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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 mid-1980s. By one
estimate, about halt 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 AFDIC 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 advicg, not a group consensus.

Cur review found few interventions with atrisk teenagers that had more than very
modest impacts on childbsaring. Even well-designed programs to correct deficiencies
in knowledge of sexualily, academic performance, behavioral problems, and
epportunity 80 tar have been unable o demonstrate much impagt on leenagers most
at-risk. For some innovative programs, this may only mean that rigorous evaluations
have not been performed. In some such cases, we recommend further research and
testing, or cautious expansion.

From the small effects of interventions aimed at teenagers, and regearch pointing 1o
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.
Unfortunately, the prevention potential of early interventions remains largely a matter
of faith rather than hard evidence.

Research and common sense agree that disadvantaged teenagers must be convinced
that they have something to (ose in their futures belore thay will avoid risky behaviors,
When the incomes of men and women who finish high-school and marry belore
having children are compared to the incomes of drop-cuts andg single-parent families,
the aconomic consegquencas of becoming an unmarriad teenage parent are strikingly
evident. Arguably, finishing high-school and marrying before having children will tend
1o protect even disadvantaged adolescents from poverty better, and raise their
ncomes more, than any of the new opportunities the issue group proposes. Even
disadvantaged teenagers already have a 10t to lose by dropping out and becoming
unmarried parents. 3o the group proposes alternative ways to make this simple truth
mare apparent {0 those who need to know it,

' 1883 Green Book, Commiltes on Ways and Means, WMCP 103-18, p.728.

? Facts af 2 Glance, {Child Trends Inc., Washington), March 1883,
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Several initiatives, including school-to-work, One-Stop Career Centers, and
implementation of the new youth title I-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 18sue group huilds several
options for opportunily interventions targsted directly at the behaviors that lead to
weltare and poverty. Posi-secondary education guarantees, and priority in a range of
education and training programs, could be linked o avoiding unmarried leenage
parenthood and crime and, as appropriate, complating 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 temale drop-outs with histories of low academic
performance who yet have avoided parenthood, the JOBSTART intensive raining and
services mode! seems worlh developing further. Employment guarantees are
discussed, in the forms both of tax credits {for employers who offer trial employment o
disadvantaged secondary studenis who graduate and aevoid crime and parenthood)
and government-created iohs in the most distressed neighborhoods.

Unfortunately, there is reason o betieve that what can be done 10 increase economic
opportunity will not be enough. Early pravention is also nesded so that disadvantaged
children arrive at adelescence more ready {0 recognize educational and economic
apportunity and able to take advantage of I. The Prasident’'s health care reform
proposal would assure all parents a comprehensive package, including prenatal and
preventive health benatits essential for early child development. in the areas of family
support, Head Stant, and Chapter 1 reauthorization, the Administration is strengthening
programs that provide early developmental services that many are convinced hold the
key to prevention of later self-destructive behavior.

Some children most at-risk are born into families with multi-dimengional, multi-
generational problems aggravated by the neighborhoods in which they live. For such
children, the group believes that prevention may require fundamental changes 10 the
economic, social, and educational structure in some inner-City neighborhoods, and
comprehensive services approaches 1o 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 1o increase relocation of inner-city families
receiving rental assistance,

In light of the fact that the mid-teens may already be 100 late to provide prévention
interventions for some youths, an option 1o fund development of mode! middlg-schoals
is proposed, as are options o develop tederal guidelings for comprehensive health
education curricula {including sexuality education) beginning with the early grades and
continuing through high-school, and school-related health services, including family
planning counselling and services.



Prevention Options October 15, 1993

Ultimately, however, risk-taking behavior, including unprotected sex, 1$ 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 suppon
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 1o 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
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prevention effects of a message of responsibility and opportunity communicated more
consisiently in public policy. To the axtent that prevention of behaviors leading 10
welfare dependency and poverly is an objective, the goals of opportunity and
responsibiity should be pursued in a way that consistently reinforces their message 1
youth.
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A, Prevention through a clear message of responsibility

Options 10 send clear messages about the responsibility of parents to support their
children might include the following:

Al. Minor mothers, who are by definition not adults, should live under adult
supervision and should not be able to use weifare bensafits to establish
independent houssholds. Options for consideration include: a} mandsie states
to require minor mothers (o live with their parents or in other supervised
setiings, b} eliminate AFDC eligibility for minor mothers, and require z?mm 0
raly on their parents for support.

A2, During eligibility for cash assistance, participation by young mothers in
sducation, training, and employment activities should be mandatory soon afier
eligibility s determinad.

A3, Time limits for assistance should he 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 tederal AFDC match rates for cases without established patemnity; b)
lower benefit levels for children without established paternity; ¢) incentives to
states o establish paternity and child support orders for the fathers of the
children bomn 10 teenagers, d) incentives for teenaged mothers 10 cooperate in
paternity and child support efforts.

A message of parental responsibility is at the center of the Administration's welfare
and child suppon reform initiative. This message will reach at-rigk youth asg changes
1o options they lace. A life on welfare will not be among their possible futures, and
males will have no fulures as deadbeal dads. A wellare prevention effect may resull i
this change in options deters® some sexual risk-taking.

Welfare changes may seem 0o absiract and remote o influence behavior as
unplanned and unreflective as teenage sexuality. However, it is widely held that some
kinds of remote future consequences do have such an influence, One of the most

* Whan present behavior is influenced by s wish to avoid a future consequence, the protess can
ba termed ‘deterrence.” Qrdinanily, the term is used in the context of discuasions of rewards and
punishmens. Here, the term s intended to mean only what it means if we say that a sign waming of
the danger of falling deters someone trom walking too near the edge ot a precipice. Falling is not a
punishment for ignoring the sign and walking too near the edge, it is a consequance.

5
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frequenily expressed views aboul teenaged childbsaring is that lack of economic
opportunily is a major contributing factor.’ Adolescents are more likely to undertake
risky behavior when they perceive that they have little to losa.”

We have little proof that risk-laking can be delerred among at-risk youth either by a
message of cpportunity or by a message of responsibility. Discussion of the effect of
increasing opportunily will be left to another section of this options paper, Research
on the effects of wellare policy on childbearing has generally declared them 1o b
small, at most, Allention has been mainly limited o the question of whether variation
n AFDC benefits, either among states or over time, IS correlated with birth-rates or
family structure. Only a weak link has ever been measured.’

However, the effect of variations in AFDC benefits among states or over time probably
is not a very good guide 10 what would happen if we end "welfare as we know i.”
Time-limits and community senice work requirements would constitute a radical
change in the daily life of weltare recipients. Would these and other wellare 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

* Several examples are cited in Cheryl D. Hayes, Risking the Future, Adolescent Sexuality,
Pregnancy ard Childbearing, {(National Research Council, Washington) 1987, Vol I, pp.118-8. Other
examples may be found in, Kenneth B, Clark, Dark Ghetto, Dilemmas of Social Power, Wesleyan
University Press, (Middietown, CT, 1989), p.72; Irwin Garfinksl and Sara Mclanahan, Single Mothers
and Their Children, (Urban Institute, Washington}, 1988, p.85; Eliiah Anderson, “Neighborhood Effects
on Teenage Pragnancy,® in Christopher Jencks and Paul B, Peterson (eds), The Urban Underclass,
{Brookings Institution, Washington} 1881, $.387; Greg J. Duncan and Saul D. Hofiman, *Teenage
Behavior and Subsegquent Foverty.” in The Urban Underclass, p.172; Chong-Bum An, Robert Maveman,
and Barbara Wolle, "Teen Qut-ofwediock Births and Wellare Receipt: The Role of Childhood Events
and Economic Cirgumstances,” unpublished papar,

* The exact mental and emotional processes by which expected consequences (especially temote
consequences kke lost economic opportunily} may influence the sexual behavior of tsenagers ars far
from clear. A conventional view would be that a person iakes an action # he or she prefers the
conseqguences axpaciad from laking # 1o the sonsequences expected from not taking #. With atuisk
teenagers, a number of infervening Tactors may cloud and confuse this kind of rational process. The
remote consequentas may nol be walburderstood, or the likslihood of them rasulling from the action
may be assessed poorly. Sume analysts point 1o immnaturily, impulsiveness, or a high discount of any
wng-lemm tuture consequences, among youlh in general and especially at-risk youth, The behaviorl
modsl informing the following discussion & drawn from the Appendix 1o Crime and Human Nature,
James G, Wilsan and Hichard J. Henmnsietn, (Sinon and Schuster, New York) 1885,

® Robert Motlitt, “Incentive Effects of the U.8. Weltare Systen: A Review,” Journal of Econornic
Literature, March 1992, pp.27-31, Gregory Acs, “The Impact of AFDC on Young Women's Childbearing
Decisions,” {(Urban institute, Washingtony 1853, Duncan and Moffman, 1591, Charles Murray, "Weliare
and the Family: the U.S. Expenence,” Journal of Labor Fconomics, 1993, Vol.11, No.1, pp.s224-s262.

6
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least as important as its magnitude. In other words, the frequency of exemptions from
community service requirements may have more to do with daterrent impact than the
kinds of behavior required.

Option A1 - Minor-maother policies

_ While it has been estimated that half the mothers receiving AFDC at a point in fime

" had their first child as a teenager, in an average month in fiscal year 1992, enly
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.”
Consequently, it is easy to conclude that policies aimed at minor-mothers on AFDC
are not likely 10 have much wellare prevention impact.

However, two tactors of wellare dynamics suggest that minor-mother policies may
have a larger impact than the share of teenage case-heads in 8 current ¢ross-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 1887 through
1992. The entire AFDC cassload increased rapidly during the recent economic
downturn. However, tsanaged mothers increased faster. The share of the AFDC
caseload they represenied increasad by about one-fourth during this period, an annual
average rate of increase of 4 percent.

Second, unmarried teenaged mothars 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 lale-20s. 11 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-tourth of current
AFDC cases may be headed by mothers who came onto the rolls as teenagers.

Since the Family Support Act of 1988, states have the option of requiring many never-
marmed minor-mothers 10 live with their parents or in some other supervised setting, -
rather than establishing their own households. In such cases, protective AFDC
payments arg made to the supervising parent or adult, rather than to the minor-
mother. Exgeptions are made if the mother had already moved out a year prior {0
giving birth or applying lor AFDC, or if the safety of mother or ¢hild 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 AFDIC as a way 1o escape often difficult home
environments.® However, currently, only six states have taken this option, two as part
of damonstrations. To the extent thal the coriginal concermn was well based, it does not
appear that the current State-oplion policy will address it very widely,

Qption At{a) - The current policy could be converted to a mandate. OQbviously this
would increase the likelthood that minor-maothers would be required to live with their
parenis as a condition of AFDC eligibility. On the other hand, the fact that so few
states have adopied this option suggests that a mandate would not be received
enthustastically. Current law permits states 10 exemp! minor-mothers for a varisty of
reasons, including some that would be easy Tor states {0 apply very liberally, |
apoears that states could, 10 some extent, underming the affects of a2 mandate with
which they disagreed. The simplified behavioral modeal skatched above tells us that
uneven and uncertain application of the requirement would tend to reduce its deternent
effect.

At some administrative cost, documentation of exceptions could be required as part ¢f
the case record. However, it is not clear what eflective sanctions for ailure to comply
could be applied o states. On the other hand, too vigorous a pursuil of states for
allowing too many exceptions could result in minor-mothars being required 10 live in
tamily situations that are unsate for them or their children.

It seems unlikely that significant savings would result trom this option. it probably is
too soon to see impacts on caseloads in states adopting the current option.  Howaver,
the proportion of the caseload headed by minor mothers, the fagt that they relain
eligibility in their parents’ homes, and the possitilily that states could avoid the
mandate through frequent exemptions all work against significant impacts.

Option A1{b) - Recently, Robert J. Samueison became one of the morg well-known
advocates of eliminating weltare eligibility for minor-mothers altogether, Such a policy
would make larger changes to the consequences of teenage childbearing than Option
A1(a), and these changes would be certain to apply (o all individuals. On both
dimensions, the delerrent effect of Option A1{b) is iikely 10 be greater.

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

* In "The Impact of AFDC on Family Structure and Living Arrangements,” Bane and Eliwood had
found that single mothers were more kikely to establish their own households in states with higher
AFDC benetits,
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General Assistance currently. Some would also be forced back upon their parents for
support, or might choose 10 marry or work, all responses that arguably are usually
betier than welfare dependency, Howsaver, some unpredictable number of teenage
maothers would not respond by increasing income from other sources, and the efiect of
Option Al{b) would be to reduce the already modest income available to the
dependent children in the family.

Option A1(b} is a special case of a broader deterrent approach, Perhaps the easiest,
and probably the most sffective, way 1o highlight the consequences of bearing children
without the means 10 support them is simply 10 reduce wellare eligibility and benefits.
{For example, the behavioral elfect of time-limits with no subsequent work guarantee
probably would be greater than the sffedt of time-limits followed by community
service,} However, a deterrent objective neads to be balanced against the wellare of
dependent children whose parenis are nol deterred.

in addition, it minor-mothers are not eligible for AFDC, they cannot be required to
participate in programs for AFDC caretekers designed to make them more self-
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 federal savings, AFDC net of foad stamp offsets. No behavioral
effects are modeled. In addition, if some of the children of disqualified minor-mothers
were placed in foster care, the great differential between foster care beénelits and
AFDC benetfits would further reduce federal savings. Making minors ineligible to be

_ AFDC case-heads a state option would reduce the impact as well

Dptions A2 and A3 - Simplicity and cenainty of participation reguirements, time-limits,
and work requirements

Maijor features of the President's welfare reform - time limits followed by community
service - send the massage of responsibility. Basic behavioral theory tefls us that the
message will be diluted for at-risk teenagers if many AFDC parents are 10 be exempt
{particularly very yaung mothers), if activities during the time-limit look like welfare as
we know i, or if the fength of the time-limits may vary very much from individual to
individual., 1t is not just the nature ¢of possible consegquences, but also the perceived
likelihood of ihelr occurrence that influences behavior. Consequences that are more
remole, or are otherwase perceived as less probabie, will have less effect on choices -
such as the choige 1o lake lewer risks with sexual behavior.
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If at-risk youth in neighborhoods with concentrations ot AFDC families see that many
of thair neighbors’ lives are unaffected by requirements o participate in training
activities, or by time limits on cash assistance, they are likely 1o discount the
probabifity that they themselves might be subject 1© mandatory panticipation and time-
limits. So broad and imprecise eéxemption categories would tend {o dilute the
message of responsibility.

On the other hand, i mandaiory participation 18 not required during the period of
eligibility for cash assistance, or  time-limits vaned considerably from case 1o case,
the message of responsibility would tend to become more remote. Responsibility iar

supporting children thraugh work would mova further out into the future.

With young leenagers in general, and with al-risk 1eenagers especially, research
shows a sharp discount of remote consequences” The connection between actions
and consegquances is offan limited 10 a short time horizon. While the actual deterrent
impact of mandatory participation and time-limits remains 1o be seen, if a deterrent
effect on at-rigk teenagers is an objective, the remoteness of the consequences
should be a kay 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 alsec increase costs overall,
Of those on the rolls, a greater proportion would be in activities {education and training
or community service) that involved costs beyond benefits and normal administration.
Whether overall costs would be higher or lower would depend on whether these added
activity levels had deterrent and exit eflects large enough to offset the higher average
case costs. That can be determined only by exparimentation.

Currently, all non-exempt teenage caretakers who have not finished high-school are
supposed to be engaged In educational activities, if AFDC were limited 1o 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 afler two years, for leenage parents while they were teenagers might amount’
to around $1 billion in education, training, child care, and community service costs.™”

* Witson and Mernsteln, 1985, pp.146-7, 174, 205, For a more skeplical view, Cheryl D. Hayes
and Sandra Mofireth, Hisking the Future Adolestent Sexuality, Pregnancy, and Childbearing, (National
Research Council, Washington}, Vol if, pp.33. -

" The estimate is drawn from a cohort-based mode! using exit and return rates from "The
Dynanrmgs of Wellare Use: Implicationg for Implementing a Time-Limited Weltare System,” sipulated o
reviewars by Wendelt Primus on September 29, and unit cost estimales from “Costs of Employment-
Suppont Services Under Welfare Helorm " circulated by Wendell Primus on Ociober 5.

10
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The incremental cost of requiring immediate parlicipation 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 enforcement for the fathers of children bom 10 leenagsrs

The President’s welfare reform proposal will stress the responsibiiity 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 forced to live up to his responsibility to provide regular
financial support for any children he may father i$ not a very real to at-risk teenage
males. It is estimated that paternity is established in about one-third of ali cases
where children are bom 1o unmarried mothers.”” Oniy about 24 percent of unmarried
mothers have court orders for child support, and only about 73 percent of these
receive any of the suppon they are due.” If the partners of at-risk teenaged women
ware more centain that they would be required to support any children they fathered,
they might modity their risk-taking behavior 1o avoid that possibility.

To improve state performance with paternity establishment, the U.5. Commission on
Interstate Child Support recommendad, and the child support issus group appears
prepared to support, a mode! of voluntary and decriminglized paternity establishment,
with the State of Washinglon as the exampie. The voluntary acknowiedgement modesl
builds on tha fact that most unwead parents maintain contact pricr 10 the birth of the
child, but that contact falls off rapidly therealter. Many, maybe a majority, of
unmarried fathers visit the hospital affer delivery. The voluntary recognition model

~ provides education about the importance of paternity and an opportunity for the father
to acknowledge his newborn largely independent from the question of child support.

it seems evident that emphasis on voluntary acknowledgemant, maybe coupled with
eHorts to trangter paternity practices from more effective to less effective states, could
improve the rate of paternity establishment. If paternity establishment became really
universal, there would be no need for policies reflecting a particular prevention
perspective. However, a number of factors suggest that voluntary acknowledgement,
dacriminalization, and interstate technical assistance by themselves will not achieve
yniversal patemity establishment.

P Testimony of David Eliwood before the Human Resources Subcommittee, June 10, 1993, Table
Y.

2 Gordon M. Lester, Child Suppon and Alimony: 1988, Bureau of the Census, 1891, P60, No.173,
Table C.

11
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First, while many unmarrigd fathers visit their partners and children in the hospital after
delivery, many do not. In a recent study of several hundred births 1o unmarried
parents in Minnesota, Esther Wattenberg estimated that about twe-thirds of the fathers
visited the hospital.”™ At this point, we have to speculate whather the same high
percentage are present in the most disadvantaged large urban neighborhood. In any
case, i looks like at least one-third of unmarried tathers currently would not be
reachad by a voluntary acknowledgement campaign aimed at birthing hospitals,

Additionally, as voluntary acknowiedgement programs become more common, two
kinds of responses that would tend 1o limit their effectiveness may be expected. First,
as it becomes known that efiorts to identily fathers for child suppart enforcement take
place in hospitals, fewer fathers will visit their partners, and those who do will be less
recognizable to staff. While soms unmarried fathars are guile willing to acknowiedge
paternily and accept responsibility tor support, others are not.  The link belween
voluntary acknowledgement and support orders, which may not be evident to
unmarried fathers when voluntary acknowledgement programs are new, will become
well known 16 the extent that they are effeclive In increasing orders and support
collections. An avoidance behavioral response on the part of unmarried fathers must
be expected.

Second, it appears that the effectivengss of voluntary acknowledgement programs is
partially a tunction of separating patemnily establishment trom c¢hild support
enforcement.  Staff can stress the aspects of paternity establishment that unmarried
fathers find appealing and costless. But it seems likely that legal representatives of
unmarried fathers gventually will seek to have the link with child support enforcament
made more evident in voluntary acknowledgement processes, so that unmarried
fathers 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 efiectiveness of the strategy may tend (o diminish
gver time. Accordingly, any voluntary acknowledgement strateqy should be
supplementad wilh policies that will be aflective when unmarried fathers do not have a
vOolition to acknowiedge patemity.

Options Adla’ and by - If {ederal reimbursement for state AFDC benefits were lower n
cases wherg palemily was not established, the consequences to states of an
ineftective V-0 program would be more immediate than unger current iaw. it states
were permittad 10 lower benelits in cases without paternity establishment, some or all
of the incentive 10 astablish patermity would pass through 1o the AFDC mother,

" Cited in, David Eliwood and Paul Legler, *Getling Serious Abowut Palernity” January 1893 drafl,

12
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Lower federal reimbursement for cases without patermity could be implemented in a
number of ways, First, the rate of federal reimbursemant could be lowered in such
cases, assuming the beneatit remained the same. Al the pressure would be on the
state. Becond, the state could be permitied (0 provide jower benslils in such cases.
i the benefit were lowered bul the rate of federal reimbursement remained as # is, all
the pressure would be on the mother to establish paternity. In fact, because states

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

The right balance would seem to involve pressure on hoth 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 percert federal match, the matching rate for cases
without palemity might be reduced 20 percent {0 40 percent. Similarly, it a state’s
matching rate wers 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 siale would have an incentive 10 establish paternity. The 20
percent leval is chosen only for dllustration. The optimal level of reduction in federal
reimbursement and benefils to familigs remains o be determined.

Immediate tull-scale implementation of 2 variable reimbursement policy could
overwhelm the IV-D capabilities of states. In addition, patemity establishment appears
1o get increasingly ditficult 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
newbomn - children. For both reasons, a policy of lower federal reimbursemant and
fower benetits in cases without paternity establishment might be implemented for
children conceived and born after passage of the necessary legisiation.

H a 20 parcent reduction in federal reimbursement rate made ng difference to state
patemity establishmant performance, and the policy were implemented {or the entire
caseload at once, annual federal savings would amount o more than $1 billion.
Applying the new policy only 10 applicants {whether first-time or returners) might save
between one-third and one-half of that amount. Covering only first-time applicants
would reducs savings by more than halt again, I slates were permilted {0 reduce
benetits by 10 percent in such cases and siales with one-halt the caseioad dig,
around one-sixth of the AFDC savings 1o the federal government would be olfset by
tood stamp increases.

Option Ad{e) - Incentives for states to {ocus on cases with teenage mothers

Instead of being threatened with a stick of lower IV-A matching rates for cases without
paternily established, states could be enticed with carrots of federal incentives to
devote resources 1o establishing patemity in every case where a mother was a minor
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at the conception or birth of her first child. Al present, these cases frequently lead 1o
relafively low collection levels, and correspondingly low rewards for states,

By design, an incentive approach could be implementad at the rate states found
optimal. The principal consideration would be funding {or 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 {0
provide more federal funds, save federal funds, or be roughly cost-neutral.

Option Ad{d) - Incentives for teenage mothers 1o cooperate with paternity and child
suppo effons .

Currently, as a condilion of AFDC eligibility, mothers are required to cooperate with
gfions 1o establish patemity and obtain child suppon. However, there is some
evidence that unmarried teenage mothers often régard 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 for
failure to cooperate, but frustrate child suppon efforts.™

Paternity testing methods can now give positive resulls with a very high degree of
certainty, Adjudication of the fact of patermnity in a trial selting is becoming increasingly
uncommaon. However, in order for the improved testing 1o be used o prove that an
individual is the father, usually the mother must name him as such, and olten she
must play a central rola in locating him.

To improve the coopsration of teenage or minor-mothers in establishing patermity and
obtaining a ¢hild support order, the minor-mother options discussed above could be
made conditional on paternity establishment.  In other words, minor-mothers might be
required 10 live in supervised setltings, or their eligibility might be restricted, unless
patemity for their children had been egiablishat,

An alternative incentive scheme might supplement voluntary in-hospital paternity
programs by offering a gift in some way earmarked for the newbomn. Such a policy
might promote the willingness of both unmarried teenaged parents to cooperate,
especially i the bonus were offered soon after delivery, when the identity and location
of the father were easiest to determing. However, even if the father did not cooperate
voluntarily, the program could be effective if the mather identified him and provided
information necessary to locate him.

" Fobert {, Lerman and Theodora Ooms {eds). Young Unwed Fathers, (Temple Universily Press,
Phitacieiphia) 1993, pp.220-1.

14



Prevention Options Qctcber 15, 1993

Such incentives might gain public support 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 lesnage mothers end up on the AFDC rolls, this incentive program
has some potential to generate offsetting savings. Assuming around 400,000 births to
unmarried (eenagers in a year, a $200 gift earmarked for every newborn could run
$80 million. Assuming three-tourths 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 $80 pass-through 1o custodial families), the taxpayers
would break even {though the states wouid come out a little ahead and the federal
govemment a little in the hole under current rules for distribution of ¢hild support
collected from fathars of AFDC children).™

* In 1989, the mean amount of child support received by never-married mothers was $1,888.
{Lester, 1981, Table 1} Frobably the average incomes of the fathers ot AFDC children born to teenage
mothers would have lower incomaes than the average for the child-supponl-paying fathers of all children
bom o unmarred mothers. A net increase in collections of $800 from one-third of such fathers seems
realisho,
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B. Pravention through increased opportunity

The link between teenage risk-taking and lack of aconomic opportunity is well
established. I such behavior follows from a belief that there is little to lose, then it
should be possible 1o 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 opporiunities thal are available,

Many Administration initiatives are intended 1o increase opportunity for children and
youth, including Head Stant increases, implementation of family preservation
legisiation, and a major overhaul of Chapter 1 that aim al sarly pravention by giving
disadvantaged children a better developmantal and educational start. Once they have
reached adelascensge and young adulthood, the Administration’s schooko-work and
One-Stop Career Centers initiatives are designed 1© enhance their educatlional and
empioyment opportunities.

Other options could be tailored tor prevention among the populations most at-risk ¢

Bi. 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,

B2. 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) priarity for placement in education and training programs for youth
conditioned on the same kinds of good behavior.

B3. To increase the educational aspirations of young at-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
certainty 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 semor-high students who finish school, don't commit crimes,
and don't become unmarriad teenage parents before they graduate,

B5. A govemment jobs program largeted at 18-28 year-olds in urban underclass
neighborhoods, and conditioned on gvoiding parenthood and crime, and
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maintainmg acceptable school performance, could replicate the strong elfects
that the Youth Entitlement Demonstration had on empiloyment and improve on
that demonstration's lack of apparent effect on childbearing.

B6. A public information campaign and schoot curriculum development initiative
could increase awareness of parenis and adolascents ¢of the sconomic
consequences of finishing schoo! and living in a two-worker family.

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

B8 Any positive impacts found by the rigorous evaluation of the School Dropout
Demonstration Assistance Program could be the basis for promoting a
reorganization of middie-schools serving large numbers of at-risk stutients 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 sconomic opportunity is clear. A
principal intervening varible is education. While education levels and achievement
are associated with higher levels of employment and eamings, teenage childbearing
and its antacedants are associated with academic and behavioral problems in school,
probably both as cause and effect. Low scores on intelligence tests and low 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 arg all associated with poor contracepting.”  Early
initiation of sex and poor contraceptive practices are two ¢of the chief determinanis of
pregnancy risk, Subsequently, teenage mothers are likely 1o drop out of school.*®
Among a cohort recently {ollowed from eighth grade through twelfth, between one-
guarter and one-half of temale drop-outs, gave pregnancy or becoming a parent a3
the reason.” Although some researchers have found significant numbers of teenage
mothers later compileting high-school or GED programs, even the most encouraging

¥ Mayes, 1987, p. 100,
7 Mayes, 1987, 1107,
* Hayes, 1987, p. 126 -
* Mariyn M. McMitien, et al Dropout Rates in the United States: 1807, National Center for
Education Statistics, NCES €3-484, Table 20. The table describes the reasons given by those that

dropped oul belween the T0th and 12th grades. A paraliel tabde in the 1881 repont showed similar
proporiions of thuse dropping oul Detween the 8th and 10th 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 thelr families through their eamings, and more likely that they will become
depandent upon wellare for long perinds. n one study using longitudinal data, 43
percent of long-term welfare recipients had become mothers before they were 18.%

Although influencing the sexual behavior of at-risk tegnagers is a primary focus of
prevention strategy, earlier interventions 10 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 hava
to occur at that stage as well.

A number of current Administration inifiatives are intended 10 glier the circumstances
facing disadvantaged children and thereby improve ther educational and economic
opportunities. The President’s health care retorm proposal would assure all parents a
comprehensive package, including prenatal and praventive health benefits essential to
early child development. Recent data from the Bureau of the Census show thal, 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 gix years of age.

In the coming year, HHS will implement a new subpar{ of title V-8 of the Social
Security Act that provides grants to states for family preservation and family suppont
services. By 1998, these grants will grow to $258 million, and are intended to
strengthen families and improve parenting skills that research has shown are critical to
the development in children of trust 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

* Hayes, 1987, p.127.

' Nicholas Zill, et.al,, “Weliare Mothers as Polential Employees: A Statistical Profile Based on
Nationsat Survey Data” [Child Trends, Inc,. Washington) 1991, p.32.

# Wilson and Mermstein, 1985, pp.226-240,

# John R, Berrueta-Clement, elal,, "Changed Lives, The Effects of the Perry Preschool Program
on Youths Through Age 13,7 (High'Scope Press, Ypsianti Mi) 1984, Tabie 13

18



Prevention Options October 15, 1993

$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" (IASA) 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 pertormance 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 11-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
successiully 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 B1 - Further development the JOBSTART 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 earmings and
employment 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 tollow 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.”®

% Panticipants were low-income 17-21 year-old drop-outs reading below an eighth-grade level. The
median length of JOBSTART participation was six months. The 13 JOBSTART sites varied in the
implementation of the model along several dimensions. However, all sites were to implement four
central 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 performance; 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.

% More precisely, subgroup members were not living with any children of their own on enroliment
into JOBSTART. Evaluators are not sure how many might have been mothers living apart trom their
children. For convenience, this group will be called childless.

% George Cave, et.al., "JOBSTART: Final Report on a Program for School Dropouts,” (Manpower
Demonstration Research Corporation, New York) 1993, Table 5.6.

%" Cave, 1993, Table 6.6.

% 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 of experimentals became mothers.
Second, a smaller percentage of those experimentals who became mothers received AFDC. Higher
eamings among recipients appears to account for the difference. !t 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 buliet, JOBSTART s one of a very few opportunity-
enhancement models with demonstrated welfare prevention impacts. The apparent
JOBSTART fertility impacts lend at least waak support, and the significant walfare
impacts lend stronger support, 1o earlier similar findings of a less-rigorous evaluation
of Job Corps, on which JOBSTART is modelied. Despite the uncertain employment
and earnings impacts and unfavorable short-term cost/benefit ratio,”™ some further
refinement of the model should be considerad.

A JOBSTART variation targeted on childiess female drop-outs could be tested.
Reanalysis of the JOBSTART data would look for administrative or program design
features that appear {0 be associated with impacts on the subgroup, Those features
would be combined in a mulli-site demonsiration. A well-designed family planning
services component would be congidered as an enhancement (0 the model.

A demonstration strategy, rather than broader implementation, is warranied by the
modast size of the prevention impacts and unanswered guestions about the exact
mechanism of the impacts and how thay might be enhanced. Al present, the
JOBSTART model tor childless temale drop-ouls doss not promise a lgrge prevention
effect, but it does represent ong ¢f the only opporntunity enhancement inlerventions
with a demonstrated pz‘evemian etfect,

Option B2 - Condition some education and training funds on aveiding unmarried
teenage parenthood

One recurrent theme in the remarks of & group of expernts invited by the issue group o
discuss prevention strategies was that current government programs are perceived by
youth as favoring those who get into trouble, For the unmarried 16 year-old girl who
has a child, the government has AFDC, food stamps, madicaid, and perhaps housing
assistance. She may have enough income trom government aid to escape a ditlicult

® JOBSTART was an intensive intervention, with costs that were high in comparisan to other non-
residential JTPA programs. Average costs for the core components per JOBSTART participant varied
widely among sites {$2,200 to §8,800), in pan due 1o the length of the program in the sites. [mpacis on
earnings and wellare receipt did not appear 16 be diminishing in later quaners, and sc probably would
cortinug (0 accrus beyond the agcounting perod gmployed by the evaluator.  In addition, nor-monetary
benefits of the pregram, such as some benelits of additional education, could not be included. With
those qualifications, the evaluators acknowledge, *... the program’s bottom line after four years of
ioliow-up from both the laxpaver and sogietal perspectives appears (o be largely negative.” (Cave,
1993, p.228} In effeqt, taxpayws’ invesiment of sround $4.500 per JOBSTART patlicipant was not
offget after four years by about $1,100 in welfare savings from women without children{Cave, 1993,
Table 7 8}, For those women, inCreases in sarmings ware more than offset by lower transfers,
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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 beliets 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 difference 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 ¢oliege 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 tor 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

¥ 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 qualitied 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; i)
variation in the Pell maximum for this segment of the program; iii} behavioral
conditions for eligibility.

iy Although Pells are virtual entitlements to students identified as eligible by qualitied
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 untit 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
pubtic information campaign could carry this message to students and their tamilies, to
some extent increasing the perceived value of avoiding trouble and pursuing
education.

i} 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. |f 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 1o 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.

iti) 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 could alse 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 that needy students are being singled-out for behavioral
conditioning. In the last analysis, the proposal would have 1o be defended for what it
was, an effor 0 reward the good behavior of 2 subgroup of teenagers for whom
misbehavior tends 1o be more common and more costly to society.

Because Pell maximums currently are datermined essentially by dividing appropriated
funds by the number of gligible students, a higher maximum (0 reward good behavior
by needy students could, in theory, be cost-nautral, i amounts to other Pell recCipients
were reduced. Altematively, reward funds might be added to Pell appropriations. In
gither case, the amount of reward funds required would depend upon the good
behavior conditions, the means-test, and uplake rates. For example, in academic-year
1889-90, about 10 percent of dependent students cams {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 current recipients would amount 1o about $100 million. 1t would be
very difficult to have confidence in any estimate of the number of cusrent recipients
who might quality for the higher amounts on behavioral grounds, let alone any
behavioral effects the guarantee might have.

Option B2(b} - Reasons similar 1o those advanced for B2{a) could also argue for
giving priority in a range of sducation and training programs to otherwise-gligibles who
also met good behavior standards.

With some programs and in some tocalities, good hehavior pricrity might not have
much practical impact. It applicants are not being turned down {or program slots,
prigritizing will not have much etfect on who participates, Nevertheless, priority for
good behavior is a policy theme that could be expressed simply and applied broadly,
qualiies thal would tend to enhance public awareness and pravention effects. And,
sinca neither aligibilty nor assistance levels are changed, spanding should not be
aftected.

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 siots. T adopt this option, the importance of modest changes in the
reward structure implicit in government aducation and training programs would have to

> Chuck Bryce and Card Schmitt, Financing Undercraduste Education, {National Center for
Education Statistics, Washington) NCES 23.201, 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-to-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; ¢} 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.®® 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.

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

% Bailey and Merrit, 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 etffort. 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
tfollowed by employment and supplementary part-time academics; to build up the
uneven health 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 ievel, and with federal planning and
implementation incentive funds for schools that adopt the model.

Options B4 and BS - 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

3 The simple behavioral model implicit in this section is drawn from the Appendix to Witson and
Herrnstein, 1985,
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scme subgroups i3 driven more Dy supply or demand factors. The Youth Entitiement
Program of a decade ago provided strong evidence in support of demand thecrias.
However, supply theorias persist and the possibility cannot be dismissed that
employment characteristics of at-risk youth and availability of alternate income sources
has changed since the early 1980s.

Option B4 - This option borrows features from Eugene Lang's promise of college
educations 1o a class of disadvantaged junior high-schoo] students, but promises
employment rather than college. Junior-high or high-school students would be
promised a period of rial employment with a future if they compiete 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 despile the promise of 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 of the Boston Compact show that
employer support will depend upon the ability of problem schools 1o make
improvemants in the way they fullil their primary educational mission.

-Potential employers would be sought among large public and private employers in the
locality. Howaver, smaller employers could be recruited as well, as long as the
promise was made o individuals rather than, for example, 3 whole class or school.

Local employers, such as the phong company and other service seclor businesses,
who hire large numbers of skilled and unskilled empioyees for work in or close 1o the
disadvantaged neighborhood would have an incentive to parlicipate.  Such employers
probably would benefit from the good behavior screener, i, as appears 10 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 of
qualified candidates they could expect to hire. As an elaboration of the modsl,
employers might help develop and deliver workplace expectations training for those 1o
whom the promise was made. However, to reach large numbers of students, the
pragram 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 for some specified period,
Experience with the Targeted Jobs Tax Credit and other job subsidigs aimed at
structural unempioyment has not been very encouwraging. Uptake among employers
has been disappointingly low, apparently due to high administrative burden and stigma
attaching o the subsidized applicants. However, somewhat larger credits in a
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program that screened youth for good behaviar may be perceived as worthwhile by
employers who must hire large numbers feom 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 supplamental services
employad. Probably, a development and demonstration phase ought 1o be {ried first
1o test designs to maximize employer regponse and to find out whether the theoretical
prevention effect would materialize.

Option BS - A targeted government job creation program probably would raise
employment more effectively than a tax-credit-subsidized job-promise program like
Option B4, While tax-credits would dapend upon private sector uptake, which
historically has been low In such programs, job creation programs have greater control
over the level of amployment generated.

The large-scale 1978-1980 Youth Entitlement Program had an average of 20,000 to
25,000 disadvaniaged 16-13 year-olds employed in full-lime 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 raisad 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 biack and white male youth
disappeared during the program.

It should be noted that, although the Youth Entitlement Program succeeded in raising
youth smpioyment dramatically during the program period, and smatler impacis
parsisted more than one year afler the program ended, YEP apparently did not have a
prevertion effect. School drop-out and childbearing rates were about the same in
program and comparison sites.” On the other hand, YEP was not conditiongd directly
on avoiding teenage parenthood, and the level of family planning counselling and
services that were available o participants is unclear.

¥ Judith M. Gueran, "Lessons From a Job Guarantee, The Youth incentive Entitliemem Pilot
Proiets,” Mangowsr Demongiiation Hessarch Corporation, Naw York) 1984, p.33.

% Gueron, 1884, p.45.

7 Gaorge Farkas, elal, “Post-program Impacts of the Youth Incentive Enditlemert Pilot Projects,”
{Manpower Demonstration Research Comoration, New York} 1984, pp.52-3, 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
oftset 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 possibie 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

*® These and other poverty and income statistics in this section are taken from, Poverty in the
United States: 1992, Bureau of the Census, P-60, No.185 and Money Income of Households, Families,
and Persans in the United States: 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 par 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. Poverly 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 econemics 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

¥ More precisely, the age of the householder was 25 to 34 years.

“® See also, Charles Murray and Deborah Laren, "According to Age,* prepared for 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.*’

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 aleng 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 1o
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.

" James E Rosenbaum, "Black Pioneers - Do Their Moves to the Suburbs Increase Economic
Cpportunity for Mothers and Children?" in Housing Policy Debate, Vol 2, lssue 4, pp.1170-1213.

2 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. It is not clear that the positive impacts 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 oftered, we could be confident that self-selection into suburbia was not
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QOption BA - Middle-school intervention

in the 1988 Survey of Family Growth, about ons-in-four unmarried 15 year-olds
reported that they were gsexually active.® The 1890 Youth Risk Survey found that 40
percent of 9th graders reported having had sexual intercourse® By the 10th grade, 7
percent of all studenis who ware 8th graders in 1988 had already dropped out of
schoot, 10 percent of black students.™ Truly preventive interventions will have to
come earlisr than the 8th or 10th grade {or many at-risk children.

in & 1990 report, "Tuming Points,"” the Carnagie Council on Adolescent Devslopment
formulated a series of recommendations to change the way our middle-schogls
{grades 7-8) are organized and the ways they try to meet the educational and other
needs of pre-adolescents. Themes of the recommendations included smaller leaming
"houses” within large middle schogls, team teaching, adult advisors for @ach student,
development of capacities for critical thinking, life sciences, citizenship education and
community service, mixing students of diferent abilities, empowerment of teachers,
speciic training for teaching i middie-schools, comprehensive health services,
involvement of parents, and support by the business community.*® While some of 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 oppontunities and to take advantage of them.

Beginning in 1991, a total of 85 projects were funded by the School Dropout
Demonstration Assistance Program 1o test many of the glements of the Camegie
Council model. Five school restructuring programs and 18 projects targeted o at-risk
middie- and high-school youth wilt be subject 10 impact evaluations, with the targeted

respinsibie for a 14 percent employment Increase. Mowever, if one-third lurned down an offer in order
o get thew preferred destinalion, that could easily account for the chserved impact.

Finally, anslysis was based on a survey o movers with a response rate of 67 percenl. Response rates
for the study of children were even lower, The evalualors ook steps 1o check for bias infroduced by
these jow rates, and concluded that none was fikely, '

* “Premarital Sexual Exparience Among Addlescent Women - United States, 18701988 Morbidity
and Morality Weekly Heport, Centars for Disease Conlrol, Jan 4, 1981, Table 1.

* 1992 Green Book, p.1082.

* MoMiien, 1993, Table 1%, By the end of 12th grade, 11.6 percent of the original Bth grade
cohan were no fongar aftending. Some of those drapping oul by the 1(8h gratde had relurmned.

** "Turning Points, Preparing Amencan Youth for the 21st Century,” abridged version, {Carnegie
Council On Adolescent Developmeni, New York) 1890, pp.10-26.
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programs evaluated based upon random assignment of at-risk youth 1o the modal
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 1o
about anocther $50 million,

The targeted projects may be organized as special programs for at-risk youth,
schools-within-schools, alternative schouols, or other arrangements. Projacts must
include acceglerated lsaming, attendance monitoring and follow-up, family outreach,
counseling, carear awareness and vocational training, social services, and inks to
feeder schools and the business community.

in fight of the substantial demonstration research resources invested in this drop-out
prevention etfort, it would be premature 1o promote wider implementation of model
middie-school elements before 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 tunds reach the poorer middle-
schools, and consider technical assistance and incentive funding o adopt model
glements with demonstrated impacts.
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C. Family planning

By ong estimate, about one-halt of all initiat premarital pregnangies ocour within the
first six months of sexual activity. About one-in-five oceurs in the first month, Y
Clearly, if teenagers were better contraceptors when they first became sexually active,
significant reductions in unintended pregnancies would be possible.

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

C1. Develop guidelines for a sexuality education curricula as pant of a
comprehensive health education program, beginning in the early grades.

C2. Increase the outreach efforts of family planning services agencies, enhance
counseling servicaes provided by those agencies, and increase the accessibility,
both in location and hours of operation, of those agencies (o teenagers through
school-based and school-linked services.

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

C4. Through the Office of the Surgeon General, invitg television network and local
station executives and family planning expens 10: a) develop acceptable public
service messages and programming prometing: i) delaying initiation of sex; i)
the moral and prudential importance of contraception at the first (and every)
sexual experience, iii} the safety and effectiveness of available methods to
prevent contracephion and the trangmission of sexually transmitted disegses; b)
undertake an industry review of the presentation of extramarital sex,
responsible contraception, and the consequences of teenaged childbearing in
entertainment programming.

Option C1 - School health education and school-related health services

Teenagers olten evince mistaken views about reproductive processes and
contraception. Although about three-fourths of adolescents repornt having received
some sexuality education before leaving school, *® the extent and timing of the
education is uneven. Only about 10 percent receive a comprghensive program; most

* Cheryl Hayes and Sandira Hoffreth {eds} Risking the Future, Adoloscent Sexuslity, Pregnanicy,
and Childbearing, Vol i, {National Research Councll, Washinglon}, 1887, p 4.

* Hayes and Holfreth, 1887, 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.®

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 of tederal 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 weltare.

QOption 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.

“® "Preventing Teenage Pregnancy," CQ Researcher, Congressional Quarterly, inc., May 14, 1993,
p-423, Hayes and Hoffreth, 1987, p.144.

* Hayes and Hoffreth, 1987, pp.215-6.
*' Hayes and Hoffreth, 1987, pp. 215-6.
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About two-thirds of females who first had intercourse when thay were under age 15,
and about one-half from 15 to 17, and about two-tiiths of those aged 18 or older raport
not using any contraceptive method. Among the great majority. who indicate that
infercourse was unplannad, only 12 percent reported in g 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 nat
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 report that
they did not want 10 use contraceptives. .-

Review of focus group discussions with teenage females find that a reluctance to
acknowledge {{o 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 sexualily edusation clearly can address lack of knowledge
about contraceptives, policies are needed to improve availability and to provide
effective contraception even when, as is aspecially the case among very young
teenagers, intercourse is unplanned and the parties do not "think of® protecting
themselves. Less than hall of teens raceiving family planning services receive them
from a private physician,™ Although outreach by {amily physicians might be
encouraged, teenagers' reluctance 10 acknowledge being sexually active may
constitute more of a barrier to family physicians than to family planning clinic staft.>

Qutreach and enhanced counseling services by family planning clinic stalf may be
able to reduce the delay between initiation of sexual activity and request for family
planning services. The Self Center, a three-yaar demonstration preject for inner-city
mingrity junior and senior high-school students in Baltimore, apparently made
impressive impacts on postponement of first intercourse among femaies, clinic

¥ Hayes and Hoffreth, 1987, p.398.

¥ Lulu Mae Nix, el.al., "A Foous Group Study of Sexually Active Black Male Teenagers,”
Adolescence, Vol XX, No @1, Fall 1988, pp.748-9. Freva L. Sonenstein, "Risking Paternity: Sex and
Coniraception among Adolescent Malas” in Adolescent Fatherhood, Arthur Elseter and Michael Lamb
{eds}, {Lawrence kribaum Assoc., Ing., Milisdale, NJ) 1986, pp.44-47.

¥ Hayes, 1987, p.154,
¥ Hayes, 1987, p. 158
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attendance by females prior to tirst intercourse, and reductions in conceptions while a
comparison group of schools saw sharp increases.™ It should be noted that impacts
on tgenage childbearing were also driven by in¢reased abortions.

The very encouraging results of 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

T oservices 10 underserved students successiully, had only minor positive impacts on
pregnancies.” The level of support for family planning education and services in
these schookbased sites appears o have been lower than in the more successiul Self
Center model. In addition, the schoollinked arrangement of the Self Center, which
aliowed it 3 measure of privacy, and also allowed access by teenagers nat altending
school and during houes and days when school was not in session, has also been
cited as a design fsature responsibie for its iarger 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
taeniagers receive priority in implementation of health care retorm, and also that
implementation of the school-based health services strategy not be delayed until
timplementation 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 family planning during the previous two Administrations should not continue during
debate over the shape of health care reform and planning for its implementation,

Qption C3 - Qutreach to an especially vuinerable population

Research points to one especially vuinerable population that justifies a special
outreach efforl. Receipt of wellare as a dependent child by itself appears o increase
the likelifood that teenagers will bear or father children.”® But whaether or not receipt
of welfare itself independently increases the likelihood of teenaged parenthood,
chikiren in wellare families are likely to possess other characteristics associated with
teenage childbearing. Daughters in mother-headed families iniliate sexual activity

* Mayes, 1887, p172:8.

¥ Thaodora Qoms and Lisa Horendeen, “Teenage Pregnancy Prevertion Programs: What Have
We Leamed?” Family impact Seminar, May 1989, p.t1,

% Duncan and Hofiman, B Lerman, "Who are the Absent Fathers?,® Youth & Soclety, 18:3-27,
1688
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earlier than daughters from intact families.®® About haif the single mothers on weifare
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.® Low levels of parents’
education is associated with a lower probability of contracepting at first intercourse
and greater likelihood of bearing a chiid outside marriage.®

In short, the daughters of mothers receiving welfare are unusually at risk of becoming
teenage mothers and wellare 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 unmarrled 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 concemn 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 etfort might be staffed sympathetically by other welfare mothers in
transitional and post-transitional community service assignmens.

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

* Hayes and Hoffreth, 1987, p.25.
® Hayes and Hoffreth, 1987, p.24.
' Hayes and Hoffreth, 1987, pp.63, 87,

52 Special tabulations by Child Trends, Inc. of data from the 1987 National Survey of Children.
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from one generation to the next - tamilies, schools, and refigious instilutions.
Unlortunatsly, teenagers most at-risk oflen have wesak ties, if any, 1o those institutions.

It is widely believed that the value-transmitting 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
influgncing broad messages about family and responsibility transmitied through peer
groups and ielevision. Here we note possible connections between television and
responsible contraceptive practices,

A niumber of other indusirialized nations have been found to have levels of teenage
sexual activity similar {0 ours, bul levels of both abortion and teenaged childbearing
that are well below the United States.” One of the reasons cited for the difference, is
the ditferent level of public acceptance of contraception, evidenced in public
information and media advertising.

In the United States, the broadcast media have rejected contraceptive advertising
because a significant segment of the audience they hope to attract would find it
gbjectionable. Heluctance to air certain kinds of contraceptive-related public service
messages has also been found.® Howaver, substantial majorities of the public would
not find such advertising objectionable, and the majority grows 1o about three-fourths
when the question meantions the role of condoms in fighting sexually transmitied
diseases.”® The logic behind avoidance of contraceplive advertising is further strained
by survey data showing that the television industry dogs accept advertising for other
products which jarger minorities of the public fing objectionable.

It is ima for a national discussion of the jow level of contraceptive nformation and
messages about responsible use in the meadia. This initiative would involve a research
element, to review and develop evidence about the role of contraception advertising
and public information on the inwer pregnancy rates in Westemn Europe. it would also
include discussions between the Surgeon General, prevention experts, and television
executives {including both network executives and representatives of the much more
segmented cable programming], abouwt how 10 make sure that leenagers most at-risk-

¥ Hayes and Hoffrath, 1987, .27, “Attitudes About Television, Sex, and Contraceptive
Advertising,” Planned Parenthood Federation of Amaerica, 1887, p3.

* Draff Office of Poputation Aflairs paper, *Adolescant Pregrzncy ang Childbearing: International
Comparisons”

¥ Hayes, 1987, p.151.
* Planned Parenthood Federation, 1867, p.a.
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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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D. Prevention and social institutions

The discouraging trends in childbearing by unmarried teenagers are largely driven by
initiation of sexual activity at younger ages. In 1970, ong in twenty unma{{ied 15 year-
olds reponted 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
explanations for this trend have not been advanced. And, while age of menarche has
dectined significantly over the long-term,™ it will not account sufficiently for shorier-
term trends or differences among population subgroups.,

We are left with looking for the roots of this trend toward earlier and earlier onset of
sexuality m changes in secigl institutions whose junction has been to govern and delay
sexual behavior among adplescents, padicularly institutions that develop powers of
self-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, particulary for abrigk youth,

Research has associated early onset of sexual aclivily with being raised in a single-
parent family, academic and behavioral problems zzz school and low educational
aspirations, and low levels of religious association.”® f recent trends in upmarried
teenage childbearing result, in parl, from a weakening of the effectiveness of family,
schools, and churches in controlling natural impulsiveness and risk-taking in
adolescents and deveioping seli-control, can government action strengthen the
institutions and improve their etfectiveness? Wae have few working models of such
interventions. However, the following optians propose o explore this possibility.

£1.  The possible effects of television on impulsive behavior and childrer’s views of
sexuality and the family, and the medium’s potential for supporting the family's
function of developing character in children and youth could be the subject of a
Presidential commission.

D2, To address the comprehensive and multi-generational nature of economic,
aducational and social deficiencies in the most disadvantaged neighbornoods,

¥ "premarital Sexual Experience Among Adolescent Women - United States, 1970-1988," Morbidity
and Modalily Weelkdy Henest Genders for Disease Control, Jan 4, 1991, Table 1.

® Hayes and Moffreth, 1987, pp. 75, 82,

# Daniel P. Moynihan, Family and Nation {Harcount Brace Jovanovich, New York) 1886, p.167.

T Hayes, 1987, pp.98-104.
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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.

D3. 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_freduce social isolation.

D4. 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. '

DS.  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.

D6. 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 atter their AFDC time-limit has expired.

Option D1 - Presidential commission on television, the family, and character

The public is more certain than the experts about the 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.”

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

" Planned Parenthood Federation, 1987, pp.3-4.

42



Prevention Options October 15, 1993

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 gratitication that has been observed in the context of research on television
and violence.”® 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.™

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.”® 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 impaortant 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.

2 Aletha C. Hﬁston, et.al., Big World, Small Screen - The Role of Television in American Society,
{University of Nebraska Press, Lincoln) 1992, pp. 46-51, 135,

" Wilson and Herrnstein, 1985, pp. 338, 350.
" Hayes, 1987, pp. 105-6.

™ Hayes, 1987, pp. 91-2.

® Hayes, 1987, pp.91-2.
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Although the public’s interast in the possible effects of television on character
development and sexual behavior is not likely to.be disputed, the ongoing public
debale about the effect of ielavised violence shows how difficult it s 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 coniront the
possibifity that free expression has been ascendent over responsibility 1o others and
the common good.

Option D2 - Neighborhood and comprahensive approaches to prevention

While teenage childbearing is not exclusively an innercily problem, teenage mothers
are often more concentraled in inner-city neighborhoods than elsewhers. Research
indicates that neighborhoods themselves may promaote teenage childbearing, with the
most disadvantaged neighborhoods having very large effects.

"Epidemic” and “tipping” models have been suggestad 1o explain neighborhood effects
on underclass behavior. Whatever the process, in the worst neighborhoods, the pillar
social institutions typically are all in decay - lamilies, schools, policing, other municipal
services, and employment. The comprehensive nature of the problems seems {o call

for maximum coordination of resources in an equally comprehensive intervention.

Option D2{a} - A ot of interest and hope follows efforts to coordinate and optimize the
effects of the considerable levels of govemment social spending already tlowing into
inner-city neighborhoods, Howevear, ong ingredient widely regarded as g necessary
foundation for twrning a neighborhood around - employment - seems 1o require more
than better use of current government program funds.

Programs exist to prepare residents of disadvantaged inngr-city neighborhoods for
employment outside their neighborhoods. Increasing employment apportunities within
these neighborhoods would require either creation of a public jobs program or an
infusion of private capital. Empowerment zones reprasant an unusual opportunity for
the latter.”®

7 Jonathan Crane, "[iopping Out and Teenage Childbearing,’ in Jencks and Petersan, 1981,
£ 317,

 Bix urban zones {each with a population of no more than 200,000 and a poverty rale of at least
20 percent in each census fract) will sach receive 350 million block grants in each of the first two years
of designation.  They also will share most of §2 billion in tax incentives over the first five years of
eperation, and gradually declining tax incentives over the remainder 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 resident employed, {it is expected that most of the employees covered by the credit will not
rapresent net employment gaing for the neighborhood.)
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The most dirget means of promoting prevention themes mn empowerment zones would
be to require the strategic plans that applicants submit 10 address subjects and issues
research and experience show are critical 10 pregnancy, drop-out, and welfare
prevention. For example, applicants might be directed 10 addrass in their strategic
plans how they will increase epportunity for male and female youth who display the
characteristics and behavior that puls them at-risk of sarly sexual initlation and
becoming a teanage parent, In light of what we know about the links between stable
farnilies, educational sucecess, pregnancy prevention, and empioyment success, the
introduction of prevention themes into the strategic plans would 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 1o require the strateqic plans to
address such prevention issues, and then give weight to these elements in the
competition for designation of empowerment zone status.

Prevention wauld become a more optional theme if, instead of specitying issuss 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 implemsnting an effective
strategic plan focussed on the economic development and smploymaeant glements of
empowerment zones represent a very large challenge. if may be unrealistic 1o
suppose that local zones will also be able to make 3 guanium leap from the current
_ tangle of social programs in an urban neighborhood 1o a comprehensive services

- approach favored by much theory and little practice.

A medium-sized wban zone of 100,000, with a povery rate of 25 percent, might, aver the first five
years, receive $300 milfion in grants and credits, or $3,000 per person, or 12,000 for every poor
person. Although the internal distribution of these funds will vary from zone-to-zone, clearly,
empowermernt zones have the potential to provide a rare large infusion of private capital and
employment subsidies into inner-city neighborhoods where teenage childbearing is mmost prevalent,

To be desighated an empowerment zone, an area must submit a strategic plan that deserdes the
coordinated economic, human, community, and physical development proposad for e zons, Stalutory
language describing uses of grant funds echoes the theme that social and community deveiopmant are
intended 10 complement sconomis developenent in the zones. Thess statulory references 1o sodal, as
well ag econamic, obijectives could be the basls of federal efforts 1o promote prwaﬁmﬁ hames in
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 aiso 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 tamilies, 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 D3 - 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 exampie, 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

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
weli-oft 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,* 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 parnt 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

® 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 D5 - 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 suppor 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 réligious 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
tunding, so that new legislative authority would not be needed.
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The National 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 ot churches on character development and support of
the tamily presumably come through their religious activities,  rather than through
providing services that substitute for government services. There is no centainty 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 D6 - Prevention counselling by young AFDC 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.® However, there
are good grounds to at least explore this intervention more fully.

In theory, counselling of at-risk teenagers by young welfare mothers couid be
especially effective. The peer counsellors’ similarities in age and background would
increase their credibility, and their persona! 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

® Hayes and Hoffreth, 1887, pp.27-8.
% Hayes, 1987, pp. 145-6.
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absent fathars of their children, Frank Furstenberg found that virtually all the young
parents belisved it would have been betier to postpone the birth of their first child ®

-
- 4

Voluntger peer counsellor programs might be tunded by the same sources used to
fund life-options and sexuality education programs. However, welfare reform could
create other opportunities for peer counselling. Requirements for mandatory activities
during time-limited eligiility for AFDC might be expanded 1o aliow volunteers (o be
traingd and assigned as peer counsellors. Mandatory aclivities will include human
capital enhancement and labor market tests. Peer counselling at-risk teenagers might
he included in the range of acceptable activities due, at least in par, to the apparent
benefit to peer counsellors, Descriptions of peer advocate programs report increased
knowledge and responsibility among the peer counsellors.™  Additionally, peer
counsalling training and experience might be embedded in an enhanced education
and training program to prepare candidates for related permanent employment.

Additionally, posttransitional communily service could include peer counselling
assignments. As with counselling during time-imited eligibility for AFDC, post-
iransitional assignments would have 1o be among volunteers. Generally, it should be
expacted that parents who reach the end of the time-limit and become subject 10 the
community service requirement will have fewer labor-market advantages, such as less
education, and work experience, and perhaps more emotional and behavioral
handicaps. These charactaristics might aiso reduce their efiectiveness as peer
counsellors. Accordingly, we should expect that assignment of post-transitional
community service workers as peer counsellors might réquiré more screening and
training than assignment of transitional period recipients.

® Frank F. Furstenberg, Jr., el.al., "Caring and Paying: What Fathers and Mothers Say About Child
Suppont,” (Manpower Demonstration Research Corporation, New York} 1682, p.54.

* HMayes, 1887, p.146.
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EDUCATION-ORIENTED DROPOUT AND PREGNANCY PREVENTION PROGRAMS

The evidence on education-oriented dropout and pregnancy prevention programs indicates that:

* Disadvantaged youth do not have adequate information on educational or occupational
opportunities available 1o them.

. ‘Where opportunities are available, disadvaniagcd youth require social support systems
to enable them o take advantage of tose opportunities.

s Immediate and longer term incentives are necessary to provide motivation 10 improve
their school performance and complete high school,

The following summarizes the research on dropout prevention, outlines components of effective
dropout prevention programs, and describes incentive programs for improving school
performance and completing high school.  These components and Incentives are best
implemented in comprehensive programs and school-wide reform efforts that provide early
mservention and include high expectations for all students.

The evidence indicates that youth from welfare and other low-income families fail to attain
high school graduation because they see no connection between remaining in school and
improving their future prospects. At-risk youth often have little information about jobs
apd careers and few role models in good jobs, They are convinced that they will never
attend college, becanse funds to go to college will not be available.

. Young women who attach less importance to school or work and who feel that they
have few educational and occupational opportunities are more likely to become teen
mothers. Those with lower scores on tests of academic performance and, particularly
for blacks, lack of future educational plans are more likely 1o become pregnant and drop
out of school or vice versa 1o drop out of school and become pregnant.

. While sarly childbearers are more likely not to finish school, many complete high
school, obtain stable employment, and control their future fertility--contrary to
stercotyped images of adolescent mothers, Higher levels of success are related to:
higher educational aspirations, especially if the young mother was at grade level at the
time of the pregnancy; the willingness to avoid additional pregnancies; and temporary
residence with parents, who often provide support for a teen parent to finish high school.

From a policy perspective, this suggests that leenagers's awareness and perception of what she
would stand to lose by becoming a single mother can act as a powerful deterrent to doing so.
Youth need to be better informed of the opportunities available to them and provided with
incentives to take advantage of those opportunities.
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Disadvantaged students frequently begin school without the skills needed to succeed and, by the
sixth grade, many students 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 schools, 2 "school within a school, ™ altarnative schools that serve only at-risk
youth, or other similar arrangements or could be incorporated into school-wide reform efforts.

» Accelerated learning sirategies for improving academic performance,
® Systematic monitoring of attendance and follow-up with parents,
®  Counseling services which include individual, group, or family counseling.

. Eull-time counselors may work with teachers, parents, other comnunity service
agencies, and employsrs.

» Advisor/mentors also assist students wigh school-refated problems and in their
interactions with community agencies and employers. These individuals--both
school-based and volumeer--are proactive in their approach, seeking out students
rather than waiting to be contacted by students.

. Career awareness and preparation services (such as career guidance, vocational
training, enhancemem of employability skills, job internship, and job placement
services), and

31 : gricnce is a key incentive and means of linking the value of
schouimg mnglbiy to future work.

. Social support services can be based in the school o provide services such as day care
for children of students, health care, and transportation. Alternatively, & case manager
located in the school can refer smudents 10 services available in the community such as
legal gid and financial support.

*Tuition Guarantee” Plans. Although the availability of student financial aid 15 broadly
advertised, many have conciuded that the message is reaching only the academic achievers
among the poorest students.  This has led to several “tuition guarantee” plans through which
elementary or junior high school students from the poorest families, in return for variows
academnic and moral compnitmients, are promised full-cost funding for two or four years of
college.

* Sponsors of these programs have found that in addition to tuition guarantees, other
support services, such as meatoring, tutoring, and establishing links with colleges,
are also necessary to encourage youth fo remain in school, -
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: i 01 pram. Four colleges have sarmarked scholarships for high
schoal graduxtcs who i;?c in {)maha 5 pzzhhz: housing. Every child with a perfect school
attendance record receives a $100 saving bond at an end-of-year ceremony. These
bands, as well as recreational and parent/student activities, are partly funded by a $1
surcharge on public housing residents® cable TV fees which are discounted.

*Job Guarantee” Programs. Paid work experience of less than 20 hours a week can provide
work-based learning that enriches school-based learning and links scademic leaming to future
employment.  Adult supervisors and co-workers act as role models in the work place. Job
placement assistance is particularly important to disadvantaged youth with little information and
few connections enabling them to find initial employment,

artnersh The purpose of the Job Collaborative program of the Boston
C{;mpact is m zm;;mvc the quality of public education and increase employment
oppormnities for youth by securing employment {}ppartumtws afier school, in the
sufrier, s3nd upon graduation,

. Placement of high school graduates is based on their high school achievement
and attendance.

. Career Specialists provide a variety of services to students such as career
awareness, job waiing, counsclling, resume and inerview preparation, college
and finarial aid applications, as weli as job placement services.

. The number of youth served has increased since the program began in 1980 as
the number of companies participating has increased. Boston public high school
graduates earn $3.00 more per hour than the national average and have
much lower unemployment rates.

Wellare Sanctions and Benefits. Welfare reform programs such as Wisconsin’s Learnfare and
Ohio's LEAP program show that finarcial sanctions and incentives alone are not effective in
increasing school enroliment and attiendance.

y's Lo ; _ APY Program uses financial incentives and
pcnaitzcs 10 pmmotc scimc} amn&m among pregnant and pmnzzng eenagers on
welfare, Teens who provide evidence that they are corolled in a school or program
receive a bonus payment of $82 and $62 in their welfare chesk for each month in which
they meet the program’s attendance requirements, Teens who do fail 10 provide proof
of school enrollment have $62 deducted from their grant in every momnth until they
comply. Similarly, enrolied teens are sanctioned $62 for cach month in which they
exceed the allowsd number of unexcused absences.

. Each LEAP teen is assigned to 8 case manager, who is responsible for
explaining the rules, monitoring compliance, and helping the teen overcome
barriers to schoo! attendance. Teens are also eligible to receive assistance
with ¢hild care and transportation as needed to attend scheol.
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The evaluation of LEAP shows that school redention increased school retention
among in-school teens and many dropouts returned to a school or adult education
program.

Rates of repeat pregnancy are high among LEAP teens, and LEAP appears
to have smaller effects on teens who have subsequent pregnancies. Originally
LEAP did not automatically exempt pregnant téens; however, after the first year,
a pregoancy exemption was added. This exemption may send an inappropriate
message about additional pregnancies.

are requires all AFDC recipients bctwccn the ages of 13 and 19 10

rcgularly azwmi schooi or an alternative program leading 0 a high school diploma or z
GED credential in order for their familizs to continue (o qualify for their full AFDC
grant. Learnfare’s use of financial incentives is Nimited to sanctions; it does not
grant increase for good school attendance,

»

An evaluation of the Learnfare program found that sttendance has not improved
among students whose families are on welfare, however, sanctions have not been
consisteritly applied. It is our understanding that results of the Leamfare program
have besn more positive in areas other than Milwaukee, where a range of
atternative services are available to students returning to school.
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Our discussions of programs and services to divert persons from
vhe welfare system venter around servises and approaches which
pupport famllies and assist them to operate as more coherent and
affoctive pocial and economic units. Naeverthelsss,

o family planning programs are unlikely to work very well if
sdoloacontey betome eexually active before they are awars of
clinfe functions or even existance;

o jobs programs are unlikely to work very well for young
persocns for whom work is merely an alternative meana to
secure resources, and for whom & work ethic is theoretical
rather than experientially ingrained;

© gschooleto-work progreme are vniikely to have much effact if
the gchool curriculun ig, or is seen to dbe, irrelavant, or
if kids drop out, physically or emotionally, before the
gehcoli-to-work ifntervention kicks in; :

O intengive case management programs designed to stabilize
individual families are promising in thecry, but intensive
interventions &re enormously expensive, seam to work best
only whon staffed with exceptional case managers, and Lhey
do not take sdvantage of the efficiencies, or opportunity
for peer reinforcement, of a curriculum guided school-based
invervention.

This is not to eay that these components {family planning, work
training, . school to work transitions) are not important.

Howover, a)l)l of thaese spproaches are snhanced by the component
that has been given least attention in our discussionsg: early and
comprehensive life skills esducation complemented by a parental
education component. Such an intervention can provide;

0 age appropriate health and sexuamiity education, including
information on disease and pregnancy prevention,
contraception and access to clinic services, and
avolidance of pubstance abuwe, ac woell as coping with
substance abuse in the household;

o sducation and tralning on decielion making, including
consideration of deferral of gratification, resistance to
peer pressure and refusal skills;
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o education on “the way the world works,* including the role
and functioning of families, zacism, the relatiocnshipe
between eduvation, employment and income, and identificatvion
of visks to individual and family development;

[+ & parental component. This is particularly important for
parenta who themselver bocame paronts too young, or with
insutficient parsnting skills, or with littie pergonal
experience with a functioning family. This won‘t work for
everyone, but some parents will participate, and they will
derive benefite from it.

& Lirkage to counseling and cagowork sexvices. school baced
curricular interventions c¢an only do %0 much, and when the
limite of their capabilities are reachad, individual
professional sexvices are needed. But the school progran
can identify the kides (and families} for whom the school
based services aze insufficient, and referrals can be made.

Curricula delivered to students on an intensive two week basis,
oy cng hour a week ovar cne samester or one year ars unlikely to
have much effect. We would never propose that math be taught in
euch & manner, because we Xnow that it would be insufficient.
Yetr the life skills curriculum for at-risk-cvf-welfaze kids is at
least as important as math... if only because it may give kids a
reason for dealing sericusly with their wath leasons.

Father, this life skills education should be started early
(kindexrgarton) and continuad through high school. Obviously, tho
material, whether sexuality related, focused on decisnlon making,
ar on coping with substance abuse in the family, should obviously
be introduced only as the age of siudents mekes soech introduction
appropriate.

Curricnla exist which have bean shown to be effective in dealing
with many of these issues, although we are unaware of any that
deal with all of them oxr last f{zrom elaementary through high
school. Different curricula could be used, several could be
combined and modules on specific topics developed to make for
gncother transinicns in approach and garerial. Some of the
substance proposed for inclusion is more controversial thst
others, but the entire approach would require community and
parental review angd approval before adoption by any schoel
district,

A Federal role could include development of (or combining)
curricula, as well as demonstrating and/or testing their use in
communities which agree o partlulpate. A long~term Federsl
commitment would be necessary, however, if the effoct of =&
complete {13 yvear) program of life skills education is to be
assessed {or even one cohort.
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GROUP 19
PREVENTION

FAMILY COMPREHENSIVE PROGRAM/POLICY

Mogt services offered ¢0 "singla parent families® are designed
for the head ¢f household. _In some cases, there will be some
fornm of support services such as day care and transportation
costs. Unfortunately few, if any, of the progranms offered are
designed to "stabilize the household" so that the entire family
will eventually hecone 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 cutside assistance that can make a difference
in the quality of life. Keep in -mind that poverty and its
attendant illg-~~the proliferation of violence, teen parenthood,
substance abuse, .poor health, low educational achievement,
juvenile delingquency, lack of self esteem~-- have a profound
affect on the ways in vhich young people and sdults perceive and
act upen the range of opportunities avalilable,

In the process of planning, thoughts could include & "Family
Comprehensive Program or Policy" that would serve as a STABILIZER
first, then as the CATALYET to move the entire household towvards
self-sufficiency.

WHO WILL IT SERVE?
-Severely *at risk" households
~ Grandparents who are in the "second phase” of
parenting (many are young, healthy, and possess sone work
experience)
WHAT WILL IT DO?

~Access individual household members to datermine lavais
of servige

-Focus on prevention and problen aalving in order to create
stability within the householad

~pProvide intensive case management, referral, and
follow-up
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PREVENTION GROUP
FAMILY COMPREHENSIVE PROGRAM/POLICY
PAGE TWO

EXPECTED OUTCOMES:
{AFTER 2 YEARS)

~Decreases in YRE~CYOLE BYRDROMER

~Decrease in ®POTALY public amsistance needs
- pey housenold -

POSSIBLE INCENTIVES:
~Bxtension of housing subsidies
~Extension of medical coverage

~Clothing Bonus for these employed a minimum of one year and
8 maximum of two

~Clothing allowance only for children whose attendance is
$3% of days required per school year
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Policy Question #3: Pamily Planning Services

p-E ]

Adeloncent childbearing has long been associated with numerous
consqguences that are wall documented in the literature. Among
these are reduced sducational attainment and amploymont
opportunitiee for adolescent parents, In tuxn, poverty and AFDC
receipt are more prevalent in familiges begqun by adolesconts,
gagticulaxlz those that are unmarzied. It has hoon estimated
that more than 525 billion in AFDX, Food Stamps and Madicaid
could be saved L{f all costs attributable te sdolescent
childkesring wars sliminated {which is 2 theoretical, slthough
noct & practical, gaal). {Center fox Population Options, 1992},
Kovreover, the childron of adologcept parente ave morp likely to
beacome adoimscent parents themselves; perpetuating tha cycle.

To the extent that sarly childbearing incieases the liklihood of
wolfare dependency, sxpanded family planning services have the
potential to redure the incidence of adolescont pregnancy and
thus, the early family formation that iz typified by single
parent status and dependence on public aspistance. It has been
sutimatad that foxr every dollar invested in family planning
gorvices, a savings of $4.40 in avertud expenditures for welfare
and medical sexvices is realired (Forrest and Singh, 1990). 1t
Bhould always he yescognired, however, that contracaptive
aducation and seyvices cannot be affective Lf adolescenta are noc
motivated to avold f:aqnancy bacause they do not perceive any
advantage in deferring parenthood.

Backgzound

The Pamily Planning (Title X} funding level, which in nominal
zerme purpassed in FY 1993, for the first time, the approprimtion
level of the last {1981) Carter budget, nevertheloss has much
less purchasing powey than in 1981, fThis 48 the result of threa
factors: (1) inflation, {2} clients prssenting with more sexious
problems {younger, & groatar nusbar of lifetime partners, more
likely to be infected with a STD and mora at risk of a gsrious
STD, including HIV) and (3) increased coats of clinic operations, |
including more stringent (SHA rulens, more need for infection
control procedures and CLIA.

The PY 1883 and 1954 Title X budygets callud for substantial
increases, and the FY 19§95 budgst is likely to call for further
incrunpes. However, it should be recognized that these steps
represent only decreases in tho soyvice gap, rather than net
increases in oversall program capability from some alrpady
schioved standard, Within the priorities identified for Title X
attantion ars incregssed outreach to low-income women fincluding
sdolescents, other persons et risk of unintonded pregnancy or STD
and greater smphasis on teen pregnancy, including dovelopmant of
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new counsoling techniques snd new service arrangements and
suspices for conducting counseling and services to teons.

¥hile there axre & pumber of other Federal programs which offer
potential for incressing emphasis on family planning, Title X and
en adolesrent pregnancy or adolescent health approach foCus mOsT
dirsctly on prevention of tesn and other unintended pregnancy and
axre most amanable to change in policy dirsctions

c ¥edicald, while spsnding more on family planning than Title
X, does so mainly through private physicians or general
: _ focue clinics rather than through organized family planning
. programs. Further, the structure of Mediceid rewards unite
of sarvice provided, rathor than OutioACh Oy gounseling.

o Maternsl and Child Health, the Social Services Black Grant
and PHS Primary Care programs all provide family planning
sarvicen, In most cases as part of & broader spectrum of
cars. Hone of thess programs has & particular foous on
prevention of unwanted pregnancy or outreach to sexually
active teens and young wumen.

o Title X pelicies typivally govern a total program that is
triple the size of the Title X grant., These additional
funds include MCH and B8BG funds included as part of the
Grantee’s Title X program, patient fees colliscted from
middle income clients, State and local government funds, and
reinbursements, including Medicaid.

X 25

1. Expanaion of family planning services t& reduce the
probability of welfare dapendency can build on Title X plans
alroady beling enphasized. These include:

o Increased Outyresch Bfforts: QOutrsach would include
informatrion to denysrify clinic procedures, as woll as
dispel myths and incorrect information about sexuality and
contraceptives. Clinie porsonael would deliver information
directly to adolescents, through education and
familiarization sessions at clinice, through presentations
in schools and In locations much ag Job Corps sitas,
conmunity centers, runaway shslters, homeless shelters, drug
treatnent centers and Jjuvenile dotentlon facilities. (Noto:
Such cutreath L@ not now for Titls X, However, budget
constraints have led progran sdministrators, faced with
wvhether to emphasize cutreach or to emphasire service to
clisnts alresdy in guene, & chooee the latter.)
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¢ Bahanced Counseling Services: Counseling services would

include encouraging abstinence where appropriate,
reinfozcing decision-making end refuagl skille and, for .
perscus chooslng contraception, the importsnce of proper and
consistant use. Two crucial aspects of an enhanced
counealing «ffort would be attention to the adolescant's
personal situsation whsn deciding anmong contraceptive mothods

_and emphasis on safor sax practices, especially condom use
to pruvent BTD even whan oral contraceptives, Norplant or
other nonbarrier methods are chosen.

o Accesnibllity of Servives: Clinic personnel would be
specifically trained to counssl and treat sdolescents. In
addition, clinic protocols wouid be developad for
adolescents«=including emphasis on assurancs of

- confidentiality, sarvice hours that would coincide with the
hours adelescents are available (after school, evenings,
woakands ), accomodation for walk-in services and an emphasis
on 8TD screening. SBexvise sites must also be accasaible,
with ¢linics pet np in locations that are in or heax
schools, community centers and low-income nelghborhcods.

Repparch indicates that adolescentsy delay visiting a clinic or
physician for contraceptive servicoas because of concarna abont
confidentiality, fsar of the pelvic examination and othex c¢linic
procedures and & balief that contraceptives, specifically medical
wethods, are dangarous. ¥For those sdoleascente who do maak
contraceptive sarvices, confidentiality, caring staff and
accesaiblliity sre primary coneilderations in clinic chuica. In
addicion, clinilc ALISRUANCH, 2oon aftexr o dmfore sexun) debut,
ia asasciated with clinic cutreach pervices, convenient hours and
availability of group counseling and sducation sessiona. ({Zabin
and Clark, 1581; fZabin and Clark, 1983; Xisker, 1984) It has
also bean found that a more directive approach with adolescent
cliente, “authoritative guidanes*, is more successinl in
maintaining continuation of a contraceptive method. (Nathanson
and Becker, 1985%5)

In addition to clinic charscteristice, success of ¢linic sexrvices
also seamg to be couplsd with othar interventions such ags foounsed
educational ©r counseling components. A recent evaluation of uix
school based clinics found that providing contraceptive services
alone was not enough to incresse thelr use. Rather, incresses in
contraceptive use were ophserved in those clinics whers the
sssociated school had a strong educational program on preventicon
lasuas, (Kirby, 1991) SBvaluation of a school linked progsem in
Baltimore showed delays in esexusl activity, incressen in
contraceptive use and decreasas {n pregnancy among participating
students. Clinlc soyvices were linked witsh Two schools and, in
addition to medical and contraceptive services, the program
incliuded sexvality and contraceptive education, as well ag
individual and group counseling. (Zabin, et.al., 1986)
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2. Mdolegcent pregnancy pravention {or, more broadly, adolescent
health) services through the Title XX program, or its successor,
would be greatly axpanded to provide & moro comprehonsive ‘
spproach.

© Development and Dissemination of Sexuality Bducetlon
Curriculat Curriculs would be developed és part of a
comprahensive heslth oducation program which begins in the
early grades. It would includes age sppropriste sexuality
educstion 1ncluding reasons and means to delay gexual
activity (especially targeted to ycunger adolescents) snd
slso complete Information on contraceptives.

o Support for School Basad snd School Linked Services:
Funding support for school based and echool linked sexrvices
. would snsure the provision of comprshensive health education
and serviees, In addition, support for contraceptive
education and services would be provided for those
comminities that rogueat them.

Bvaluations of ssxuslity sdacation p ams have shown little
efiect. Gains in knowledge have dean demonstrated, but that doep
not mseem to translate into changes in behavior., However, three
ralatively new mexuality education curricula have shown promlsing
rosults with respect to delay of sexual activity, as well as
increased contraceptive use when saxual activity s initizted,
{Howard and McCabe, 1990: Xirby et al, 1991: Risen et a1, 1990)
A1) three programs include information sbout sexuality and
contracoption, as do nost tyraditions]l sexuality sdugation ‘
programs, The important difference is that they also include
training in decision-making and resistance skille and practice in
applying those skills, It is interesting Lo note that thewmse
programs appear o be more eifegtive with youngey adolescents and
with those who have not yobt initiated sexual activity, providing
support for the argusent that sexpality adocation begin earlier
than is currently the norm. Another study has shown that youny
men who reported receiving instruction in resistance skills had
lower rates of sexual activity than those whe did not recoive
sach lnstruction. (Xu, et al, 18%2)

. Bvldence to support the eifectiveness of contraceptive services

in school basad or linked clinfics has been discussed above. It
ig impoxtant €o add, however, that there ara approximately 500 of
these clinics throughout the U.5. and, while not all provide
reproductive health services, most do provide a comprehensive
array of physical snd mental health services, as woll ac health
wducation, Bven in tha adbsence of reproductive heslith and
contraceptive sarvices, the experience »f these clinics can ba
applied to some of the lssuws concerning services and progroms
for high-xisk youth.
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A racently completed process evaluation of the Robsze Wood
Johnson ¥oundation’s School-Based Adolescant Health Caxe Program
indicates that clinic location within a school, ataff with
oxpertise in and a ﬁxaiarenea for working with adolescents, and
provision of comprehensive services-~including edurcation in
sexuality and family planning, STDs end HIV, substance abuss,
streas managemant, decision making and self estsam--has increased
_atudente’ acceds 0 and nuse of services. In addition, the
eviluation finds thax maintaining confidentislity end
denonstyating respecet for students are crucial in recrulting and
retaining clinde clients. (Mezks and Harske, 195))

Discugsion

There sre & nunber of chatacles, ldentified in the literature, to
svceessful contraceptive use by adolescents. Bome ars
psychelogical--reluctance of adolsscenta to admit their sexually
active status and, dirsctly connected with this, the notion that
intercourse is mors scceptable if £t ie¢ “spontaneous*. Both of

thage, of course, preclude contraceptive uss bocause, other than
withdrawal, such vse nust be planned for ahead of Lime,

These problems obviously will not be solved 2{ Increasing access
to family planninc servicep. Howevey, they might be amenable to
ovtreach and education efforta. By reaching adcolescente in their
own environmento o resolve myths and fears about sexuality and
contracaptives, as well as provide information about availability
snd location of servicss, these barriers to gontracveptive use
could be reduced. In addition, the role playing usually employad
in resistance skill training provides practice for dealing with
unplanned avents and, in fact, helps legitimize ﬁlannin?. Focus
groups conducted with high-risk youth indicate that while youth
are reascnably wal) informed about health issues, they neod help
with integraeting ond applying that informstion. (HES, 188)3)

It ie also woll egtablished that even when adolescents do use
contraceptives, thay often 40 not nse sffeciive methods and They
do not usa them consistently. Aqain, education and counseling
play an jimportant role., Thers {g little reason to believe that
providing services alone will inprove adolescent contraceptive
use, but there is evidence that combining sarvices with education
snd counseling will have a poslcive sffact. (Zabin et al, 1986

and Rirby, 3930}

Thore axe A1x0 Jsssong 1O be Jearned Yrom rspsearch comparing the
oxparience of U.6. and West Burepean adolescents. Although
lovels of mdolescent sexual activity appear to be similer in the
U.S5. and Western Burepe, pregnancy and birth rates are much
higher for U.§., adolescents. Conversely, sexuslity education and
contraceptiva servises are more accasaible f0or Weat European
adolescents and contraceptive use higher. (Jonee, @t al., 1986}
While Burcpean policies cannot be adopted wholesale by the U.§5,,
the Puxapesn experience does provide further evidence that
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education, through the schools and the mediz, and accessible
gexrvices do incressa contraceptive use among adolescents and
increased contraceptive use does lowar pregnancy and birth rates.

Mditional problems with reducing sdolescent childbearing that
ars particulearly pertinent to high-risk populstions concern
issves dealing with perceptions of self and of life options. 1If

‘sn adolescent has no belief in his or her future, or thelr

control over i, there i{s little incentive to avold pregnancy and
parenthood. Suffisisntly axg:adud family planning services can
bagin o address this throogh education and counsaling efforts.
Kany curyent saxuality education curricula include components
dasigned to improve self-estess and docision-making skills and
there is some limited evidence that they are successful.

Integration 0f this type of program with contraceptive service
provision and programe to significantly enhance sducational and
smployment opportunites csuld reassnably be uxpected to show
positive resuite for at-risk youthe-both in terms of reduced
childbearing and welfare dependency. Any single intervention is
wnlixely 10 work. It doos appear that high-risk youth need the
motivation~~belief in theiyr abilisy to affect thelr future and
that that futurs holds promise-.and the mesns.-glther support to
dalay saxual involvement or sducation about, and sccwss to,
contraceptives when they are neceesary-~to delay paranthood and
bocoma productive sambera of their community.

In 1387, The National Academy of Sciences released a report on
adolescent sexuality, pregnancy and childbearing, Ripking tha
Fugure. RAlthough conclusive evidence was lacking in support of
sprcific program models, & nunber ¢f recommendations were made in
the Interest of reducing the rate and incidence of unintended
pregunancy among adolescents. {layes, &d., 1987)

o Enhanee Life COptions. Higher-risk adolescents need reagons
to delay paranthood thyough halp and sncouragesent in
establishing caressr goala and undargtanding thae value of
education and training in achieving them. Recommended
progran interventions Iincluded life~planning courses,
programs £0 improve school perfOrmancs, omployment prograne
and positive role models.

o Dalay Sexual Inftietion. UCldexr adolescents are betrar able
to make responsible declsions about sexuslity and
contraception,. Intervantions thought to have some potential
for helping young adolescents postpone sexusl activity
included gsex education and family life education,
assertiveness and decislonemaking training, pogitive role
mexiols and responsible media trestment of sexuslity.

-
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) Encourage Contraception. Although contraception alone
cannot adequately reduce adolepscont fertility, it is a
necasgary part of an overall stratogy- Interventions Lo
encourage contraceptive use among adolescents include sex
aducation, contraceptive sorvices and contraceptive
advartising.

while thoxe is wtill not & large body of svidence that any

. particular intervention--or combination of interventions-~will
" work, the ressaxch and evaluation findings that are available do

ApPeAT O B8uUppert these recommendations.

An additional obstacle to consider is the fact that there will be
some political and gﬁhlic reslistance to expanding family planning
ssrvicas and oducation for adolescente. To be effective, such
initistives will become moye visible and thus invite opposition,
particularly at the local level. Bdurcation and pexvices provided
dirsctly through Pedorally funded programs such a8 Title X are
1ixely to generate fewer problems than sducaticsal efforts
through local school systems. Howevexr, school systems have the
benefit of Lmmediate access to large numbers of {outh and a
numbar of strategles have bean shown to be useful in wansging
local controversy: involving parents in the planning of school
based sorvices and ancouraging them to act as advpcates; forming
a vormmunity advisory committee to guide the planning effort and
regquiring parental consent for students to recsive gervicos.
(Marke and Marzke, 1333) In addition, Federa)l support for the
developmant and testing of a variety of health and sexuvalliry
education curricula, 48 well as supplemsntary modules, will be
necessary to ensure & pufficient povl of material thot can de
adapted to individual community needs, ensure a balancad and
comprehensive treatuent of the subject matter and temper local
eppupition.

The Department of Health and Human Services has already expressed
renewed commitment to increase access to reproductive health
sducation and sexvices for all persons, including adolescents.
There sxe compelling weasons, aside from preventing prognanty and
dependency, to do so. Prevention, diagnosise and tyeatment of
870x, including HIV, are of paramount importance. The pravalance
of these diseases is rising and adolegcents are
digproportionately affacted; expanded sfforts in prevention
vducation and screening for STD/HIV axe long overdus. In
addition, family planning clinlcs are often & point of entry into
the hoalth care pystem and xemain the primary or only source of
health care Ior low-incone wopen and adolesconts, .

Revised Draft
Uifice of Population Affairs
PHRE/DHHS 8-12-933
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INTEGRATED PREVENTION STRATEGIES

A welfare reform plan to "end welfare as we know it” shoeld incerporste a prevention focus
throughout--in the incentives (o families and individuals within those families, in the services targeted at
farmilies, and in the expectations of those who receive welfare benefits and services.  Traditionally,
obligations and services 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 behaviors of and
outcomes for the payee and set the stage for the intergenerational transfer of poventy.

In order to maximize the primary effects of any welfare reform strategy that emphasizes work as the
svenue to self-sufficiency, the support services and obligations should extend to all family members and
their varied needs. Not only should we expect a case head 10 work or 2ngage in an employment-focused
human capital endeavor while receiving benefits, but we should expect healthy and productive behaviors
of other family members. Children should tecaive important health services; preschoolers shounld be in
safe and preferably enriching day care or preschools; school age children should be in school and
performing at grade level, adolescents should be knowledgeable about human sexuality and family
planning; teenagers need sound career counseling and work experience oppostunities.

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

We proposs that a key aspect of the Administration’s prevention strategy be 2 broad and intensive
focus on family suppart as part of the work-support programs insnoned under welfare reform. Case
managers should be assigned responsibility for families, not simply caze heads. The circumstances and
needs of all family members should be considered in determning the support services nesds of case heads
who are subject to time hmits and offerad employment-onented services. Moreover, the case managess

“should be much more proactive than has historically been the case in addressing waming signs of longer
tesm problems for children from welfare families and/or the confounding influences of problems associated
with other farsly members. :

Specific suggestions for preventive strategies that should be incorporated into the family sopport
services provided under the reformed welfare system include the foliowing:

» Childhood Immunizations and Bazic Health Care. Case managers should ensure that all
families are getting the necessary medical care for their ¢hildren as well as themselves. This
need not be a burdensome activity for case managers. Rather, case managers should be
familiar with the health siatus of family members and initiate refermals i immunizations are
not up 1o date or other needs are going unattended.

¢ Child Care and Preschool. It is oritical that all childeen whose parents are in the work force
or doing out-of-home activities preparatory to that have adequate child care during their
parent’s absence from the home, At the most basic level, when parents are uncasy with their
care arrangements of when the ammangements are not supporting the parent’s need o be out
of the home, the case manager should ensure that the family receives necessary puidance
and/or financial support to address this problem.  As children approach school age, case
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managers should easure that famiiies take full advantage of available enriched preschool
aptions, 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
SUppOTT SLIVICes,

» School Performance. School failure is an immediate sign that something is wrong at home,
at sehiool, or most hkely 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
systermn and society more gensrally tend 1o blame the schools, We need to forge a partnership
betwesn the welfare system and the schools 1o support the neads of children and families so
a5 to ensure educational success. A major step in this direction would be for the welfare
system 1o take a more proactive interest in the educational success of poor children, The
systam also should help families create 2 more supportive. home environment and atain
maximum support through the schools, including possibly testing for leaming differences,
providing sfter school care and/or tutoring, working with parenis to plan and follow through
on an educational strategy for the studesnt, and providing coordinating social services 1o the
student and hivher family.

We should send a clear message to parents and children that dropping out of school is st
acceptabie. This could come in the form of reduced or no benefits for dropouts living in
welfare househo]ds (as in the Wisconsin Leamfare program). Howsver, a more constructive
approach would be to have teen-focused JOBB-type services available for at-risk snd dropout
youth, Perhaps we should be less concernad about whether & youth is in or out of school at
any pomnl in Sme than that helshe s pursting "productive activities,” that might include
employment or comenunity service. I good-faith efforts on the part of the family suppon
agency did not result in the child engaging in an approved -activity, then we should consider
a reduction i the family's welfare grant. (The current system sends different messages to in
school youth, dropout teen parents, and pther dropowts.)

= Discouraging & Risky Behaviors and Minimizing Their Consequences, Adolescents
arc prone to “risky” behaviors, particularly drug and aleohiol use and sex, Family support
services should be available 0 help parents guide their children to avoid peer pressures 1o
engage in such activities and to minimize the consequences if they do succumb to the peer
pressure. For example, parents need o 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 1
respond constructively to them,

Adolescents need to bave good instruction on human sexuality and family planning, as well
as the penils of substance abuse, For those who get involved in drugs and/or alcohol abuse,
treatment services and family suppon services are important,

We aced to miske more effective contraceptive methods available to those who will continue
to be sexually active--contraceptive methods such as Norplant whose effectiveness is not
contingent on follow through actions by the teenager. Those who become teenage parents
need 1o be held accountable for the supporn of their childsen, but many also will need some
transitional support 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 impact of the basic change in posture vis a
vis the role of welfare in our socigty, There will be a consistent theme for al! family members--welfare
is a transitional support program made available to those who are trying to put their lives back together
or get over temporary  problems that impede the family’s ability 10 support itsell. This also has the
advantage of being a relatively low-cost piece of the welfare reform plan &s we are talking about mainly
the marginal costs of the added case management services.
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7. Interventions with pre-adolescents to increase educational and carcer aspirations and
address school failures.

Turning Points, the Carnegic Commission report on the Education of Young Adolescents, found that
during early 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 years old and

_youth are becoming sexually active, risking sexually transmitted diseases or pregnancy and the birth

- of unheslthy, low-birthweight babies. They live in whan neighborhoods and even in some rural
towns where the stability of close-knit relationships is rare, and where the sense of community has
eroded. The Commission considered 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 following
sirategies:

L Create small communities for learning such as schools-within-schools, students and
teachers grouped togsther as teams, and small group advisories that ensure that every student
is knowsn well by ar least one adult,

® Improve academic performance through fostering the health and fitness of young
adolescents, by providing a health coordinator in every middie grade school land] access to
heaith care and counseling services,

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

. Connect school with communities, which together share responsibility for each middle grade
student’s success, through idemtifying service opportunities in the community, establishing
partnerships and collaborations to ensure students’ access to health and socia! services, and
using community resources to enrich the instructional program and opportunities for
constructive after-school activities.

Department of Education discussions on the reauthorization 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 following is being proposed:

. Expanding the school.wide approach in Chapter 1 by lowering the current 75 percent
poverty threshold to 50 percent would allow more of the poorest schools to use Chapter §
dollars, in combination with state and local funds, for comprehensive instructional reform.



& Strengthening school/community connections by supporting:

-

Greater parent involvement by requiring schools to inform parents of state
standards for what all children are expected to know and how their school's program
is designed 1o help their children meet these standards; emphasizing parent training:
and setting up parent/school agresments that identify the mutual responsibilities of
parents and schools 1o help children succesd.

This proposal acknowledges that parents in Chapter 1 schools are less likely than
other parents 1o encourage Jearning outside the school, such as visiting a museum or
library or reading 10 a child. Parents want 10 be more involved, but often do not
know how,

Integrated services by asking school districts to show how Chapter 1 services are
coordinated and integrated with sducational, heshth, and social services funded
through other sources, including Head Start; allowing Chapter 1 to provide resources
to support the coordination of services; and requiring Chapter 1 funds 10 be used as
the funding source of last resort for health screenings in high-poverty elementary
schools 2t school entry and at 2 later grade,

This proposal recognizes the poorer health and the lower access to health services in
high poverty schools. More than one-fifth of first graders in high-poverty schools
are perceived by their teachers as having general health problems, almost twice the
percentage in low-poverty 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 betier school-to-work transitions among older students by supporting career
counselors and mentoring.

In middle and high schools, Chapter 1 should support services such as caresr
counsgling and mentoring that have holding power for students and help motivae
them in setting and attaining goals,

The Administration might consider additional options for linking education to welfare reform that
reach put to children and their parents.,

* Addressing teen pregnancy. Prevention or delay of teen pregnancy increases students’
likelthood of staying in school and svoiding dependency on welfare,

Encourage schools 10 assist on several fronts, inchuding: providing a strong guidance
and vocational education program; creating mentorships and peer-counseling
programs, and developing a life skills curriculum that provides age-appropriate health
and sexuality education. A life skills curriculum would include information on
diszase and pregnancy prevention, contraception and access 1o clinic services, and
avoidance of substance abuse, as well as coping with substance abuse in the

2
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household. Facilities for neglected or delinguent youth should also be a special focus
of such efforts.

Help pregnant teens and tsen parents stay in or return to school. Providing them
skills to become employed or o atend postsecondary institutions can help them avoid
welfare. Access to schools must be made easier through providing transportation and
child care facilities or access 1o child care.

Encourage or require teen parents to participate in parenting classes. This is
particularly important for young parents who 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,

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

Reaching out to parents to invelve them in their children’s schooling and their own
education and providing families with social service support.

ey

-

Provide parents with opportunities 1o participaste in programs such a3 Even Start
where parents are taught how 10 inleract with teachers and schools and how 1o
support their children’s education,

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

Encourage schools 1o reach out to students and families for whom school services are
insufficient and refer themn to appropriate social service agencies. This should be
linked to reducing the case foad of intensive case management programs designed
stabilize individual families.



Recommendations of Turning Points, the Carnsgie report on the Education of Young Adolescents

- Create small communities for learning where stable, close, mutually respectful relationships
with adults and peers are considered fundamental for imellectual development ardd personal
growth, The key elements of these communities are schools-within-schools, students and
teachers grouped together as teams, and small group advisories that ensurs that every student
Is known well by at least one adult,

. Teach a core academic program that results in students who are literate, including in the
sciences, and who know how o think critically, lead a healthy life, behave ethically, and
assume the responsibilities of citizenship in & pluralistic society. Youth service o promote
values for citizenship is an essential part of the core academic program.

s Ensure success for all students through the elimination of tracking by achievement level
and promotion of cooperative learning, flexibility in arranging instructional time, and
adequate resources (time, space, equipment, and materials) for teachers,

« Empower teachers and administrators to make decisions about the experiences of middle
grade students through creative control by teachers over the instructional program linked
to grester responsibilities for students’ performance, governance committees that assist the
principal in designing and coordinating school-wide programs, and sutonomy and leadership
within sub-schools or houses to create environments tailored to enhance the intellectual and
emotional development of all youth,

L Staff middle grade schools with teacher who are expert at teaching voung adolescents
and how have been specially prepared for assignment to the middle grades.

» Improve academic performance through fostering the health and filness of young
adolescents, by providing a health coordinator in every middie grade school, access to health
care and counseling services, and a health-promoting school environment.

. Reengage Families in the education of young adolescenis by giving families meaningful
roles in school governance, communicating with families abowt the school program and
student’s progress, and offering families opportunities to support the learning process at home
and at school.

* Connect school with communities, which together share responsibility for each middle grade
student’s success, through identifying service opportunities in the community, establishing
partmerships and collaborations to ensure students’ access 10 health and social services, and
using community resources to enrich the instructional program and opportunities for
sonstructive afier-schoo! activities.
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OPERATIONAL DEFINITION OF TEENAGERS MOST AT-RISK OF TEENAGE PARENTING

The goal is to have & procedure for identifying young people who are at greatest nsk of |
becoming dependent on welfare or of having offspring whom they cannol support.
Ydentification should be a1 the sarliest point when effective prevention strategies can be
implemented. 1deally, the procedure wounld idemtify efficiently a high perceatage of those who
will fall into dependency in the absence of interveation, would screen out those who would
make it on their own, snd would be implemented in 2 non-stigmatizing manner, Such s

pracedure should not increase the chances that the identified group would fall into dependency.

NOTE: This goal is broader than that sutlined in the issue group memo of July 1, 1593 We

have not restricted the goa! to identifving those who will become teenage parents.

THE LITERATURE ON THE ?s?»RISK

Alihough theve are two separate bodies of literature dealing with teenage motherbood and
fatherhood, the ressarch poinis fo 8 common st of causes and consequences. Two interacting
conditions procede welfare dependency for oneself andior one's children: (1) having children;
and {2} baving limited or 5o source of financial support. Teenage parenting creates the former
and preatly increases the odds of the laiter by interfening with schooling and work, and
jeopardizing supportive funily relationships. The latter condition is precipitated by a veniety

of factors, smong them the parent’s limited education and earnings power.

Respick and Burs (Resnick, et g, 1992} propose that “risk” for early adolescents is a function
of 8} negative antecedent conditions which create vulnerabilities and b} specific negative
bebaviors. This definition firs with the major findings regarding girls and boys at risk of
becoming preprant or Tathering children carly and out of wedlock, 1t sugpests that these youth

coutd be identified as high risk during early adolescence before conceiving any children, One
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caveal to the predictors for teenage childhearing and fatherhood is that our ability to
gistinguish at risk sdolescents with specific risk factors sppears 1o be less precise for Biacks

1

than for Whites or other sunonties,

Poverty is a criticl antecedent factor connected with being "at risk.” Boys who become
young abseat futhers tend to come from low income families (Lzrman, 1986). Dissdvantaged
teens are 3 ic 4 times more likely to have children out of wedlock than teens who sre not
disadvantaged (Robinson, 1988). The family income for young while males who became
absent fathers was 48% below the average for all white familics; the equivalent percentages for
Hispanics and Blacks are 35% and 20%, respectively. These young men were more likely to
conwe from families that bad been on welfare. The National Longitudinal Survey of Labor
Force Panticipation data from 1979-1983 showed 27% of absent fathers had lived in families
that receive welfars, compared t2 8-9% of all other voung men. Prior welfare involvement
was much moﬂ:’ of 8 predictor of ahsent fatherhood for whites and Hispanics than for Blacks
{Lerman, 1986). Young black mothers who were on welfare at the tme they became mothers
are significantly more likely 5 be poor and dependent on welfurs well into adulibood than

those who had oot been receiving welfare {Duncan and Hoffman, 1990},

Family environment is a similarly important antecedent factor. Bobinson states that young
fathers are more Hkely to be products of tecaage parents, & have a sibling born out of
wextiock, of to huve a sibling who was se unwed parent. Marsiglio studied NLSY data and
determined that males who had nof lived with two parcots 81 age 14 were overrepresented in
t{he subsample of teenage fathers several years later. These fathers were more likely t0 have
parents who had not completed high schoof, Likewise, teensge girls' sexval activity and
fertility are steapgly related fo their family expeviences. Girls who have grown up in mother-

only families or who have sisters who bave given birth out of wedlock, oz who bave lived in
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farailies on welfare are more likely to become teen mothers (Hogan ef al., 1985; Antel, 1988).

Resnick and Burt assert that poor school performance combined with poverty or a difficult
family eovironment create bigh nisk status for youth, School failure is both a factor related to
wsersasod incidence of toenuge parenting and s madtr independent contributor o welfare
dependence, Moreover, teenage parenting sometimes precipitstes school failure among those
who are “on the edge.™ Children who sre failing in school frequently seek othes avenues for
gratification and success—~including participation in social groups and behaviors that sre related
to isenage parenting. Sometimes the same faciors that precipitate teepage parenting also Jead
1o schoel failure, Schoel failure glso directly hmits the potential of teenagers to suppont
themselves and their children, as well as their access 1o employment and training services
designed to enhance their employment skills. Adolescent girts who place littie value on
edurational attaisment and who do not do well i school are more likely to have intercourse at
§ young age and t0 use contrageptives either poarly or not at all. frs ove nationslly sepresentas
tive survey of sophomors girls, teens with disciplinary problems in school, class-cutting and
absenteeism were more {ikely 10 claim that they were or might be willing to bear 2 child
outsitle of marriage {Abrzhamse of al 1988), The younger and more disadvamtaged women are
when they have their first child, the less hikely they are o graduate from high school

{tipchurch, 1989}

Surveys of toen fathers have shown u high degree of correlation betwees poor school
performance and carly fatherbood. In Lerman’s analysis of young shsent fathers, be found
that 48% were high school drop-outs (49 % for Whites). More bad been placed i remedial
English clusses, and they had lower math and verbal abilities than chijdiess young men. Ina
studly of fathers of children bom 1o teenage mothers in Baltimore, 33% of white {mhers’had

fess than a 9th geeds efucation ~ only 12% had finished bigh school. For Blacks the levels
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were much less dramatic though still Jow: 11% hed less than a 9th grade education and only

49% had fiished migh school (Hardy, et al, 1989},

initiation of sexual activity is & key risk behgvior. Sixty-five percent (65 %) of boys who
become “absent fathers” started having sex befure age 16 compared with 25% of childless
feens. That was in 1983; all indications point to teens starting sex even earlior todsy. Of note
is the fact that the median lag from first sex to futherhood was 4.5 years, with s tonger delsy
for Blacks. 1t mppears that anlike girls, highest risk of mé;xspiim for young males does not
tead to be during the first months of sexusl sctivity. This information can help to target early
sdolescent boys who are sexually active and inlervene with pregrsncy prevention programs
before age 15 or 16, And it points oot 1o uz that prograns promating sbstinence smong boys
must begin quite carly in sdolescence to bave any effuet among e population mwost af xisk for
becoming absent fathers. On the other band, females who frst have intercourse &t age 15 or
below have been found to be nearly twice us hikely to pot prognant in the first } o 6 months of
sexual pctivity as adelsscents who wait entil they wre 18 or 19 1o have intercourse.  This points
out the large risks of pregnancies among the age groups most Likely o fall into welfare
dependence, Knowledge and understanding of abstinence and conirsceptives sre key for young

girls before they become sexually active,

APPROACH
Our preliminary approach is to consider tatgeting prevention services on all children who meet
ane of two eriteria; (1) they exhibit significant prablems in school; or (2) they are childres in
welfare households. This targeting strategy will capture the vast majority of those st risk of
dependency-those who will hecome parents with limited sources of financial support. It elso
wil] capture others who may ot become taenage parents, but who may consume large public
expenditures for & variety of other seasons related (6 poor school performance or cutcomes--

sssentislly, those who are likely 1o have low levels of Jabor market attachment and/or Jow
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exrnings power and thus consume significant employment and training resources, aduit
sducation seevicss, and non-AFDC forms of public assistance, such as food stamps, BITC,

child care subsidisg, health care, and so fonth,

This type of identification strategy presumes svailability of » wide range of intervention
services on an as-nocded basis“ Muay of these could {and arguably should) be provided by the
pducation system-—services such as befors and aftar schoo! care, tutorial services, and social
work services, (thers may be services that are more approprintely part of the welifare system,
such as fumily couniseling, and health care.  Other services might be provided through s
vatiety of channels with weifare case managers or school staff who make appropriate referrals-
~for example, sunpon and community groups, or substance abuse treatment, As children
approach teenage years, they also should have famuly planning counseling and education, as

well 85 soosss 0 serviges.

ASPE, Dapartrment of Health and Human Services
Rebeoos Maynard

Ron Mincey

Mary Faltynski

Marparet Trosiel
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Options for changing the epportunity and reward structure in federal education,
employment, and training programs

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

Many education, training, and employmant programs provide services 1o al-risk
youth. Among them are Chapter 1, TRIO programs, Vocational Education
Opportunities - Disadvantaged Activities, Pell and other post-secondary
aducation grants, Perking loans, JTPA A, 1B, and Job Corps. In addition, the
Administration’s school-to-work initigtives, while generally not targeted
especially to al-risk youth, will include them.

Pros

* Expansion of cutrent spending in this area would be the most obvious
way to show increased commitment {0 greater opporiunity for at-rigk
youth.

" Generally, these prdgrams do not serve gl eligibles, s¢ expansions could
be justitied,

Gons

N Simply increasing spending will not change the reward structure,
Teenage parents are eligible for ell 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.

y Except for the Perking loans, thase programs represent discretionary

spending subject to the BEA cap. Given other policy pricrities, it will be
difficult to achieve significant spending increases in these discretionary
programs.

Make avoidance of adolescent parenthood a condition of all individual-based
tederally funded human capital gnhancement programs for secondary and post-
secondary adolescents. ‘

Currantly, {federally-funded education, training, and ampioyment programs often
set general conditions of eligibility in addition to need or preparation.
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Frequently, programs are available only 10 U.8. citizens, or to those without
delinquent educational lcan repayments, All programs could add as a condition
of eligibility that applicants may not be adolescent parents, or, alematively,
unmarried adolescent parents,

Pros

*

Cons

A very broad policy would be the clearest and potentially mos! 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 fundad aid on good behavior seems o lsave no
room for helping those who have made a mistake but want 1o tum their
lives around.

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

The policy would have an unfairly harsher effect on females then on
males. 8 still much easier 1o determing whether a female adolescent
is an unmarried mother than whether a male adolescent is an unmarried
father.

A policy that simply redirects current spanding may be portrayed 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 toc large in comparison to the cost of the
intervention.

The policy could be criticized for encouraging pregnancy terminations.
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Make eligibility for only some appropriate and desirabls programs {such as
school-to-work, TRIQ), residential Job Corps and JTPA H-A OJT, and I1.B
Summer Youth Employment), or set-asides within some programs, conditioned

on avoiding adolescent parenthood.

Pros

* Setting good behavior conditions on a few programs otfaring expensiva
and desirable opportunities would target the most significant opportunities
the federal governmant funds 1o the group we want to influence. This
could represent a noticeable change to the'reward structure in
communities with concenirations of al-risk youth,

* Cther education and training programs would remain available 1o
adolescent parents who were trying 1o get back on track,

cons

* This more targeted policy would have the same differential impact on
tamales as the more general policy.

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

‘ The motivating powear of the policy would be undermingd when the
limited number of these opportunities falls short of the demand.

* The policy could be criticized for encouraging pregnancy erminations.

i1 several demonstration neighborhoods with very high levels of school drop-
ouls and adolescent pregnancias. promise posi-secondary education assgistance

for thase with collene ambitions, and guarantee appropriate training and then a
public iob or hiring preferénce 10 some with low educational achievement,

Condition these offers on avoiding adolescent parenthood.

Fros

* A guarantee of post-secondary opportunity, either education and training
or a guaranieed job, may be needed 1o motivate students who have low
educational achievement and weak aftachmaent to regular secondary
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school. Under currgnt budget constraints, a real guarantee initiative
would probably have 1o be limited to several pilot sites at first.

* Caoncenirating on those who are not college bound and are not likely 1o
benefit from advanced technical skills training is appropriate in light of the
profile of adolascents most at-risk.

* Focussing resources on a few test sites would permit more controlled
integration of opporiunity policies with welfare policies and crime policies.
The coordination of all three elements may be a necessary if any are
going to have an affect.

Cons

* A demonsiration strategy may be criticized as an inadequate response to
a problem of this size and impodance.

* We have no experience in successiyl implementation of initiatives that
aim 1o change the sconomy and social glructure of distressed
neighborhoods.

" Some education guarantes programs appear 10 be having troubls
keaping aligible students on track. It appears that suppon services are
needad as well.

* Demonstrations imply evaluations, [t will be practically impossibls io

perform a rigorous evaluation of a program thal involves such
fundamental changes of a whole neighborhood along so many
dimensions.

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

Pros

* The most effective form of increasing opportunity, especially for those
who would not benefit from college or training in advanced technicat
skills, would be a reqular job.
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Subsidies for employers who hire at-risk youth can be more economical
than creation of jobs for that target group.

A subsidy would represent a major new program and make the
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 bansllt from the current federal tax credit program.

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

Employer subsidies for hiring and training disadvantaged emblcyees
have typically had low uptake. The Targeted Jobs Tax Credit has not
baen shown 10 increase smployment among the target groups.

Deperding on how the subsidies were funded, additional spending under
the BEA discretionary cap or additional mandatory cuts or revenue
increases would be needed.

increasingly, research and experience with employment and training
programs for the most disadvantaged find that getting a job in the first
place Is not hard, even in socially isolated and impoverished
ngighborhonds. Rather, the problem is keeping the job. This proposal
would not halp that,
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Currently, the Job Corps serves approximately 60,000 new enrollees cach year. Thirty-eight
perceant of enrollees are females. Female youth with children an enroll in the Job Corps,
and & small number of centers have child care programs on-site.  Other sites have developed
off-site child care programs, and non-residential slots are also available for young women
with children, Roughly 20 percent of the women who enter the Job Corps bave dependents,
and 4 percent of the males who enroll bave dependents. Forty-¢ight percent of the women
who earoll in non-residential slots have dependents, as compared to 13 percent of the women
who enroll in residential centers. A 50 percent expansion of the Job Corps is planned by the
year 2000.

Job Corps #

School-to-Wark Initiative

The Administration will introduce legislation later this summer for a major school-to-work
initiative. The legislation will provide for joint DOL and Department 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 fong-term career opportunities for non-college youth.

Youth Fair Chance

Youth Fair Chance is a new DOL injtiative aimed at high-poverty inner-city neighborhoods
and rural areas. The program concentrates resources into neighborhoods restricted to a
population of 25,000 or less and with a poverty mte of over 30 percent.  All urban
neighborhoods reached by this program will be predominantly black or Hispanic, The
program combines school-to-work inftiatives with a variety of interventions involving sports
- and recreation, local colleges, community development, and job trining. Currently, there
are 11 pilot sites, and $50 million has been appropriated for the program in the recent
supplemental legisiation to the FY 1993 budget. The idea of the program is to saturate an
area with all types of positive interventions, and to tum negative pesr pressure into positive
" peer pressure, Reducing teen parenting is one of the goals of the program.

#1. OPTIONS FOR PREVENTING TEEN PARENTHOOD

The disappointing resulis of the STEP demonstration suggest that no one infervention, in
isolation, is going to dramatically reduce teen pregnancy. However, because the costs of
welfare are so high for families started by unwed teenagers, it is worth a lot of time and
money to attempt to change cultural patterns of adolescent childbearing., Research on both
young males and females suggest that youth who are doing well in school and have
aspirations for college are markedly less likely to become teen parents. Research also
suggests much higher rates of teen parenthood in high-poverty urban neighborhoods.

5



DRAFT

What may be needed is a series of concentrated interventions--sigrted when children are
small--to boost their educational achisvement and aspirations for college. To increase the
cost-effectiveness of such programs, funding could be restricted to areas of 30 percent or
higher poverty. This would exclusively target the funds to minority inner-city areas and’
rural areas which would also be minority except in the case of Appalachia. People who
work with youth indicate that there is no more powerful force operating on youth than peer
pressure, and the goal would be to introduce enough positive interventions into communities
50 as to turn peer pressure from negative to positive. New federal programs in such a
prevention initiative could be based on the following models:

O

New Beginnings is & program aimed at increasing the involvement of parents
in the education of children in elementary school. It is based in part on James
Comer's ideas for increasing parent and community involvement in elementary
schools.

LA’s Best is 8 comprehensive after-schoo! program operated in inner-city
elementary schools. Students receive a variety of positive experiences,
including tutoring, sports and recreation, art instruction, and field trips
various cultural events.

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

Middle Schoo! Restructuring has been identified by the Carnegie Council on
Adolescent Development as fundamental to efforts to reform urban schools.
Typically, students move from small elementary schools where they meceive
much attention to large, impersonal middle schools. In their Turning Points
report, the Camegie Council lists a number of recommendations for improving
middle schools, including breaking up large schools into "houses” or “schools
within schools”.

Sports Programs have been very effective in some of DOL’s Youth Fair
Chance pilot sites in expanding the involvement of youth in positive activities.
There is much room in most inner-city aeighborhoods for expanded sports
leagues in baseball, softball, soccer, footbali, and basketball. Such leagues are
needed for. both children and youth, and for both boys and girls.

CollegeBound is a public/private collaboration started in Baltimore in which
minority youth attending high school are assisted in applying for and enrolling
in college. Counselors make sure that students take the PSAT and SAT tests
on time, apply for financial aid, and fill out applications for colleges.
Counselors also take students on trips to colleges, and pareats are also
involved. Counselors also work with local colleges to help yvouth get accepted

6
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and receive financial aid.  Also, “last dollar”™ financial aid is promised to make
up the difference between financial aid available and what the student needs 1o
attend college. Combined, the I Know I Cap and CollegeBound programs
can be the equivalent of the more expensive I Have a Dream program. The
promise of college financial aid is important to the I Have A Dream model,
but perhaps just as important is the folow-through to make sure youth are
making good progress in school and then apply to college. Combined 1 Know
I Can and CollegeBound programs can provide both the “last dollar’
guzarantee and the follow-through.
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Prevention as a theme in welare 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. [t also probably will have recommandations that aim to jncreass
-gducational and employment opportunities that are available to teenage males and
females most at-risk of fathering or bearing children before they are ready 1o support
them.

in addition, the issug group views prevention as a policy theme that could run through
several slemeants of the welfare reform packags taking shape. 50 a significant part of
the mission of the issus group is to state how the prevention theme could be
ncorporated in welfare and child support policies, and to make the case that it should.
These prevenlion objectives can then be balanced against other possibly compsting
goals and objectives in the design of welfare and child support reform.

Assumptions underlying a prevention theme are consisient with the widely held view
that a principal factor contributing to risky behavior by adolescents is their perception
that they have little to lose i they don't delay becoming parents and litle 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 prasent value of
future income streams. But it does assume that, i the desirability of the options at-
risk youth see before them couid be changed, their childoearing behavior would
change as well. More would be cautious about fathering or bearing children if tha
futures 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 wellare less attractive, not by further jeopardizing the weli-being of
dependent children, but by making the responsibilities that parants bear more
transparent;

b} increasing the gpportunities at-risk youth enjoy when they avoid becoming
parents {in comparison 10 opportunities they enjoy when they do not).

The prevention issue group has identilied several elements in the weifare and child
support reforn package that seem most conseguential for enforcing parental
responsibilities and establishing relative opportunilies, Al this point, the issug group
has not settied on particular policy options to recommand. However, the bearing of
the prevention perspective on key issues can be skeiched.
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First is establishment of patemity and an order ¢ pay child suppori. In the most
recant year for which we have data, about two-thirds of all teenagers giving birth were
unmarried. More than ning-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 bom 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®

The perspective of prevention suggests that, if the pariners of at-rigk leenaged women
were morg certain that they would be required {0 support any children they fathered,
they might modify their risk-taking behavior 10 avoid that possibility. For ¢hild suppont.
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 littie income in the years soon after the bith. From the
prevention perspective, it would be best if youth at-risk of becoming unmarried fathers
wara certain that thay would be required 1o support their children,

Second is the nature of any welfare time-limit and posttransitional employment. A

time-limit is a powerful way o convey the message that mothers hava a responsibility

to support their children through employment, 1f the time-limit were uniform and

exemplions few, at-risk female youth would be certain of a very different life on

welfare than in the past. If the time limit were complicated, varying by many factors,

with many exemplions, the transitional period could end up looking a lot ike welfare as
we Rnow i

in theory, a post-transitional salety net that amounted to work-or-welfare would
constitute an added cost of assistance for mothers., 1t could be a large cost, relalive 1o
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 @mpioyment,
might make weltare more attractive than it is now, and possibly even more attraciive |
than other employment expectations of the most 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 10 the low
average educalional attainment of teenage mothers, and their likelihood of long

' Testimony of David Ellwood before the HMuman Resources Subcommitiee, June 10, 1993, Table
V0.

? Gordon M. Lester, Child Support and Alimony: 1889, Bureau of ihe Census, 19891, P-60, No.173,
Table £,
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wellare careers, intensive and expensive interventions 1o increase their earmings
potential have been recommended. More frequently now, the same kinds of
arguments are being made for intensgive interventions for absent fathers. However, to
the extent that an alternative high-school, or skills training, or community colisge is
made available to those who do not avoid fathering or bearing a child, the opportunily
costs of these behaviors are lowersd,

Thesa pravention angles on program policies all assume that welfars, ¢hild suppon,
and human capital enhancemant programs can influence antecedent behavior, such
as initiation of sexual aclivily, contraception practices, and pregnancy terminations,
We have little of the kind of knowledge we would need to make an estimate of
whether these policies would have measurable prevention effects. No strong effects
of the level of welfare benefits on fedility have been found.® However, much of the
analysis of this issue has been based on cross-state vardation in AFDC benstfits, which
is not an obviously appropriate basis on which 1o 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 empirical undersianding of the entry effects of weltare
policies is not as developad as our understanding of exit effacts. Howsver, a recent
analysis of the potential tor entry effects in the JOBS program estimated that generous
education and training cpportunities could draw significant numbers onio the rolls,
while a very rigorous work requirement could have a significant preventive impact.*

This analysis did not concentrate on fertilily impacts, nor, explicitly, on the behavior of
adolescents. Predictions of behavioral impacts of policy changes on these particular

© behaviors of this target group are especially difficult. Analysis has shown that modsls
of pure economic choice do not explain current childbearing behavior of teenage
mothers very wal®

On balance, research does not assure us that incorporating a prevention theme into
wellare and child suppon reform would actually prevent many adolescents from
entering the welfare rolls. On the other hand, weltare time-limits and a certanty of
child support orders for unmarried fathars would repressnt very big changss in the
message welltare and child support programs send to adolescents regarding the

* Robert Moffitt, “incentive Effects of the U8, Welfare System: A Review,* Journal of Economic
Literahre March 1992, pp.27-31. '

* Robent Moffitt, "The Effect of Welfare Training Programs on the Weliare Caseload,” Report 10 the
UB Dept of Mealth and Human Services, {August, 18823

b David Eliwood, "Understanding Dependency, Choices, Confidence, or Culture? US Dept of
Health ardd Human Services, (Washington, DC, 1987), pp.83-4.
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responsibilities of fathering and bearing childran, We don't have research on the
etfects of changes of this magnitude. It is not unreasonable 10 hopa that such large
changes in the signals weltare and child support send about responsibilities may have
behavioral impacts, especially if complemented by increases in altemative

opportunities.



DRAFT July 28, 1993

Summary of & Neighborhood Anpproach t¢ Welfare Prevention

The goal of our proposal would be to demonstrate and rigorously evaluate a series of
interventions commitied 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 1o create a "success story” proving it is possible to reverse
the adverse trends for youth and, as a consequence, initiate 2 growing chain of
successes. At the same time, the demonstrations could provide information for
administrators and policy-makers for improved effons.

These efforts would encompass the principles presented below. They would use
existing federal, state and local programs where possible, and available privae
resources, coordinating and {ocusing their use in a deliberate, manner. The
demonstration would foliow and interventiion strategy put together from the best
expertise available, and it would follow a period of consensus building with involved
parties.

Principles

Our goal should be 3 prevention effort which produces results which are large encugh
10 be apparent {o society,

Early child-bearing and other problem behaviors are interrelated and strongly

influenced by the general life-experience associated with poverty. Any prevention

~ effort which fails 1o 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 10 avoid non-constructive behaviors 1S an imemal ope which
stemns from personal life-experience. Therefore, changing the circemstances in which
peopie live and conseguently how they view themselves is peeded to change the
decisions young people make in regard to their Hves. It also helps make them more
TESponsive 10 more specific interventions.

Conseguently, attention must be made to the circumsiances in which 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 communily: economic opportunity, safety, health, education, etc.

The factors which influence youths” behavior are powerful, often long-term, and
pervasive, To be most effective, inmerventions should have similar charactenistics. -
This suggests that cfforts to change the environment should be concentrated and
focused so that they achieve a sufficiem size or "critical mass”™ needed w 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 non-
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, particularly 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 focuscd 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 support, and enhance
parenting skills as well as provide opportunities for increased or improved labor
markel participation. The current Head Start family support 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 relauonshlps with adults and peers has
been shown to be important.

[t
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DISCUSSION!

Since the purpose of this panel is welfare prevention through avoidance of too-carly
child-bearing, our recommendation depends on acceplance of the proposition that
poverty and the conditions of the poverty and that behavior are interrelated. This
connection is well supporied by research including that reporied in the paper prepared
for this panel, Operadonal Definttion of Teenapers most at-Risk of Teenage Parenting.

The suggested approach attaches great imponance © what William J. Wilson refers (o
the "tangle of pathology in the inner city”, wherein residents have become increasingly
isolated from mainstream patierns of behavior™ The National Research Council
{NRC} holds that "Settings are important not only for the "first chances” they provide,
but also for "second chances,” those opportunities 1o redeem past failures or
inappropriate choices. Such second chances are clearly less available when settings are
in disarray, lmited in resources, and sshiect (o continuing pressure toward illegitimate
activiues.”

Others have noted the contagion effect, whergin non-productive 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 social problem™ these may be a
"eritical mass” of young persons in a community such that when which when

reached “a self-sustaining chain reaction is sei off that ¢reates an explosive increase in
* the amount of crime, leenage pregnancy, drug addiction, and welfare dependency.” [p
38; James Q. Wilson, Thinking about Crime. (New York: Basic Books. 19735,
pp.16.17)

This is similar to what Julius Wilson refers to this as a "concentration effect.” He
notes that "The social transforation of the inner ¢ity has resulted in a disproportionate
concentration of the most disadvantaged ... creating a social milieu so significantly
differgnt from the environment that existed in these communities several decades
ago.”,.. "The residents of these areas, whether women and children of welfare families
or aggressive wreat eriminals have become increasingly socially isolated from
mainstream patiemns of behavior. These concentration effects include the constraints
and opportunities in neighborhoods in which the popalation is overwhelmingly socially
disadvantaged--constraints and opportunitics that include the kinds of ecological niches

: gnforcunaiely. tims pressurve @id act permit sirigs adhberance to eccepted cicatien of refsrencus.

3

3


http:pp.16.17

DRAFT July 27, 1993

that the residents of these neighborhoods occupy in terms 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 substantally lose its economic base,
however, other factors come into play. Adults and young people become socially
isolated, losing the kind of networks and selfs or group identification that support
customary behavior,.. (Wilson, 1987; Fernandez and Harrig, 1990; Harrell and
Peterson, 1992; Crane, 1991) Social institutions-schouls, the social welfare system, and
the criminal justice system, tend 1o anticipate failure, shame, and hopelessness
{(Williams and Komblum, 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 mespond: people living in underclass neighborhoods,
even with the same backgrounds and skill are hired less often than those in other
neighborhoods..."(Karschenman and Neckermanm, 1991) [See attachiment A for a
further discussion of research on neighborhood effects]

We know of know direct evaluation of the effect of a comprehensive change in
environment or setiing has on families and youth, However, Chicago’s Gautreaux
program, designed to counter the Iegal problems of housing segregation, offers a
Iimited 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 {or a nateral sxperiment
where the "control” group moves from largely segregated public housing to beter

~ quality but still segregated private housing within the city, while the “experimental”
group moves from segregated public housing 10 integrated privale housing in the
suburbs. Program participants were not purposefully selected for city or suburban
housing: when a house becaree available, the next person on the Jist was contacied and
offered the shelter. The two groups are very similar in socio-demographic
characteristics.

While there are some minor problems with the study and resulis should be accepted
with cautionary warnings, James E. Rosenbaum’s evaluation of the program produces
some interesting results. Compared with ¢ity movers, sigaificantly more suburban
movers were emploved, even after controls, though their average pay and hours
worked were about the same, Children in the Gautreaux program also showed positive
effects. Suburban movers® children are more likely than city movers’ children to be in
school, in college-track programs, in four-year colleges, in jobs, in better-paying jobs,
and in jobs with benefits. Rosenbaum concludes, "Just by moving people and without
providing additonal services, this program has uncovered capabilitics of these low

4
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income pecple that were not evident in the city.” Interview comments from
participants also tumed up very positive attitudes about the suburban moves. One
said:"{Living in the suburbs] made me feel that I'm worth something. I can do
anything 1 want to do if I get up and try ii." The Gautreaux Program provides an
opportunity o se¢ some ¢lear-cut positive effects of changing the eavironment of Jow-
income people.

PROS

A This approach has the potential for socictally signiﬁcaﬁt reductions in early
child-bearing and ather behaviors which put youth at nsk.

By dealing with the gencral influences that promote at-risk behavior a broad approach
such as this has the greatest potential for large impacts. Just as the great gains in
public health came from eliminating the spurces of infection from the environment
ruihier than dealing with the disease or symptoms, we belicve that a necessary part of
an intervention which would have societally significant results is 10 deal with the
environment which promotes at-risk -behaviors. Essentially the approach we
recommend differs from more narrow interventions only in that it includes steps
designed to deal with the “negative antecedent conditions which create vulnerabilities”
in the words of Resnick and Burt, by reducing those antecedent conditions and
consequently the "valnerabilities” before they occur,

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

While envisioning a demonstration which is attempting to reduce the root causes for
the adoption of risky behavior we recognize the need for more specific programs that
stterpt 1o deal directty with those behaviors, Adopuon of this option for a general
approach does not preclude adoption of any or all of the more specific approaches
recommended by the panel

. A general approach intended o improve the background or settings in which
youth live may help the more specific interventions be successiul.

Just as training seems 10 be more effective when it is felt by the person to be relevant
to his or her life, specific pregnancy prevention interventions should be more effective
when youth are prepared by their experiences o be receptive o the message. Being
told there is an opportunity cost associated with carly child-bearing will be more
effective when the wrget of the message believes or feels that it is true. This belief

3
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needs 10 be inculcated by their life experience and consequently their attitudes about
themselves.

D. The demonstration need not involve additonal 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 but betier
coordination and, mast importantly, focusing of resources so that they have the weight
sufficient 10 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. It is likely that foundations and other privaie entities would be interested in
forming 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 1o think in terms of an spproach that is comprehensive
across a number of crucial services, that integrates and coordinates these erucial
services, and that saturates a local area with the kinds of services the arca needs fora
real difference in living standards and future development. The Cleveland
Community-Building Initiative is an example of an approach similar to the one we aro
advocating.

" E. This approach would be in line with the growing conssnsus regarding what is
needed o deal with the problem of at-risk youth.

Although not necessarily endorsing their specific recommendations, our proposal is in
line with the National Research Council’s central position about the overwhelming
imporiance of the environment. "QOur decision 1o focus on setlings reflects the panels
appreciation of the profound influence that context has on adolescent behavior and
youth ... The lack of attention {o settings has resulted in concentration on individual
adolescent behaviors and categorical programs such as teenage pregnancy
provention.. Because these problems are interrelated and have common predictors that
are largely environmental, more comprehensive integraied approaches are needed 1o
reduce the exposure of children and adolescents 1o high-risk sentings... The categorical
focus on individual behaviors has been largely ineffective because behavior s the
result of individual and group interactions with the environment. Sustained auention
paid o reducing the risks generated by these seutings is virtually the pre condition for

Jeh
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achieving widespread reductions in health -~ and life compromising behaviors.”

William I, Wilson expressed 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 later has generally been ignored. This is a
good time 1w right the balance, 10 extend understanding, to acknowledge and elaborate
the pervasive influence of contexts or settings. Second, the role g setting plays must
actually be seen as twofold, and thus, doubly important: it influences the development
of a person over time, through experience, socialization, and exposure in various
contexis, and i also interacis with that person at any given ume in influencing the -
specific behavior that oceurs. Third, it is evident that there are large variations in rates
or levels of health - and hife-compromising experiences and behavior associated with
different contexis, especially for differences that relate 10 the level of poventy {for
example, rates of school fallure and dropout, unprotected sexual intercourse,
aggression and viclence, and drug and alcohol use)...policy efforts to prevent or
ameliorate bad outcomes (such as school failurg) are clearly more feasible and more
likely 1o be efficient when targeted toward changing contexts or settings-using what is
known broadly as a public health appmach 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 federal 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 costs of the demonstration might be met through better coordination

of existing resources, if successiul, wide replication could involve
substantial new expenditres.

Implementation Plap

Thers are various approaches all incorporating, organization of 3 public/private
initiative 1o plan 2 demonstration, pool resources, select one or more demonsiration

i
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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 at-risk youth and community development.

2} Commission papers that: pull together what is known or hypothesized sbout the
root causes of the behavior of at- risk youth; based on that understanding
presents one or more comprehensive intervention strategies that could be
implemented in a community or neighborhood; identily existing resources that
could be used o meet the specified intervention needs; and identify additional
resources or interventions that would be needed, if any.

3} Distribute papers 10 a panel of appropriate policy makers, administrators,
community leaders and acadernic 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 10 select demonstration sites, and to implement,
evaluate and administer {(or monitor} the demonstration.

6) Maintain interest and momentum by invelving the original panel as advisors on
a continuing basis,

Funds for planning and organizing the demonstration could come from g variety of
sources, including Section 1110 Social Services R&D funding. Attachment € provides
a prehiminary list of some of the program resources which could be included in the
demonstralion communities’ inlervention,

joc
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ATTACHMENT A
Neighborhood Effects and Impacts on Adolescent Bebavior
Such As School Drop-out And Pregnancy

Few studies have been conducted in the arca of neighborhood effects, and data and
methodology have varied greatly among these studies. Research in this area has been
recent and has siemmed from the reopening of dialogue regarding an "underclass®.
Befining the 2rm "underclass” has been controversial among scholars and has

- increased the difficultics in operationalizing definitions for the study of neighborhood
effects. William Julius Wilson {1887), one of the first scholars to reexamine the issue,
defines underclass as the "heterogencous 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
snemployment or are not members of the labor force, individoals who are engaged in
street ¢nime and other forms of aberrant behavior, and families that experience long-
term spells of poverty anddor welfare dependency.”

Theorists on the wopic of underclass have been placed inw two categories:
structuralists, such as Wilson and Douglas Massey, and behaviomlists, such as Isabel
Sawhill and Erol Rickeuls (Prosser, 1981}, Structuralists theorize the problem of an
underclass as derived from societal forces that imit opportunity for neighborhood
residents (Prosser. 1991). -Behavioralists associate the causes of neighborhood
deterioration to individual and group hehaviors (Prosser, 1991}, Within these two
divergent theorigs, 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 peresistence of these behaviors over time and
across generations {(Prosgser, 1991).

* In effonts w empirically test hypotheses on the underclass and their neighborhoods, the
operationalization of definitions has varied due in part (o these different theorotical
~approaches. Definitions for westing have been arbitrary and to some extent dictated by
available data (Prosser, 1991).  As a result, estimaies on the prevalence of underclass
persons or neighborhoods remain dramatically different from study to study.

By focusing on the controversy of underclass definitdons and prevalence, many of the
appraaches to the study of underclass neighborhoods have emphasized the
determinants and analysis of underclass, spacial concentration of underclass behaviors,
and intergenerational transmission of underclass behaviers. A list of key theorists and
researchers in these areas is included in the appendix. While these issues are relevant
to the undersianding of neighborhood culture, these studies do not directly address the
effects a neighborhood has on an individual’s behavior.

Relatively few studdies have focused specifically on the influences and effects of
neighborhoods. Theoretical studies include: Douglas Wolf, Rebecca Clark, and Vicki
Freedman {1990} who conducted a study to examine three different theoretical models
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for the purpose of specifying a model as the basis for empirical study; and, Jorge
Martinez-Vazguez and Rubin Saposnik {1990) who analyzed a contagion model of the
underclass,

The existing empincal studies bave applied and tested some of the theoretical models
mentioned above. Jonathan Crane (1991) tested his epidemic theory of neighborheod
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 recenty, Rebecca 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 neighborhood
factors and will be available in February, 1953 {Prosser, 15981},

Thearetical Studieg

il

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

Woll et al. (1990} focused their study on three theoretical models. Prior to specifying
these models, Wolf et al. (1990} addressed numerous definitional and 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 2 neighborhood effect. Wolf
et al. (1990} infer that such resgarch had not been conducted due to the lack of
theoretical models designed to reflect the complex and interacuonal relationship
between an individual and their neighborhood.

The issues raised emphasize the process of measurement, Measurement issves such 8
the definition and prevalence of an undarclass have already been mentioned, however,
Wolf et al. (1990) also point out that "it is difficult to describe the underclass as a
whole and simultaneously to identify the individuals who constitute . Another
measurement issue related to definition involves the arbitrary line between behaviors
that are persistent versus temporary in nature. The multidimensional aspeets of
underclass definitions has also been cited as a measurement issue leading Christopher
Jencks (Wolf et al., 1990) to define three distinct categories of underclass: an
economic, a moral, and an educational underclass,

In addition to these definitional 1ssues of measurement, Wolf et al (1930} identify
three criteria areas effecting measurement, These areas include income-based,
behavioral, and location-based criterda.  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 acceped and utilized income-based measurement, however, it does
not reflect the duration or the social context of poverty (eg. some graduate studénts,
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farmers, and long-term AFDC recipients would all be classified together), and
therefore, does not serve to differentiate among poor and underclass groups (Wolf et
al., 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
norms. 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 1o a group and an individual
within the group simultaneously. N

Location-based critena focus on "poverty areas” or spatial concentration of poverty
(Wolf et al., 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
nrighborhoods. 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 location-based 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 swrong basis for a "theoreucally relevant neighborhood
attribute to include in a model of any given outcome”. Wolf et al. (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
arca 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: (1) 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 to this equation, three
distinct mechanisms by which neighborhoods effect school drop out are applied. The
three mechanisms influence by (1) serving as a resource or reference group for
information, (2) influencing the preferences of an individual, and (3) effecting the
rewards or sanctions of various choices. Wolf et al. proposed these mechanisms as

11
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three distinct models referred to as the information model, the preference model, and
the reward and sanctions model.

The information model hypothesizes that an individual bases behavioral choices and
preferences on the information provided by hisher frame of reference, namely, the
residents in the neighborhood, Wolf of al. (1990) note that the issue of identifying
theoretically relevant atinbuies to specify a neighborhood is pot problematic in this
particular mode! since data describing the high school drop out rate can be clearly
specified.

The preference model hypothesizes that the manner in which an individual ranks
his/her preferences of available choices is influenced by the observable behaviors of
the residents in the neighborhood. Wolf et al. (1990) relate this model as most like
the contagion or epidemic models. The benefns 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 ouicomes is further supported by Moffit's (Wolf et al., 1990} made! 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 determined by that individual’s
reference group. Wolf et al. (1990) point out that a complication of this model s,
however, that it does not take into account the degree or the duration of gxposure to
these reference group behaviors,  Similarly, other problems with the preference model
relate to the changing environment and the question of how malleable one’s
preferences are to the environment. Once prefergnces are formed, some theorists
argue that it is not clear the degree 10 which preferences can be influenced or changed
(Wolf et al., 1950). Child development studies on the relattonship between
environment and nature as well as studies on resiliency currently indicate that
preferences and tendencies are quite malleable, especially in children (see carlier

.. memo on child development),

The reward and sanctions mode] hypothesizes that an individoal’s behaviors are |
influenced by the rewards and sanciions imposed on that individual by thelr reference
group {e¢g. poer pressure). In congideration of peer pressure, the individoal dogs not
change their preferences (a8 in the preference model) but act according w the pressure
of their peer group. One of the difficulties with this model involves establishing an
empinical specification distinct from that of the preference model (ie., capturing the
sometimes subtle difference between influence and pressure],

Of these three models, Wolf et al. {1990) identify (he information model as the most
scientifically rigorous model and describe the other two models as weak because they
do not have a "clear-cut relation to model specification”. Wolf et al, (1990) also point
oui that these three models are notl mutvally exclusive and that empirical models need
to be developed to take into account more than one stalistically distinct mechanism.,
Another key element missing from these models is the question of how g
neighborhood becomes "bad" initially (Wolf et al., 1990),

12
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Many explanations for the cause of neighborhood decline have been provided by
theorists. Wolf et al. {1990) identify the mechanisms of “exogenous shock” and
selective migeation 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 imporiant mechanism for explaining neighborhood declines.

Walf et al. (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 referring to the exchange as “cross-sectional in that current
decisions made in a neighborhood can effect the individual decisions of residents in
the future, Wolf et al. (1990) see the ideal model as taking these dynamic and
interactional mechanisms into account yet raise concerns again about the method of
defining or quantfying such quality-oriented issves. They credit Crane with most
closely addressing this "quality” issue in a neighborhood effects model, Relating to
these model specification concerns, Wolf et al. (1990} raise the questions that since
“models are typically estimated using data representing a distribution of neighborhood
guahity, are the implications of such a model uniform across neighborhoods
differentiated according to quality?” and “do the findings from a cross-scctional
relationship representing the effects of neighborhoods on individuals, have sensible or
gven plausible implications when embedded in the dynamics of neighborhood
change?".

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

It does seem reasonable to conclude that models in which neighbarhood
atributes mfluence their individual residents’ behavior may have subde,
possibly unexpected iraplications for the feedback of individual behaviors onto
the neighborhood contexts of future decision makers, Maodels which average
over a broad range of neighborhood attributes may not be uniformly applicable
to that range for purposes of prediction and forecasdng. Hidden interactions
and unexplored nonlinearities may undo the researcher’s atiempts 1o marry the
cross-sectional and dynamic perspectives in a model of reciprocal associations
hetween neighborhood attributes and the behavior of the people that inhabit
them,

"A Contagion Model of Underclass Neighborhoods™

Muarunez-Vasquez and Saposnik (1990) approach the theoretical study of neighborhood
effects by examining Wilson's hypotheses and Crane’s gpidemic 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
simuiation solutions for the growth of underclass in a single neighborhood,

In specifying a model, several basic assumptions are addressed. These assumptions
begin with the definition of neighborhood. Maninez-Vasquez and Saposnik (1950}
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emphasize that a neighborhood is defined more by its function than by a geographical
or physical characterisiics, 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 commaodity representing “social standing®. Both the individual's contribution
to social standing and the contribution by other members for the individual are taken
inte consideration as well as the price or opporntunity cost for such contnbutions.
Personal interactions and feedback among members of the neighborhood are taken into
account throogh the inclusion of social standing in the model formula. Social standing
is also assumed to be a characteristic of other factors such as the relative degree of
isolation {rom other communities. Therefore, changing of behavior as well as amount
of certain behaviors in the community. .

Martinez-Vasquez and Saposnik (1990) attempt (0 take into gocount vanious reasons
for which underciass behaviors begin in a neighborhood such 2 "a generalized increase
in unemployment or the subsrbanization of jobs, changes in the reward structure of
criminal activity, changes in educational quality and achievements, or changes in
govermment policies, such as welfare programs”®. The main ghjective, however, is o
address the issue of growth of underclass behaviors in a neighborhoed. In efforts 1o
achieve this objective, Martinez-Vasquez and Saposnik generally account for both the
underclass and “"conventional” migration-flow of the neighborhood.

Two main limitations are 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 Maruinez-Vasquez and Saposnik (1990) atiempt to address is that the
analytical approach o migration flow is accounted for in a rather mechanical manner,
They apply 2 sumulation approach o try to explicitly incorporate the dynamic
complexsties 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 chotces following four differem
achion patterns. These four actions involve the individual choosing w0 (1) remain in
the neighborhood and participate in convendional behavior, (2} remain in the
neighhorhood and participate in underclass behaviors, (3) move 1o another
neighborhiood and participaie in conventional behavior, or (4) move and participate in
underclass behavior,

In summary, the critical point of this theoretical model involves distinguishing
between conditions that cause underclass behaviors and the mechanism that cause the
concentration of these behaviors, itself, 10 be an influential factor in further growth
{Martincz-Vasquez and Saposaik, 1990). Also, the consideration of the dynamic and
interactional factors between the individueal 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 underclass behavior.

Emipirical Studies

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

Jonathon Crane developed his epidemic theory of neighborhood effects in 1988 and
has been a pioneer of this theorgtical approach by arguing that the underclass behavior
“grows much lke an infectious discase (Martinez-Vasquez and Saposnik, 1990} in that
as a neighborhood declines in guality, sharp increases will occur in the probability for
individuals 10 display underclass behaviors {Crane, 1991}, The basic assumption
underlying his model is that these "infectous” 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 incidence reaches a critical
point, Crane contends the spread of incidence will "explode”.

A community’s susceptibility 10 the spread of behaviors is based on two conditions:
(1) the degree of nisk factors that individual residents present, and (2) their
susceptibility 1o peer influence (Crane, 1991), Through his review of the literature,
Crane finds that adolescent boys, panticularly poor urban boys, are more susceplible o
peer pressure o participats in antisocial behaviors. In addition, his theory argues that
a patiern of incidence is found in these susceptible communitigs.  Crane contends that
two distributions ocour with the first distribution including those neighborhoods which
are poor but have not expedenced a epidemic of the problem. The second
disiribution then includes all the "underclags™ neighborhoods. Within these two
distributions, {rane argues also that social problems will not increase or decline at a
constant raie but will increase significandy at the bottom of the distributions as a

" result of higher prevalence.

In wrms of methodology, Crane (19913 utilized 2 daia set not ofien used. This data
set, which defined geographic units a3 neighborhoods and provided characteristics
regarding the individuals, was collected by the Census Bureau in 1970 and made
publicly availuble through the Public Use Microdaia Samples (PUMS). The
neighborhoods in this data collection were not identified bw fifty-five neighborhood
indices were provided with an individual’s record.

For the purpose of study, Crane used geographic keys associated with households to
determine geographic units propontional in size (0 census tracts (approximaely 4,000-
5,000 peoplie). No sociveconomic or demographic data was used 1o define these areas.
Crane examinad only tecnagers living with their parents, Since Crang’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 npward. Teenagers were also excluded on the basis of two data-cleaning
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criferia 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
otaled 92,512 for school drop out and 44,466 females for childbearing analysis,

Crane uses a piccewise linear logit model to gstimate the neighborhoods effects. The
index Crane uses for defining neighborhood quality 18 the percentage of workers in the
neighborhood who held professional or managenal jobs (% High Status).

Crane found the pattem of neighborhood effects to support his epidemic prediction in
both black and whitc groups. A sharp jump in probabilities at the lowest range of the
distributions. Hispanics revealed a patiern 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 w the flat slope is 52.7). For whites, the neighborhood effect was
I3 tmes 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 1o "other places”, Crane found the level,
the ahsoluie level, and the rate of increase in drop ¢ut probabilities below the key
point (o 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 wenage childbearing, evidence of an epidemic was also seen for sub-groups of
black females, black females in large citles, white females, and white females in large
citics. However, the increases in childbearing probabilities were not significant.
Crane argues that the patern of resulis could have been sensitive to the scale of
measurement and that the nonlinear patiern suggests 4 neighborhood effect did occur
in the worst neighborhoods. Crane ues these effects 10 social inmaction within the
neighborhoods because of the sutkingly sharp increases in probabilities and the fact

. that these increases occur at approximately the same place on the distribution,

Crane (1991) discusses, at length, the many biases related o this study including
sampling bias, measurement error, specification ervor and endogencity bias. However,
he emphasizes the effont 1o 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 tsenagers from the study is identified as the
most important biasing factor. Since these excluded teenagers would be
disproportionately school dropouts and teen parents, Crane argues that the net bias
would be downward, and therefore, results would be probably conservative. Despite
the numerous potential bias, Crane holds that unless the nel bias was upward and very
large in underciass neighborhood specifically, "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 formulated, and
alternatives theories for explaining the results need to be developed and wsied. While
acknowledging that the research is too limited at this time to make policy '
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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 efforts 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 equilibrium 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
the 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 familics and family members have been
reinterviewed every year since 1968 (Corcoran et al., 1989). The sample that
Corcoran et al. uses in their empirical analysis includes men in 644 families who were
between the ages of 25 and 32 by 1983. Communities are determined 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 proportion of years the family of origin was
below the poverty-related needs standard. Substanual 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
the possible omission of vanables. Corcoran et al. concede that these problems
preclude formulating any causal inferences from the associations found.
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« ATTACHMENT B
CLEVELAND, NEW FUTURES

The report describing the program notes that poverty in Cleveland neighborhoods was
increasing so fast that it threatened 1o 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 straegy, a
long 1exm, comprehensive plan that would maximize the impact of available resources

and create new synergies -~ by linking promising programs in an integrated aporoach
10 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, 1o point
out the relationship between dewriorating social infrastructure in communities to lack
of support for family structure and 2 consequent deterioration of both family and
community. This analysis suggested that treating dysfunctional family symploms was
1o fight a losing battle, and that another approach was appropriate: focusing resources
on comrounity development wherein poor families resided, what they call a
Community-Building Initative.

Five principles guided the Community-Building Initiative:
1. Cleveland's plan must be comprehensive and integrated.
2. Strategies should be tatlored to individual neighborhoods.

3 An individoal community’s strategy should begin with an inventory of is
assets, not of its deficits.

4, The local communities themselves must be actively involved in shaping
strategics and choices,

5. This approach should be tested over the next few years in three pilot areas and
carefully evaluated hefore any awtempt o wansplant it to other Cleveland :
neighborhoods.

What this means is 3 comprehensive program that includes:

I Investment in the targeted community's jobs base, housing, commercial
reinvestment, and all those community development areas having to do with the

goonomic hase,

2. Education, starting with those in whase care children will develop, starting
carly, and ronning 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 1o school and work performance in include rehabilitative
services that will help disadvantaged or disabled individuals integrate into the
communiiy’s econumic aetwork. ’

S Human resource development through job training and other forms of training
designed to connect individuals (o opportunitics and community needs. This
also includes enhancement of critical family and parenting skills that produce
children ready 1o 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 comexts, and development of programs tailor-made 5 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 @ recruit
from their labor markets has moved on to the suburbs, A prime goal of the approach
is 10 reconnect poor neighborhoods to the mainsiream of the regional economy,

it is obvious from the ambitious goals of the Cleveland Community Building Initiative
that virtually every community resource bas a role o play in the overall scheme:
health, education, welfare, housing, law enforcement. community development,
econamics, commerce, andd many others, requining a coordination and integration effont
made up of a number of Federal, State, and local government and privae forces.
Clearly, the mechanisms for that coordination have yet wo be developed.

A series of projects in Bridgeport, Dayton, Little Rock, Pittsburgh, and Savannah,
gponsored 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 disadvaniaged children are interrelated and must be addressed as
such, and that educational, health, and other gervices are {ragmentad 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 ¢an be done about the plight of poor
children’s academic and later work performance because there are 100 many factors
beyond the control of the relevant institutions in the community. New Fuwres is very
clear that "the failure of community institutions to do what they can do (o equip
youngsiers with the expeciations, opponunifies, suppors, and incenuves they need to
become aspiring, responsibie and successful adulis” is the proper focus of solutions o
the problems of poor youth, Community institutions "have real power 0 creawe
environments that actually shape the values, self-esteern, expectations and behavior of
at-risk youth, in spite of persisting social and economic variables. In a sense, the New
Futures sirategy presumes that the shapers of community institutions have a choice,
Institutions can either reinforee social znd 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 "entitled” o succeed.”

Since fragmemation of services is a major cause of inelfective youth service, New
Futures places a great deal of ernpbasis oa requiring that "participating communities
organize and maintain a multi-sector, politically empowered collaborative’ 1o initially
plan and then 10 oversee the city’s at-risk youth reform agenda™ and then, through case
management, 10 encourage staff "t integrate multiple resources, supports and services
to more fully address individual needs.”

It would seem that there is 2 growing consensus, at least 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 10 assume respensibility for their
fives,
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ATTACHMENT C

There are very many Federal programs alone (not counting Stae and local ones),
covering a host of areas that couid 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 contemplaed approach would be to obtain a fuller and more dewiled
understanding of these resources and beginning to plan how 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 liswed below. In additon to the familiar programs such as Aid-to-Families-
With-Dependent-Children (AFDC), Child Support Enforcement, Job Opportunities and
Bagic 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 exwengive 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 Granis

Child Abuse Discretionary Activities’

Child Abuse Challenge Grants

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 Opportenites

Prug Education and Prevention for Runaway and Homeless Youth
Ant-Drug Programs for Youth Gangs

Abandoned Infants Assistance Program

Emergency Child Abuse Prevention - Substance Abuse
Family Violence

Developmental Disabilities State Grants
Developmental Disabilities Proection and Advocacy

Outside of ACF there are also a large number of relevant programs such as the food
programs of the Food and Nutrition Service, health programs covering a number of
diseases and pathological conditions {both proventive and basic care}, education and
training programs for all ages, housing programs that provide basic shelier, encourage
home ownership, improve basic housing stock of & community, programs that improve
the area’s cconomic and physical infrastructure, its law enforeement capability and
transportation facilities. The list is long and varied and nowhere near complete.” This

2l
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treatment of the resources available for a community is meant to illustrate a livle of
the range that could be drawn upon for demonstration purposes.

22



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®
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 .

-

Child Support

- +

Ch;;u~uuppnrt Issue Paper - (9-22-93) - draft circulated 10-
14-93"as part cf the Working Paper series . .

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

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

Noncustodial Parents

1.

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

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

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 MDRC 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)

Proqram 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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1. Make Work Pay

Grou ader: Isaac Shapiro (219-8271) and Tom Corbett
{690-6805)
Working Group

David Ellwood

{1} Paper summarizing the relationship between welfare, work,
and the {economic) wellwbeing of families with children.
This general paper can serve as general introduction to the
working paper series - October i;

{2) A detailed examination of the work and welfare dynamic -
Qctober 8

{3} An exhaustive menu of options on strategies for enhancing
income of the working poor -- Cetober 1;

An appendix to 3 {or a separate document 3 a} will include a
special menu of options for increasing use of the BITC and
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1:
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recommendations with special emphasis on ABITC (advanced
EITC payment option) and Work Support options for providing
supportive services and opportunities to assist low-income
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(1} Background paper on ¢hild care issues and revised cost
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{4) Estimates of possible expenditures based on current child
care usage patterns under title IV-A child care programs ww
?.



3. Child Support Enforcement and Insurance

¥ ader: ?&al Legler (650«6172)
ing G I 8¢ Wendell Primus

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

{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. MNoncustodial Parents

Group Leader: Ron Mincy (690-5880)
Rorkin roup Li n: Wendell Primus

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

{2} Papexr on services issues for non-custodial fathers --
Octobher 1;

{3} Paper on estimated number and c¢haracteristics of non-
custedial parents likely to need employment sexvices —
October 1;

(4) Values and Practices for a None-gustodial Parents Policy --
Qutober 1;

{5} Paper on ability to pay ~-- October 1;

{6) Background paper ~- October 8.

5. Post Transitional wWork

Group Leaderxrs: Canta Pian {(630~7148) and Ray Uhalde {(219-8660})
Work roup Li +  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;

{3y Options paper -~ Ogtober 1;



(4)

(3)

&.

{401-9294)

Report on CWEP and other work ezperience programs: oosts,
implementation, impacts -~ draft complete;

Memo on scoupations where biggest future job growth is
expected -- October 1.

Transitional Support

aderg: Ann Burek (401-4528) and Mary Ann Higgins

Working Group Lialson: Mary Jo Bane

{1}

(2}

(3

{4}

{5)

7.
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{1}
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Background paper on what we've learned about employment,
education and training programs -- October 1;
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{a) the educational, training and support services system
{this paper includes the prototypes we previocusly dis-
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{b} the rules for a time-limited pregram

{¢) early intervention strategles {(this paper incorporates
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{4} policies for the disabled

{e} policies for teen parents

{f} policies for AFDC-UP cases

{¢g) sanction policies;

Paper presenting and documenting unit cost information for
program componentg -- Cctober 3;

Transmittal memo explaining what this all represents w-
October 1.

Economy and Private Sector Jobs

r: Paul Dimond {(456-2800)

Working Group Liaison: Bruce Reed

Paper incorporating background information on the national
econemy, group recommendations on some “"low cost” idesas,
suggestions for demoenstrations on some State options, some
ideag that were not included in the recommendations for lack
of congensus, and appendices -~ gonmplete;

Re~packaged background paper and options paper -- QOotober 1.
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Group Leader/Working Group Liaison: Kathi Way (456-7777)

9. Prevention/Intact Families

Group Leader: Richard Bavier {395-3844)
Working Group Liaison: Isabel Sawhill

(1} Options paper with recommendations on prevention -~ Gctober
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i2) Background paper -- October 8,

10. Modeling

Group Leaders: Don Osllerich (6%0-5880)
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dependency -- October 1;

{2) Model of short~term welfare dynamics {MPR) -~ November 1.
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DRAFT OPTIONS MEMO FOR ECONOMY AND JOBS ISSUE GROUP

Executive Qverview: How can we increase reliance on private sector wark rather
than welfare to support children?

I. Labor Market Findings.
{Presented in brief with background papers in appendices.}

A
. Employees: Welfare recipients fall into three groups by employability—~those

Jobs: Employment is plentiful, low paying and short-lived.

who work, those who can work, and those who are unable to work,

B
C. Job Creation: , We don't know how 1o implement employer incentives.
gt
F

Training: Training has moderate, but measurable effects.

. Fertility and Marriage: Dependency on welfare instead of work is highly

correlated with early and unmarried childbirth,

. Maximum Return on Investiment: We don't know where 10 intervene in cycle:

children, youth or adults?

1. Consensus Proposal: Convert AFDC to a REEMPLOYMENT system
instead of an employment substitute.

A. Family Re-cmployment System Overview.,

1} et the parents who are not expected 1o work out 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 significantly narrowed but remain
job—focused.

5) For parents who reach the time-~limit, there will be femporary jobs.

&) What happens after parents reach the time-limit and finish their temporary
~ job opportunity was s point of contention within the group.



B. National Investments in a Family Re-employment System.

1} Eamed Income Supplements:
(i) Eamned Income Tax Credit Expansion.
(it) Unemployment Insurance for Low Incomse Families
(il 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 a drop—out program,
{iil) Create public~private jobs consontia, .
{iv} Raise asset limits for means fested assistance.
{v} Teach banking, budgeting and saving skills.

{vi} Increase access 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 incentives.
{(if) Savings and empowcrment strategies. -
(iif) Improving access to good~job networks.
(iv) Team-based approaches.
{v) Incentives for social workers.

1. Differing views: Basic Support for Children : .

Framework for options: As a yardstick for policy goals, we recommend creating an
objective, state-by—state measure of the cost of supporiing a child, Welfare Reform-
ought 1o introduce a new compact cxplaining which portion of basic ¢hild support is
the public responsibility and for how long.

Option 1: Pay less than the full support cost after two years.

Option 2: Pay the full support level, but only intermittently.

Option 3: Pay the full amount indefinitely, but require work.

Option 4: Allow consolidation of means~tested funding before and after time-limit.

Option & Allow states to apply for Options 1, 2, 3, or 4 and receive approval for an
implementation plan.

1v. Appendices

| A. Background Papers

B. Options Presented to the Group



I.  Findings in Brief

The following findings are highlights from the background papers produced by the Economy
and Jobs Issue group. Please refer 1o the background papers in the appendices for more
detailed research and analysis.

a} EMPLOYMENT IS PLENTIFUL, LOW PAYING, AND SHORT-LIVED.

The sort of women currently dependent on welfare have a reasonably good chance 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 minoritics. In addition to new
jobs, old jobs will open up due to workforce attrition. In 1991, 58 million women found
jobs who were not working one year carlier. When job changers are added io job finders, the
number of new job openings is even larger: approximately 15 million women found or
changed jobs in 1991, Not 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
and one million immigrants on average cach year. In the next decade, average annual labor
force ¢xpansion is expected to decline by about 500,000 to a million people. Thus, adding -
one to three million welfare recipients to the labor foree over the next five years is nof an
unprecedented change.

e Conclusion #1: No woman could claim to be job ready, willing to work, but
unable 1o find a job for 5 or 10 years continuously. Long-term welfare receipt is pot an
overall unemployment problem. Jobs requiring low-skill labor are generally available.

However, these jobs are likely to be low-paying and short~lived. A recent study by
the Instituie of Women's Policy Rescarch' 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 104% between 1980 and 1987; {or women in poverty the rate i
likely to be higher.?

» Conclusion #2: Although parents of welfare~dependent children {(especially
mothers) ¢an get jobs, these jobs will have low pay. Without the EITC, bealthcare and
possibly an increase in minimum wages, the prospect of finding a job which will support

‘¥ Spalter-Roth, Roberta and Beverly Burr. Supporting Work: The Relationship Between
Employment Opportunities and Financial and Other Suppors Pragrams {lestimony presented
at the public forum of the Working Group on Welfare Reform, Family Support and
Independence). Institute for Women's Policy Rescarch, August 19, 1993,

? Statistical Abstract of the United States, 1992. Note that 10% unemployment i in the
general population would trigger extended benefits up to 40 or 50 weeks.



children is much bleaker,

e Conclusion #3: High turnover in the jobs available 1o women points 10 a picce of
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 Ul system for parents or reforming the AFDC
system to provide brief periods of support based on work history.

s Conclusion #4: For the men who might marry these women or pay child support,
prospects are also mixed. Over the last thirty years black male joblessness has been roughly
double the level of white male joblessness and varied more with the business cycle® Blue
collar jobs with good pay which bad previously been available to men without a college
education are rapidiy shrinking due 10 productivity improvements, global competition, and the
use of technology with higher skill requirements. Low-skill men will therefore have to
compete with women for service and administrative jobs and have 10 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 RECIPIENTS FALL INTO THREE 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 10 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. Lets
examine some estimates regarding the size of these groups.

How many welfare cases do not involve adults that could be expected 1o 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 o care:
for a disabled household member are also obvious limitations on work capacity. Estimates
range from one in nine* welfare houscholds to one in three® welfare households having 2
_ disabled head of houschold 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 houschold. 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 a 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 alechol. Among welfare mothers 12% report three or more alcohol related problems

3 Handbook of Labor Statistics, 1989,
Y Child trends estimates using CPS data,

¥ Adler (1993) using self-~reported data. -~ (get complete ref from Steve Bartolomei-
Hill)
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such as loss of memory or missed work® Another recent study found that 9.1% of welfare
mothers repont binge alcohol use” Leaming disabilities which affect 25 to 40% of adults on
AFDC? may or may not be an acceptable reason for a work exemption. Even under the
most stringent work requirement, about one third of AFDC housshold 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 howrs. The percentage of women on
welfare at any one time who work 1,000 bours per year would be considerably smaller.
Howeves, a number of additional women also undertake unreporied work. A small
confidential study in Chicago found that more than half of the 50 mothers interviewed
supplemented their incomes with unreported and sometimes illicit carnings.” It may not be
unreasonable 10 assume that 25 to 30% of the welfare caseload could go to work in legal jobs
if they had a full work support system: carned income tax credits, uncmpioymcz}t insurance,
health care, child care tax ¢redits, 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 has a
tendency toward Jong 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. Chronically welfare
dependent mothers are more likely 10 be high school dropouts with very low scores on fests
of basic 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. Wellare-dependent mothers are less likely to have job experience and more likely to

¢ Child Trends.

7 National Institute on Drug Abuse in Cooperation with the Assistant Secretary for
Planning and Evaluation at the Depariment of Health and Human Services.

* 1990 Department of Labor Research and Evaluation Report.

? 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,

* Kathryn Edin in Christopher Jencks, Rethinking Social Policy: Race, Poverty and the
Underclass (1992). Harvard University Press.

Y 8ee David Ellwood's tables on youth AFDC cyclers and stayers and Institute of
Women's Policy Research reports on welfare and work: cyclers, combiners and dependents.
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face discrimination in the labor market.* This group is likely 10 include those who nesd &
little extra help and encouragement as well as those who havc intensive emotional,
disciplinary or social pmbiems

) WE DON'T KNOW HOW TO IMPLEMENT EMPLOYER INCENTIVES TO
CREATE NEW JOBS. Economic theory suggests that incentives paid to employers to hire
welfare recipients are unlikely to create job opportunities.”® American experience confirms
the theory and demonstrates little success with employer incentives. Lerman™ potes that
under both the WIN program and the TITC, only 2 small fraction of the employers claimed
credits for which they were cligible. Burtless™ conducted an experiment with employer
vouchers for hiring disadvantaged workers, Members of the control group who had no
voucher payment to offer had more success in obtaining employment. Emplovers 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 Kang' 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 (o 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 changed since the 70' so that many more employers waould
want to help AFDIC moms and would value the payroll subsidy. More impoertantly, the
research indicates that subsidies paid to employees (such as thc EITC) would be mosre
successiul.

d) TRAINING HAS MODERATE, BUT MEASURABLE EFFECTS. Although low

skills are 3 severe problem, training programs are not 2 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

2 Institute of Women's Policy Research. Testimony cited above.

2 Johnson, George. "Allocative and Distributional Effects,” in Robert Havemen and John
Palmer, Jobs for Disadvantaged Workers: The Economics of Employment Subsidies, The
Brookings Institution: Washington, D.C,, 1982

" Lerman, Robert. "A Comparison of Employer and Worker Wage Susidies™ in Robert
Haveman and John Palmer, Jobs for Disadvantaged Workers: The Economics of Employment
Subsidies, The Brookings Institution: Washington, D.C,, 1982.

® Buntless, 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,
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economic conditions and program design, the majority of the evaluations show some
improvement in samings, employment, and welfare ¢xits in comparison to a control group.”
However, even the most successful programs only raised emplovment levels from 24 percent
in the control group to 35 percent in the fraining group. Thus, the fraining program only -
changed the outcome for about 10 pereent 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
1o improve even less than employment rates. 2) The control group in the 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 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 this intensive
training did not significantly impact rates of employment, it created large boosts in carnings
for those employed. Participants in the Home Health Care training increased their carnings
by $1,200 or $2,600 per year,® In contragt, incxpensive job search or work expericnce
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, cven if we could afford to put every person on welfare through s quick or an
intensive training program, two thirds of the eligible participants could end up unemployed at
the end of the program. On the other 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 Jarger impact on employability in a time~limited 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 workess.

€) SUPPORT THROUGH WORK IS INVERSELY RELATED TO EARLY AND
UNMARRIED CHILDBIRTHS. Marital status of mothers at the first time of welfare receipt
is one the best indicators of leng term dependency. This should not be surprising since it is
harder to pay for food, shelter, and daycare with one salary than two, Even if one parent
does not work, he or she can contribute to family income by eliminating the cost of day care.
The need for two camers is compounded by the fact that women tend 10 cam less than men:

o rriedlander and Hamilton. Gueron.
# rriediander and Hamilton.

¥ Gueron and Pauley.

% Bell and Orr

*  gueron and Pauley.
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$10,462 compared to $27,983 in 1988 Two camers 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 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 a tendency toward long term wclfam
dependency. Among women who are age 25 or older at the birth of their first ¢kild, 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 be welfare dependent for over a third of the first five years.®
As a result of dependency created by teen child bearing, over half the total costs of AFDC go
to cases in which the women entered AFI}C as a feen parent,?

f) WE DON'T KNOW WHERE I’N THE CYCLE OR HOW MUCH INTERVENTION
18 APPROPRIATE. Only in the last decade or two have we begun to measure nigorously the
results from our adult training programs and our ¢arly intervention programs such as head
start. Although we have estimates on the retums to each of these programs, we do not have a
way to compare the relative marginal jnvestment retums. Is an extra dollar better speat 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, such a8
parenting programs, WIC, family literacy classes, and head start.

I Consensus Proposal .
Convert AFDC into a Rewemplixyment system Instead of an empk}yment
substitute.

Introductory background: The friction emanating from welfare reform s the regelt of new
values in society relentlessly hammering away atf the old values embodied in the program for
Aild 1o Families with Dependent Children. Society has changed; AFDC has not yet caught
up. The majority of mothers have shifted from not working in the 1950s to working in the
1990s. Acceptance of divorce and births to unwed mothers has expanded, dramatically

2 pavid Ellwood.

B Kristin Moore, (1993) Child Trends Analysis based on NLSY 19791988 data. Totel
sample with a birth in 1979 cohort (weighted percentages).

# Moore, Kristin A. and Martha K. Burt, Private Crisis, Public Coss: 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 Demanstration to Build Human Capital among Low Income Young Mothers,
MDRC, NY, KY MNovember 1986, et.al,
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increasing the. incidence of single parent houscholds in all income and race categories. The
public generally believes (rightly or wrongly) that women can decide whether or not to have a
child beeause of the pill, Roe v. Wade, sex education, and the general openness of attitudes
on sex. Together these major shifts in public attitudes have evaporated the fecling of
commitment 0 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 society be
obligated to support her and her children for 20 or even 40 years? If women want equal
rights in the workplace, why should they have an unequal right to permanently opt oul? Why
should the fathers of these children also be able to turn their obligations to support their
progeny over to the public? If the public docs not support the children of lazy parents, why
should children suffer?

This paper addresses these questions from the perspective of private sector
employment.  Qur central recommendation is that AFDC should beeome 2 re—employment
system in order to bring # in line with generally accepted values and Administration policy.
If re~employment is the aceepted goal, many policy decisions paturally follow. For example,
a re~employment program should not include people who work, people who canpot work, or
people who refuse to work., Scction A outlines how AFDC could be converted inio a re~
employment system.

Section B outlines the re~employment system building blocks in programmatic terms,
The top two tiers of investment proposals arc 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 re-cmployment system. An overall
investment strategy and close monitoring of the experience with these elements should result
in a system which continuously learns and improves.

1) Get the people who are not expected to work out of the program.

AFDC used to include only people who were not expected to work: mothers. Now
that mothers are expected to work, the mixture of disabled and job-ready parents fuels public
hostility toward the programs. A first step toward turning the program into a re-employment
system i clearly defining who the general public is willing to support indefinitely. This may
cover: physical dissbility, caring for a disabled relative, first child under 3, substance abuse
recovery, mental health problems, etc. It does nof include every single parent with a child
under 18,

Once the criteria are clearly defined for those people who may work but are not
expected to do so, get these people out of the welfare (AFDC) system. Here are a fow
possible alternatives for supporting the children of parents who are thereby deemed unable to
work: '

- Expand SS1 (Disability income) to cover dependent children.
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- Redirect AFDC entitlement streams of income over 10 the Soctal Security
Administration for this group of people without changing the payout levels or
eligibility rules, :

- Change the name from AFDC to "Dependents of the Disabled Income” or
"Child Support Replacement.”

However it is accomplished, people who are not expected to work should be clearly
separated from the rest of the program. By separating them from the welfare population, their
claim for support will become more legitimate in the public view. Their needs will be
identified with war veterans, the handicapped and the elderly——groups who have programs
with strong 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 ¢redibility of the program 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 3 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:

- Wapges are so low that supporting children is difficult,

- Health care benefits are scldom available for low wage emplovees.

- The jobs only last about six months on average.

Administration efforts bave focused more on the first two problems than the third,
The camned income tax credit (EITC) will significantly raise the earnings of women who try,
to support children on an average of $4.39 per hour. The expanded EITC under the
reconciliation budget can add as much as $1.70 per hour to their earnings. When the change
is phased in fully the maximum assistance will 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 camnings for all low-income parents who 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 10 increase income for children, despite low wages {or unskilled women and

men.

If the third problem~~the high tumover in the low end job market--were also
addressed, at least a third of the welfare population might lesve the welfare system
immediately. A recent study found that 39% of the women who used welfare over a two
year period also worked about 2,000 hours on average ¢ither pant~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 how to find a job. All they need is what men have had
for decades: an Unemployment Insurance (UI) system that works.

When determining whether "Work Pays,” we typically consider a full-time, minimum
wage iob as a benchmark.  If we take into aceount the fact that most women eannot find 2
job which lasts all year, their eficctive minimum~wage income is much lower. "Making
work pay” involves filling in the gaps as well as rising the level of zarnings. _

The existing uncmployment insurance system doesn't meet the needs of the welfare |
population, Only 11% of the women who mixed welfare and work were eligible for UL
Half of those who received it exhausted their benefits without finding another job.

We should allow more Jow~income parenis with a recent work history to have
temporary income support with few strings attachedw--just like UL, For cxample, paresnts may
be allowed to earn two weeks of income support for each month worked up 10 a meximum of
six months. Rules could be sef up which would accommodate two-parent families on the
same terms as one-parent families, Low-income, child support payers may also get extra
help betwezen jobs. Part-time workers will need special consideration. Program designers for
Ul should cooperate with AFDC experts in order 1o determine the optimum work and benefit
formulas. Rules could be structured to be budget neutral or even deficit reducing. Here are a
few alternatives for implementing these basic principles:

- Modify the existing UI system {o 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 Ul
system to support paymenis based on work history and short-term
unemployment. Funncling the money through the UJ office would not change
the cost of the income support but it would change the welfare psychology.
Women might feel some pride in collecting moncy that was "earmed” instead of
getting a handout. As the Ul system is transformed to a re~employment
system, unemployed parents would get job counselling, job search assistance
amd other supports routinely provided o 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 Health and Human
Services. There would be stronger public support for (end greater individual
pride in) a program that offered shon-term payments for parents who have
recently worked and who are looking for a job.

The critical success factor for ¢reating an Unemployment Insurance program for poor
parents will be creating public recognition for hard-working parents in low—wage jobs. They
¢an be ideologically linked up with the Ul program, which has strong public support and
offers temporary benefits based on recent work.  Parents in this program would probably
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become American heroes--parents who work hard, play by the rules, and suppori children
with little money. Who ¢ould argue that they should pot have a little help feeding their
children between jobs?

3) Create a highly structured, two~year re—employment systern 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 feel confident that "welfare” had then been reduced 1o a core
population who needed either more help or more discipline. AFDC would be narrowed down
to the parents who are expected 10 work but are not working, Parents will only end up on
welfare, or AFDC, if ifmy have fallen 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 time,
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 2 much smaller caseload consisting of
peopie who have exbausted their Ul or who never qualified for it. Pay will be based on
performance as in any job. Basc pay may be linked to hours worked, with bonuses for
degree completion, job finding, or perfect attendance. Individuals would have 3 maximum
allglhihty of two years in lhlS AFDC re-employment program.,

4} For parents who do not meet structured cxpcc:tatmns or who become pregnant, aptzons
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 nceds more help or more discipline than the stuetured program provided. Those
who drop out of the two-vyear, structured program should have a moch narrower range of
options available to them. Hercare a few alternatives:

- Return the individual 10 one of the other programs listed above, Intensive
counselling and evaluation should be used at this point {o reassess whether the
individual belongs in a program for the mentally or physically disabled. If not
disabled, the individual should work with the counsellor to choose the next
step. The parent may opt to get a job or try the structured program again
assuming the time-lmit has 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 following alternatives.
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- Residential boot camp, At this point & beavy dose of discipline and
socialization may be appropriate. Job Corps, a program currently available o
few parents, has succeeded with a very difficult population by providing an
intensive, residential program, .

- Comprehensive family 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 3
foster home, change of custody order, or other social services. After dealing
with the social problems, the family may be able to return to one of the other
programs.

izximéazai szm;;iy r:i‘aszs o me:t th: tcsp{mmb:htms mvo!vcd in the second
chance program, eventually they must be let loose. The family will have to
rely on friends, relatives and intermittent work for additional income. A
follow-up program should make sure that the children are oot suffering from
the parent's inability to work. Where to set the minimal support for children
was a contentious issue in our group. It is discussed in greater detail in section
1 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 the
earned income tax ¢redit. A small pool of jobs should be sufficient to meet this need if the
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 sefuse 1o take a temporary job will not be offered any further cash
benefits. When the pool becomes fully utilized, effonts to expand it can be undertaken as a
countereyclical measure lke extended benefits in the existing Ul system. We see only two
alternatives for making real, temporary jobs available:

- Jobs consortium, Create public/private parinerships at the lecal level to provide
: a pool of temporary jobs available 1o welfare recipients who have come 10 the
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 creative ways designed at
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the local level,

- Public Sector Jobs, Create part-time, minimum wage, public service jobs
which last for six months. Provide meaningful community service work ﬁllmg
unmet needs in government and non-profit organizations,

6) What happens after parents reach the time-limit and finish their temporary
job opportunity was a point of contention within the group.

What is the bottom line for supporting children in poor bomes? Policy issucs
involving the basic level of support for children are taken up in section I on "Differing
Views."
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B National Investments in a Re-employment System.
This section explains the re—employment sysiern outlined above in more programmatic terms.

1) EARNED INCOME SUPPLEMENTS-~Some of the new investments
suppiement earnings for parents who work:
{i) Earned Income Tax Credit Expansion. Under the reconciliation budget,
incentives to work bave been expanded through refundable tax credits. When
the change is fully phased in the maximum assistance will rise approximately
from $1,900 to $3,400 for a family with 2 or more children. For s full time
worker the expanded EITC can add as much as $1.70 per hour.
(i) Unemployment Insurance for Low Income Families. 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 labor market most jobs last
iess than one year. Wage subsidics in combination with wage insurance ¢ould
create 3 viable self-sufficiency package at least one—~third of the welfare
population. :
{iii} Hesalth Care. Acecess to healtheare will remove the disincentive to work
resulting from lack of health care coverage in low—wage jobs.

(iv} Paternity Establishment and Child Sapport 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 ¢reate a disincentive for fathers to work,

2) NATIONAL OPPORTUNITY INITIATIVES--Other investments should be

aimed at expanding and strcamlining access to self~sulficiency opportunities;
(i} Improve current education, employment and training portfoliv. The
federal government already invests over 100 billion dollars 1o provide universal
access to education, employment assistance, and training: Job Training
Partnership Act programs, guaranteed student loans, Pell grants, Head Start, Job
Opportunily and Basic Skills program, adult education ard hundreds of other
programs. The current initiatives to sireamline improve and expand these
programs should have more effect than any new welfare training program.
Improvements suggested by our group include: {8) more emphasis on high
quality, on—the—~job training; (b) more emphasis on the 20 ocoupations
projected by the Burcau of Labor Statistics to have the most job growth; (¢}
more emphasis on public~private partnerships {0 create work experience
opportunities,

(i) Transform JOBS into a structured, two-year system with a drop out
program. Evervone who is left on welfare who is considered able 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.

*
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(iiy Jobs Consorila, When the time limit ends, welfare recipients who remain
pnemployed 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 3 new, purely public-sector program. Many companie§~-non~ -
profits and profit-based-~have expressed an interest in forming consortia for
hiring, training, and recycling funds invested in welfare recipients.

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
training period and then collects money back from the successful graduates of
the program. Governor Wilder bas requested permission to sef up a revolving
trust fund which could provide 2 menu of rewards to employers including tax
breaks, reimbursements for training, or one year of health insurance payments.

State and local creativity should be encouraged for setiing up public-
private partnerships to provide temporary jobs at the end of the time limit.

(iv) Raise asset lHmits 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 Jimit which is out of date. This would prevent families from
having to hit bottom before we can offer them any help. ‘Higher asset {imits
also would enable welfare recipicnts 10 ssve money while on welfare and build
up 8 cushion against future crises that could put them back into 2 desperate
position.

{v) Teach baunking, budgeting, and saving 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 checking
accounts, ATM machines, and credit cards. Basic education on financial
management could be offered through Community Development Banks or other
public-private parinerships.

{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 arcas of concentrated poverty. Although
specific initiatives along these lines may not be linked to welfare reform, #t
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 explaln the new social compact. The
public in general and young people in particular will nced to be informed of
the changes in the social compact. The choices faced by teens foday will be
tougher than those faced by their parents. Boys who father children will have
a 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 18-year
salary at government expense. Raising public awareness of the new compact
of responsibility and opportunity will help some youth to aveid difficulties and
gamer support for temporary assistance to those who make mistakes.™

3 DEMONSTRATION AND EVALUATION OF OTHER INVESTMENTS:

In addition to the basic elements of a re-employment system, we need to invest in
creative approaches and flexible state options. We list below five areas which are high
priorities for further investment and experimental research. In each area, a rescarch plan is
peeded to clarify the investment objectives and our current level of understanding. Federal
funds and waivers ought to0 be carmarked for projects in these areas proposed by partperships
inciuding government officials, community groups, and private sector participants,

(i) JOB CREATION AND EMPLOYMENT INCENTIVES
(i) SAVINGS AND EMPOWERMENT STRATEGIES

(i) IMPROVING ACCESS TO JOB NETWORKS

(iv) TEAM-BASED APPROACHES

(v) INCENTIVES FOR SOCIAL WORKERS

" In cach of these important areas, we need more experience and evaluation of how to
effectively use federal muneywnm just ad hoc waivers and demonstrations. Each of these
topics is discussed below.
- - 7 Ch.s)

() OB CREATION AND EMPLOYMENT INCENTIVES  _  ubd 8™

¥
Our issue group found that employer incentives to cr?c/jobs or to hire welfare
recipients were theoretically unsound and a waste of money/in practice. However, 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 create temporary employment opportunities which can
build job experience and skills. Developing these tools is a high priority considering the
inability of traditional methods~~training and job search assistance-—to put an end to welfare,
We need these new alternatives.

Many employment incentives have been tried, but few have been rigorously evaluated.
For example, targeted employer {ax inCentives have been used for many years in order to help
disadvantaged workers get jobs. However, the only study to evaluate targeted hiring

* In addition to these nationa! programs, about ha!f of the group was also in favor of
national child support assurance and child care subsidics 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.
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incentives found them to be counterproductive for the disadvantaged workers.® Another
alternative is provided by the America Works Corporation. This program uses AFDC checks
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 collects a placement fee of about
$5,000. As a result, America Works staff are highly motivated to train and support the

. worker during the trial period. Since this program and othess 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 able welfare recipients rather than actual
assistance.

programs have ever inflluenced employers to create new jobs or caused employers to
prefer the targeted group as employees. Opn the other hand, the evidence does not
conclusively show that subsidies, bounties, and incentives will be incffective in any form. In
a time-limited welfare system, these programs assume new importance as temporary or
transitional assistance for entering the labor market. We strongly recommend that innovative
new approaches be evaluated with randomly assigned control groups. Here are some of the
approaches which should be evaluated:

. Pay wage subsidies directly to individuals instead of employers. Many vaniations are
possible:
= Permit part-time work or temp work. (With time limits, the issue of mixing
welfare and work is a very different one.) )

wage while the government makes up the difference. This is similar to tax .

In sum, we found no hard evidepce that such grant diversion or targeted subsidy
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~ . Allow employers to pay long term welfare recipients less than minimum /
oK

incentives or other employer subsidics but requires less paperwork for the
employer.
- Provide child support assurance or a refundable child care credit.
= Test the effectiveness of 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 government
funding for child care, substance abuse treatment, home health care,
maintenance of public housing, and more. Let servite providers compete to
serve welfare recipicnts by hiring and training some of their customers. Such a
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

# 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. Burtless analyzed an experiment in which job seckers who were
given a generous wage subsidy voucher were actually less likely to find work than were the
randomly selected control group members,

[
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should demand that new spending on day care lead 10 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 hand, wage 9
subsidies can be & windfall gain for employers and a stigma for individuals. The need for { '
research and rigorous evaluation with control groups cannot be oversmphasized.

(i) SAVINGS AND EMPOWERMENT INCENTIVES

During the campaign the President advocated helping welfare recipients o become
self-sufficient through saving and empowerment strategics 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 opportunitics availsble 1o the general
public, some rescarch and evaluation could determine whether-additional incentives would
effectively promote self-sufficiency.

. Savings. Jncentives: New saving vehicles such as Individual Development Accounts or
Community Development Bank/Centificates of Deposit could be established with matching
federal money incentives. 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 cxperiment? ask
Mark Gordon or Cuomo) :

R pOWEImS eniives: Research has shown that only a tiny fraction of the welfare
papzzlazz{m can successfuiﬁ iam‘zch their own small business. However, there may be ways (o
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 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 the worker-owners pay off. In
day-care businesses, for example, many mothers could succeed with such support.
~ Community Investment Corporations could allow residents 1o pool their money
and team up with managers and entreprencurs 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 Joyal customer base. Returns from
the ventere would stay in the community.
- Employee~Owned Companies like the Worker Owned Scwing Company in
Massachusetts are built on the sweat equity of poor people. It now handles multi-
miltion dollar clothing contracts for K~mart and others, Why can't women on welfars
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use their latent work efforts to build equity instead of rakmg, leaves for the Parks and
Recreation Service?

If the future holds only long hours, Jow pay, and little job security, how can we expect
women to get motivated and work hard? Creating opportunities for welfare dependent
[familics to carn equity ip a thriving venture may provide hope for participating in the
American Drcam which we take for granted. It just might motivate a family to try harder,

(ili) IMPROVING ACCESS TO GOOD-JOB NETWORKS

A major problem for the urban poor is the lack of access to networks for finding jobs,
Studies of how people find 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 projects makes it difficult for the urban poor
to make use of this highly productive method of job search. Instead, they must rely on
formal methods of job search such as want ads and state employment development offices,
The overrepresentation of the least advaniaged among the population using these methods
drives employers offering good jobs away from them. This intensifies the job-~finding
. problem.

The rescarch in this area does not provide us with clear insight into which peizc;cs are
most effective for improving access t0 good-job networks. Efforts can be focused on -
improving access to informal networks or improving the quality of formal jobr netwarks.

» Informal Job Networks.

~ Brokers, Welfare and youth emiployment 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 ‘ Apaanin
stigmatized. Successful job developers or brokers generally have a business or sales et
background rather than a social work orientation. Such brokers or job developers may help
vouth and women with little job experience to access the informal job network.
- GatreauX., Another method of improving access to informal networks is through
moving to opportunity programs. Moving out of concentrated poverty arcas can increase the
probability of the mover's having 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.
However, we do not have clear evidence of links between moving away from high poverty
tracts and job finding. It is unclear, for example, whether moving nearer to jobs is as
important as moving nearer {0 people who work. I we step up the expectation to work, it
will be more important to understand the impact of housing Jocation on the ability to find
work.
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s Formal Job Networks.

- Ome Stop Shop, The new One Stop Shop initiative can provide disadvantaged
neighborhoads 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 information, get job counselling, find out about training opportunitics, 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 employers through attractive,
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 cmployers such as screening, recruiting and supplying labor market information. Formal
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.

- Job Baoks, A requirement to list jobs with the employment service job bank may
be worth congsidering despite the controversy which it would generate.  Without the job listing
requirement job banks tend toward s destructive equilibrium. Employers with good jobs do
not use job banks so employees with good skills do not use job banks. 1f 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 arz estimated to
have compliance rates ranging from 30 to 70%. Incentives to use job banks rather 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 to 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, the new School~to-Work initiative encourages stafes to
incorporate the role of "career counscliors™ as brokers. The Department of Housing and
Urban Development is planning to ¢xpand their Moving-to-Opportunity programs. The
Department of Labor could also work on ensuring that disadvantaged neighborhoods have
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 high quality job networks. .

(iv} TEAM~BASED APPROACHES

The current welfare system isolates women and children in a desperate situation. We
expect them to stay at home without husbands. When we offer carcer assistance, we examine
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only 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

support.
- Residential Coliege: Provide a physical sefting in which women can work as pant
of a team. Cooking, child care, and other jobs in the community could be shared to
reduce costs. Training could be offered without expensive overhead for child care and
transportation. Such a community could probably be supporied with the equivalent of
welfare, food stamps and housing benefit. If it provides a safe place to live and good
Zmzmzzg, it would be a popular element in a two-year, "hand-up” welfare program.

Team oriented JOBS: Emphasize job clubs, child care clubs, shared housing and
othcr forms of mutusl support as part of the existing JOBS program.

- Self-managed teams: 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 respect would help build real
world skills.

-~ Caseworker assistanis: We frequently hear that caseworkers are overloaded and
therefore canmnotl invest the time to help women rebuild their lives, We could recruit
job~ready welfare mothers 10 work as case worker assistants 10 help other mothers
solve more severe problems and become job ready.

(v} INCENTIVES FOR SOCIAL WORKERS & MANAGEKS

Most of the discussions on welfare reform revolve around the incentives for welfare
recipients or to 3 lesser extent around the incentives 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
Reform hearing in Washington D.C, recipients deseribed welfare workess, rules and systems
as being hostile to women who ook steps toward independence. In addition to changing the

rules and the system, it is worth adding incentives for the caseworkers and JOBS pczsz}zzzzci 1o
help move their clients t0 work onto the rescarch agenda.

Here are 3 {ow examples of ways 10 wdcs:g,n welfare or JOBS admmlstratmn to
change the incentives:

- Work Suppon Agency. 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 worrving 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 bureavcracy at a time when we are trying to
slim down and cut costs.

~ Modemization. Use technology and process redesign to reduce dramatically the
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amount of time spent processing paper. This would allow current staff to spend more time
helping people instead of pushing paper.

~ Include private groups. Allow non-profits and private companies to augment 2
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 - J;f
their case for working with outside groups. For example, a mother who volunteers at school, | ?aﬂ
church, or head start can get work hour credits if she is on time and a good worker, This /
allows individuals to find 2 supportive niche and build their own program ratber than
assigning women fo make~work slots,

- Performance bopuses, 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 V""?
based. However, we cannot pay a fixed bonus for alf placements since some people are less i
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 I
that last.

h-'h'““’"ww

. Differing views: BASIK

Summary:  Once we cleared away the consensus areas, this issve remained at the heart of
the private sector jobs issues. In various forms, we agreed that the incentive t0 work for
able~bodied adults would be increased by widening the gap between the minimom 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 EITC and health care reform.” Further increases in the rewards to work could be offered
through employee subsidies and AFDC-based earnings disregards. We recommend mzsmg
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 10 how fow the floor could be allowed to drop in order to
provide an incentive for able~bodied parents to take private sector jobs.

Framework for options:  Since the public sentiment has shifted away from an acceptance
of & public responsibility to support able-bodied single mothers, it is our job to develop a
humane policy that transforms the old, paternalistic social respoosibility into a new social
compact in which all parents bear the responsibility for supperting children through work.
Our group, however, was very concerned about the 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:

. MMMWWEMWW
, nild
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Each state should annually publish the minimum cost of supporting 1, 2, or 3 children l
in their state based on a common bundie of goods and services. For example, the bundie pit
could include: food, housing, utilitics, day care, night and holiday care, transportation, ) 3%‘

clothing, etc. States could publish an objective cost measure such as the average expenditure
on the bundle of services in the bottom quartile of houscholds in the state. This number {or a
multiple of it} couid be used as an index for child support awards in cach state as well as for
the welfare assistance options outlined below.

Require states that use federal AFDC money to ensure that first-time welfare
recipients 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 AFDC
benefits would be higher or lower dependingron whether housing or other benefits were
available. AFDC would serve to top up the budget to 2 basic, state-determined level of
support rather than provide a fixed payment. Taking advantage of existing employment and
training assistance would be casy if the cost of living—-including child care~-was really
covered,

After two years, the public would no tonger be expected to provide full support for the
children~~their parents are expected o support them through work, Once parents have used
up their "hand 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 1t 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 1o tide the family over a crisis while they stayed with friends or in
a shelter. After two years of a "hand up” the state would not be responsible for
providing full support to children with one or two able bodicd parents,

Any income over the welfare assistance should be disregarded up 10 the basic
support level since the children will need the money o survive. Temporary,
subsidized jobs could be provided in high unemployment areas with a higher federal
match rate and incentives 1o refocate.

This is the only option in which long term recipients are paid less money than
new entrants 1o the system. Federal guidelines would need 1o vover 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 termination. Alicrnatively guidelines could be designed to set @
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 foderal
guidclines could be imagined to regulate the difference between the maximum and
minimum benefits, \

2} Benefits slope: States could choose to design the system so 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 strategics such as
intensive training programs, aceess to day care or providing jobs for those who do not
find work.

3) Phase-in strategies: Federal guidelines 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 shoulders of
able~bodied parents in the sanse way that it falls on able-bodied, childless adults.
However, it leaves 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 legisiation.

Option 2; Pay the full support level, but only intermittently.
After two vears, '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 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. Children in both ope- 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
parents, Women (o7 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 with
a work requirement. Some feel that work must take the form of a "real” job. Others
believe that certain parenting activitics should count as a valuable work contribution.

Justification: This would give significantly less responsibility to single parents to find
jobs relative to two-parent families or childless adults. Howevers, it preserves the
assumption that single parents have an obligation o work.
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Option 4: Allow consolidation of means—tested funding before and after time~1imit,”

Preventing hunger and homelessness among children——providing them with
basic support-~is not a question of how much AFDC can be cut after two years, In
the 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 housing,
healtheare, 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 enocugh funds will be available in
the AFDC program aloneg to provide 3 tmue second chance.  Reducing assistancs o
requiring work is just fess after too little basic support.

We are focusing on a program that spends about $20 billios each year, Of that
total, we may believe that only 25% of the families have an adult who could work
instead of accepling welfare. Since geiting that population to work will probably cost
at least as much as AFDC, we are pouring our energy into a budgetary differential of
about $1 or 2 billion either way. While AFDC recipients receive over $100 billion
cach year in assistance, AFDC reform will likely affect the spending of only $1 or 2
bittion annually. Although one or two billion is a small budget slice, a biltion dollar
conversion from clothing to social work could significantly harm the well being of
families.

Option 5:  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 2 gradual or immediate change. States may choose
i 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 strategics fmm the current Systermn may vary as
well.

Justification: Differing strategies may be appropriate in different states or even
different communities. Option 1 may be suited to large, highly populated stotes with
turbulent job markets, whereas Options 2 or 3 might be more appropriate in rural
states with highly seasonal work or less employment turpover. 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

# Tt is interesting to note that this option brought together the most liberal and the most
conservative members of our issue group. In addition, the unofficial Republican welfare
reform proposal also touts a "block grant™ concept as an option for sfaies to increase
Rexibility. -
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should have assistance connected to an expectation to work. The goals of the program, not
just the rules, should be ¢lear and based oo the cost of supporting a child. State~by-state,
empirically based cost estimates would be more useful for calibrating an appropriate
assistance policy than a pational poverty level. The 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 poverty line} and the basic cost of supporting kids
(the basic child support Jevel) would increase the incentive for parents to mave into a private
sector job.

Use Option 5 to permit states 1o test variations of the work expectation. Federal
guidelines for reductions below the basic state level (Option 1) or periads of ineligibility
{Option 2} should be agreed 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 or indefinite, high quality workfare (Option 3), Ultimately, ‘
some programs may be found to be more effective than others for encouraging sclf-
sufficiency depending on state or local circumstances.
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Economy and Jobs Issue Group
Executive Summary of Findings and Recommendations

L Introduction:

The world and the way we look at it has changed. Women, even many with young
children, expect to work, One parent families are not an exception to the two parent rule. Men,
in one~-parent or two~parent families, are taking on more of the responsibilities for children and
family nurturing. We no longer peed sharp distinctions between programs for the economic
security of those who work full-time in the home (Aid to Families with 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 workers with parenting and family
responsibilitics, we need to examine other employment problems for parents and provide supparts
which will ensure the well-being of children in families supported through work.

H,  Overview of §

Our findings indicate that the welfare population capable of entering the workforce is 3
small number relative to the number of jobs created and jobs tuming over in the U.S. over the
next decade. In particular, occupations typically filled by women and minorities are among the
fastest growing., We believe that the parents who could end up on welfare will be able to find
jobs and support thelr children if we compensate for the 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 distinet groups:

(1) those who already work regularly,

(i}  those who are not expected to work, and

(iify  everyone else.

In contrast to other methods for dividing up this extremely heterogencous population, this
categorization does 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 are
already able to find and keep a job. A recent study estimated that 39% of the women who use
welfare work regularly and use AFDC to fill in for periods of unsmployment 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 with substance abuse
problems, orphans, and dependents of people receiving disability income. The third group,
"everyone 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 or personal family problems.
{For more detail see the "Findings in Brief” section of the options paper or the appendices.)



. (i} Family Unemployment Insarance. For those who work regularly, we should
continue to support their brief periods of unemployment with some cash and some job
scarch assistance. The assistance should resernble the current unemployment insurance
systern but be more responsive to shorter periods of employment and voemployment
which characterize low-income employment for women.! In combination with the
expansion of the carned income tax credit, healthcare, and universal patemnity and child
support enforcement, a "Family Unemployment Insurance™ program should make
supporting a family possible despite the low wages and high turpover in Jow skill jobs.

] (il Dependents of the Disabled Support. For those who are not expected to work,
provisions should be made for their support outside the pew, time-limited AFDC
program. This could bz accomplished through extending SSI 10 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 even 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 examing various cost options.

Since the third group, "everyone else,” includes parents with a wide range of labor market
problems, our recommendations are more ¢omplex (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 be 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

manners

' In a recent study of working mothers who averaged about 1,000 hours 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 specifically on the two—year period has more
expertise with the current AFDC program and may provide a different, more human capital



* Job Search First. For those parents who have never worked or have exhausted their
"Family Unempioyment Insurance,” the first step should be an all out effort for job search. A
mandatory, supervised job scarch requirement will help a proportion of people who simply
needed a little extra help with finding a job. If the initial inexpensive strategies like job clubs
and resume prep do not work, the state should plan to escalate the job scarch effort. Job
development, interview training, placement bounties, even out~of-town job search should be
included in 2 ladder of services to get everyons o work, America Works provides one possible
model for stepping up the job-search effort in a cost—cffective, performance~based manner,

OMB 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~
scarch 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 find 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.

* Rather than

spend valuable resources on asscssmenz for :wcryonc up fmm we can postponc it until after a
concerted effort to find a job. After approximately six or eight months of continuous, intensive
job scarch, a skills assessment or development of an in~depth employment plan may be
appropriate. At this major checkpoint, counsellors may require enrollment in a training program
in order 1o continue receiving income support. Assessment of skills and family issues may lead
to a referral for social services instead. States may want to offer jobs or 2 service requircment
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 offersd on a pay per hour basis to
flush out those who may have difficulties with such an arrangement.

If training is the preferred option, it should be of 2 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 quslity programs. As Larry Katz at the Labor Department has
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~term impact. Tuition
for longer term training {12-18 months) should not be funded through AFDC or JOBS, but rather
Pell grants, loans or other training programs, Continued income supporl dunng these programs
should be contingent upon satisfactory progress toward completion-—-not just participation. After
the two years, states may opt to continue support for parents progressing in training programs
or may expect parents to support their own training through work.

oriented option. Our group’s recommendation in this area is strictly almed at maximizing the
proportion of the caseload altaining 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 re~employment. Drop-outs
would receive more intensive social services as described below in the section "After the time

limit."

| ] Job Search Last. Individuals who complete their course or reach the czzzi af their two
years on AFDC should become eligible for another period of mandatery or supsrvised §
up o fwo months,

The number of able-bodied parents who do not find a job before, during or after
succeeding in a reputable {raining program or a pay pet hour work experience, is likely to be
extremely small. Few parents would reach the time-limit even if training had no effect since we
climinated sbout two thirds of the caseload fo start, and used job scarch, 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 of families who actually graduate from the two year program and do not
find 2 job is likely to be well under 5 per cent of the current ¢aseload.

K ] Temporary Jobs Poal For this group, we recommend creating small pools of temporary
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 experiences and
reduce overheads relative 1o public sector employment. Their administrative overheads can be
minimized by pooling resources for hiring, screening, and providing initisl orientation level
training.  Subsidies through grant diversion may also be used to encourage employer
participation. These temporary jobs can be offered to create a checkpoint as to whether the
individual is really willing to work. Only a very small number will be nesded because most
welfare recipients will have already entered the private sector and because the jobs will only be
offcred on a temporary basis. In addition, enly individuals who have had satisfactory
performance in demanding training or work activitics should be offered these “real jobs™ at the
end of the rime~limit: the Amencs Works model could serve this function at the end of the
titne~limit in addition to being used in the initial job-scarch phase. Those who have dropped
out, entered counselling, 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 be asked to take those who have refused to participate in
everything else. In this "real job" through the consortia, the individual will gam work experience,
earn income tax credits, and acerue credits in the "Family Uremployment Insurance” progrant.
This temporary, consortium job should provide an entry into the private workforee.

] Private_Sector Jobs. After the time {imit parents would be siil] eligible for family
unemployment insurance, earned income tax credits, healthcare, and child support payments,



social s S sush ) DS The largest pool of
workers izablc to nccd a safcty net mZI pmbably t;c ﬁzt}sc who dmp mz% of job search assistance,
training programs and work experience programs before the two year time-limit. This group is
likely to have problems which are more serious than a lack of jobs or skills, Re-assessment for
physical or mental disabilities, leaming 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 services. 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 concarning 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, rescrving 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 problems faced by parents
in the labor market before looking at the special problems individual parents might face. Those
who need intensive social services will identify themselves by dropping out of the central re~
employment track.

Vhat j csort whe cooperate? Our issuz group was unable to
agree on what would ha;gzcn to parcnts azz:i chxldrcn if all supports were not enough: intensive
counselling, two-years of training, a temporary job, unemployment insurance, the carmed income
tax credit, healthcare, and a reliable child support system. Although the employment system
deseribed above should get most parents into the workforce, there will always be those who will
not or cannot take advantage of the opportunity. The hardest question of all is what to do when
nothing else works. We think the question will not be what to do if there is no job, but rather,
what happens when parents with no obvious disability do not show up at werk, 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 must 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 10
require a substantial work or service commitment in order 1o meet the President’s promisc of
ending welfare as we know it.
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September 30, 1963
Economy and lobs Issue Group
DRAFT OPTIONS MEMO FOR ECONOMY AND JOBS ISSUE GROUP
How can we increase reliance on private sector work rather than welfare to support children?

Table of Contents

I. Labor Market Findings. (Presented in brief with background papers in appendices.)

Jobs: Employment is available, but Jow paying and short-lived.

Employees: Welfare recipients fall into three groups: those who already work,
those who are not expected 1o work, and everyone else.

Job Creation: Tax incentives alone are pot enough.

Trailping: Training has moderate, but measurable effects.

Fertility and Marriage: Dependency on welfare instead of support through work
is highly correlated with early and unmarsied childbirth,

Maximum Return on Investment: We don't keow where €0 intervene in cycle:
children, youth or adults?

momoa Wy

11. Consensus Proposal: National Investments in 2 Family Re~employment System.

1) Earped Income Supploments:
(5) Eamed Income Tax Credit Expansion.
(i} Unemployment Insurance for Low Income Families
(iti} Heailthcare Reform.
{iv) Mandatory Paternity and Child Support Enforcement.

2) National Opportunity Initiatives:
(i) Improve current education, employment and training portfolio.
(it} Create structured two-year system with a drop—out program.
it} Crearc a small pool of public—private jobs through a voluntary
consortia of employers in the Jocal labor market.
(ivy Raise asset limits for means tested assistance.
(v} Teach banking, budgeting and saving skiils.
(vi) Increase access to networks of employment & education opportunity.
(vii) Initiate a national campaign to cxplain the new social compact.

3) Demonstration and Evaluation of Additional Investment Choices:
(i} Job creation and employment incentives,
(ii) Savings and empowerment sirategies.
{iii) Improving access to good-job petworks.
{iv} Team~based approaches,
{v) Incentives for social workers.
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11, Differing views: Rasic Support for Children
What is the last resort for children of parents who refuse to participate?

Framework for options: As a yardstick for policy goals, we recommend creating an
abjective, state~by-~state measurs 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 fong. Clurrently we do not officially monitor
bow childrep are supported relative to a local index. Some states probably pay more
than basic support, others less. What will happen after time limits?

Option I: Pay less than the full support cost after two years.

Option 2: Pay the full support level, but only intermittently,

Option 3: Pay the full amount indefinitely, but require work.

Optiop 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.

Iv. Appendices (Available upon request)
A. Background Papers

B. Options Presented to the Group



L Labor Market Findings

The following findings arc bighlights from the background papers produced by the Economy
and Jebs Issue group. Please refer to the background papers in the appendices for more
detailed research and analysis,

a) EMPLOYMENT IS AVAILABLE, BUT LOW PAYING, AND SHORT~LIVED.

In the aggregate, the economy is able to supply jobs for those who are currently
dependent on welfare. The Burean 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 o hire 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 vear earlier. 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 there be numerous openings, but less expansion of the labor force is projected
over the nexs 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 cach year.
In the next decade, average annual labor force expansion is expected to decline by about
300,000 to a million people. Thus, adding one to three million welfare mcxpwnts to the Iabor
force over the next five years is ngt an unprecedented change.

¢ Conclusion #1: No one could claim to be job ready, willing to work, but uhable
to find a job for 5 or 10 years continuousty. Long-term welfarc receipt is not an overall
unemployment problem. Jobs requiring low-skill labor are available.

However, these jobs are likely to be low~paying and shont~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 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 #2: Although parents of welfare~dependent children (especially
mothers) can get jobs, these jobs will have low pay. Without the EITC and healithcare the
prospect of finding a job which will support children is much bleaker.

e Conclusion #3: High turnover in the jobs available to women points 1o a piece of

' Spalter~Roth, Roberta and Beverly Burr. Supporting Work: The Relationship Berween
Employment Oppartunities and Financiol and Other Support Programs (testimony presenied
at the public forum of the Working Group on Welfare Reform, Family Support and
Independence). Institute for 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 cffort 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
beent undertaken to propose extending the Ul system for parents or reforming the AFDC
system to provide brief periods of support based on work history.

e Conclusion #4: For the men who might marry welfare mothers or pay child
support, prospects are also mixed, Over the last thirty years black male joblessness has been
roughly double the level of white male joblessness and varied more with the business cycle.’
Blue collar jobs with good pay which bad previously been available to men without a college
education are rapidly shrinking due to productivity improvements, global competition, and the
use of technology with higher skill requirements. Low-~skill men will 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 suppornt
payments must address the issue that many fathers also face the turbulence of low-paying,

short-term jobs.

b} WELFARE RECIPIENTS FALL INTO THREE 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
everyone else, Although estimates vary considerably regarding the size of these three groups,
the rough average lies at about one third 6f the current caseload in each grotp. {Incoming
cohorts of welfare recipients would have a much higher 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 10 take private
sector jobs? For the 10% of cases in which there is no adult in the houschold, it seems
unlikely that employment assistance is appropriate.* A physical disability and the need to
care for 2 disabled houschold member are also obvious limitations on work capacity.
Estimates range from one in nine® welfare households to one in three® welfare households
baving a disabled head of household or member. The presence of a disabled head of
household er 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 of training exemption. If $0, 51% of the incoming population
may have a child under age three with a high proportion of these being first children.
Substance abuse problems which impair work and may require long term of permanent
treatment are most likely to involve alcohol. Among welfare mothers 12% report three or

¥ 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)
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more alcobo! related problems such as loss of memory or missed work.” Another recent
study found that 9.1% of welfare mothers report binge aleohol use.” Learning disabilities,
which affect 25 to 40% of adults on AFDIC,” may or may not be an acceptable reagon for »
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 Womer's Policy Research™ found that over a two-year period 39% of the
women who used welfare also worked approximately 2,000 hours.” Furthermore, many
more parents work without reporting it to the welfare authorities. A small confidential study
in Chicago found that more than half of the 50 mothers interviewed supplemented their
incomes with unreported and sometimes illicit camings.”* It would be conservative to
assume that 30% of the welfare caseload could go to work immediately io legal jobs if they
had a full work support system: carned income tax eredits, unemiployment insurance, bealth
care, chiid care tax credits, and child support payments.

After climinating those who work and those who are exempt from work, who is feft
on welfare? One-third of the welfare caseload may be physically able to work, but has a
tendency toward long-terms dependency on welfare. The work experiences of other welfare
recipients are not likely 1o be indicative of the employment possibilities for the two million
mothers who tend to stay on welfare continuously for five or ten years. Chyronically welfare
dependent mothers are more likely 1o be high school dropouts with very low scores on tests
of basic skills.”® Though the jobs welfare mothers tend to get are low paying and insecure,

7 Child Trends.

¥ 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: 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,

¥ There is 2 stack versus flow measurement issue involved. The percentage of women
on welfare at any one time who work 2,000 hours over two years would be smaller than

39%.

2 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 cyclers 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 half of the mothers on welfare may be significantly enderqualified 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 well as those who have intensive emotional,
disciplinary or social problems.

S TAX INCENTIVES ALONE ARE NOT ENQUGH FOR EMPLOYERS.

Employer incentives to hire welfare recipients have traditionally come in the form of
targetedd tax incentives, We find that the value of the tax incentive is often outweighed by the
amount of paperwork required and the stigma attached to hiring welfare recipients. If
targeted tax incentives are to be effective, they must be sccompanied by additional services
such as screening, preliminary training, or a probationary work period.

The evidence ¢learly indicates that tax incentives alone are not enough. Lerman®
notes that under both the WIN program and the TITC, only a small fraction of the employers
claimed eredits for which they were eligible. Burtless™ conducted an experiment with
employer vouchers for hiring disadvantaged workers. Members of the control group who had
no voucher payment o 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 Kang'’ explain the low employer pamc:zpazzaz rates in incentive
programs by the high level of administrative costs for processing the incentives.

On the other hand, tax incentives can be packagcé together with other employet
incentives 10 provide an altractive overall package.”® The stigma problem may be overcome
by providing subsidized recruiting and screening as well as the initial training and support in

¥ Institute of Women's Policy Research, Testimony cited above.

B Lerman, Robert. "A Comparison of Employer and Worker Wage Subsidies” in Robert
Haveman and John Paimer, Jobs for Disadvantaged Workers: The Economics of Emplovment
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. :

37 3991 EESREBRESFERRANE

% Ermst and Young report on the value of America Works placement services.
Forthcoming. The study indicates that employers may save as much as $2500 per person by

hiring through America works.
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a new job.”® Some employers have suggested a one~year exemption from the health care
mandate for ex-welfare hires. In addition, employers can screen applicants further if allowed
to hire the workers on a temporary basis before committing to permanent employment. Any
federal assistance to promote bundling tax incentives with other employer incentives must be
flexible enough to allow local markeis to shape services for employers.

d)  TRAINING HAS MODERATE, BUT MEASURABLE EFFECTS. 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.®
However, even the most suceessful 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 outcome 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 caveais: 1} Exit rates from welfare tend
o improve even less than employment rates. 23 The control group in the San Diego SWIM
study caught up with the trained group by the fifth year after training, 4 3y 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 the feast job-ready do not tend to get
jobs after a quick program. z

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 Health Care training increased their
earnings by $1,200 or $2,600 per year® In contrast, inexpensive job search or work
experience programs tend to raise eamnings on average by $400 or less.” Intensive programs
may be able to increase actual wage levels, while inexpensive prograums simply increase hours

worked.
Thus, even if we could afford to put every person on welfars through a quick or an

¥ Supportive work demonstrations from the 1970s have had strong impacts on job retention
and later employment. See background papers from the Transition Issue Group for references.

*  Friedlander snd Hamilton. Gueron.
2 rFriedlisnder and Hamilton.

2 gueron and Pauley.

#  Bell and Orr

*  gueron and Pauley.
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intensive training program, two thirds of the eligible participants could end up uncmploysd at
the end of the program. Getting the recipients into 2 job in the first place, may be a better
route toward training and self-sufficicncy. Onp the other hand, the historical training data may
not be applicable in a truly time-Hmited system or a systems with serfous performance
requirements, Education and training may have a much larger impact on cmployability in a
time-limited system because parzzczpams and administrators would try barder; and employers
might be more willing to participate in hiring and training more highly motivated, entry-level
workers.

e) DEPENDENCY ON WELFARE INSTEAD OF SUPPORT THROUGH WORK IS
HIGHLY CORRELATED WITH EARLY AND UNMARRIED CHILDBIRTHS, 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 it is barder to pay for food, shelter, and
daycare with one salary than two. Even if one parent does not work, he or she can contribute
to family 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 uncmployment. It is an obvious
but often forgotten conclusion that a child with support from two parents has more rzsources
than a child with suppost from only one or the other,

Early childbearing alse is highly correlated with a tendency toward izmgwtcrm welfare
dependency. Among women who are age 25 or older at the binth 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 vear 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 po
to cases in which the women entered AFDC as a teen parent®

f} WE DON'T KNOW WHERE IN THE CYCLE OR HOW MUCH INTERVENTION
IS APPROPRIATE. Only in the last decade or two have we begun to measure rigorously the
results from our adult training programs and our sarly intervention programs such as head
start. Although we have estimates on the retumns to cach of these programs, we do not have a
way to compare the relative marginal lnvestment retums, 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, such as
parenting programs, WIC, family literacy classes, and head start.

# Kristin Moore, (1993) 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
Jfor o New Demensiration to Build Human Capital among Low Income Young Mothers, MDRC,
NY, NY November 1986. et.al.
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I Consensus Proposal: National Investments in 2 Re~employment System.

This section provides an overview of the re—ecmployment system outlined above in more
programmatic terms. Although the group agreed that all of the initiatives described above
were good investments for creating # job oriented system, three of the proposals were unique
to the private sector jobs mission of our group: the Jobs Consortia, the two year
reemployment program, and the family unemployment insurance. These three proposals are
highlighted in the list below and described in more detail in the Gve page exetutive summary.
Follow-~up proposals with more detail will also be developed upon request.

1} EARNED INCOME SUPPLEMENTS--Some of the new investments
supplement zarnings 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 approximately
from $1,900 to 83,400 for a family with 2 or more children. For a full time
worker the expanded EITC can add as much as $1.70 per hour.

i {(ii} Unemployment Insurance for Low Income Families. Making work pay
involves not only raising the retums to work for parents, but also filling ip the
inevitable unemployment gaps. In the low—end labor market most jobs last
iess 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.

(1ii) Health Care. Access to healthcare will remove the disincentive to work
resulting from Jack of health care 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 snsure
that enforcement policies do not create @ disincentive for fathers to work.

2} NATIONAL OPPORTUNITY INTTIATIVES--Other investments should be
aimed at expanding and streamlining access to self-sufficiency opportunities:

rraxen (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 a new, purely public-sector program. Ulilizing the private sector
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and community groups as employers as much as possible will create better job
experiences and reduce overheads. Many companies—~non—profits and profit-
based~-have expressed an interest in forming consortia for hirng, training, 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 training
period and then collects money back from the successful graduates of the
program. (overnor Wilder has requested permission fo set up a revolving frust
fund which could provide a menu of rewards to employers including tax
breaks, relmbursements for training, or one year of health insurance payments.

Setting up these partnerships opens up the possibility to attract private
capital to invest in 2 tremendous latent resource: welfare recipients who want
to work. Investors can reap the rewards from providing services which help
businesses, help parents, and save tax dollars.

State and loca! creativity should be encouraged for setting up public~
pnvatc partnerships to provide temporary jobs at the end of the time limit. The
key is to connect local labor market employer networks v{}izzzzianiy to low
incomc job seekers, -

@) Transform JOBS+AFDC ipto a two-year, re-employment system with
a drop out provision. Everyone who is left on welfare and is considered able
to work should only be paid for the hours which they pasticipate 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 parrower set of

options.

(iify Improve current education, employment and training portfolio. The
federal government already invests over 15 billion dollars on second chance
programs: Job Training Partnership Act programs, Pell grants, Job Opportunity

~ and Basic Skills program, Job Corps, 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~the-
job training; (b) more emphasis on the 20 vocupations 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 course, the best solution would be to make the programs more
effective the first time around. Early interventions such as Head Start and
better schooling opportunities in the inner cities are ultimately the best ways to
tip the balance from welfare 10 work.



{iv) Raise asset limits for means tested opportunity programs. In the
campaign the Presicdent called for an increase of asset limits to $10,000 from
the current $1,000 limit which is out of date. This would prevent families from
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 saving skills, Managing work,
childrearing and homemaking on a tight budgst is no casy trick. Experience at
New Hope shows that recipients need and want to fearn about using checking
accounts, ATM machines, and credit cards, Basic education on financial
management could be offered through Community Development Banks or other
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 specifically linked to welfare
reform, it should be made clear that isolation from iadders of economic
opportunity is one of the contributing factors to welfare dependency.

(vii) Imitiste a national campaign te explain the pew social compaet. 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 be
tougher than those faced by their parents. Boys who father children will have
a lifetime financial responsibility which cannot be dodged. Girls who have
children will no longer be entitled 1o an 18~year salary at government expense.
Raising public awarcness of the new compact of responsibility and opportunity
will help some youth 10 avoid difficulties and gamner support for temporary
assistance to those who make mistakes,”

' In addition to these mational programs, about half of the group was also in favor of national
child support assurance and child 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.
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3) DEMONSTRATION AND EVALUATION OF OTHER INVESTMENTS:

In addition to the basic elements of a re—employment system, we need fo invest in
creative approaches and flexible state options. We list below five areas which are high
priorities for further investment and cxperimental research. In each ares, a research plan is
needed to clarify the investment objectives and our current level of understanding. Federal
furds and waivers ought to be earmarked for projects in these areas proposed by partnerships
including goverament officials, community groups, and private sector participants.

{i) JOB CREATION AND EMPLOYMENT INCENTIVES
(i) SAVINGS AND EMPOWERMENT STRATEGIES

(ii) IMPROVING ACCESS TO IOB NETWORKS

(iv) TEAM-BASED APPROACHES

(v} INCENTIVES FOR SOCIAL WORKERS

In each of these important arcas, 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.,

L4
A

(i) JOB CREATION AND EMPLOYMENT INCENTIVES

Many employment incentives have been tried, but few have been rigorously evaluated.
Only one study has ever evaluated targeted tax incentives for hiring. Suvcceessful programs
that act as temp agencies for welfare recipients and charge a fee for permanent placements
have not been evaluated at 2ll. We strongly recommend that innovative new approaches be
evaluated with randomly assigned control groups. Here are some of the approaches which
should be evaluated:

s Package employer tax incentives with other inducements for hiring welfare recipients.
~ The America Works Corporation packages tax incentives with wage subsidies
over a six-month trial period of work. America Works staff train and support
the worker during the trial period. If the worker performs well, she is
permanently placed in the job and America Works collects a placement 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 pari-time work or temp work during welfare. (With time limits, the
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issuc 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 coptracting.

We could provide preferential treatment for service providers who hire a

minimum percentage of welfare recipients, We can leverage government

funding for child care, substance abuse treatment, home health care,

maintenance of public housing, and more. Let service providers compeie to

serve welfare recipients by hiring and training some of their customers, Such a

program could be extended to ali 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 16 some job creation for

welfare recipients.

If proven effective, these initiatives could help welfare dependent adults fo 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 10 become
self-sufficient through saving and cmpowerment strategies as well as through work amd
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 evaluation could determine whether additional incentives would

effectively promote self-sufficiency,

. Savings Incentives: New saving vehicles such as Individual Development Accounts or
Community Development Bank/Certificates of Deposit could be established with matching
federal money incentives. Use of these funds could be limited to training or entreprencurship.
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. (HHUD experiment? agk
Mark Gordon or Cuomo)

® Empowerment Incentives: Research has shown that only a tiny fraction of the welfare
population can successfully launch their own small business, However, there may be ways to
expand opportunities for ownership and self-determination to 2 larger scale.

- Cooperative franchises could provide a blueprint for success and some rigk
sharing in order 10 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 the worker—owners pay off. In
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day~care businesses, for example, many mothers could succeed with such support.

~ Community Iavestment Corporations could allow residents to pool their money
and team up with managers and entrepreneurs o 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
the venture would stay in the community, .

- Employee-Owped Companies like the Worker Owned Sewing Company in
Massachusetts are built on the sweat equity of poor prople. It now handles multi-
million dollar clothing contracts for K-mart and others. Why can't women on welfare
use their latent work efforts 1o build equity instead of raking leaves for the Parks and
Recreation Service?

If the future holds only long hours, low pay, and [ittle job security, how can we expect
women to get motivated and work hard? Creating opportunities for welfare dependent
families to earn equity in s thriving venture may provide hope for panticipating in the
American Dream which we take for granted. It just might motivate a family to try harder.

(iiiy  IMPROVING ACCESS TO GOCOD-JOB NETWORKS .
A major problem for the urban poer is the Jack of access to networks for finding jobs.
Studies of how people find 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 projects makes it difficult for the urban poor
to make use of this highly productive method of job scarch. Instead, they must rely on
formal methods of job search such as want ads and state employment development offices.
The overrepresentation of the least advantaged among the population vsing these mathods
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
most effective for improving access t0 good-job networks, Efforts can be focused on
improving access to informal networks or improving the quality of formal job networks,

. Informal 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 & credible recommendation for someons 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 informal job network.

~ Gatreaux, Another method of improving access to informal nsetworks is through
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moving 10 opportunity programs. Moving out of concentrated poverty areas can increase the
probability of the mover's having 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 Gatreax to impact employment over the long~term may be greater
than in most welfare to work training programs.® is unclear, for example, whether moving
nearer to jobs is as important as moving nearer to people who work. If we step up the
expectation to work, it will be more important to understand the impact of housing location
on the ability to find work.

» ‘Formal Job Networks.

- Qne 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 Iocal or regional
labor market information, get job counsclling, 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 through attractive,
high quality, competitive service. In addition to competitive bidding for one stop franchises,
the Department of Labor plans t0 encourage One Stop vendors to provide fee-based services
to emplovers such as screening, recruiting and supplying labor market informatien. Formal
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.

— Job Banks A reguirement to list jobs with the employment service job bank may
be worth considering despite the controversy which it would generate. Without the job listing
requirsment job banks tend toward a destructive equilibrivm. Employers with good jobs do
not use job banks so employees with good skills do rot use job banks, If listings were
mandatory, it would attract a betier 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 10 70%. Incentives 10 use job banks rather 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 to fit
people. Formal networks should try to 1} showcase people a5 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 initistive encourages states to
incorporate the role of "career counsellors” as brokers. The Depariment of Housing and

# Rosenbaum, James. “Black Pioncers—Do their 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~to-Opportunity programs. The
Department of Labor could also work on ensuring that disadvantaged neighborhoods bave
aceess 10 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 nefworks.
Skill standards, when developed, will also be accessible to the welfare population. All of
these services will mot only be available 1o mothers and potential mothers, but also to fathers
and potential fathers. We recommend rigorous evaluation of these alternatives for increasing
access 1o high quality job networks.

(iv) TEAM-BASED APPROACHES

The current welfare system isolates women and children in a desperate situation. We
require that they not have husbands unless they mect the stricter Unemployed Parent test,
When we offer career assistance, we examine only one case at a time. Women are assigned
comupunity work service "slots” in an assembly line fashion. As modern corporations are
shifting from mass production assembly lines to fexible ticams of empowered workers,
welfare could also rely more on a flexible reaning approsch:

- Residential College: Provide a physical setting in which women can work as pant
of a team. Cooking, child care, and other jobs in the community cmzid be shared to
teduce costs. Training could be offered without expensive overhead. for chitd 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 a popular element in a two~year, “hand-up” welfare program,

- Team oriented JOBS: Emphasize job clubs, child care clubs, shared housing and

other forms of mutual support as part of the existing JOBS program.

- Self-managed teams: Instead of assigning women to community work sloss, teams
of women couid 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 respect would help build real
world skills.

- Caseworker assistants: We frequently hear that caseworkers are overloaded and
therefore cannot invest the time to help women rebuild their lives. We could recruit
jobe-ready welfare mothers to work ag case worker assistants (o help other mothers
solve more severe problems and become job ready.

(v)  INCENTIVES FOR SOCIAL WORKERS & MANAGERS

Most of the discussions on welfare seform revolve around the incentives for welfare
recipients or to a lesser extent around the incentives for employers. A key ingredient in
helping welfare recipisnis 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, ruleg and systems
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2 being hostile 10 women who took steps foward 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 Agency, 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 womying about income verification and
eligibility and more time on getting people 1o 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
siim down and cut costs.

- Modernization. Use techzzalagy and process redesign fo reduce dramatically the

amount of time spent processing paper. This would allow current staff to spend more time

helping people instead of pushing paper.
- Include private groups, 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” io
their case for working with outside groups. For cxampic a mother who volunteers at school,
church, or head start can get work hour credits if she is op time and 2 g,ood worker. This
allows individuals to find a supportive niche and build their own program rather thazz
assigning women to make-work slots.

- Performance 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. Paymenis could be performance
based. However, we cannot pay a fixed bonus for all placements since some people are less
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 fast.

SIC SUPF

Summary: Once we cleared away the consensus areas, this issuc remained at the heart of
the private sector jobs issues. Int various forms, 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 EITC and health care reform. Further increases in the rewards to work could be offered
through employee subsidies and AFDC~based carnings disregards, We recommend raising
the rewards to work within the budget constraints.

On the other hand, lowering the floor will alse *Make Work Pay." Ullimately, there
must be a minimum level to which benefits fall when parents refuse o try to become
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employed and self-sufficient. The axis on which our views differed was according to how
low the floor could be allowed to 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 the impact on children of 2
potential reduction in security for children of single parents. The following framework serves
to lay out the range of options discussed:

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 bundie
could include: food, housing, utilities, day care, night and holiday care, transportation,
clothing, etc. States could publish an objective cost measure such as the average expenditure
on the bundle of services in the bottom quartile of bouseholds in the state. This number (or 3
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,

Require states that use federal AFDC monsy to ensure that first-time welfare
recipients 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 AFDC
benefits would be higher or lower depending on whether housing or other benefits were
available, AFDC would serve 10 top up the budget 0 a basic, state~determined level of
suppost rather than provide a fixed payment. Taking advantage of existing employment and
training assistance would be casy if the cost of living——-including child carc~—was really
covered.

After two years, the public would no longer be expected to provide full support for the
children—-—their parents are expecied to support them through work. Once parenis have used
up their "hand 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 sspport order in place or an exemption. This new
understanding of the social weliare compact could take at least four forms:

Option 1: Pay less than the full child support level after two vears.

Within federal guidelines determined by the welfare reform effort, states could
provide less thap the full child support level. The partial payment of the basic child
support would not be expected 1o support the family indefinitely, Assistance in this
case might be used to tide the family over a crisis while they stayed with friceds or in
a shelter. After two years of 2 "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 since the children will need the money to survive, Temporary,
subsidized jobs could be provided in high uncmployment arcas with a higher federal
match rate and incentives to relocate.

This is the only option in which long term recipients are paid ess money than
new entrants to the system. Federal guidelines would need to cover three aspects of
the system:

1) Benefits differential: At one extreme, states could implement a program which
dropped off to zero benefits. Federal geidelines might require an unemployment
insurance program aimed at this population or some other supports in ¢xchange for
allowing benefit termination, Alternatively guidelines could be designed to set a
minimum level to which benefits could drop; states with benefii levels below the
minimum could not utilize the option to cut benefits. A variety of other federal
guidelines conld be imagined to regulate the difference between the maximum and
minitmum benefits.

2) Benefits slope: States could choose to design the system so that individuals faced a
gradual reduction in benefits or an immediate change. In order to implement steeper
slopes, states might have to demonstrate accelerated investment strategies such as
intensive training programs, access to day care or providing jobs for-those who do not
find work. g

3) Phase~in strategies: Federal guidelines might restrict major changes t0 new’
entrants only. Gradual benefit reductions which did not fall to zern might be phased
in for the population as a whole,

Justificatiom:  This would put the responsibility for finding work on the shoulders of
able-bodied parents in the same way that it falls on able~bodied, childless adults.
However, it leaves a pantial 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.

Optien 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 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 10 work on a par with
our expectations for two parent families. Children inn 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 adulis 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 indefinitely, but require work.
After two years, states could continue to offer full child support packages with
a work requirement. Some feel that work must take the form of a “real” job. Others
believe that certain parenting activities should count as a valuable work contribution.

Justification: This would give significantly less responsibility to single pareats to find
jobs relative to two~parent families or childless adults. However, it preserves the
assumpiion 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
hasic support-~is not a question of how much AFDC can be cut after two years. In
the 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 housing,
healtheare, 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 epough funds will be available in
the AFDC program alone o 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 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 a8 AFDC, we are pouring our 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 affect the spending of only $1 or 2
billion annually. Although one or two billion is a smali budget slice, a billion dollar
cenversion from clothing to social work could significantly harm the well being of

families.

Option §:  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 a5 a gradual or immediate chapge. States may choose
to shift some resources out of bousing or food stamps into wage supplements or
income support. States would outline funding levels and strategies for employment,

# 1t is interesting to note that this option brought together the most liberal and the most
conservative members of our issue group. In addition, the upofficial Republican weifare reform
proposal also touts a "block grant” concept as an option for states to increase flexibility.
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income support. States would outline ﬁzzx!iag levels and strategies for employment,
training and public jobs. Phase-in strategies from the current system may vary as
well.

Justificatiom: Differing strategies may be appropriate in differsnt states or even
different communities. Option 1 may be suited to large, highly populated states with
turbulent job markets, whereas Options 2 or 3 might be more appropriate in rural
states with highly seasonal work or less employment turnover. 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 than 2 national poverty level. The 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 poverty line) and the basic
cost of supporting kids (the basic child support level} would increase the incentive for parents
to move into a private sector job.

As already mentioned, our group did not reach consensus regarding which option is
appropriate, Currently, some states allow benefits to fall far below any rcasonaizie measure of
basic supp{}rt for children. The working group will have to decide whether.to formulate an

official policy or to leave the status guo alone.
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A. Background Papers

1} Job Outlook for Welfare Recipients (Lucas and Deane)

2) Welfare Recipients as Employees (Lucas and Deane)

3} Wage Subsidies (Gillingham)

4) Job Training and Job Development (Nicholson and Lah)

5) Savings, Assets and Empowerment (Stiglitz) (Not completed)

6) Economics of Early and Single Parenting (Deane and Bavier)

{Not completed}

B. Options Presented to the Group

1} Jobs Consortia

2) Family Unemployment Insurance

3} Individual Development Accounts

4} Community Development Chs

5) Education, employment and fraining model

6) New Foundation

7) America Works & TEE demo

8} 3 Tier System for 2 yr re~-employment

9} The "Hill"

10) Residential College Opportunity

11) Guaranteed student loan Mentors

12} Disregards

13) Sub-minimum wage
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SUBJECT: Preliminary Issues for Welfare Reform | ﬁw%g

Last week, we officially announged a weifare reform working group made up of
officials from the White House and the agencies. We have met 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 10 you at the NGA meeting in mid-
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 1o have a welfare reform plan ready by the fall, for introduction late this
vear or next January, as the centerpiece of vour 1994 State of the Union address. If you
wouid like to move more quickly, please let us know,

We intend to build the weifare reform plan around the themes you set forth in the
campaign:

* Making Work Pay, through an expanded EITC and health reform.

* Dramatically [mproving Child Support Enforcement, by increasing paternity
establishment at birth, improving the collection system, sequiring absent parents 10 take
responsibility for their chiidren, and perhaps testing some form of ¢hild support insurance.

* Better Education, Training, and Support, by building on the JOBS program 1o ensure
that peopic have access 1o the tools they need to escape weifare, and begin to integrate
welfare mothers into the larger system of education and fraining.
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* Transitional Time~Limited Welfare and Work, by repiacing the current systemn with
on¢ that enables and requires peopie who can work 1o 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 Care; 3) Child Support; 4) Absent Parents; $)
Post~Transitional Work; 6} Transitional Support; 7} Private Sector Job Development; 8)
Program Simpiification; 9} Prevention/Family Formation; and 10} Madeling.

As we proceed with this project, we would like your gensral thoughts on how 10 go
about ending welfare as we know it. To begin with, we would like to take up 2 few pivotal
1$8ues:

* How bold? Should we reform welfare or replace it?

* What should time—iimited welfare fook like? Who should be required to
work, what should be done to sanction thase 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 enforcement? Should we
consider other measures to help familics 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
wortk so far assumes that our goal is to find 3 genuine alternative to welfare. We are looking
for ways to enable people to support themselves outside the AFDT system, through work
instead of welfare. and we are more interesied in moving people off welfare as quickly as
possibie than in simply encouraging them to work for their welfare. Both of these goals
require much more than tinkering with the current system - and consequently go much
further than maost state welfare reform efforts, either in implementation of the JOBS program
or in watver requests for state demonstrations,

State self-sufficiency-oriented welfare reforms tend to focus on improving the JOBS
program and providing work incentives within the welfare system, in the form of higher
eamnings disregards and lower benefit reduction rates,  Even the most dramatic state
demonstration proposals are not oriented to getting people off welfare quickly and helping
them make it outside the welfare system when they work. The Bush Administration followed
a policy of welfare reform through state waivers, which many state officials would like to see
as the centerpiece of this Administration's approach to welfare reform. We belicve that state
flexitility and experimentation are critical, but we do not believe that leaving reform entirely



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 transform the welfare
system while preserving a high level of state flexibility. More modest reforms are possible -
- expanding and enriching the JOBS program, or relying on state-generated reform
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: STRUCTURING 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 reat work to be done: public libraries are closing because communities
cannot afford staffs, there is an enormous shortage of child care workers, and the non-profit
sector is booming, just to name a few.

But significaint 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 nightmarc like CETA?

The size of the welfare population alone suggests that a time limit shouid only be
applied to a portion of the caseload, at least at first. Up to 3 million recipients have been on
welfare for 2 years or longer. Requiring even half of them to 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 smalil
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 weifare recipients.
That would lower the initial cost and enable us to see what works. The challenge will be



how o control costs while at the same time being bold enough to meet cur commitment to
real change.

A second imponant issue in designing time limits is the consequences of non-
compliance. A system of required participation and work will only be seen as a genuine end
to welfare as we know it if it has serious penalties for non-participation. But current practice
aliows strong due process concerns, penalties affecting adults only, and extremely low
sanction rates of any sort,

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 peopie enough
opportunity that life is possible and desirable off welfare. The easier it is for people to
support themselves through work instead of welfare, the fewer people will reach 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 s welfare reform plan can obtain the political support and the moral legitimacy {o
SUrvIve.

ISSUE #3: CHILD SUPPORT

If we are going 1o ask more of welfare mothers, we must ask more of absent fathers as
well. The cusrent child suppon enforcement system is so porous that less than a third of
absent fathers' potential obligation is actually collected. A dramatically improved system
would bring c¢ssential support to many single 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 inciude: universal patemnity
establishment in hospitals: mandatory wage withholding administered by the states; denying
deadheat parents access o universal health care; making it harder for deadbeats 1o obtain
credit cards, driver's licenses, or professional licenses; requiring custodial parents to establish
paternity or fose the right 1o take a personal tax exemption for their children; and various
other effons 1o demand responsibility and increase collection,

We will also examine other, more sweeping means of making it casier for parents to
raise children. One controversial option, known as child support assurance or insurance,
would scek to improve child support enforcement and provide some protection to single
parents by providing a government—guarantesd minimum child suppont payment (say 32,000
or $3,000), even when collections from the absemt father fall below the minimum. Minimum
child support payments would only be provided to custkdial parents with an award in place.
Any insured child support benefits would be counted as inceme for welfare purposes, and
welfare benefits would be reduced dollar for doltar. A woman on welfare would be no betier
off, but if she went to work, she could keep her guaranteed child support.



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 wili let absent fathers off the hook, encourage the
formation of single~parent families, and simply provide weifare by another name, without
increasing child support collection.

Another option to ease the financial burden of raising children would be 1o 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 ¢stablished, and capped at
a maximurn of two children under 6 at any time.

The advantage of a children's allowance is that it recognizes that raising children is a
burden for all working families, with two parents or one.  Like the EITC, it would provide an
additional incentive to work, and it would also give working and middle~class families some
much needed tax relief. The disadvamtage is that like any tax cut, it wiil cost money. Joe
Licberman has proposed a credit of $1,000 per young child that would cost 39 billion a year;
the more carefully targeted version described above would cost significantly less.

In anv case, 2 major part of our effort will be 1o look at ways to reduce the formation
of single-parent families. Over the last decade, the number of children bom 16 unmamed
mothers has grown dramatically, even though the divorce rate has leveled off. Patermity
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.



