may not be an acceptable reason for a 
work exemption. Even under the most stringent work requirement. about one third of AFDC 
household heads currently on welfare would probably be exempt. 

How many welfare recipients already work on a regular basis? A recent study by the 
Institute of Women's Policy Researcb" found that over a two-year period 39% of the 
women who used welfare also worked approximately 21000 hOUIS,u Furthermore. many 
more parents work without reporting it to the welfare authorities. A small confidential study 
in Chicago found that more tban half of the 50 mothers interviewed supplemented their 
incomes with unreponed and sometimes illicit earnings,l:: It would be conservative to 
assume that 30% of the welfare caseload rould go to work irmnediately in legal jobs if they 
had a fun work support system: earned income tax credits, unemployment insurance. health 
care, child care tax credits, and child support payments. 

After eliminating those who work and those who are exempt from work, who is left 
on welfare? One-third of the welfare caseload may be physically able to work, but bas a 
tendency toward long-term dependency on welfare. 'The work experiences of other welfare 
recipients are not likely to be indicative of the employment possibilities for tbe two million 
mothers who tend to stay on welfare continuously for five or ten years. Cl}ronica1ly welfare 
dependent mothers are more likely to be high school dropouts with very loW scores on lests 
of basic skills." Though the jobs welfare motb .... tend to get are low paying and insecure, 

7 Child Trends. 

H National Institute OIl Drug Abuse in Cooperation with the Assistant Secretary for 
PJanning aud Evaluation at the Department of Health and Human SelVices. 

, 1990 Department of labor Research and Evaluation Report. 

I. Spalter-Roth, Roberta and Beverly Burr. Supporting Work: The Relationship Between 
Employment Opportunities and Financial and Other Support Programs (testimony presented 
at the public forum of the Working Group On Welfare Reform, Family Support and 
Independence). Institute for Women's Policy Research, August 19, 1993. 

11 There is a stock versus flow measurement issue involved. The percentage of women 
on welfare at anyone time who work 2,000 hours over two years would be smaller than 
39%. 

" Kathryn Edin in Christopher Jencks, Rethinking Social Policy: Race, Poverty and the 
Underclass (1992). Harvard University Press. 

" See David Ellwood's tables on youth AFDC eyclers and stayers and Institute of 
Women's Policy Research reports on welfare and work: cyclers, combiners and dependents. 
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as many as balf of the mothers 00 welfare may be significantly underqualified for similar 
jobs. Welfare-dependent mothers are less likely to have job experience and mOre likely to 
face discrimination in the labor market" This group is likely to include those who need a 
little extra help and encouragement as wen as those who have: intensive emotional, 
disciplinary or social problems. 

0) TAX INCENTIVES ALONE ARE NOT ENOUGH FOR EMPLOYERS. 
Employer incentives to hire welfare recipients bave traditionally come in the form of 

targeted tax incentives. We find that tbe value of tbe tax incentive is often outweighed by lhe 
amount of paperwork required and tbe stigma attached to hiring welfare recipients. If 
targeted tax incentives arc to be effective, they must be accompanied by additional services 
such as screening. preliminary tmining, or a probationary work period. 

The evidence clearly indicates that tax incentives alone are not enough. Lermanu 

notes tbat under both lhe WIN program and the TITC, only a small fraction of tbe employers 
claimed credits for which they were eligible. BurtlesSHi conducted an experiment with 
employer vouchers for hiring disadvantaged workers, Membel1l of the control group who had 
no voucher payment to offer had more success in obtaining employment. Employers did not 
want to hire workers marked as "damaged goods" despite generous voucher payments, some 
of which could be redeemed as cash instead of tax credits. In addition 10 the stigma 
explanation; Bishop and Kangl ? explain the low employer participation rates 'in incentive 
programs by the high level of administrative costs for processing the incentives. 

On the other hand, lax incentives can be packaged togetber with otber employer 
incentives to provide an attractive overall package.lll The stigma problem may be overcome 
by providing subsidized recruiting and screening as well as the initial training and support in 

" lnslitute of Women's Policy Research. Testimony cited above. 

" Lerman, Robert. "A Comparison of Employer and Worker Wage Subsidies" in Robert 
Haveman and John Paimer, Jobs for Disadvantaged Workers: The Economics of Employment 
Subsidies, The Brookings Institution: Washington, D.C., 1982. 

" Burtless, Gary. "Are Targeted Wage Subsidies Harmful? Evidence from a Wage 
Voucher Experiment." Industrial and lAbor Relations Review, Volume 39, Number 1, 
October 1985, pp. 105-114. 

11 1991 ••••••••••••• "'. 

" Emst and Young report on the value of America Works placement service •. 
Forthcoming. The study indicates that employers may save as mucb as $2500 per person by 
hiring lhrough America works. 
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a new job.1
'9 Some employers have suggested a one-year exemption from tbe healtb care 

mandate for ex-welfare hi",s. In addition, employers can screen applicants further if allowed 
to hire the workers on a temporary basis before committing to pennanent employment. Any 
federal assistance to promote bundling. tax incentives witb other employer incentives must be 
flexible enough to allow local markets to shape services for employers. 

d) TRAINING HAS MODERATE, BUT MEASURABLE EFFECI'S. Although low 
skills are a severe problem, training programs are not a quick fix for welfare dependency. 

Inexpensive programs ($100-1500 per person) provide short-term job search 
assistance, remedial education, vocational education or work experience. Despite variations in 
economic conditions and program design, the majority of the evaluations show some 
improvement in earnings. employment, and welfare exits: in comparison to a control group.1D 
However, even tbe most successful programs only raised employment levels from 24 percent 
in the control group to 35 pereent in the training group. Thus, tbe training program only 
changed the outcome for about 10 percent of the group, While this improvemenl is wortb 
achieVing, il does nol help the two-thirds of the group who would not gel a job on their own 
or with the help of a training program, Additional caveats: 1) Exit rales from welfare tend 
to improve even less than employment rates, 2) The control group in the San ,Diego SWIM 
study caught up with the Irained group by the fifth year after training." 3) ~eitber the most 
job-ready nor the least job-ready benefit from inexpensive training as mucli as the middle 
group: the most job ready will find jobs anyway, and the least job-ready do not tend to get 
jobs after a quick program." 

More expensive, targeted training programs, such as the home health care aide 
demonstration, can cost from $4,300 to $8,700 per participant. Although intensive training 
programs tend to have less impact on rates of employment, they create larger boosts in 
earnings for those employed, Participants in the Home Healtb Orre training increased their 
earnings by 51,200 or 52,600 per year" In contrast, inexpensive job search or work 
experience programs tend to raise earnings on average by $400 or less." Intensive programs 
may be able to increase actual wage levels, while inexpensive programs simply increase hours 
worked, 

Thus, even if we could afford to put every person aD welfare Ihrough • quick or an 

" Supportive work demonstrations from tbe 19705 have bad strong impacts on job ",tention 
and later employment. See background papers from the Transition Issue Group for references. 

" Friedlander and Hamilton~ Gueron. 

Friedlander and Hamilton." 
Gueron and Pauley." 


" ae~l and Orr 


Gueron and Pauley." 

http:group.1D
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intensive training program, two tbirds of the eligible participants could end up unemployed at 
the end of tbe program. GeUing the recipients into a job in tbe first place, may be a better 
route toward training and self-suffiCiency. On the otber hand, the historical training data may 
not be applicable in a truly time-limited system or a system with serious performance 
requirements. Education and training may have a much larger impact on employability in • 
time-limited system because participants and administrators would II)' harder; and employers 
might be more willing to participate in blriog and training more highly motivated, cnlI)'-level 
workerS. 

e) DEPENDENCY ON WELFARE INSTEAD OF SUPPORT THROUGH WORK IS 
HIGHLY CORRElATED wrrn EARLY AND UNMARRIED CHILDBIRTHS. Marital 
status of mothers at the first time of welfare receipt is one the best indicators of Jong-tenn 
dependency. This should not be surprising since it is harder to pay for food, sheller, and 
daycare with One salary than two. Even if one parent does not work, be or she can contribute 
to famil y income by eliminating the cost of day care.' Two earners in a low-income family 
also can reduce the fluctuation in income caused by bouts of unemployment. It is an obvious 
but often forgotten conclusion that. child with support from two parents h!lS more resources 
than a child with support from only one or tbe other. . 

Early childbearing also is highly correlated with a tendency toward long-term welfare 
dependency. Among women who arc age 25 or older at the birtb of their first child, only 4% 
rely on welfare for more than a third of the child's firSt five years. The comparable SIalistic 
for welfare depandency among women 15 or younger at first birth is 47%. Even among 18 
and 19 year olds, 26% will be welfare dependent for over a third of the first five years." 
As a result of dependency created by teen childbearing, over half the total costs of AFDC go 
to cases in which the women entered AFDC as a teen parent.26 

Q WE DONT KNOW WHERE IN TIlE CYCLE OR HOW MUCH INTERVENTION 
IS APPROPRIATE. Only in the l!lSt decade or two have we begun to measure rigorously the 
results from our adult training programs and OUf early intervention programs such as head 
start. Although we have estimates on the returns to each of these programs, we do not have a 
way to compare tbe relative marginal investment returns, Is an extra dollar better spent in 
head start, high school or adult education? In tbe absence of a marginal investment theory. 
we are turning toward programs that help adults and children at the same time, such !IS 

parenting programs, WIC, family literacy classes, and head start. 

" Kristin Moore, (\993) Child Trends Analysis based on NLSY 1979-1988 data. Total 
sample with a birth in 1979 cohort (weighted percentages). 

,. Moore, Kristin A. and Martha K. Burt, Private Crisis, Public Cost; Policy Perspectives 
on Teenage Childbearing, The Urban Institute, Washington D.C. 

Quint, Janet C, Denise POlit, and Cynthia Guy, New Chance: Laying the Groundwork 
for a New Demonstration to Build lIuman Capital among Low Income Young Mothers t MORe. 
NY, NY November 1986. et.al. 

http:parent.26
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n. Consensus PrOposal: National Investments in a Re-employment System. 

This section provides an overview of the ",-employment system outlined above in more 
programmatic terms. Although the group agreed that all of the initiatives descrihed above 
were good investments for creating a job oriented system, three of the proposals were unique 
10 the private sector jobs mission of our group: the Jobs Consortia, the two year 
reemployment program, and the family unemployment insurance. These three proposal. are 
highlighted in the list helow and descrihed in more detail in the five page executive summary. 
Follow-up proposals with more detail will also he developed upon request. 

1) EARNED INCOME SUPPLEMENT5--Same of the new investments 
supplement enrnings for parents who work: 

(i) Earned Income Tax Credit Expansion. Under the reconciliation budget, 
incentives to work have been expanded through refundable tax credits. When 
the Change is fully phased in the maximum assistance will rise ~ppraxim.tely, 
from $1,900 to 53,400 for a family with 2 or more children, For a full time 
worker the expanded ElTC can add as much as $1.70 per hoilr. 

•• *••• (ii) Unemployment Insurance for Low Income Families. Malting work pay 
involve. not only raising the returns to work for parents, but also filling in the 
inevitable unemployment gaps. In the low-end labor market most jobs last 
Jess than one year. Wage subsidies in combination with wage insurance could 
create a viable self-sufficiency package at least one-third of the welfare 
population, 

(iii) He.ltb Care. Access to healtheare will remove the disincentive 10 work 
resulting from lack of health eare coverage in low-wage jobs, 

(iv) Mandatory Paternity Establishment and Child Support Enforcement. 
Linking support for children to two parents insofar as possible should decrease 
the dependency of children on welfare. Special care must be taken to ensure 
that enforcement policies do not create a disincentive for fathcIS to work. 

2) NATIONAL OPPORTU!>.TIV INITIATIVES--Other investments should he 
aimed at expanding and streamlining access to self-sufficiency opportunities: 

•••••• 	 (i) Jobs Consortia. When the time limit ends, welfare recipients who remain 
unemployed should be offered a temporary job. A small pool of jobs could be 
provided by a local consortia of public and private employers instead of 
launching. new, purely public-sector program. Utilizing the private sector 
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and ""mmunity groups as employers as much as possible will create better job 
experiences and reduce overheads. Many companies--non-profits and profit
bascd--bave expressed an interest in forming consortia for hiring. mining. and 
recycling funds invested in welfare recipients. 

Many variations are possible. In Canada, the Human Resources 
Development Association formed an investment group which uses welfare 
funds to invest in small companies who hire and train welfare recipients. In 
another model, a fund is set up which pays wage subsidies during a mining 
period and then collects money back from the successful graduates of the 
program. Governor Wilder has requested permission to set up a revolving trust 
fund which ""uld provide a menu of rewards to employers including tax 
breaks, reimbursements for mining" or one year of health insunmce payments. 

Setting up these partnerships opens up the possibility to attract private 
capital to invest in a tremendous latent resource: welfare recipients who want 
to work. Investors can reap the rewards from providing services wbicb belp 
bUSinesses, help parents, and save tax dollars. 

State and local creativity should be encouraged for setting up pubUc
private partnerships to provide temporary jobs at the end of tbe time limit. The 
key is to connect local labor market employer networks voluntarily to low 
income job seekers. ." . 

....... 
 (ii) Transform JOBS+AFDC Into a two-year, re-employment system with 
• drop oUI provisIon. Everyone who is left on welfare and i. considered .ble 
to work should only be paid for the hours which they participate in re
employment activities such as supervised job search, work experience. 
education or training. Parents who drop out of this highly structured program 
should receive intensive assessment, counselling and a much narrower set of 
options. 

(iii) Improve currenl education, employment and training portfolio. The 
federal government already invest. over 15 billion dollars on second chance 
programs: Job Training Partnership Act programs, Pell grants, Job Opportunity 
and Basic Skills program, Job Coil'S, and hundreds of other programs. The 
current initiatives to streamline improve and expand these programs should 
have more effect than any new welfare training program, Improvements 
suggested by our group include: (a) more emphasis on high quality, on-Ihe
job lraining; (b) mOre emphasis on the 20 occupations projected by the Bureau 
of Labor Statistics to bave the most job growth; (c) more emphasis on public
private partnerships to create work experience opportunities. 

Of ""urse, the best solution would be to make the programs mOr<: 
effective the first time around. EarJy interventions sucb as Head Start and 
better schooling opportunities in the inner cities are ultimately the best ways to 
tip the balance from welfare to work. 
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(iv) Raise asset limits for means lested opportunity programs. In the 
campaign the President called for an increase of asset limit. to $10,000 from 
the current $1,000 limit which is out of date. This would prevent families from 
having to hit bonom hefore we can offer them any belp. Higher asSet limits 
also would enable welfare recipients to save money while on welfare and build 
up a cushion against future crises thal could put them back into a despemte 
position. 

(v) Teach banking, budgeting, and .a.lng skills. Managing work, 
childrearing and homemaking on a tight budget is no easy trick. Experience at 
New Hope shows that recipients need and want to learn about using cbecking 
accounts, ATM machines) and credit cards. Basic education on financial 
management could be offered through Community Development Banks or other 
public-private partnerships. 

(vi) Incr.... access to networks of employment and edueation 
opportunity. Discrimination and the isolation of minority and poor children in 
separate schools and housing prevent many from reaching the first rung of 
ladders of economic opportunity. lob networks and higher .ilucation 
opportunhies are often foo far removed from the everyday experience ot: poor 
and minority youth and families in areas of concentrated poverty, Altbough 
specific initiatives along these lines may not be specifically linked to welfare 
reform, it should be made clear that isolation from ladders of economic 
opportunity is one of the contributing factors to welfare dependency. 

(vii) initiate. nallonal campaign to explain the new social eompoeL The 
public in general and young people in particular will need to be informed of 
the changes in the social compact. The choices faced by teens today will he 
tougher than those faced by their parents, Boys wbo fatber children will have 
a lifetime financial responsibility whicb cannot he dodged, Girls wbo have 
children will no longer he entitled to an 18-year salary at government expense. 
Ra;sing public awareneSS of the new compact of responsibility and opportunity 
will help some youth to avoid difficulties and garner support for temporary 
assistance to those who make mistakes,T! 

" In addition to these national programs, about balf of the group was also in favor of national 
child support assurance and cbild care subsidies to encourage private sector work; otbers relt that 
statewide demonstrations were more appropriate for assurance and child care. given the high costs 
and unmeasured effects on lbe incentives for self-sufficiency. 
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3) DEMONSfRATION AND EVALUATION OF OTHER INVESI'MENTS: 

In addition to the basic elements of are-employment system j we need to invest in 
crealive approaches and flexible state options. We list below five areas which are high 
priorities for further investment and experimental researeh. In each area, a research pl1m is 
needed to clarify the invesrment objectives and our current level of understanding. Federal 
funds and waivers ought to be earmarked for projects in these areas proposed by partnerships 
including government officials. community groups. and private sector participants. 

(i) JOB CREATION AND EMPLOYMENT INCENTIVES 
(ii) SAVINGS AND EMPOWERMENT STRATEGIES 
(iii) IMPROVING ACCESS TO JOB NETWORKS 
(iv) TEAM-BASED APPROACHES 
(v) INCE."ITIYES FOR SOCIAL WORKERS 

In each of these important areas. we need more experience and evaluation of how to 
effectively use federal money--not just ad hoc waivers and demonstrations. Each of these 
topics is discussed below. 

•(i) JOB CREATION AND EMPLOYMENT INCENTIVES .' " 

Many employment incentives have been tried, bUI few have been rigorously evaluated, 
Only Ooe study has ever evaluated targeted tax incentives for hiring. Successful programs 
that act as temp agencies for welfare recipients and charge a fee for pennanent placements 
have not been evaluated at all. We strongly recommend that innovative new approaches be 
evaluated with randomly assigned control groups. Here are some of the approaches which 
should be evaluated: 

• 	 Package employer tax incentives with other inducements for hiring welfare recipients. 
- The America Works Corporation packages tax incentives witb wage subsidies 
Over a six-month trial period of work. America Works staff train and support 
the worker during the tria! period. If the worker performs well, she is 
permanently placed in the job and Ameri", Waris collects a pla""ment fee of 
about $5,000 from the welfare agency. 

• 	 Provide subsidies through vehicles other than the tax code. 
- Local consortia to mix public and private funding for temporary jobs would 
allow wage subsidies and other employer incentives to be negotiated at the 
local leveL 

• Pay wage subsidies directly to individuals instead of employerS, Many variations are 
possible: 

- Permit part-time work or temp work during welfare. (With time limits, tbe 
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issue of mixing welfare and work is a very different one,) 
- Provide child support assurance or a refundable child care credit. 

- Pay employment bonuses to welfare recipients for finding and keeping a job. 


• Use targeted incentives in a new way: through government contracting. 
We could provide preferential treatment for service providers who hire a 
minimum percentage of welfare recipients. We can leverage goverrunent 
funding for child care, substance abuse treatment, home health care, 
maintenance of public housing, and more. Let service providers compete to 
serve welfare recipients by hiring and training some of their customCIll. Such. 
program could be extended to all government contracting in the same way that 
we currently favor minority and women owned businesses. At a minimum we 
should demand that new spending on day care lead to some job creation for 
welfare recipients. 

IT proven effective, these initiatives could help welfare dependent adults to get work 
experience in real jobs in order to increase their employability. 

(ii) SAVINGS AND EMPOWERMENT INCENTIVES 

During the campaign the President advocated helping welfare recipients to become 
se1f~sufficient through saving and empowennent strategies as well as through work and 
training, Our group recommended higher asset limits and financial education as part of the 
national welfare agenda. Once welfare recipients are allowed to save and encouraged to take 
advantage of the regular financial services and saving opportunities available to the general 
public, some research and evaJuation could detennine whether additional incentives would 
effectively promote self-sufficiency, 

• Sayings Incentives: New saving vehicles such a~ Individual Deve)opment Accounts or 
Community Development Bank/Certificates of Deposit could be established with matching 
federal money incentives, Use of these fund, could be limited to training or entrepreneurship. 
In addition, welfare recipients could be allowed to earn extra money without losing any 
benefits if the money is placed in a personal development account. (HUD experiment? ask 
Mark Gordon or Coomo) 

• Empowerment IncentiYes: Research has sho\VJl that only a tiny fraction of the welfare 
population can successfuJly launch their own small business. However} there may be ways to 
expand opportunities for ownership and self-determination to a larger scale. 

- Cooperative franchises could provide a blueprint for Success and some risk 
sharing in order to increase success rates. In a cooperative franchisej the workers share 
ownership with a regional Or national entrepreneur who can provide the management 
and financial skills necessary to allow the hard work of the worker-owneIll payoff. In 
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day-care businesses, for example, many mothers could succeed with such support. 
- Community Investment COrpoMJtlODS could allow residents to pool tbeir money 
and team up with managers and entrepreneurs to revitalize the community. Since 
residents wouJd have voting rights and a financial stake in the Corporationts success, 
they would work hard as employees and provide a loyal customer base. Rerums from 
the venture would stay in the community. . 
- Employee-Owned Companies like the Worker Owned Sewing Company in 
Massacbuselts are built on the sweat equity of poor people. It now handles multi
million dollar clothing contracts for K-mart and others. Why can', women on welfare 
use their latent work efforts to build equity inslead of raking leaves for the Parks and 
Recreation Service? 

If the future holds only long hours, low pay, and liltle job security, how can we expect 
women to get motivated and work hard? Creating opportunities for welfare dependent 
families to earn equity in a thriving venture may provide hope for participating in the 
American Dream which we take for granted. It just mighl motivale a family to try barder. 

(iii) L\lPROVlNG ACCESS TO GOOD-JOB NETWORKS 
• 
.'" 

A major problem for the urban poor is the lack of access to networks for find;"g jobs. 
Studies of how people find work consislently conclude that the mosl common melhod 'for 
finding good jobs is a referral from friends or relatives. To provide such referrals, friends 
and relatives must themselves be employed and be a credible reference. The concentration of 
unemployment in poor neighborhoods or housing projects makes it difficult for the urban poor 
to make use of this highly productive method of job seareh. Inslead, they must rely on 
formal melhods of job search such as want ad, and stale employment development office •. 
The ovcrrcpresentation of the least advantaged among the population using these methods 
drives employers offering good jobs away from Ihem. This inlensifies tbe job-ftnding 
problem. 

The research in thjs area does not provide us with clear insight into which policies are 
most effective for improving access to good-job networks. Efforts can be focused on 
improving access to informal networks or improving the quality of formal job networks. 

• Infonn.1 Job Networks. 

- Brokets. Welfare and youth employment practitioners empbasize tbe need for an 
intermediary broker. This broker can develop personal relationships with employers (near and 
far) and provide a credible recommendation for someone who would otherwise be 
stigmatized. Successful job developers or broken; generally have a business or sales 
hackground rather than a social work orientation. Such brokers or job developers may help 
youth and women with little job experience to access the informal job network. 

- Catreaux. Another method of improving a=ss to informal networks is through 
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moving to opportunity programs. Moving out of concentrated poverty areas can increase the 
probability of the move"s baving friends and neighbors who work and can provide job 
referrals. As a group, we support national program development for moving-to-Opportunity 
programs based on the positive results for children demonstrated in the Gatreaux project. In 
addition, the potential of Gatr... to impact employment over the long-term may be greater 
than in most welfare to work training programs.2:!I is unclear, for example, whether moving 
nearer to jobs is as important as moving nearer to people who work. If we step up tbe 
expectation to work, it will be more important to understand the impact of housing location 
on the ability to find work. 

• Formal Job Networks. 

- One Stop Shop. The new One Stop Shop initiative can provide disadvantaged 
neighborhoods with access to a job network through small, competitive, local offices linked 
together by computer networks. In these offices people can find out about local or regional 
labor market infonnatioD, get job counselling, find out about training opportunities, and 
receive job search assistance, The key to ensuring that One Stop is a high quality job 
network is getting the buy-in from employers and middle class employees thrQugh attractive, 
high quality, competitive sCIVice, In addition to competitive bidding for oD.e stop franchises. 
the Department of Labor plans to encourage One Stop vendors to provide fee-based services 
to employers such as screening, recruiting and supplying labor market infonnation. Formal 
networks may also be improved by tbe skill standards initiative which will create objective 
skill standards and credentials for those who do not bave four year degrees. 

- lllb Banks. A requirement to list jobs with the employment service job bank may 
be worth considering despite the controversy which it would generate. Without the job listing 
requirement job banks tend toward a destructive equilibrium. Employers with good jobs do 
not use job banks so employees with good skills do not use job banks. If listings were 
mandatory, it would attract a better pool of workerS and make the service more useful to 
employers, Many European countries have job listing requirements which are estimated to 
have compliance rates ranging from 30 to 70%. Incentives 10 use job banks "'ther than a 
mandatory requirement might also be a way to reach a more positive equilibrium. 

- New Formal Networks. Many jobs are not pre-existing slots; they are created 10 fit 
people. Formal networks should try to 1) showcase people as well as jobs and 2) bring 
employers and job seekers together in social settings. Alternative networks which could 
receive more support include: job fairs, video resumes, television programming, and 
subsidized employment newspapers. 

Many of these job network initiatives are already planned and could be utilized by the 
welfare population, For example, tbe new School-to-Work initiative encourages states to 
incorporate the role of "career counsellors II as brokers. The Department of Housing and 

'" Rosenbaum, James. "Black Pioneen;--Do Iheir mOves to the Suburbs Increase their 
Economic Opportunity for Mothers and Children?" HOUSing Policy Debate. V. 2 Issue 4. 
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Urban Development is planning to expand their Moving-ta-Opportunity programs. The 
Department of Labor could also work on ensuring that disadvantaged neighborhoods bave 
access to One-Stop centers without jeopardizing the middle class buy-in. Certainly, career 
offices in schools of all neighborhoods could link up to the One-Stop information networks. 
Skill standards, when developed, will also be accessible to the welfare population. All of 
these services will not only be available to mothers and potential mothers, but also to fathers 
and potential fathers. We recommend rigorous evaluation of these alternatives for increasing 
access to lrigh quality job networks. 

(iv) TEA\f-BASED APPROACHES 

The current welfare system isolates women and children in a desperate situation. We 
require that they not have husbands unless they meet the stricter Unemployed Parent test. 
When we offer career assistance. we examine only one case at a time. Women are assigned 
community work service "sI0[5" in an assembly line fashion. As modem corporations are 
shifting from mass production assembly lines to flexible teams of empowered workers, 
welfare could also rely more on a flexible teaming approacb: 

- &sidential College; Provide a physical setting in which women ""'! work as part 
of a team. Cooking, child care, and other jobs in tb. community could be sbared 10 
reduce costs. Training could be offered without expensive overhead:for child care and 
transponation. Such a community could probably be supported with the equivalent of 
welfare. food stamps and housing benefit If it provides a safe place to live and good 
tmining, it would be a popular element in a two-year, "band-up" welfare program. 
- Tharn orieDled JOBS; Emphasize job Clubs, child care clubs, shared bousing and 
otber forms of mutual support as part of the existing JOBS program. 
- Self-managed teams; Instead of assigning women to community work slots j teams 
of women could compete for pre-defined work con1racts. As long as the contract 
specifications were met) there would be no need for expensive and demeaning 
supervisors. Providing more responsibility, freedom and respect would help build real 
world skills. 
- Caseworker assjstants; We frequently hear that caseworkers are overloaded and 
therefore cannot invest the time to belp WOmen rebuild their lives, We could recruit 
job-ready welfare mothers to work as case worker assistants to help other motbers 
solve mOre severe problems and become job ready. 

(v) INCENTIVES FOR SOCIAL WORKERS & MANAGERS 

Most of the discussions on welfare reform revolve around th~ incentives for welfare 
recipients or to a lesser extent around the incentives for employers. A key ingredient in 
helping welfare recipients make the transition to seif-sufficiency is the incentive structure for 
social workers and welfare program administrators. In the testimony during the Welfare 
Reform hearing in Washington D.C., recipients described welfare workers, rules and systems 
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as being hostile to women who took steps toward independence, In addition to changing the 
rules and the system, it is wolth adding incentives for the casewotkers and JOBS personnel to 
help move their clients to work onlo the re5ean:h agenda. 

Here are a few examples of ways to redesign welfare or JOBS administration to 
change the incc:ntives: 

- Work Support Agenes. Separate the welfare administration from tbe administration 
of job assistance and subsidized jobs, This concept has been discussed as a new Work 
Support Agency, possibly run by the Department of Labor instead of HHS, This would allow 
staff on the job assistance side to spend less time worrying about income verification and 
eligibility and more time on getting people to support their children through work. The 
drawback is that it would create a new layer of bureaucracy at a time wben we are trying to 
sUm dov.'Il and cut costs. 

- Modernizatjon. Use technology and process redesign to reduce dramatically the 
amount of time spent processing paper, This would allow currenl staff to spend more time 
helping peeple instead of pushing psper. . 

- Include private groups. Allow non-profits and private companies to augment 
welfare programs by becoming part of the program. Toby Herr of Project Match bas outlined 
a system in which welfare recipients could get work or education participation, "credit" in 
their case for working with outside groups. For example. a mother who volunteers at SCbOOt1 

church, or head start can get work bour credits if she is on time and a good 'worker. This 
aUows individuals to find a supPortive niche and build their own program rather than ' 
assigning women to make-work slots. 

- ferfurmance bonuses. Pay organizations for helping recipients get off and stay off 
welfare. Allow non-profits, private, and even government offices to compete for the funds. 
Recipients could choose an organization for casework, Payments could be performance 
based, However, we cannot pay a fixed bonus for aU placements since some people are less 
likely to find jobs than others, Performance bonuses would pay an programs such as Project 
Match, America Works, One Stop Shop and the JOBS program for getting women in jobs 
that last. 

Ill. Differing views: BASIC SUPPORT FOR CIDLDREN 

Summary: Once we cleared away the consensus areas, fhis issue remained at the beart of 
the private sector jobs issues. In various forms, we agreed that the incentive to work for 
able-bodied adults would be increased by widening tbe gap between tbe minimum level of 
assistance for children and the rewards to work. This means Jaising the rewards to work or 
lowering the floor. We favored "Make Work Pay" strategies that increased rewards such as 
the EITC and health care reform. Further increases in the rewards to work could be offered 
through employee subsidies and AIDC-based earnings disregards. We recommend raising 
the rewards to work within the budget constraints, 

On the other band, lowering tbe floor will also "Make Work Pay." Ultimately, there 
must be a minimum level to which benefits fan when parents refuse 10 try to become 
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employed and self-sufficient. The axis on which our views differed was according to bow 
low the noor could be allowed '" drop in order to provide an incentive for able-bodied 
parents to take private sector jobs. 

Framework for options: Our group was very concerned about tbe impact on children of a 
potential reduction in security for children of single parents. The following framework serves 
to layout the mnge of options discussed: 

• 	 As a l,:ardstkk for poll'): goals. we recommend an objective measure of the cost of 

supporting a child. 


Each state should annually publish the minimum cost of supporting 1, 2, or 3 children 
in their state based on a common bundle of goods and services. For example, the bundle 
could include: food, housing, utilities, day care, night and holiday care, IJansportation, 
clothing, etc. States could publish an objective cost measure such as the average expenditure 
on the bundle of services in the bottom quartile of bouseholda in tbe state. This number (or a 
multiple of it) could be used as an index for child support awards in each state as well as for 
the welfare assistance options outlined below. 

• 	 Welfare Reform ought to introduce a new compact explaining l'lbkh ·portion of basic 

child support is the public responsibility and for how lone. 


Require states that use federal AFDC money to ensure tbet first-time welfare 
recipients receive a bundle of cash and services equal to Or greater than the besic cost of 
support for children. This would differ markedly from the current program in that AFDC 
benefits would be bigher or lower depending on whether bousing or other benefits were 
available. AFDC would serve to top up the budget to a basic, state-determined level of 
support rather than provide a fixed payment. Taking advantage of existing employment and 
training assis.tance would be easy if the cost of Hving....-including child care--was really 
covered. 

After two years, the public would no longer be expeeted to provide full support for the 
children--their parents are expeeled to support them through work. Once parents have used 
up their "band up' assistance, the support for children includes a clear expectation that able
bodied adults will work. Any further assistance after the initial two years would be 
contingent upon having a child support order in place or an exemption. This new 
understanding of the social welfare compact could take at least four forms: 

Option 1: Pay less than the full child support level after two years. 
Within federal guidelines determined by the welfare reform effort, states could 

provide less than the full child support level. The partial payment of the basic child 
support would not be expected to support the family indefinitely. Assistance in this 
case might be used to tide the family over a crisis while they stayed witb friends or in 
a shelter. After two years of a "hand up' the state would not be responsible for 
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providing full support to children with one or two able bodied parents. 
Any income over the welfare assistance should be disregarded up to the basic 

support level siDee the children will need the money to survive. Temporary, 
subsidized jobs could be provided in high unemployment areas with. higher federal 
match rate and incentives to relocate. 

This is the only option in which long term recipients are paid less money than 
new entrants to the system. Federal guidelines would need to cover three aspocts of 
tbe system: 
1) Benefits differential: At one extreme, states could implement a program whicb 
dropped off to zero benefits. Federal guidelines might require an unemployment 
insurance program aimed at this population or some other supports in exchange for 
allowing benefit termination. Alternatively guidelines could be designed to SCI a 
minimum level to which benefits could drop: states with benefit levels below the 
minimum could not utilize the option to cut benefits. A variety of other federal 
guidelines could be imagined to regulate the difference between the maximum and 
minlmum benefits. 
2) Benefits slope: States could choose to design tbe system so that individuals faced a 
gradual reduction in benefits or an immediate change. In order '" impl~ment steeper 
slopes. slates might have to demonstrate accelerated investment stralegies such as 
intensive training programs, access to day care or providing jobs for".those who do not 
[md work. 

3) Phase-in strategies: Federal gnidelines might restrict major changes to new' 

entrants only. Gradual benefit reductions which did not fall to zero might be phased 

in for the population as a whole. 


Justification: This would put the responsibility for finding work on the should"", of 

able-bodied parents in the same way that it falls on able-bodied. childless adults. 

However. it leaves a partial cushion that is not available to childle ...dults or rwo

parent families. The size of the cushion would be det.mined by Ihe federal or state 

guidelines spelled out in the welfare reform legislation. 


Option 2: Pay the full support level, but only intermittently. 
After two years, single parents could be provided full child support on the 

same terms as two parent families. Eligibility should be temporary and based on a 
work history. In order to place single and dual parents on an equal footing, such • 
policy might involve provision of affordable child care for single parents or exemption 
of single parents with children under school-age and no child care . 

. Justification: This would put responsibility for single mothers to work on a par with 
Our expectations for two parent families. Children in both ono- and two-parent 
families should be afforded more protection from unemployment than we provide for 
adults. Although we can justify more assistance to adults with children than without 
children, we can no longer defend dramatically different expectations for single or dual 
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parents. Women (or single parents) are no longer expected to stay home with their 
children. 

Option 3: Pay the full support amount indefmitely, but require work. 
After two years, states could continue to offer full cbild support packages with 

• work requirement. Some feel that work must take the form of • "real" job. Others 
believe that certain parenting activities should count as .a valuable work contribution. 

Justification: This would give significantly less Jesponsibility to single parents to find 
jobs relative to two-parent families Or childless adults. However. it preserves the 
assumption that single parents have an obligation to work. 

Option 4: Allow consolidation of means-tested funding before and after time-limit." 
Preventing hunger and homelessness among children--providing them with 

basic support--is oot • question of how much AFDC can be cut after two years. In 
tho current budget environment, basic support for children will require shifting funds 
from numerous means-tested programs, including education and training programs. 
In-kind assistance programs force destitute families to overinvest in oo,using, 
healthcare, fond or education. Ii the resources from these programs. could be pooled, 
jobless families could be offered a decent income with incentives for'various 
hohaviors. By focusing only on AFDC aid, we will do Iinle more than place more 
hardship on families. In the initial two years, not enough funds will be available in 
the AFDC program alone to provide a true second chance. Reducing assistance or 
requiring work is just less after too linle basic support. 

We are focusing on a program that spends about $20 billion each year. Of that 
total, we may beliove that only 25% of the families have an adult who could work 
instead of accepting welfare. Since getting that population to work will probably cost 
at least as much as AFDC, we are pouring OUT energy into a budgetary differential of 
about $1 or 2 billion either way. While AFDC recipients receive over $100 billion 
each year in assistance, AFDC reform will likely arfect the spending of only $1 or 2 
billion annually. Although one or two billion is a small budget slice, • billion dollar 
conversion from clothing to social work could significantly harm the well being of 
families. 

Option 5: Allow states to apply for Options I, 2, 3, or 4 and receive approval for an 
implementation plan. States could choose to shape the individual's mlDsition from full 
child-support to partial support as a gradual or immediate change. States may choose 
to shift some resources out of housing or food stamps into wage supplements or 
income support. States would outline funding levels and strategies for employment, 

" It is interesting to note that this option brought together the most liberal and the most 
conservative members of our issue group. In addition, Ihe unofficial Republican welfare reform 
proposal also touts a 'block grant" concept as an option for stales to increase flexibility. 
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income support. Stales would outline funding: levels and strategies for employment, 
training and public jobs. Phase-in strategic. from the cumnt system may vary as 
well. 

Justification: Differing strategies may be appropriate in differenl stales or even 
different communities. Option 1 may be suited to large, highly popnlated stales with 
turbulent job markets, whereas Options 2 or 3 might be more appropriate in rural 
state. with highly seasonal work Or less employment IUrnover. Option 4 may be 
helpful for very poor states in which the other optiOns would have little effect. 

Recommendation: The goals, not just the rules, should be clear and based on the cost of 
supporting a child. State-by-state, empirically based cost estimates would be more useful for 
calibrating an appropriate assistance policy tban a national poverty level. Th. fate of children 
would not depend on winning a lottery for housing or other benefits. Clarifying the 
difference between our expectations for self-sufficient parents (the povetty line) and the basic 
cost of supporting kids (the basic child support level) would increase the incentive for porents 
to move into a private sector jOb. 

As already mentioned, our group did not reach consensus regarding which option is 
appropriate. CurrentIy, some states allow benefits to fall far below any reasmiable measure of 
basic support for children. The working group will have to decide whetheito formulate an 
official policy or to leave the status quo alone. 
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THE WHtTE HOUSE 

WASHINGTON 

June 16, 1993 

MEMORANDUM FOR THE PRESIDENT 

FROM: 	 Bnlce Reed 
Kathi Way 
Mary 10 Bane 
David Ellwood 

TIlROUGH: 	 Clrol Rasco 

SUBJECT: 	 PreliminaI)' Issues ior Welfare Refonn 

Last week. we officially announced a welfare refonn working group made up of 
officials from the White House and the agencies. We have mct with key members of 
Congress in both parties. and are working with an advisory group of governors and other state 
officials on recommendations that they will present to you at the NGA meeting in mjd
August. In the meantime, we will begin a series of public hearings and site visits to 
promising welfare reform programs around the country, 

Our goal is to have a welfare reform plan ready by the fall, for introduction late this 
year or next lanuary, as the centerpiece of your 1994 State of the Union address. If you 
would I ike to mOve more quickl y. please iet us know, 

We intend to build the welfare reform plan around the themes you set fonh in the 
campalgn: 

• Making Work Pay, ,hrough an expanded EITC and health reform. 

• Dram.'ieally lmproving Olild Suppa!! Enforcement, by increasing paternity 
establishment at bi!!h. improving the colle<:tion system, requiring absent parenlS ro rake 
responsibility (or their children, and perhaps testing some fonn of child support insurance. 

• Better Education. Training. and Suppon, by building on the lOBS program to ensure 
that people have a=ss to the tools they need to ...:ape w<:lfare, and begin to integrate 
welfare mothers into the larger system of education and training. 
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• Transitional Time-Limited Welfare and Work, by replacing the current system with 
one that enables and requires people who can work to go to work. 

We have set up 10 working groups to address the major components of a welfare 
reform plan: 1) Making Work Pay; 2) Child eare; 3) Child Support; 4) Absent Parents; 5) 
Post-Transitional Work; 6) Transitional Support; 7) Private Sector Job Development; 8) 
Program Simplification; 9) PreventionlFamily Formation; and 10) Modeling. 

As we proceed with this project, we would like your general thoughts on how to go 
about ending welfare as we know it. To begin with, we would like to take up a few pivotal 
issues; 

• How bold? Should we reform weifare or replace it? 

• What should time-limited welfare look like? Who should be required to 
work, what should be done to sanction those who refuse to work. and how 
quickly should we phase in these reforms? 

, What else can we do to promote work, family} and personal responsibility? 
How far can we go in toughening child support enforeement? Should we 
consider other measures to help families with children, such as child support 
insurance and/or a children's tax credit? 

ISSUE #1: REFORMING WELFARE VERSUS REPLACING WELFARE 

In the campaign, you called for an "end to welfare as we know it," and most of our 
work so far assumes that our goal is to find a genuine alternative to welfare. We are looking 
for ways to enable people to suppon themselves outside the AFDC system, through work 
instead of welfare. and we are more interested in moving people off welfare as quickly as 
possible than in simply encouraging them to work for their welfare. Both of these goals 
require much more than tinkering with the current system - and onnsequently go much 
funner than most state welfare reform efforts, either in implementation of the JOBS program 
or in waiver requests for state demonstrations, 

State self-sufficiency-oriented welfare reforms tend to focus on improving the lOBS 
program and providing work incentives within the welfare system, in the form of higher 
earnings disregards and lower benefit reduction rateS. Even the most dramatic state 
demonstration proposals are not oriented to gening people off welfare quickly and helping 
them make it outside the welfare system when they work. The Bush Administration followed 
a policy of welfare rcfonn through st.t. waivers. which many state officials would like to see 
as the centerpiece of this Administration's approach to welfare reform. We believe that slate 
flexibility and experimentation are critical. but we do not believe that leaving reform entirely 
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to the states will end welfare as we know it. The states are in no position, legally or 
financially, to envision genuine alternatives to the current system. 

We are operating on the assumption that our goal is to genuinely transfonn the welfare 
system while preserving a high level of state flexibility. More modest refonns are possible 
- expanding and enriching the JOBS program, or relying on state-generated refonn 
approaches -- and would do a good deal to improve the current system. But we believe we 
have an obligation and an opportunity to be much bolder, to fashion an approach that moves 
people quickly off welfare and helps them stay off -- or better yet, helps keep them from 
going on welfare in the first place. The best kind of time-limited welfare is a system where 
no one stays on the rolls long enough to hit the limit. 

ISSUE #2: STRUcruRING TIME-LIMITED WELFARE AND WORK 

The principle of time-limited welfare, of ensuring that welfare does not last forever, 
resonates positively not only with voters but with welfare clients. If supports for work are in 
place, if we have dramatically improved child support, if we have improved education and 
training and job placement, then it seems unassailably reasonable to insist that after a time 
certain, traditional welfare must end and some sort of work must begin. There is real dignity 
in work, and much real work to be done: public libraries are closing because communities 
cannot afford staffs, there is an enonnous shortage of child care workers, and the non-profit 
sector is booming, just to name a few. 

But significant questions arise: How many people can reasonably be expected to 
work? Who should pay them, and what should they do? And how can we mount such a 
massive job effort without creating a make-work nightmare like CETA? 

The size of the welfare population alone suggests that a time limit should only be 
applied to a portion of the caseload, at least at first. Up to 3 million recipients have been on 
welfare for 2 yean; or longer. Requiring even half of them 10 work could require the creation 
of 1.5 million jobs -- and if those were community service jobs, the program would be 
several times the projected size of national service. 

Cost and capacity are critical issues. For example, we would like to see a system of 
100 percent participation in work, education or training. The JOBS program currently spends 
about $800 million nationwide, and enrolls about 7 percent of recipients -- and even the best 
states only serve about 15 percent. No state now requires work of more than a small 
proportion of clients. Requiring people to work or even simply participate will increase costs 
not only for the programs themselves, but also for day care, transportation, etc. 

A new system could be phased in, either by state or by cohort of welfare recipients. 
That would lower the initial cost and enable us to see what works. The challenge will be 
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how to control costs while at the same time being bold enough to meet our commitmem to 
real change. 

A second imponant issue in designing time limits is the consequences of non
compliance. A system of required partjcipation and work will only be seen as a genuine end 
to welfare as we know it if it has serious penalties for non-panicipatjon. But current practice 
allows strong due prO<::eSS concerns, penalties affecting adults only, and extremely low 
sanction rates of any son, 

The best way around this dilemma is to design a system that involves serious and 
unavoidable consequences for non-participation, but at the same time provides people enougb 
opponunity that Ufe is possible and desirable off welfare. The easier it is for people to 
support tnemselves through work instead of welfare. the fewer people will reacn any time 
limit. the fewer public jobs will be created. and the less important sanctions will be. In the 
end. finding the right balance between opportunity and responsibility will determine whether 
or not a welfare reform plan can obtain the political suppon and the moral legitimacy to 
survwe. 

ISSUE 113: CHILD SUPPORT 

[f we are going to ask more of welfare mothers, we must ask more of absent fathers as 
well. The current child support enforcement system is so porous that less than a 'hird of 
absent fathers1 potential obligation is actuaUy collected. A dramatically improved system 
would bring essential support to many singie parents, and send a clear message that those 
who bring children into the world have a responsibility to raise them, 

We are looking at every possible means to toughen child support enforcement and 
demand personal responsibility. These measures might include: univerSal paternity 
establishment xn hospitals; mandatory wage withholding adminiStered by the states: denying 
deadbeat parents access to universal health care; making it harder for deadbeats to obtain 
credit cards! driver's licenses, or professional licenses; requiring custodial parents to establish 
paternity fit jose the right to take a personal tax exemption for their children; and various 
other efffins to demand responsibility and increase collection. 

We will also examine other, more sweeping means of making 1t easier for parents to 
raise children, One controversial option. known as child suppon assurance or insurance, 
woutd seek to improve child support enforcement and provide some protection to single 
parents by providing a government-guaranteed minimum child support payment (say $2.000 
or $3,000), even When collections from the absent father fall below the minimum. Minimum 
child support payments would only be provided to custodial parents with an award in place. 
Any insured child support benellts would be counted as income for welfare purposes, and 
welfare benefits would be reduced dollar for dollar. A woman on welfare would be no better 
off, hut if she went to work, she could keep her guaranteed child support. 
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Proponents of this idea argue that it will make it much easier to leave welfare for 
work. increase incentives for mothers to get awards in place, and legitimize a genuinely time
limited welfare system. Critics fear that it will let absent fathers off the hook. encourage the 
fonnarjon of single-parent familic:s, and simply provide welfare by ano,her name. without 
increasing child suppon collection. 

Another option to ease the flnandal burden of raising children would be to provide 
some kind of children's allowance or children's tax credit. To hold down costs, such a credit 
might be limited to young children in working families with incomes under $40,000. The tax 
credit could be further limited to families where paternity has been established, and capped at 
a maximum of two children under 6 at any time. 

The advantage of a children1s allowance is that it ~cognizes thaI raising children is a 
burden for all working families, with rwo parents or one. Like the EITe, it would provide an 
additional incentive to work. and if would also give working and middle-class families some 
much needed tax relief. The disadvantage is that like any tax CUl; it wiil COSt money. Joe 
Lieberman has proposed a credit of $1.000 per young child that would cost $9 billion a year; 
the more carefully targeted version described above would cost significantly less. 

In any c.lSe. a major part of our effort wHl be to look at ways to reduce the fonnation 
of singte-parent families. Over the last: decade. the number of children born to unmarried 
mOlhers has grown dramatically, even though the divorce rate bas leveled off. Paternity 
establishment is improving, but unwed births are increasing twice as fast. Keeping people off 
welfare in the first place is the best system of alL 
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