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Ovarview

The pravention issug group focussed its attention on childbearing by unmarrigd
teenagers. The number of births o, and the birthrates-of, unmarried teenagers have
both increased steadily for several decades, accelerating in the mid-1980s. By one
estimate, about half of all women who had a first child as an unmarried teenager were
AFDC case-heads within the year following the Dirth.! About half the female case-
heads currently receiving AFDC had their first child as a teenager.’

p—v___L

Some of the options presented below are mutually compatible and some are mutually
exclusive. Although they are presented within a urilving behavioral ramework, thay
reprasent the rangs of the members’ knowledge and advice, not a group consensus.

Qur review found few interventions with at-rigsk t8enagers that had more than very
modest impacts on childbearing. Even well-designed programs to correct daficiencies
in knowledge of sexuality, academic performance, behavioral problems, and
cpportunity o far have been unabie 1o demonstrate much impact on teenagers most
at-risk, For some innovative programs, this may only mean that rigorous evaluations
have not been performed. [n some such cases, we recommend further research and
testing, or cauticus expansion.

From the small effects of interventions aimed at teenagers, and research pointing 1o
the roots of risk-taking behaviors in early family and schoot experience, the group
inters that earfier interventions may be the best hope for more significant impacts.
Unigrtunately, the prevention potential of early interventions remains largely & matter
of faith rather than hard evidence.

Research and common sense agree that disadvantaged teenagers must be convinced
that they have somathing to lose in their futuras belore they will aveid risky behaviors,
When the incomes of men and women wha finish high-schoot and marry before
having chilifren are compared 10 the incomes of drop-outs and single-parent families,
the econgmic consequences of becoming an unmarried teenage parent are strikingly
evident. Arguably, finishing high-schoo! and marrying before having children will tend
1o protect even disadvantaged adolescents from poverty better, and raise their
ngomes more, than any of the now opportunities the issué group proposas. Even
disadvantaged teenagers already have a [0 10 lose by dropping out and becoming
unmarried parents. So the group preposes altermnative ways to make this simple truth
mare apparent 1o those who need 1o know it

t1883 Green Book, Committee on Ways and Means, WMCGP 10318, p. 728

? Facts at a Glance, (Child Trands Inc., Washingyton), March 1893,

K
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Several initiatives, including school-to-work, One-Stop Career Centers, and
impiemantation ¢f the new youth title 1I-C in the Job Parinership Training Agt, are the
core of the Administration’s efforls 10 ingrease sconomic opportunities for adolescents
from poor tamilies. On this foundation, the prevention issue group builds several
options for opportunity interventions targeted directly at the behaviors that lead o
welfare and povenly. Post-secondary education guarantees, and priority in a range of
gducation and training programs, could be linked to avoiding unmarried teanage
parenthood and ¢rime and, as appropriate, completing high-school. To promaote
gducational interests and asgpirations in students with low academic achievement, both
demonsiration research and wider implementation of the career academies modsel is
proposed. For adolescent temale drop-outs with histories of low academic
performance who yet have avoided parenthood, the JOBSTART intensive training azzd
services model seams worth developing further, Empioyment guarantess are
discussed, in the forms both of tax credits {for employers who offer trial employment 1o
disadvantaged secondary students who graduate and avoid ¢rime and parenthood)
and government-created jobs in the most distressed neighborheods.

Undontunately, there is reason 10 believe that what can be done 10 increase economic
opportunity will not be encugh. Early prevention is also neeted so that disadvantaged
children arrive at adolescence more ready 10 recognize educational and econemic
opportunity and able 10 take advantage of it. The Prasident’s health care reform
proposal would asswe all parents a comprehensive package, mcluding prenatal and
praventive health benefits essential for early child development. In the areas of family
support, Head Stan, and Chapter 1 reauthorization, the Administration is strengthening
programs that provide early developmental services thal many are convineed hold the
key {o prevention of later self-dastructive behavior,

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

. In light of the fact that the mid-teens may already be 100 late 10 provide pravention
interventions for soma youths, an option to fund development of model middie-schools
is proposed, as ate options to develop lederal guidelines for comprehensive health
education curricula (including sexuality education) beginning with the early grades and
continuing through high-school, and schoobrelated health services, including family
planning counselling and services.
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Ultimately, however, risk-taking behavior, including unprotected sex, is neither pre-
determined by childhood axperiences nor compelied by hormones and peers.
Accordingly, many of the prevention issue group's options deal with ways of promoting
mote rasponsible behavior. The President has made it clear that the responsibility of
parents 1o support ther children will be a central message of welfare and c¢hild support
reform. Recognizing thal low-income programs are inlended 10 provide a second
¢chance both to those who are victims of circumstances and 1o those who have made
mistakes, the prevention issue group presentis a number of oplions intended 1o send a
morg consistent massage in public programs that actions have consequences and
people are responsible for their actions.

To underline the pravention potential in weltare relorm’s message of responsibility, the
group stresses the importance of early mandalory participation in aducation and
training for teenage case-heads during time-limited eligibility for cash aid, and simple,
unitorm time-limits with few exemptions for very young mothers. Because
responsibility attaches to both parents, several options are proposed 1o increase the
likelihood that fathers of children born to teenage mothers will be targeted lor child
suppon enfarcement.

Options are presented 10 éncourage the strengthening of a number of voluntary social
institutions that promote development of character and responsibility in adolescents.
White Mouse support for volunteer programs that deal with disadvantaged children
one-Qr-ong is also proposad under the theme of Reach One Child,

The pervasive influence of television is the subject of two options, one for the Surgeon
General {0 enter a dialog with the television industry about responsible presantation 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 littie basis for hope that individual programs and policies to encourage
respongibility or incraase 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
i3 an end in idself, and expanding education and othar 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 rgsponsible behavior from
citizens does not depend on whether that expectation s fulilled.

Nonetheless, what we know about human behavior gives us reason o hope that the
small bahavioral efiects of individual programs in isolation may understate the
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prevention effects of a message of responsibility and opportunity communicated more
gonsistently in public policy. To the extant that prevention of behaviors leading to
welare dependsncy and poverty is an objective, the goals of opportunity and
respansibility should be pursued in a way that consistently reinforces their message t¢
youth.
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A, Prevention through a clsar message of responsibilily

Qptions 1o send clear massages about the responsibility of parents to support their
children might include the following:

Al Minor mothers, who are by definition not adults, shouid live under adult
supervision and should not be able to use weliare benefits to astablish
independent househoids, QOptions for consideration include: 2) mandale states
10 requireé mingr mothers (o live with their parents or in other supervised
settings; b} gliminate AFDC eligibility {or minor mothers, and requirg them 10

rely on their parents for support. ~ shebe opbin? "m e 1\)
LY (L

A2, During eligibility for cash assistance, padicipation by young mothers in
education, training, and emplioyment activities should be mandatory soon after
eligibitily 18 determined,

A3.  Time limits for assistance should be easy (0 understand and not avoidable by Lgml
deliberate action, except by leaving the rolls.

Ad.  Specal efforts should be undertaken (¢ estabiish paternity and child support
orders for the children of teenage mothers. Options for consideration include:
aj lower federal AFDC match rates {or cases withoul established patermnity; b)
lower benefit levels for children without gstablished paternity, ¢} incentives to
staies {0 establish paternity and child support orders for the fathers of the
children bormn to teenagers; d) incentives for teenaged mothers to cooperate in
patemity and child support etforts.

A message of parental responsibility is at the centar of the Adminisiration’s welfare
and child support reform initiative.  This message will reach at-risk youth as changes
to options they face. A life on wellare witl not be among their possible futures, and
males will have no futures as deadheat dads. A wellare prevention effect may result if
this changs in options deters’ some sexual risk-taking.

Weltare changes may seem 100 abstract and remote 10 influence behavior as
unplanned and unrellsctive as teenage sexualily. However, it is widely held that some
kinds of remote future consequences do have such an influence, One of the maost

1 When present behavior is influgnced by a wish 16 avoid & fulure congequence, the process can
he termed "deterrence.” Qedinadly, the term (s used in the context of discussions of rewards and
purishments. Here, the term s intended to mean only what it means i we say thal a sign waming of
the danger of failing deters someane from walking 100 near the edge of a precipice. Fallingisnot a
punishment for ignoring the sign and walking (oo near the sdge, # 15 a congequence.

5
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frequently expressed véews about teenaged.childbearing is that lack of economic
apportunity is a major contributing factor® Adolescents are more likaly 1o undenake
risky behavior when they perceive that they have little to iose ®

We have little proot that risk-taking can be deterred among at-risk youth either by a
message of opportunity o7 by a message of responsibility. Discussion of the effect of
increasing opportunity will ba teft to another section of this options paper. Resaarch
on the effects of welfare policy an childbearing has generally declared them o be
small, al most. Altgntion has been mainly fimited 10 the guastion of whather variation
inn AFDC benefits, either among states or over time, is conglated with bith-rates or
family structure. Only a weak link has ever basn measured.®

However, the effect of variatians in AFDC benefits among states or over time probably
i5 not a very good guide to what would happen if we end "welfare as we know #.”
Time-limits and community service work requirements would constitute a radical
memas oiher wellare policy
options actually deter teenage sexugl risk-taking? What we know about how
consequences influgnce behavior suggests that the probability of a consequence is al

* Saveral examples are ¢ited in Cheryl D Hayes, Risking the Future, Adolescent Sexuality,
Pregnancy, are] Childbearing, (National Research Council, Washington} 1887, Vol [, pp.118-3. Gther
examples may be found in, Kenneth B. Clark, Dark Ghetto, Dilernmas of Social Power, Wesleyan
University Press, (Middietown, CT, 19809), p.72, Irwin Garfinkel and Sara Mclanshan, Single Mothers
and Their Children, (Urban Insttute, Washingfon), 1985, p.85; Elijgah Anderson, "Neighborhood Effects
o Teenage Prognancy,” in Christopher Jancks and Paul E. Peterson {eds), The Urban Underclass,
{Brookings Instilution, Washington) 1981, p.397; Greg J. Buncan and Saul B, Holfrman, "Teenage
Behavior and Subsegquent Poverty” in The Urban Underclasy, 1172 Chong-Bum An, Robert Haveman,
and Barbara Wolfe, "Teen Cut-of-wediock Biths and Welfare Heceipl: The Role of Childhood Everts
and BEconomic Circumstances,” unpublished paper.

- 5 The exac! meral and emotional processes by which expecied consequences {8specially rermote
consequances fike lost economic opportunity) may inliuence the sexusi behavior of tesnagers are far
from clear. A conventional view woulkd be that 8 person takes an action # he or she prefers the
consequences expected from taking # to the consequences expected from nof taking it. With atwisk
leenagers, 3 number of intervering factors may cloud and confuse this Kind of rational process. The
remole consequences may not be well-undersiocd, or the likekhood of them resulting from the action
may b assessad poorly. Some analysis point fo immaturity, impulsivengss, or a high distount of any
iong-term future consegquences, among youth in general and especially abrisk youth. The behavioral
rmode! informing the following discussion is drawn from the Appendix o Crime and Muman Nature,
James Q. Wilson and Richard J. Mermstein, (Simon and Schuster, New York} 1988,

® Aobaen Motiilt, "Incentive Effects of the U.S. Weltare System: A Review,” Journal of Economic
Litgrature, March 1882, pp,27-31. Gregory Acs, “The bmpact of AFDC on Young Women's Chikibearing
Decisions,” (Urban instilute, Washinglon) 1983, Durgan and Hoffrnsn 1981, Charles Murray, "Welfams
ard the Family: the U 8. Experience.” SJournal of Labor Economigs, 1983, Vol.11, Na.1, pp.s224-5262.

6



Prevention Oolions Ociober 15, 1883

least &8 important as its magnitude. In other words, the frequency of exemptions from
community service requirements may have more ¢ do with deterrent impact than the
kinds of behavior requirad.

Option A1 - Minor-mother policies

While it has been estimated that half the mothers receiving AFDC at a point in time
had their first child as a teenager, i1 an average month in fiscal year 1892, only
around 8 percent {or 305,000) female "adull” recipients were 19 years of age or
younger. {Lass than 5 percent were 18 or younger. Less than 2 percent were under
18.} Analysis of longituding! data sets has shown that considerable time may slapse
between birth of a child to a teenager and the mother's application for AFDC.”
Consequently, Rt is easy to conclude that policies aimed at minor-mothars on AFDC
are not likely t0 have much welfare preventicn impact,

However, two factors of wellare dynamics suggest that minor-mother policies may

have a larger impact than the share of isenage case-heads in a currant ¢ross-geclian

of the AFDC caseload suggests. First, the share of the jemale adult reqipients.of *
AFDC represented by leenaged mothers increased by nearly hall from 1987 through

19G2. The entirg AFDC caseload increased rapidly during the recent economic

downturn. Mowever, teenaged mothers increased faster. The share of the AFDC

caseload they represented increased by about one-fourth during this period, an annual
average rate of increase of 4 percent.

Second, unmarried teenaged mothers who do not finish high-school and who have
intle wark 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 tate-20s. |f B percent of the current caseioad has a cass-head less than 20, and
that group averages ten years on the rolls, between ona-fifth and one-~fourth of current
AFDC cases may be headed by mothers who came onto the rofis as teenagers.

Since the Family Support Act of 1988, statas have the option of requiring many never-
married minor-mothers to live with their parents or in some other supesvised setting,
rather than establishing thair own households. In such cases, protective AFDC
payments are made o the supervising parent or adult, rather than 10 the minor-
mother. Exceptions are made if the mother had already moved cul a year prior 10
giving birth or applying for AFDC, or if the salety of mgther or child might be
endangered.

7 1993 Green Book, p.728.




Prevention Options __ October 15, 1933

The rationale for the Family Support Act policy was coricern thal at-risk females could
vienw early motherhood and AFDC as a way to escape often ditficult home
gnvironments.® Mowever, currently, only six states have laken this option, two as parn
of demonstrations. To the extent that the onginal concern was well based, it does not
appear that the current State-oplion policy will address it very widely.

Option Al(a] - The current policy could be converted to a mandate. Obviously this
would ingrease the tikelihood that minor-mothers would be required (o live with thair
parents as a condition of AFDC eligibility. On the other hand, the fact that so few
states have adopled this option suggests that a mandate would not be received
enthusiastically. Current law permits states (o exempt minor-mothers {or a variety of
reasons, including some that would be easy for states to apply very liberally. i
appears that states could, 1o some extent, undermineg the eifects of a mandate with
which they disagreed. The simplified behavioral model skeiched above tells us that
uneven and uncertain application of the requirement weuld {end to reduce its deterrent
effect.

Al some administrative cost, documentation of exceptions could be required a5 pant of
the case record. However, it is not clear what effective sanctions for failure to comply
could be applied 1o states. On the other hand, too vigorous a pursuit of states for
alicwing 100 many sxcaptions could result in mingr-mothers being required o five in
farnily situations that are unsale for them or their chiltiran.

It seems unlikely that signiticant savings would resylt from this option. It probably is
100 soon 1o see impacts on caselpads in states adopting the current option.  However,
the proportion of the casgload headed by minor mothers, the fact that they retain
gligibility in their parents’ homes, and the possibility that states could avoid the
mandate through frequent exemptions all work against significant impacts.

Gption A1(b) - Recently, Rabert J, Samueison became one of the more well-known
advocates of eliminating welfare eligibility for minor-mothers altogether, Such a policy
would make larger changes 1o the consequences of teenage childbearing than Option
At{a}, and these changes would be certain (¢ apply 10 all individuals. On both
dimensions, the deterrent effect of Option A1{b]} is Tikely to be greater,

On the other hand, the policy would havé other consequenses that weigh against i,
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 tike

® In "The Impact of AFDG on Family Stncture and Living Arrangements,” Bane and Eliwood had
found that single mothers ware more fikely to esiablish thair own hausehalds in states with higher
AFDC benelus,
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General Assistance currently. Some would also be forced back upon their parents for
support, or might choose lo marry or work, all responses that arguably are usually
better than welare dependency. However, some unpredictable number of teenage
mothers would not respond by increasing income from other sources, and the effect of
Option A1(b) would be to reduce the already modest income available 1o the
dependent children in the family.

Option A1ib} is a special case of a broader deterrent approach. Perhaps the easiest,
and probabily the most effective, way 1o highlight the consequences of bearing children
without the means t0 support them is simply 10 reduce welfare eligibility and bensfits.
{For example, the behavioral effect of time-limits with no subseguent work guarantes
probably would be greatgr than the effect of time-limits followed by community
.service,} However, a deterrent objective needs 10 be balanced against the welfare of
dependent children whoge parents are nol detarred.

in addition, if minor-mothers are not eligible tor AFDC, they cannot be required to
participate in programs for AFDC caretakers designed 0 make them more self-
supporting. The Teenage Parent Damonstration showed the practicality of increasing
the education, employment and samings, and reducing welfare dependency, among
teenage mothers on AFDC.

The current ASPE astimate of eliminating eligibility for minor mothers shows $270
million per year in federal savings, AFDC net of food stamp olfsets. No behavioral
gifects are modeied. in addition, it some ¢f the children of disqualitied mingr-mothers
were placed in {oster care, the great difierential between foster care benefits and
AFDU benefits would further reduce federal savings. Making minors ingligible to be
AFDC case-heads a state option would reduce the impact as welt

Options A2 and A3 - Simplicity and certainty of participation requirements time-limils,
and work recuirements

Major {eatures of the President’s welfare reform - time limits foliowed by community
service - send the message of responsivility, Basic behavioral theory tells us that the
message will be diluted for at-risk teenagers if many AFDC parents are 10 be exempt
{particularty very young mothers), if activities during the time-limit look like welfare as
we know i, or if the length of the ime-limits may vary very much from indedidual 10
individual. It 18 not just the nature of possibie consequences, but also the perceived
likeiihood of their occurrence that influences behavior, Consequences that are more
remote, or are otherwise perceived a3 less probable, will have less sffact on choices -
such ag the choice 0 take fewer risks with sexual behavior.
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if at-risk youth in neighborhoods with concentrations of AFDC families see that many
of their neighbors’ lives are unaffecied by requirements to participata in training
activities, or by time limits on cash assistance, they are likely o discount the
probability that they themselves might be subject 10 mandaiory participation and time-
limits. $¢ broad and imprecise exgmgzzcn categories would tend (& dilute the
message of responsibility.

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

With young teenagers in general, and with at-risk teenagers especially, research
shows a sharp discount of remote consequences.® The connection betwsen actions
and consequences is ofien limited 1o a short time horizon. While the actual deterrent
mpact of mandatory participation and time-limits rémains to beé seen, if a deterrent
eitect on at-risk teenagers is an objective, the remotenass of the cansequemes
should be a kay consideration.

Requiring mandatory participation by a farger propontion of AFDC recipients and
limiting examptions to the paricipation and posi-transitional work program may
increase the deterrent impact of weltare reform but & may alsg increase costs overall.
(Of those on the rolis, a greater proportion would be in activities {education and training
or commuhity service) that invelved costs beyond benelils and normal administration.
Whether overall costs would be higher or lower would depend on whether these added
activily levels had deterrent and exit effects large enough 1o offset the higher average
case ocosts. That can be determined only by experimentation.

Currently, ali non-exempt teenage caretakers who have not finished high-school are
supposed 10 be engaged in educational activities, It AFDC were limited to two years
and followed by community service with ne behaviorat eltects, the cost of 100 percent
participation in education and training during the transition perod, and in community
service alter two years, for teenage parents while they were lgenagers might amount
to around $1 billion in education, training. child care, and community service costs.'”

* Wilson and Hermsiein, 1985, pp.146-7, 174, 205. For a mare skeptical view, Cheryl D, Hayes
and Sandra Hoffreth, fRisking the Future, Adolescent Sexualily, Precnangy. and Childbearing, (Nationat
Hesearch Coungil, Waghington), Vol i, pp.33.

Y The estimate is drawn from a cohor-based model using exit and return rates from "The
Dynamics of Walfare Use: Imglications for Implemeniing a Timo-Limited Welfare Sysiem.” circulated o
reviewers by Wendall Primus on September 28, and und cost estimales from "Costs of Employrment-
Suppont Services Under Welfare Reform,” circulated by Wended! Primus on Qctaber 5.

10
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The incremantal cost of requiring immediate participation and imposing simple time
limits on teenage parents would be the difference between this $1 billion maximum
cost and the participation and time-imits otherwise plannad ior teenage care-takers,

Option A4 - Child support enforcement for the fathers of children born to tegnagers

The President’s welfare reform proposal will stress the responsibility of both parents to
support their children, For noncustodial fathers, the message of responsibility will be
delivered through the child support enforcement system. ’

Currently, the threat of being forced 1o live up to his responsibility to provide regular
financial support for any children he may father is not a very real to at-risk tesnage
males. It is estimated that patarnity 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 suppoert, and only about 73 percent of these
receive any of the support they are due.’? If the partners of al-risk teenaged women
werg more ¢grtain that they would be required to suppon any children they fathered,
they might modify their risk-taking behavior to avoid that possibility.

To improve state performance with paternity establishmant, the U.8. Commission on
Intgrstate Child Suppon recommended, and the child support iIssue group appaars
prepared to support, a modet of voluntary and decriminalized patarnily establishment,
with the Statg of Washington as the example. The voluntary acknowladgement modal
bulids on the fact that most unwed parents maintain contact prior to the birth of the
child, but that contact fallg off rapidly thereafier. Many, maybe a majority, of
unmarriad {athers visit the hospital alter delivery. The volumary recognition model
provides education about the importance of paternity and an opportunity for the father
o acknowledge his newborn largely independent from the question of child support.

it seems evident that emphasis on voluntary acknowledgemsnt, maybe coupled with
giforts to transfer paternity practices from more elfective o less effective states, could
improve the rate of paternity establishment, 1 patemity establishment becamae really
uriiversal, there would be no need for policies rellecting a particular prevention
perspeciive. However, a number of tactors suggest that voluntary acknowledgement,
decriminalization, and intersiate technical assistance by themselves will not achieve
universal paternity establishment.

" Testimony of David Ellwood befare the Human Resources Subcommittee, June 10, 1983, Table
¥l

¥ Gordon H. Lester, Child Support and Alimony: 1389, Bureau of the Census, 1981, P-80, No 173,
Tabig C, )

11
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First, while many unmaried fathers visit their partners and children in the hospital after
delivery, many do not. In a recent study of several hundred births ¢ unmarried
parents in Minnesola, Esther Wattenberg estimated that about two-thirds of the fathers
visited the hospital. ™ At this point, we have 1o speculate whethar the sama high
perceniage are present in the most disadvantaged large urban neighborhood. In any
case, it looks like at least one-thitd of unmarried fathers currently would not be
reached by a voluntary acknowledgement campaign aimed at birthing hospitals.

Additionally, as voluntary acknowledgement programs become more common, {wo

kinds of responses thal would tend 1o limit their eHfectiveness may be expected. First,
as it becomes known that efforts 1o identily fathers for child support enforcement take o2
" place in hospitals, fewer fathers will visit their pariners, and those who do will be less \
recognizable to stalf. While some unmarried fathers are quite willing to acknowledge
paternity and accep! responsibility tor support, others are not. The link between
voluntary acknowledgement and support orders, which may not be evident t¢

unmarrigd tathers when voluntary acknowiedgement programs are new, will become

well known 1o the extent thal they are effective in ingcraasing orders and support
collgctions. An avoidance behavioral response on the pan of unmarried fathers must

be expectsd.

Seceond, it appears that the effectiveness of voluntary acknowledgement programs is
partially a function of separating paternity establishment from child suppon
enforcement. Staff can stress the aspects of patemity establishment that unmarriad
fathers find appealing and costiess. But it seems likely that legal representatives of
unmarried fathers eventually will seek 1o have the fink with child support enforcement
made mere evident in voluntary acknowledgement processes, so that unmarried
fathers will become increasingly aware that it may not be in their intergst to
acknowledge paternity.

S0 it appears that voluntary acknowledgement strategies will not reach a large share
of unmarrigd fathers, and that the effectivenegss of the strategy may tend to diminish
over time. Accordingly, any voluntary acknowledgement strategy should be
supplemented with policies that will be effective when unmarried {athers do not have a
- volition o acknowledge paternily.

Options Adf{al and (b} - If federal reimbursement for state AFDC benefits were lower in
cases where patemnity was not established, the consequénces to states of an
ingftective IV-D program would be more immediate than under current law. i states
were permitted to lower benefits in cases without paternity establishment. some or all
of the incentive to asiablish patemity would pass through to the AFDC mother.

B Cited in, David Ellwood and Paul Legier. "Gatting Serious About Paternity,” January 1983 draft. |

12
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Lower federal reimbursement for cases without patemity could be implemented in &
number of ways. First, the rate of federal reimbursement could be iowered in such
cases, assuming the benefit remained the same. All the pressure would be on the
state. Second, the state could be permitted to provide lower benelits in such cases.
if the bengfit were lowered but the rate of federal reimbursement remained as it is, all
the pressure would be on the mother to establish paternity. In fact, because states
would have lowar cutlays in cases where patémity was not established, there would
be a financial incsntive for states not to pursue paternily.

The right balance would seem to involve pressure on both the state and the family,
meaning benefits set lower, but state cutlays not reduced in such cases. For
gxample, i a state with a 30 percent federal match, the matching rate for cases
withrout patemity might be reduced 20 percart 1o 40 percand. Similady, if a slate’s
matching rate were 80 percent, a federal withdrawal of 20 percent in matching would
leave &4 percent. Al the same time, the benefit might be reduced 10 percent. Both
the family and the state would have an incentive to establish patemity. The 20
percent level is chosen only for fllustration. The optimal leve! of reduction in fedsral
reimbursemant and benefits to families remains 1o be determined.

Immachate full-scale implementation of a variable reimbursement policy could
overwhelm the [V-D capabilities of states. in addition, paternity establishment appears
o ges increasingly difficult the older a child is. Families already on the AFDG rolls {or
several years would have a harder time avoiding lower benefits than families with
newborn children. For baoth reasons, a policy of lower federal reimbursement and
lower benglile in cases withoul paternily establishment might be implemsnted for
chiltren conceived and bom after passage of the necessary legislation.

It a 20 parcent reduction in federal reimbursement rate made ng difference 1o state
paternity establishment periormance. and the policy were implemented for the entire #ML?;
caseload al once, annugl federal savings would amount {0 morg than §1 billion,

Applying the new policy only to applicants {whether first-time or refumers) might save

between one-third and one-half of that amount. Covering only first-time applicants

would reduce savings by more than half again. i states were permitted to reduce

henefits by 10 percent in such cases and staigs with ong-half the caseload did,

around one-gixth of the AFDC savings 1o the federal government would be ofisef by

food stamp increases. '

Option Ad{g) - Incentives {or states to focus on cases with ieenaqe mothers

Instead of being threatenad with a stick of lower V-A malching rales for cases without
paternity established, states could be enticed with carrots of federal incentives to
devote resources tO establishing palermity in every ¢ase where a mother was a mingr
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at the conception or birth of her first child. Al present, these cases frequently lead to
relatively low coliection levals, and correspondingly low rewards ior states.

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

Option Adld) - Incentives for teenage mothers 1o cooperate with paternity and child
suppant efforls

Currently, as a condition of AFDC eligibifity, mothers are required to cooperate with
elforts o establish patemnity and obtain child suppornt. However, therg 1§ some
gvidence that unmarried teenage mothers often regard paternily and child suppont

- enforcement as “capricious, arbitrary, and punitive,” *shrouded in uncerainty and
complexities,” that might “hamper future gr current relationships with othér parinars.”
Accordingly, they follow g "strategy of avoidance,” whereby they are not sanctioned for
failure 1o cooperate, but frustrate child support efforts. ™

Paternity testing methods can now give positive results with a very high degree of
cerainty. Adjudication of the fact of paternity in a trial setling is bacoming increasingly
uncommon. However, in order for the improved {esting to be used o prove that an
individual is the father, usually the mothar must name him as such, and often she
must play a central role in locating hum.

To improve the cooperation of teenage or mingr-mothers in establishing patemily and
oblaining a ¢child support order, the minor-mother options discussed above could be
madg conditional on patemity establishment. In other words, minor-mathers might be
requued {0 live in supervised settings, or their gligibility might be restricted, unless
p_aternity tfor their children had been established.

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

* Hobert 1. Lerman and Theodora Qoms {ads). Young Unwed Fathers, {Temple University Prass,
Philadelphia) 1993, pp. 2201,
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Such incentives might gain public support if thay were gifectively earmarked for the
infant. In light of the low rate of patarnity establishment overall, and the high rate at
which unmarried teenage mothers eénd up on the AFDC rolis, this incentive program
has soma potential 10 generate offsetting savings. Assuming argund 400,000 bidhs to
unmarried teenagers in a year, a $200 gift earmarked for every newbom could run
$80 million. Assuming three-fourths of the mothers have a spell on welfare, and that
an increase in $800 in child suppornt enforcament collections were received from one-
third of those tathers (net of the 850 pass-through to custodial famifies), the taxpayers
would break even (though the states would come out a little ahead and the tedersl
government a iiftle in the hole undear current rules for distribution of child sugport
colleciad from fathers of AFDC chiidren).®

¥ [n 1989, the rmean amount of child suppor received by never-married mothers was $1,888.
{Lester, 1991, Table 1} Probably the average incomes of the fathers of AFDC children born to teenage
malhers would have lowsr ingomes than the average for the child-support-paying fathers of all chikiren
born lo unmardad mothers. A net increase in collections of 3880 from onethird o such fathers seerns
realighic :
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8. Prevention thrgugh ingreased opporiunily

The link baetween tesnage risk-taking and lack of economic opponunity is well
established. #f such behavior follows from a bslief that there is littie to lose, then it
should be possible 1o modify the behavior by improving the educational and economic
opportunities that the behavior puts at-risk.  Moditications could take the form of
changes to the prevalence of opportunity, or changes to the ability of at-risk youth to
take advantage of the opportunities that are available.

Many Administration mitiatives are intended 1o ingrease opporiunity for children and
youth, including Head Start increases, impiementation of family preservation
legisiation, and a8 major overhaul of Chaptar 1 that aim at early prevention by giving
disadvantaged children a better developmental and educational start. Once they have
reached adclescence and young adulthood, the Administration’s school-to-work and
One-Stop Career Centers initiatives are des:gned to enhance their educational and
amployment opportunities. .

(Uther oplions could be tailored for prevention among the populations most at-risk :

B1.  The JOBSTART intensive training and services modsl, could be refined with an
eye 10 increasing its demonsirated preventive impact on 17-24 year-old
childiess female drop-outs.

B2, The message that responsible sexuality pays-cif coult be strengthanad by: a)
guarantees of post-secondary education opportunities for at-risk youth who
graduate, do not commit crimes, and do not become unmarried tegnage
parents; b} priorily 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 g&nd wider implernentation ol career academies for low-
achigving 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 habils, and 1o increase the
certainty with which at-risk youth can view the benelits of responsible behavior,
tax credits could be tested for firms that will make hiring guarantees 10 inner-
¢ity junior-high and senior-high students who finish school, don't commit crimas,
and don't become unmarried teenage parents betore they graduate.

BS. A government jobs program targeted at 18-25 year-¢lds in urban underclass
neighborhoods, and conditionad on avoiding parenthood and crime, and
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maintaining acceptable school performance. could raplicate the str'ong effacts
that the Youth Entitlernent Demonstration had on employment and improve on
that demonstration’s lack of apparent effect on childbearing.

BE. A public information campaign and school curriculum development initiative
could increase awareness of parenis and adolescents of the economic
consequences of finishing school and living in a two-worker family,

87 Housing vouchers could be used fo relccats housing assistance recipients to
ngighborhoods where educationat and economic opportunity 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
regrganization of middie-schools serving large numbers of at-risk students and
a rastructuring of the educational program they provide. Both technical
assistance and incentive funding could be employed.

The association of teenage chiidbearing with low economic oppontunity is clear, A
principal intervening variable is sducation. While education levels and achievement
are associated wilh higher levels of employment and earnings, teenage childbearing
and its antecedents are associated with academic and behavicral probilems in s¢hool,
probably both as cause and affect. Low scores on infelligence tests and low valuation
of education are associated with early intligtion of sex among both males and
fernales.'® Similarly, low levels of educational aspiration, poor schoo! periormance,
and low parenial aducation are all asgsociated with poor ccairacepting,” Early
initiation of sex and poor contracaptive practices are two of the chief determinants of
pregnancy risk, Subsequently, teenage mothers are likely to drop out of school.'®
Among a cohort recently followed from eighth grade through twellth, between one-
guaner and one-half ¢f lemale drop-ouls, gave pregnancy or becoming a parent as
the reason.”® Although some researchers have found significant numbers of teenage
mathers later completing high-school or GED programs, aven the most encouraging

'* Hayes, 1987, p.100.

7 Hayes 1887, p 107,

* Hayes, 1987, p.126,

'* Marilyn M. McMillen, st.al., Dropout Hates in the United States: 1882 National Center for
Education Statistics, NCES §3-464, Table 200 The table describes the reasaens given by those tha!

dropped out between the 10th and 12th grades. A paralie! table in the 1991 report showed similar
praportions of thosa dropping out between the 8th and 10th grades giving thesa responses,
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data aonly show the education gap batween former teenage mothers and others
diminishing, not disappearing.®®

Low educational achievemsnt makes it more difficult for former teenage mothers 1o
support their famiiies through their eamings, and more likely that they will become
dependent upcn wslfare for long perods. 1n one study using longitudinal data, 43 /
percent of long-term welfare recipients had become mothers before they were 182

Although influencing the sexual behavior of at-risk {eenagers is a primary focus of
prevention sirategy, earlier interventions to prevent the academic and behavioral
problems associated with early intiation 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 yaars of life, ang the earliest
imeractions between parent and child, To be elective, some interventions may have
to oocur at that stage as well

A number of current Administration initiatives are intended 10 alter the circumstances
tacing disadvantaged children and thereby improve their educational and economic
oepportunities. The President's health care reform proposal would assure all parents a
comprehensive package, including prenatal and preventive health benefits essential o
garly child development, Recent data trom the Bureau of the Census show that, in -
1992, neadly eight million related childrer in families were not covered by any health
insurance at any time during the year, 2.4 million under six years of age.

in the coming year, HHS will implement a new subpart of title IV-B of the Social
Security Act that provides grants {o siates for tamily preservation and family suppon
services. By 1998, these grants will grow 10 §255 million, and are intended {0
strengthen families and improve parenting skills that research has shown are critical to
the development in children of wust and character ??

Evaluation of the Perry Preschool Program demonstrated that even very early
. interventions can have measurable weltare prevention eflacts, as well as a range of
other positive outcomes.® The doubling of Head Start spending since 1889, reaching

® Mayes, 1967, p.127.

' Nicholas Zill, etal, “Weltare Mothers as Potential Employees: A Stalistical Prolile Based on
National Survey Data," (Child Trends, In¢., Washingion} 1991, p.32.

“ witson and Hermstein, 1985, pp.226-240,

A John 8. Berrueta-Clement, at.al, "Changed Lives, The Effects of the Perry Preschool Program
on Youths Through Age 19," (High'Scope Press, Ypsilanti M1} 1884, Table 13.
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$2.8 billion and about .7 million children in 1983, demonstrates a strong commitment
by Congress 10 early intervention and prevention. For 1995, Secretary Shalala has
proposad (o increase Head Stant funding to $4.3 billion, and plans 1o reduce the gap
between the promise of the Perry Preschool results and the reality of Head Start
operations by implemeanting recommendations ¢f her Head Start Advisory Committes,
whiose report is dug soon.

The Administration’s “Improving America’s Schools Act of 1833" (IASA} would increase
the educational opportunity of disadvantaged chiltren 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
gvalyations have consistenily shown, to improve educational outcomes, ali students
must be subject 10 higher expectations. and parents must become more involved in
the educational progress of their sons and daughters. 1ASA promotes both thase
objectives by requiring siates o develop content and performance standards and
measure schools and iocal educalion agencies agamnst them, and by encouraging
parential involvement in school pol wy development and school-parent cam;;»amg setting
out the responsibilities of parents In reaching performance standards.

Saveral other Administration efforts will contribute to greater educational and economic
opportunity for older children and youth. To prevent under-funding of middie- 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’ {0 states 10 develop schoolto-work systems built around school-based
learning, work-based leaming, and connecting activines. The transition from schoot-to-
work is critical for all youth, not just al-risk youth, However, special grants will be
available for urban and rural areas characienized by high unempioyment and povery.

Year-round training and employment services will be available both to disadvantaged
ybuth under the newly recast litle H-C of the Job Training Pantnershig Act.
Amendments in 1992 set aside hall the funds for drop-outs, who have been found 1o
be hard {0 serve effectively. The Administration's proposal for One-Stop Career
Ceniers would make it much more likely that at-risk youth, and others, would
successtully negotiate the tangle of govemment program rules to identity and obtain
the education and training oppartunities mos! appropriate for them.

These Administration initiatives seek to reduce the number of teenagers who are ai-
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 oplicns.
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Option B1 - Further development the JOBSTART mode! for childiess teenage female
grop-puls

JOBSTART was a demonsiration of a package of intensive ‘education and training
services and job placement assistance conceived as a non-residential Job Corps.™
Cne group that appeared to bensfit from JOBSTART was made up mostly of very
disadvantaged childless adolescent femates.” Despite foregoing some earmings and
employment gxperience by panicipaling in the demaonstration, by the second year,
annual gamings of that subgroup of JOBSTART parucipants apparently passed the
eamings ¢f the comparable conirgls and the gap continued 10 widen in years three
and four. However, although the pattem of improved employment was clear, the
difterence did not reach the level of statistical significance

Importantly, while about hait of this subgroup had given birth by the end of the four-
year follow up, this appeared to be a lower rate than among the conirols {atthough the
apparent ditference was not statistically significant).” Moreover, in each of the fast
three years of lollow-up, AFDC recipiency was significantly lowsr among participanis
than among controls.®

#* Panicipants werg low-income 17.21 year-old drop-auls réading below an eighth-grade Jevel. The
median length of JOBSTART partivipation was six months, The 13 JOBATART sites varied in the
implemeniation ¢! the mode! along several dimensions. Mowever, all sites were 10 implement four
cential components: 1} instruction in basic academic akills, with considerably individualized curricula; 2)
classroom ard hands-on occupational skills {raining for high-demand occupations: 3) suppoft services,
including fransportation, child care. iife skills training, and needs-based incentive payments tied to
pragram padommance; 4) job placemant assistance. George Cave and Fred Doolitite, “Asgessing
JOBSTART, Interim Impacts of a Program for Schoaf Dropouts.” {(Manpower Demorstration Research
Corporation, New York) 1991, p.xii. '

B More precisely, subgroup members were not living with any chifdren of their own on enroflment
into JOBSTART. Evaluators are 601 sure how many might have been mothers living apan from their
children. For convenience, this group will be called childless.

% George Cave, et.al, "JOBSTART: Final Report on a Program for School Dropouts.” (Manpowsr
Demonstration Research Corporation, Mew Yark) 1933, Tabls 5.6,

¥ Cave, 1983, Tabie 66,

* Cave, 1993, Table 8.2. 1t appears that at feast two tactors coniributed 1o these lower levels of
weifate receipt among participants.  First, a smaller percentage of expenmentals became mothers,
Second, a smaller percentags of those experimantals who becare mothers received AFDC. Higher
gamings among recipients appears 1o accoun! for the difterence. R appears that JOBSTART may have
prevenrdad some welfare entries not just by reducing childbearing but also by imngreasing the eamings of
some women who did bear childran,
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While not.a silver prevention bullet, JOBSTART is one of a very few opportunity-
enhancement models with demonstrated wellare prevention impacts. The apparent
JOBSTART fenility impacts iend at least weak suppon, and the significant welfare
impacts lend stronger suppor, {6 earlier similar findings of a less-rigorous evaluation
- of Job Corps, on which JOBSTART is modelled. Despita the uncertain smpicyment
and earnings impacts and unfaverable shont-term costibenefit ratio,” some further
refinemeant of the modei should he considered.

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 10 be asscciated with impacts on the subgroup. Those features
would be combinad in a multi-site demonstration. A well-designed family planning
services component would be considered as an enhancement to the model

A demonsiration strategy. rather than broader implementation, is warranted by the
moclest size of the prevention impacts and unanswered gquastions about the exact
mechanism of the impacts and how they might be enhanced. Al present, the
JOBSTART model for childiess female drop-ouls does not promise a jarge prevention
effact, but it doss represent one of the onty opportunity enhancement inlerventions
with a demonstrated prevention effect.

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

One recurrent theme i the remarks of a group of experis invited by the issue group 1o whXe-
gdiscuss prevention stralegies was that currant govermnment programs are perceived by g
youlh as favoring those who get into trouble. For the unmarried 16 year-old girl who
has a-child, the government has AFDC, food stamps, medicaid, and perhaps housing qﬂ .
assistance. She may have enough income from govemment aid 1o escape a difficult or Hoedey

T ICRSTARY was an intensive intervention, with cosis that were high in comparisan to other non-
residential JTPA programs. Average costs for the cors components per JOBSTART parwipant vared .
widely amoeng sites (32,200 to $9,5001, in part due 1o the length of the program in the sies. Impacts ¢n
eamings and weltare recsipt did notl appear 10 be diminishing in later quadsrs, and so probably would
continue 16 accrig beyord the accounting pericd senployed Dy the evaluator. in addition, non-awsnsiary
benefits of the program, such as some benetits of additional education, could not be inCluded, With
those qualifications, the evaluators scknowledge, *.. the program’s bottom fine after four years of
fokow-up from bath the taxpayer and societal perspeciives appears to be largely negative.” (Cave,
1943, p.228) In effeqt, taxpayers’ invesiment of around $4,500 per JOBSTART panticipant was not
oftset after tour years by about $1,100 in wellare savings from women without children{Cave, 1993,
Tabie 7.8). For those women, increases in earnings were more than oHset Dy lower transters.
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homa situation and set up her own household. In very disadvaniaged neighborhoods,
her income may make her morg popular™ )

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

Whaether or not beliefs about preferential treatment for teenagers who do not defer
chiidbearing are well-founded, it would not be unreasonable for an at-risk lesnager to
conclude that aveiding teenags parenthood made litile diflerence to his or her
educational and training opportunities. In fact, i a teenager had a history of frustration
and failure in her conventional schooling, a hialus to have a child followed by a much
briefer GED preparation course and community ¢ollege could ook appealing.

it the message sociely wanis (o send is that minors should not become parents, the
availability of federally-funded education and training opportunities does not support i
In behaviorist language, human capital rewards are not contingent upon the desired
vehavior, To strengthen the message that society values responsible sexuality and
that it rewards individuals who avoid becoming teenage parents, eligibility for some
federal education and training pregrams 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 ¢rime, the broader link between
opportunity and these behaviors is well established,

Howgver, behavior-conditioning options discussed here and below have potential tor
two kinds of unwanted consequences that must be kept in mind,  First, while rewards
for avoiding unmarried teenage chitdbearing would be intended 10 reduce the
frequency of unprotected sex, it could alse increase the frequency of abortion.
Second, depending on how thé reward for good behavior were designed, the policy
might result in less help available for teenage mothers and delinguents.

Two strategic policies in targeting education and training are inherently in compstition.
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 gngourage leenage males to avoid crime, but,
depending on demand for the available slots, it could also exciude some delinquents
from & program that might put them back on the right path.

To balance the two strategic objectives, supengr apportunities might be available
based on good behavior, without excluding others entirely. For example, thoss

¥ Anderson, 1881, p.338,
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meeting behavioral critena might be sligivle for special programs or greater benefits
not availabie to others. Qption B2(a) is such an oplion.  Alternatively, behavior might
be a critgrion of priority where the number of opporunities is fimited. For example,
Job Corps slots might be filled first with those who both meet the current eligibility
criteria aned alsg have not become teenage parents or acquired criminal rgcords prior
to acceptance into the program. Option B2{b) is such an option.

Optign Ba{a) - Teenagers from poor families who graduate irom high-school withgut

committing crimes or bacoming unmarried tesraqge parerts_could be guaranteed Pell &=
grants for up to four years at qualified institutions. in a sense, Pells are guaranteed (o

eligible stugents now. Major design features of this proposal could include: i) public

nformation campaigns in schools with concentrations of students from poor families; #)

variﬁ;ipn in the Pgii’{naximum tor this segment of the program; i} behavicral of BC o Aansas
cosditions for gligibifity, T

i} Although Pelis are virtual entitfements to students identified as eligible by qualified
nstitutions, they {and other federal post-secondary aid) are fargely invisibie 16 nesdy
sacondary students and their famifies. Typically, higher education aid is administered
and awarded by post-secondary institutions. A secondary student wili not know what
aig he will receive until he is accepted by an institution.  The message that the
government will help pay for college for any qualified student does not get through, A
public information campaign could carry this message to students and their famiiies, o
some exient increasing the perceived value of avoiding trouble and pursuing
edugation.

i) Teenage parents and youth with criminal recorgds may qualify for Pells, and for other CL '?
torms of lederal post-secondary aid. Publicizing the avaitability of educational ,.:f "
asm@a“melf”m future at-risk youth associate with good behavior,
However, it would not reward good behavior. I changing the reward structure is the
goal, it would be necessary either 10 reduce aid available {o those who exhibit
behavior (0 be discouraged, or increase aid 1o those who exhibit the behavior 1o be
rewardad, ’

In light of the fact that' maximum Pell amounts are well below the costs of full-lime
atiendance at most two-year or four-year colisges, a higher maximum cguid be
aflowed for especially needy students. These good-behavior-Pells would attach o
individual secondary stugdents, rather than being administered and awarded by post-
secondary institutions like other Pells

i} Conditioning educational cpporiunity rewards on avoiding teenage parenthood
inhierantly exerts an uniairly 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 also be conditioned on avolding conviction of a crime.  That condition
would impact males more than females, although mastly because males are more
likely to commit a crime, rather than because females are better at avoiding delection,

Critics would note that needy studenis are being singled-out for behavioral
conditioning. In the last analysis, the proposal would have 10 be defended for what it
was, an effonl to reward the good behavior of a subgroup of teenagers for whom
misbehavior tends 0 be more common and more costly 10 society.

Because Poll maximums currently are determined essentially by dividing appropriated
funds by the number of eligible students, a higher maximum to reward good behavior
by needy students could, in theory, be cost-neutral, if amounts 1o other Pell recipients
werg reduced. Alternatively, reward funds might be added 1o Pell approprigtions. In
either case, the amount of réward funds required would depend upon the good
behavior conditions, the means-test. and uptake rates. For example, in academic-year
1989-90, about 10 percent of dependent students came irom families with incomes
below $10,000.%" A doubling of the $2,300 maximum Peill grant amount for 10 percent
of the 4.4 million current recipiants would amount 10 about $100 mitlion 1t would be 5(:"5;”
very ditficult 1o have confidence n any estimate of the number of current recipients ’ “&’“‘
who might quality for the higher amounts on behavioral grounds, (8t alone any

behavioral etfects the guarantee might have.

Option B2{b} - Reasons similar o those advanced for B2{a) could aiso argue for
giving priority in a range of education and iraining programs to atherwisg-gligibles who
aise met good hehavior slandards.

With some programs and in some localities, good behavior priority might not have
much practical impact. if applicants are not being turmned down for program glots,
prioritizing will not have much effect on who padicipates. Nevertheless, priority for
good behavior is a policy theme that could be expressed simply and applied broadly,
qualities that would tend to enhance public awareness and prevention effects. And,
since neither eligibility nor assistance levels are changed, spending should not be
affected.

On ihe other hand, this policy might lead to fewer. or at least less desirable, second
chances in programs, such as some Job Corps centers, wherg there are more
applicants than slots. To adopt this option, the imporiance of modest changés in the
reward strugture implicit in government educabtion and training programs would have 1o

' Chugk Bryce and Cart Schmitt, Financing Undercraduate Education, {National Center for
Education Siatistics, Washington) NCES 53-201, Table 2 4.
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be judged to cutweigh similarly modest reductions in the second chance opportunities
for teenags parents and delingquents.

Option B3 - Career academies for low-achieving students

Options discussed so far ar@ aimed either at those who drop out of schoet ¢r those
who can succeed in high-school and benetit from post-secondary edication,
However, we know that characteristics associated with risk of fathering or bearng a
child may make it ditficult for at-risk teenagers to graduate from regular high-school
programs. What can be done for ieenagers with low educaticnal achigvement pelore
they become drop-outs?

The Administration’s Schoolla-Work Opportunities Agl includes career academies
among i1s schoolkto-work models. The career academies model is nearly a quarter
century old, starting in Philadelphia in 1969 and spreading throughout the city, to
Fittsburgh, Portland, Catifornia, and, recently, to Florida. The three core elements are
a) a small lgarning community, or school-within-a-schoo! organization, that seeks a
long-term relation between students and teachers and a supportive peer culture; bj a
specific occupational or industrial theme, such as health or slecironics; ¢} involvement
by local employers as advisers, mentors, and suppliers of equipment.® i comparison
to actual apprenticeship programs, career academies offer programs (o large numbers
ot disadvantaged students at modest incremenial costs (MDRC reports that the
California career scademies arg 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 wers designed lor students who would not gualify for the usual
vocational programs because of low academic skills {but reading at least at a Sih
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 academiss based on matched comparison
groups suggests ihat they achieve the objective of reducing drop-out rates, However,
evaluation based on a morg rnigorous design s needed before the direction and
magnitude of education and employment impacts can be known. And the childbearing
and wellare prevention of career academies remain open questions,

% Thomas Bailey and Donna Merritt, “The Schoatto-Work Transition and Youth Apprenticeship:
Lessons from the US. Experience,” (Manpower Cemonstration Research Corporation, Mew Yok},
1693, 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 carcer academias with substantial numbers of at-risk students. One option
WOl D2 10 suppont and parhaps expand his demonsiration research effort, The
objectives could be: to achieve more focus on students with the greatest academic
ang behavioral problems; 10 test models with shortened initial in-school curriculum
foliowed by employment and supplementary part-time academics; to buid up the
uneven health education and family planning supports in the career academy model,
1o make childbearing and welfare prevention an impact variable in the currendt
rasearch. 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 1o disseminate the model could be
made i 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
ar¢ gvailable. The carger academy model could bg promoied thiough technical
assistance and agdvice from the federal fevel, and with federal planning and
implementation incentive funds for schoois that adopt the modeal,

Options B4 and B5 - Tax ¢redits tor employers who promise jobs o at-rigk 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 ils most powerful behavior-influsncing featuras.

In neighborhoods where employment rates are very low, leenagers are more likely (o
rate their own future empioyment prospects as iow. Alterative approaches for
guaranieeing 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, #
they increased employment among older youlh, such programs wouid probably
mnerease an expectation of employment in younger youth just based on the experience
of others. Second, the staled guaranieed nature of the employment (in one variaty,
guaranised 1o the individual} would tend 1o further increase the subject’s confidence
that ha or she would be employed eventuaily.

In addition to attecting risk-taking behavior by increasing hope, guaranieed
employment approaches could shed new light on whether low empioyment amaong

* The simple behavioral mode! implict in this section is drawn 7om the Appendix to Wilson and
Hernmnsisin 1558,

26



Prevention Options Cctober 15, 1883

soms subgroups is driven morg by supply or demand faciors. The Youth Entitlement
Program of a decade ago provided strong avidence in support of demand thaories.
However, supply thaories persist and the possibility cannot be dismissed that
employment charactaristics of at-rigk youth ang availability of allernate incomae sources
has changed since the early 1980s,

Option B4 - This option borrows features from Bugene Lang's promise of college
educations 1o a ¢lass of disadvantaged junior high-school students, but promises
employment rather than college. Junior-high ¢or high-schoo! students would be
promised a period of trial employment with & future if they complete high-school, do
not acquirg a criminal record, and do not bear or father a child before graduating.

Experience with Eugene Lang's onginal cohont showed that many students did not
keep up despite the promise of ¢ollege. It appears that supplemental in-schoot
services, including mentoring, might be necessary for the program to have its largest
impact. Swnilarly, the disappointing early years of the Boston Compact show that
employer suppont will depend upon the ability of problem schools 1o make
improvemants in the way they fullil their prmary educationat mission,

Potantial employers would be scught among large public and private employers in the
locality. However, smalier employers could be recruited as well, as long as the
promise was made to individuals rather than, for example, a whole class or school.

Local emplayers, such as the phone company and other service sector businesses,
who hire large numbers of skilled and unskilied employees or work in or close to the
disagvantaged neighborhood would have an incentive to participale.  Such empiloyers
probably would benefit fram the good behavior screener, i, as appears 10 be the case,
good behaviar in school tends to correlate with betier educational cutcomes.
Employers also would have reasonably good advance knowledge of the levels of
gualified candidates they could expest io hirg.  As an eiaboration of the modal,
employers might help develop and deliver workplace expectations training for those to
whom the promise was made. However, 1o reach large numbers of students, the
program would not require the kind of specialized skill fraining and work experience
glemants characteristic of apprenticeship mogeis,

Aside from traning and hiring assistance, employers would receive lax credits for
some portion of wages paid to participants retained for some specified period.
Experience with the Targeted Jobs Tax Credit and other job subsidies aimed at
structural unemployment has not been very encouraging. Uptake among employers
has been disappointingly low, apparently dué to high administrative burden and stigma
attaching to the subsidized applicants. However, somewhat larger credilts in a
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pragram that screened youth for good behavior may be perceived as worthwhile by
amployers who must hire large numbers from the iocal labor market in any Case.

The cast of a credit program would depend upen how broadly the model was
implemented, tha size of the employer credit, and the level of supplemental services
employed. Probably, a development and demgonsiration phase cught to be trigd first
to 1ast designs 1o maximize emplayer response and to find out whether the theoratical
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 tke
Option B4, While tax-credits would depend upon private sector uptake, which
nistorically has been low in such programs, job creation programs have greater control
over the jevel of employment generatad.

The large-scaje 1978-1980 Youth Entilermnent Program had an average of 20,000 to
25,000 disadvantaged 1619 yesar-olds employed in full-time summer jobs and part-
tinie 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 thal are more common now, With that caution,
it appears that YEP raised youth employment rates in program sites 88 percent higher
than in matched comparnison sites.™ Participation was especially high among black
youth, 73 percert of those eligible took minimum wage jobs and held them for over
one year.™ Employment rate differentials between black and white male yt}uﬁ"z
disappeared during the program.

It should be noted that, although the Youth Entitlement Program succeeded in raising
youth employment dramatically during the program period, and smaller impacts
persisted morg than one year after the program ended, YEP apparently did not have a
prevention effect. School drop-out and childbearing rates were about the same in
program and comparison sites.” On the other hand, YEP was not conditioned direcily
on aveiding teenage parenthood, and the level of family planning zx;amserlzng and
sarvices that were available 1o participants s unclear.

¥ Judith M. Gueron, “Lessons From a Job Guarantee, The Youth Incentive Entitlernent Piiot
FProjects,” (Manpower Demonsirstion Research Carporalion, New York) 1984, 0,383,

* Gueron, 1884 p 45

¥ George Farkas, etal, "Post-program Impacts of the Youth Incentive Entitlernent Pilot Projects”
{Manpower Demonstration Research Corporation, New York) 1984, pp.52-3, 148,
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Both tax credits and public jobs would be expensive interventions, and would have 10
be limited ¢ the most disadvantaged neighborhoods. insofar as tax credits would
ofiset only part of the wages paid by private employers 10 studants hired through
Cption B4, the YEP model's full government subsidy would 1end 1o cost more per job.

Option B8 - Making the case that “following the ruies” pays

Many members of the welfare reform warking group were surprised by charts showing
the gaps in income between single parent families and married couples. If a group of
wall-informead social program experts was not fully aware of the ezonomic
censeqguences of risk-laking behavior, it seems iikely that the general public, including
at-risk tgenagers, 1s not aware either.  Yel the general strategy of increasing
opportunity to reduce risk-taking among adolascenis assumes they can make realistic
assessments of the possible lutures open 1o them.

In 1992, the poverty rae for married couples was 6.2 percent, 8.4 percent if they had
children.™ But if bath a husband and wife with children worked, their poverty rale was
onfy 3.6 percent. By comparison, female househoiders with children had a poventy
rate of 45.7 parcent. still 25.6 percent it the householder worked, and 10.6 percant
even if she worked full-time, year-round.

For black families, the rates generally were higher, but in about the same
relationships, Oniy 6.9 percent of two-earner black couples with children were poor in
1882, not much higher than the 3.9 percent ¢f two-samer white couples who were
poor, By comparison, 57.2 percen! of plack female househoiders with children, and
even 38.8 percent who were working were poor. In 1892, black temale householders
with children were about four times as likely 10 be poor as black coupies with children.

A similarly dramatic picture appears out of comparisons of poverty by education lavel,
Among whites with no high-schooi diploma. 22.0 percent were poor in 1992, but oniy
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 stalistics tefl the same story. Median income among while married couples
aged 25 1o 34 years was 340,271, while for while temale houssholders it was

*® These and other poverly and income statishcs v this section ara taken from, Poverly in the
United States: 1992, Bureau of the Census, P-80. No 185 and Money Income of Households Families,
and Persons in the United States: 1892 Bureau of ihe Census, P-80. No. 184,
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$12,590.% For black couples aged 25 to 34 ygars, median income was $32,196. For
black female householders it was $8,476. A large part of the difference in income by
marital status was due to the number of eamears in the family. Median income among
onea-aarner white families in 1982 was 328,668, for two-eamer white families It was
548,895 The median black ong-sarner family had $18,131, while the median two-
earner tamily had morg than twice as much income, $34,950.

On closer ook, the message tumns out 1o be more complicated. Poverty seems to
vary more by race than education. And it is likely that the education and family
structure groups differ in many other ways relevant 10 income and poverly. Because
white male high-school graduates aged 25 to 34 years had median eamings about
twice as high as young white males whe never completed gth grade, i does not follow
that these drop-ouls would double their earnings by completling high-school,
Nanstheless, these numbers carry a strong message that completion of high-schaal
and marriage belore having children efigctively prevents poverty.

To make such facts known 10 the at-risk adolescernts who might make better decisions
if ihey knew them, a bully-pulpit or schoof curriculum approach might be developed.
An ongoing public information campaign, using high tederal officials or calebrities as
spokespersons, might be appropriate, in that i could reach a wide audience with a
simple and brief, but repetilive, message.

Alternatively, a better understanding of choices and opportunities might be fostered by
gevelopment of mogde! life-course economigs curricula for middie-schoo! students. A
raview of available fife-optiong education materials would be a good first step in
assessing the extent 1o which the economic consequences of risk-taking behaviors are
adequsaisly-covered. i these subjects are not being treated adeguately in availlable
materials, development of new materiais and a dissemination plan would be the next
stap.

Option B7 - Moving 10 apportunity

Beginning with a 1978 seitlemant ¢f a housing discrimination suil, residents of the
Gautraaux housing project in Chicago had the opportunity to refocate. Some moved
within the Cily, and some 10 suburbs, Evaluators who compared the experiences of
the two groups of voluntary movers found that the suburban movers were 14 percent
more likely 1o be employed. Educational and employment outcomes for their children

¥ More precisely, the age of the hausehotder was 25 1o 34 years,

“* See also, Charies Murray andd Deborah Laren, "According (© Age,” prepared for the Working
Seminar or the Family and American Waelfare Policy * 1886,

30


http:poverty.40

Prevention Dptions Cetobsr 15, 1993

were even more positive. The evaluators find support 10r a demand-side explanation
of low empioyment in inner-cities '

It is expected that HUD's 1985 Budget submission will propose to devole around
50,000 housing vouchers to support a moving-te-opportunity program along the lines
of the Gautreaux experignce. A voucher reprasents & 30-year commitment, at about
$5.000 - 88,000 per year. HUD is expecied to seek additional moving-to-opportunity
vouchers for the out-years. In addition io 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 1985, so the
number devoted to moving-to-opportunity could be expanded without additional
diserationary outlays, However, dedication of very large numbers of vouchers 1o
families with children who will relocate cuiside inner-cities may increase the length of
time that ofher gligibles, such as the disabled and elderly and tamilies not residing in
innar-cities, must wait for housing aid,

Based on evaluation of Gautreaux, moving-to-cpporiunity' promises a significant
pravention impact.  In addition, relocation programs present an imporant opporiunity
to advance the goal of integration of residential neighborhoods, However, a number
of questions about the design of the evaluation should maka us cautious about
expecting that a wide replication of tha mode! will result in impacis of the size found
with Gautreaux.®

# James E Roasenbaum, "Black Pioneers - 0o Their Moves 1o the Suburbs Increase Economic
Opportunity for Mothers and Children?” in Housing Policy Debate, Vol 2, Issue 4, ppr 1176-1213,

“? The Gautreaux movers {both intra-city and suburbany had relatively high education and
employment levels. Only about 20 percent were drop-outs, and about 35 percent had some colisge
asducation. About 80 percent of the inlra-city mavers argl about 84 percent of the subuwrban movers
ware ermployed before their moves It is not clear thal the positive impacts apparent i the Gautreaux
data would be duplicated with a maore disadvantaged population,

The possisiiity thal those moving out of the gity lo the suburbs may have besn & more motivaiad Qeoup
cannot be ruted oul, The evalualors compare cbservable characleristics ¢f the intra-city and suburban
movers and conglude that they are not different in relavant ways., However, motivation is hard 16 infer
trom observable characteristics. Vo make sure that the only difference between the two groups is their
destingtion, random assignment of lamiies 10 Oty or suburban apartmants would have been desirable,
The evaluators posrt 1o the fact | "Alhough panicipanis are allowed 10 reluse Iwo housing oHers, mosgi
accepied the first offer they recelve . fewsr than half moved o their preferred location.® {James &,
Rosenbaum and Susan J. Popkin, "Employment and Earnings of Blacks Whe Move 1o Middie-Class
Suburbs,® in Jencks and Peterson, 1991, p. 348.1 This is not a very precise siatement of the potential
for salf-selection and is relation 1 the magnitude of the impacts ¢laimed,. if only 1 percant tumed
down the first apariment offerad. we could be confiiant that seff-selection into suburbia was not

31


http:Gautreaux.42
http:inner-cities.41

Prevention Options Octeber 15, 1983

Option BR - Middie-schao! intervention

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

It & 1990 report, “Tuming Points,” the Camegie Council on Adolescent Developmaent
formulated a series of recommendations (o change the way our middie-schools
{grades 7-8} are organized and the ways they try 10 meet the educational and other
needs of pre-adeolescents. Themes of the recommendations included smaller learning
“houses” within farge middie schools, team teaching, adull advisors for each student,
development of capacities for ¢ritical thinking, lile sciences, citizenship education and
community service, mixing students of ditferent abilities, empowerment of teachers,
specific training for teaching in middie-schoogls, comprehensive health services,
involvement of parents, and suppon by the business community.*® While some of the
recommendations address problems of risk-1aking behavior dirgetly, others seek
changes 1o the educational eéxperience of middle-schools that will bring ¢hildren to |
adglescence betier-able to recognize opportunities and 10 1gke advantage of them.

Beginning in 1991, a total of 85 projects were funded by the Schoo! Dropout
Demonstration Assisiance Program 1¢ test many of the elements of the Camegig
Couneil model. Five school restructuring programs and 18 projects targeted to at-risk
middie- and high-school youth will be subject 1o impact evaluations, with the targated

responsible for 8 14 percent employment ingrease, However, # one-third furned down an offer in order
1o get their preferrad destination, thal could easily account (or the observed impact.

Firaily, analysis was based on a survey {0 movers with a response rale of 67 percerd. Response rales
for ¥he siudy of children were even lowsr, The evaluaiors 1ok steps (o cheak ior biag introduced by
these low rates, and conciuded that none was fikely.

* *Promarital Sexual Experience Among Adolescent Wornen - United States, 1870-1988," Morbidity
and Monality Weeldy Hepon, Cendars Tor Disease Condrol, Jan 4, 1881, Table 1.

“ 1392 Green Book, 5.1092,

“* McMillen, 1993, Table 18, By the end of 121h grade, 11.8 parcent of the criginal 8th grade
cohart were no ionger atterdding. Some of those dropping ot by the 10th grade had returned,

% “Turning Points, Preparing American Youth for the 215t Century,” abridged version, {Carnegie
Councit On Adolescent Developmernt, New York) 1980, pp. 10-26.
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programs evaluated based upon random assignment of at-risk youth to the model
program or 10 control groups.  For the tour-year life of the demonstrations, federat
tunding wilt reach about $150 million. Required grantee matching funds will amount to
aboutl another $50 million.

The targeted projects may be organized as special programs for at-risk youth,
schools-within-schools, alternative schools, or other arrangements, Projects must
include accelerated learning, attendance monitoring and ioliow-up, family oulreach,
counseling, caresr awareness and vocational fraining, social sarvices, and links (o,
teader schools and the businegss community,

I kght of the substantial demanstration reésearch resources invested in this drop-out
pravention efton, it would be premature (o promote wider implementation of mode!
middie-schoo! algments belfore the results of the demonstration are available in 1995
ang 1986, At that lime, assuming positive rasults, the Administration might strengthen
the requirement {currently in IASA) that Chapter 1 funds reach the poorer middie-
schools, and consider technical assistance and incentive funding to adopt model
elemaents with demonstrated impacis.
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. Famiily planning

By one estimate, about one-half of all initial premarital pregnancies ogcur within the
first_six months of sexual activity. ABoUt one-in-five occurs in the first month.*
(learly, if teenagers were better contraceptors when they first became sexually active,
signiticant reductions in unintendsed pregnancies would be possibis

Ogptions {0 improve contraception knowledge and practice amonyg teenagers when they
first become sexually active:

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

C2. Increase the cutreach efforts of family planning services agencies, enhance
counseling services provided by those agencies, and increase the accessibility,
both in location and hours of operation, of those agencies (o menagefs through
schc}o -based and schogllinked services.

Ca. }“mugh titie X, make a special outreach o AFDC mothsrs.with daughtars in
theirearly teens.

C4.  Through the Office of the Surgeon General, invite television network and iocal
station executives and famiy planning expens to; a) develop acceptable public
service messages and programming promoting: i} delaying initiation of sax; i)
the moral and grudential importance of contraception at the first {(and every)
sexual experience: ift) the safety and effectiveness of available methods to
prevent contraception and the transmission of sexually transmitied diseases; b)
undertaks an industry review of the presentation of extramarital sex,
responsible contraception, and the consequences of ieenaged childbearing in
entertainment programming.

Qﬁ}tion C1 - School health gducation ang school-related hesalth services

Teenagers often evince mistaken views about reproductive processes and
contraception. Although about three-iounths 6f adolescents réport having received
some sexuality education betore leaving schoot, * the extent and timing of the
sducation s ungven. Only about 10 percent receive a comprehensive program; most

7 Cheryl Mayes and Sandm Holfreth {eds] Risking the Future Adolasceryt Sexuality. Preanancy,
and Childbearing, Vol {l, {Mational Research Councd, Washington), 1987, p.64.

* HMayes and Hoffreth, 1887, p.211
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receive séx education as a subsection of a health or physical education curriculum,
devoling ten hours of less to the subject.”

Sex education has been shown 10 be successtul al increasing knowledge of the
subject. Some studies have found indications that contraceptive practice alse
increases a8 a resuft of sex education. However, impacls on pregnancios or
chitdbaaring have not been shown. ™

When sex educalion is pigeonholed into 10 hours of imnstruction, it may not peé
surprising that its impact on behavior is minimal. By presenting sexuality education in
the context of a comprehensive health education program, it would be possibie o
explore the connections between basic reproductive processes and other aspacts of
the students’ lives and relationships 1o others.

The President’s health care relorm proposal includes_ support for comprahensive T dous 7
schoot health education {including sexualily education) focussed on reducing
behaviors associated with preventable morbidity and mortality. Communities would
devealop g variety of comprehensive health education cursicula following broad state
and federal guidelines.

The lavel and timing of federal support for these efforls remains 1o be specitied. This
option proposes that the school health education and schogl-based health services
elements within health ¢are reform récsive priority attention and fuz’é{:‘mg in fight of
their potential for the prevention of poverty and welfare.

Option C2 ~ Access 10 senvices

Although # does not appear that sex education itselt increases initigtion of sexual
activity,” it also should not, by itself, be sxpected to prevent early initiation and the
one-halt of pregnancies that occur within the first six months. Clearly other factors
pesides 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, constitule an effective combination.

* *Preventing Teenage Pregnancy,” CQ Researcher, Congressional Quarterly, Inc.,- May 14, 1493,
p.423, Mayes and Hoffreth, 1987, p.144.

% Hayes and HoHrath, 1987, pp.215.6,
¥ Hayes and Hoffreth, 1987, pp. 215-6.
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About two-thirds of fermales who first had intercourse when they were under age 15,

and about one-halif from 15 to 17, and about two-fifths of those aged 18 or older report
not using any contraceptive method, Amang the greéat majority who indicate that
mtercourse was unplanned, only 12 percent teported in a survey that they did not

know abcut contraception.™  About the same proportion said they did not want to use
contraceptives, or did not care whether they got pregnant, About the same

parcentage said contraceptives were not available.  Well over half said they did not

use contraceptives because intercourse was not planned (34 percent) or because they
"dign't think about using coniraceptives” (24 percent), Males were somewhat more 587
lixely to report not knowing about contraceplivés, and much more likely to report that  Fped
they did ot want to use contraceptives.

Review of focus group discussions with teenage females find that a retuctange to
acknowledge (10 parénts or salf} being sexually active is a prime reason for not using
contraceptives, along with the unplanned nature of sexual aclivity, a desire by one
panner ¢r ine gther that the experisnce should be "natural,” and embarrassment in
purchasing contraceptives.™

Although more effactive sexuality sducation clearly ¢an address lack of knowlgdge
about contraceptives, policies are needed to improve availability and 1o provide
gltective Contraception even when, as is especially the case among veary young
teenagers, intercourse is unplanned and the parnties do not “think of” protecting
themselvas. Lass than hall of teens receiving family planning services receive them
from a private physiclan.™ Although outreach by family physicians might be
ancouraged, teenagers’ reluctance to acknowledge being sexually active may
constitute mare of a barrier o family physicians than to family planning clinic statt.®
Outreach and enhanced counseling services by family planning clinic staft may be
able 10 reduce the delay between initiation of sexual activity and raquest for family
planning services. The Sslf Center, 3 threa-year demaonstration projact for inner-city
minority junicr and senior high-school students in Baltimere, apparently made
impressive impacts on postponement of firgl intercourse among temales, clinic

*2 Hayes and Moffreth, 1987, p.398,

2 Lulu Mae Nix, et.al., "A Focus Group Study of Sexually Active Black Male Teenagers,”
Adolescence, Yol XX, No 81, Fali 1988, pp.748-8. Freya L. Sonenstsin, "Risking Paternily: Sex and
Contraception among Adolascent Males,” in Adolescent Fatherhood, Arthur Elseter and Michaet Lamb
{eds), {Lawrgncs Erfbaum Assoc., inc., Hiligdale, NJ} 1886, pp 44-47,

* Hayes, 1987, p.154
¥ pMaves, 18387, p.1549.
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atiendance by fernales prior to first intercourse, and reductions in conceptions while &
comparisan group of schools saw sharp increases.™ 1t should be noted that impacts
- on teenage childbearing were also driven by increéased 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 cliric sites. Those sites, which appsared to dsliver a broad range of heaith
services to underserved students successiully, had only minor pasitive impacts on
pregnanctes.® The level of suppod for family planning education and services in
these school-based siles appears to have beén fower than in the more suceassiul Seif
Center model. In addition, the schoollinked arrangement of the Saif Center, which
allowed it @ measure of privacy, and also allowed access by 1senagers not attending
school and during hours and days when schogol was not in session, has aiso been
cited as a design feature responsible for its larger prevention impacts.

As noted above, the President's heaith care reform package inciudes school-related
health services (including family planning services) as an important element in i1s
pravention orientation. This option proposes that family planning services for aterisk
tgenagers recaive priofity in implementation of health care reform, and also that
implementation of the school-based health services strategy not be delayed until .
implamentation of health care reform. Title X family planning obligations for 1992
wera $150 million, or about 80 percent of the 1881 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.

Option C3 - Quireach to an especially vulnerable population

Research poinis fo one especially vulnerable popufation that justities a special
outreach effort. Receipt of welfare as a dependent child by iself appears 1o increase
the iiketihood that teenagers will bear or father children.® But whether or not receipt
of welfare itself independently increases the likelihood of teenaged parenthood,
children in welfare families are likely 1o possess other characteristics associated with
teenage childbearing. Daughters in mother-headed familigs initiate sexual activity

% Hayes 1987, p.172-3,

¥ Theodora Qoms and Lisa Herendeen, *Teenage Pregnarcy Prevention Programs: What Have
We Learned?” Family Impact Seminar, May 1988, p. 11,

¥ Duncan and Moliman, H, Lerman, “Who are the Absent Fathers?,” Youth & Society, 18:3-27,
1986,

37



Prevention Options ‘ October 15, 1993

earlier than daughters from intact families. About half the single mothers on welfare
at any point had their first children as teenagers, and a correlation hasg 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 greatar likelihood of bearing a child outside marriage.®’

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

Based on their risk levels, the prevention potential from reaching out 10 these mothers

and heaiping them ¢ prolect their daughters from repeating their mistakes is great. In

fight of concem in the African-American community about contraception reguirements

tor weltare mothers proposed by governors and state legislatures in the last few years,

the outreach initiative should be purely voluntary, appealing sclely to the mother's

concern for her daughter's future. The objective wolld be to support the prevention
methods chosen by the mother as most suitable, including efforts to delay onget of 5 QA
sexual activity. MHowever, the same immaturity in young teenagers that makes it 7%9
appropriate o enlist thelr parents in prevention mitarventions in the first place has heen
shown 1o undermine glfeclive compliance with contraceptive regimens.  Accordingly,

we would expect thal parents would ofien choose a8 method that, like an immunization,
does not depend lor s effectiveness on any conscientious behavior by the teenager.

While welfare agencies would be needed (o make the referrals, family planning clinics
should do the ouireach, in order 10 minimize any apprehension about cearcion, The
outreach effort might be staffed sympathetically by other welfare mothers in
transitional and post-transitional communily service assignments,

Option C4 - Television's role

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

¥ Hayes and Hoffreth, 1987, p.25.
% Hayes and Holtreth, 1987, p.24,
¥ Hayes and Hoffreth, 1987, pp.63. 87,

% Special tabulations by Uhild Teends, inc. of data from the 1887 National Survey of Children
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~ from one generation to the next - families, schocls, and religious institutions,
Unfortunately, teanagers most at-risk often have weak ties, if any, to those institutions.

it is witdely beligved that the value-transmiiting function of those pillar-institutions has
been replaced in the lives ¢f many youth by peer groups and the mass media,
particularly television® Another section of this paper will discuss options for
influencing broad messages about family and responsibility transmitted through peer
grovips and 1elevision. Here we note possibie conngctions between television and
responsibla contraceptive practices.

A number of other industrialized naticns have been found o have fevels of teenage
sexual activity similar to ours, but levels ¢of both abontion and teenaged childbearing
that are well below the United Siales. Orea of the reasons cited for the difterence, i3
the different level of public acceptance of contraception, evidenced in public
information and media advenising.™

in the United States, the broadcast media have rejected contraceptive advertising
because a signitican segment of the audience they hops to attract would tind i
obigctionable. Reluctance o air cenain kinds of contraceptive-related public service
messages has also been found.® However, substantial majorsities of the public would
not find such advertising objectionable, and the majority grows o about thres-fourths
when the question mentions the rote of congdoms in fighting sexually transmitted
diseases.® The logic behind avoidance of contraceptive advertising is further strained
by survey data showing that the television industry doss accept advertising for other
products which larger minorities of the public find objectionable.

i is time for a national discussion of the 0w lgvel of coniraceptive information and
megsages about responsible uss in the media. This inttiative would involve a research
element, to ravigw and develop evidence about the role of contraception advertising
and public information on the lower pregnancy rates in Western Europe. |t would also
nclude discussions between the Surgeon General, prevention axperts. and television
gxacutives {including both network executives and representatives of the much more
segmented cable programming), about how 16 make surg that teenagers most at-risk

“ Haves and Moffreth, 1887, 0.27. “Atlitudes About Television, Sex, and Contraceplive
Advenising,* Planned Parenthood Faderation of Amarica, 1887, p.3.

® [raft Dffice of Population Alfairs paper, "Adclescent Pregnancy and Childbearing: International
Comparisons™

® Hayos, 1987, p.151.

# Planned Parenthood Federalion, 1987, p 8
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in the viewing audience are not recelving the wrong messages, and areg receiving the
right messages and information, about rasponsibie sexuslity.

=
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O, Frevention and social institutions

Tha discouraging trends in childbearing by unmarriad teenagers are largely driven by
initiation of sexual activity at younger ages. In 1970, one in twenty unmarried 15 year-
olds reponed being sexually experienced; in 1988, it was one in four,” Longer
exposure {0 the risk of pregnancy and less maturity and competence in contracaption
among young taenagers are the major contributors.®  Plausible economic
expianations for this trend have not been advanced. Ang, while age of menarche has
declined signiticantly over the long-term,™ it will not account sufficiently for shorter-
term Yrends or differences among popuiation subgroups.

We are left with looking for the roots of this trend toward earlier and earlier onget of
sexuality in changes in social institutions whose function has been to govemn and delay
séxual behavigr among adolescants, particularly institutions that develop powers of
seif-raglraint and delayed gratification in individuals. Such institutions change over
time, and it appears that their power may have diminished significantly over the past
two decades, particularly for at-risk youth,

Research has associated early onset of sexual activity with being raised i a single-
parent family, academic and behaviorat problems in school ang low aducational
aspirations, and low levels of raligious asscciation.” i recent trends in unmarried
teenage childbearing result, in padt, from a weakening of the effectiveness of family,
schools, and churches in controlling natural impuisiveness and rnisk-taking in
adolescents and developing seli-control, can government action strengthen the
institutions and improve their effectiveness? We have few working models of such
irferventions, Howaver, the following oplions propose 1o explore thig possibility.

D1,  The possibie effects of television on impulsivé behavior and children's views of
sexuality and the family, and the medum's potential for supporting the family's
funztion of developing characier in children and youth could be the subject of a
Presidential commission,

B2. To address the comprehensive and mulli-generational nature of economic,
educational and social deficiencies in the most disadvantaged neighborhoods,

¥ “Premarital Sexual Experience Among Adolescent Women - United States, 1970-1588." Morbidity
andg Monality Weekly Feport. Centers for Diseass Control, Jan 4, 1891, Tabie 1,

% Hayes and Molireth, 1887, pp. 75, 82

% Daniel P, Moynihan, Family and Nation, (Harcourt Brace Jovanovich, New York) 1986, p 167,

" mayes, 1987, pp.98-104.
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Federal resources could be coordinated and pooled 10 encourage appropriatety
comprehensive interventions.  For example, Federal guidance for
implementation of empowerment zone legislation could include a prevention
theme, encompassing the complementary alements of economic and social
retorm in the disadvantaged ngighborhoods that will become empowerment
20nes.

D3, Planning, organizing, and coordination funds could be provided 10 networks of
voluntary social institutions {such as PTAs, scouis, iittle league, church groups,
and neighborhood watch) in "sigtar neighborhoods,” one very disadvantaged
and tha other less s0, 10 promote mulual support and raguce social issiation,

D4.  Programs of adults volunteering fo work with disadvantaged children one-on-
one, such as Big Brothers, Big Sisters, and volunteer tutoring, recreation, and
mentoring programs, could bé given a White Mouse spotlight and a federal
research agenda and best-practices clearinghouse under a unilying national
theme, such as Reach One Child.

D&, Executive agenwes providing social program funding to states and localties
couid be instructed to determine the legality and appropriateness of including
inner-cly church groups as gramees 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 alter ther AFDC time-limit has expired,

Option D1 - Presidential commission on 1elevision, the family, and character

The public is more certain than the experts about the effects of {elevision on character
and behavior. A 1887 poll found that 81 percent of respondents {B7 percent of those
with children} believe that television influences the values and behavior of those who
walch several hours a day. More than two-thirds of parents expressed concermn about
the effect lelevision has on the values and dehavior of their own children. More
specifically, 64 percent of all respondents beligve that television encourages teanage
sexuality, and 83 percent believe that television exaggerates the importance of sex in
Amaerican Hfe.”!

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

" Planned Parenthood Federation, 1987, pp.3+4.
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clearly is increased through tetevision 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 i§
the apparent increase in general impulsiveness and raduction in the ability to olerate
dalay of gratification that has been observed in the context of research on television
and violence.” These characteristics have been associated with a number of forms ot
dangerous behavior, including early sexual initiation and poor contraceptive practices.

We know thal the ties between at-risk teenagers and the social institutions that usually
transmit sexual norms - families, scheols, and religious institutions - are weak. We
know little about how the apparent substitutes for these mstifutions - peer groups and
mass media, paticularly television - shape teenagers’ views ang values.™

Much less do we know how the effects of lelevision may have changed over the past
sgveral decades. Content analysis of television programming found a sharp increase
i programming with implicit or explicit sexual behavior in the 1970s. References to
possible negalive consequences of sex are rare.” However, as one author notes, “...it
remaing 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 (o
.- promote and summarize nacessary additional research on the relation of television to
characier development and sexual behavior, and 10 overseé 8 public debate about
how pest to imit any negative effects of television and promote positive effects.
Positive or "pro-social” potential for television has been contirmed 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 impontant role in the public
education campaign against smoking. The potential for elevision to have a prevention
effect through parenting education seems especially promusing.  Judging from opinion
surveys, a high-profile search for knowledge and practizal solutions in this area would
be supporied by a large majority, particularly parents.

7 Alatha C. Muston, etal, Big Werld, Small Screen - The Hole of Television in American Socialy,
{Univarsity of Nebragka Press, Lincoln} 1982, pp. 46-51, 135, '

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

* Hayes, 987, pp. 81-2.

* Maves, 1987 pp.91-2.
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Although the public's interest in the possibie elfects of television on character
davelopment and sexual behavior is not kkely 1o be disputed, the ongoing public
debate about the effect of televised viclence shows how difficult i is 10 address the
social eflects of television, Free expression is a fundamental value in America, A
public discussion of the effects of television on charagter wouid have to confront the
possibility that free expression has been ascendent over responsibility to others and
the commion good.

Gption D2 - Neighburhood‘and comprehensive aporoaches to prevention

‘While teenage childbearing is not exclusively an inner-city problem, teenage mothers
are often more concentrated in inner-city neighbicrhoods than eisewhere. Research
indicates that neighborhoods themselves may promote tesnage chilgbegaring, with the
most disadvantaged neighborhoods having very large effects.”

“Epidemic® and “tipping” models have been suggested t¢ explain neighbarhood effects
on underclass behavior. Whatever the process. in the worst neighborhoods, the plllar
social institutions typically are all in decay - families, schools. policing, other municipal
“services, and employment. The comprehensive nature of the problems ssems to call

for maximum coordination of resources in an equally comprehensive intervantion,

Option D2{a} - A lot of interest and hope ioliows efforts (o coordinate and oplimize the
glfects of the considerable levels of government socig! spending already flowing into
mnar-city neighborhoods. Mowever, one ingredient widely regarded as a necessary
foundation for turning & neighborhood arocund - employment - seems 16 require more
than better use of current government program funds,

Frograms exist to prepare residents of disadvantaged inner-city neighborhoods tor
smployment outside their neighborhoods. Increasing employment opportunities within
these neighborhoods would require etther creation of a public jobs program or an
intusion o?fapfivaze capital. Empowerment zones reprasant an unusual opporiunity fof
the ialter, '

? Jonathan Crane, ‘Dropping (ut and Teenage Childbearing.” in Jencks and Pelerson, 19971,
317

™ &ix yrban zones {each with a popuation of na more than 200,000 and a poverty rate of at east
20 percent in each census ract) will each receive 350 million biock granis in each of the first two years
of dasignation. They also will share most of $2 buthon in 1ax incentives over the first five yaars of
operation, and gradually declining tax incentives over the remainder of thelr ten years' durgtion. Under
the largest tax incertiva, employers locating within & zone will receive up to $3.000 in tax cradits for
each zone resident employed. {it is expected that most of the employees cavered by the credit will hot
reprasent net employment gains for the neighborhotd |
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Tha most direct means of promoting prevention themes in empowerment zones would
be 1 require the stratagic plans that applicants submit to address subjects and issuss
research and expenence show are crtical 10 pregnancy, drop-out, and wellare
prevention, For exampie, applicants might be dirscted to atgdress in their strategic
plans how they will increase opporiunity for male and female youth wha display the
characteristics and behavior that puts them al-risk of early sexual initiation and
becoming a teenage parent. In light of what we know about the links between stable
tamiligs, educational success, pregnancy pravention, and employment success, the
intraduction of prevention themes into the strategic plans would be consistent with the
primary @conomic and empioyment iocus of empowarment zones.

Two major sub-oplions for introgucing prevention themes inl0 empowerment zones are
available, The most aggressive approach would be 10 require the strategic plans to
address such prevantion issues, and then give weight to these elements in the
competition for designation of empowerment zone status.

Prevention would become a more optional theme #, instead of spedilying issues for
the strategic plan 10 address, federal guidance only suggesied that prevention was an
important factor in the coordinated economic, human, community, and physical
devetopment of the zone. Technical assistance could be provided 10 2one applicants
who asked for help in developing this aspect of their plan.

However, & must be kept in mind that designing and implementing an effective
strategic plan tocussed on the economic development and employment glements of
gmpowarment zones represent a very large challenge. It may be unrealistic 1o
suppose that local zones will also be abie 10 make a quanium lsap from tha current
tangle of sceiat programs in an urban neighborhood 1o a comprehensive servicas
approach favored by much theory and fittle practice.

& mediv-sized wban zong of 100,000, with a poverty rate of 25 parcenlt, might, over the firgt five
years, receive $300 million in grants and credits, ¢r $3.000 per persen, or $12,000 far svery poor
person. Although the internal distribsution of these Turds will vary from zone-to-zone, clearly,
empowerment zones have the potential 1o provide a rare large infusion of private capital and
empioyment subsidies into inner-City neighborhioods where teenage childbearing is most prevaient,

Ta be designated an empowermnent zone, an area must submit a sirategic plan that describes the
caordinated economic, human, community, and physizal development proposed for the zone, Siatutory
language describing uses of grant funds achoes the theme thal socisl and communidy development are
intended 10 complement economic development in the jones. These siatutory references (o social, as
wail as eponomic, chiectives could be the basis of tederat efforis 10 promote pravention themeg in
development of the sirategic plans.
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Option D2(b) - A more controlied approach 16 the development and trial of
comprehensive services approaches might be pursued oulside the context of
empowsrment zones. An interagency initiative might develop models or principles of
comprehengive interventions thal could be useéd o solicit interest among states and
citiss. For this purpose, current funding amounts and statutory flexibility might be
marshallied, or special legisiation for controlled expenmentation might be sought.

Such an approach would permit a2 more deliberate design and implementation phase
than empowerment zones. And, rather than leaving program development antirely 1o
local groups. as with the strategic plans of empowerment zones, this option would
aliow a parntnsrship of federal, state, ang incal planners to creale comprehensive
programs that are tailored to local needs but also reflective of the current state of
research and as wide a range of expearignce as possible.

It is not cigar that suthiciant resources could be allocated to craate much economic
improvement and incraased emplgymant within the neighborhoods chosen 1o pilot the
comprehensive approaches. As noted above. to the degree that this foundation of
economic improvement must be the hasis for turning around the families, schools, and
gther pillar institutions of an inner-city neighborhood, smpowerment zones represent a
rare opportunttity. However, a competition {or authority and some special social
program funding to pilot such comprehensive service approaches could set as one
criterion the ability of local areas o assure economic development and emplioyment
ingreases within the pilo! neighDorhoods through private sector and slate resources.

Option D3 - Volurdary sogiglizing institutions

An extraordinary expansion of socializing effort by non-govemmental groups has been
identified as ong of factors in the long decling of crime from the mid-18th to the mid-
20th centuries. Many of these associations are still in existence, often in
disadvaniaged neighborhoods.”™ One strategic approach 1o early prevention is to
support the work of these voluntary socializing institutions in the neighborhoods that
need them most, through an crganized network of paraliel institutions from a "sister”
neghborhood.

For example, federal planning and coordination grants might be provided to a coalition
made up of pairs of PTAs, YMCAs, scout troops, little leagues, and church charity and
social service agencies, one of each pair from an inner-city ngighborhood and the

ather from a more stable, mainsiream neighborhood nearby. Such a vanely of pared

A frequently used cut-off for discussions of underciass neighborhoods ie a povedy rate of 40
peroent, meaning up lo 65 parcent of the neighborhood may oot be poor.

48



Pravention Options Cotober 15, 1983

associations probably would develop a similarly wide vanety of ways that the more
stabie could help the less stabla.

In addition 1o the provision of help in the form of material resources from the more
well-off to the less well-off member of each pair, the presence of the other's members
i the functions of sach neighboriood's organizations would be sought. In light of the
fevel of violent crime in many inner-city neighborhoods, such interaction of
memberships might call for an unusual level of social solidarity, However, social
conscience i$ at the core of many of the groups included in the example above. And,
in light of the possibility that a declining prevalence of middie- and upper-class role
models in inner-city neighborhoods has contrbuted o deveiopment of underciass
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.

Ontion D4 - Reach One Child

A wide variety of prevention-griented programs employing volunteers rather than
government employees éxists already on the iocal level. A separate, on-going
interagency group might be established to think of ways 1o promote such programs, as
the Points of Light office did under the previcus Administration,

The Points of Light initiaglive was very broad in its coverage, and lacked an organizing
or unifying theme, beyond volunteerism. An Srganizing theme is imponant 10
communicale ovarall objectives, oblain visibility, promote continuity, and give
participants the encouragement and hope for success that comes from being a pant of
-a common effort much larger than themssives. The framework of "sister
neighborhicods.” described above, proposes an institution-based theme on which 10
organize volunteer resources.

Volunteer programs dealing directly with at-risk children on a ong-te-one basis could
be promoled under a prevention theme of reaching ong ¢hild, Big-brother and big-
sister programs, boys ciubs ang girls ciubs, scouts, recreationg! programs, wioring
and counselling programs for children and youth would be included. in addition 10 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 exampies of such programs, including volunteer tutoring,
counselling, and attendance monitoring and encouragement efforts in D.C.'s Hine

ot

’
® e.g., Wiliam Julius Wilson, “Public Policy Research and The Truly Disadvantaged,” in Jencks
and Petarson, 1981, pp. 4812,
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Junior High Schoot that appear o have had substardial 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 ressarch and
best-practices, $o0 that successiul innovation in recruiting and training voluntesrs and
reaching disadvantaged chiidren could be documentiad and replicated. To reduce the
social isolation of disadvantaged children, adults participating on a voluntesr basis
may necessarily ba more effective than paid “service-providers” dealing with “clients.”
If that is true, government'’s role in such an iniliative 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 Admirsstration. That initiative was criticized for being a substitute for boider
govermnmaent action,

Cption OS5 - Religious institutions ag 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 suppon other sceializing institutions, particularly
the family. Howaver, inner-city churches offen provigde 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
Constifution’s prohibition against government “establishment® of a state-sponsored
religion. ’

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

Executive agencies could be instrugied to actively expand the range of federal funding
received by religicus institutions, or their coalitions, o provide human and social
services within disadvantaged neighbornoods. Principles governing government
funding already received by religious institutions wouild be {ollowed in any expansion of
funding. s0 that new legisiative authority would not be needed.
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The Natienal Council of Churches has recommendsd such a policy, arguing for
funding ¢ goalitfions of religious organizations that are inherently waichiul that their
activities do not promote the sectarian aims of any membar. They note, "Housing,
health care delivery, supplementary education, job training, public works projects in
local neighborhoods, and small business develepment are projects religious bodies
alveady try i do but are limitad by meager resources.”

As noted, the primary effects of churches on character development and support of
the family presumably come through their religious activities, rather than through
providing services that substitute for government services. There is no certainly that
increasing human and social service funding (o religious organizations would
strengthen them in these socializing functions of most direct interest 10 prevention. On
thg gther hand, to the degree that churches can be more effactive in delivering social
service programs because they are churches, the "no establishment” issug seems 1©
be reintroduced. For example, by reaching out intg their communities ¢ deliver social
programs, churches might well expand their membership.

Option D6 - Prevention counselling by young AFRC mothers

The weak attachment at-risk youth often have 1o institutions that are supposed 1o
frarsmit sexuai noms - the family, schools, and religious institutions - may mean they
are more likely to be influgnced 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 pesr-based
counselting and education programs to increase teenagers knowledge and willingness
0 discuss sexuality. To date, the eflectiveness of peer counselling on sexual
behavior, pregnancy, or childoearing has not been tested rigorously.” However, there
are good grounds to at lgast explore this intervention more fully.

in theory, counselliing of at-risk egenagers by young welfare mothers could be
gspecially effecuve. The peer counsellors’ similarities in age and background would
increase their credibility, and their personal experiences as teenage mathers on wealfare
would increase their authenticity.

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

# Hayes and Mofireth, 1987, pp.27-8.
2 Hayes, 1887, pp. 1458,
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absent fathers of their children, Frank Furstenberg found that virtually ali the young
parents believed it would have been better 10 posipone the birth of their first child.®

Valunteer peer counsellor programs might be funded by the same sources used to

fund life-options and sexuality education programs. However, welfare reélorm could , J
create other opportunities for peer counsetlling, Requirements for mandatory aclivilies

during time-limited eligibility for AFDC might be expanded (o aliow volunieers ¢ be ﬁ'
trained and assigned as peer counseliors. Mandatory activities will include human

capitai enhancemant and labor market {ests. Peer counselling at-risk teenagers might

be included in the range ¢f acceptable activities due, at least in part, o the apparent

benefil to peer counssliors. Descriptions ¢f paer atvotate programs repont incregsed
knowledgs and responsibility among the peer counseliors.® Additionally, peer

counselling training and expeérience might be embedded in an enhanced education

and training program {0 prepare candidates for related permanent-employment.

Additicnally, post-transitional community service could include peer counselling
assignments. As with counselling during time-limited eligibility for AFDC, post- 3‘”1
transitional assignments would have to be among volunteers. Generally, it should be
gxpected that parents who reach the end of the time-limit and become subject 1o the
community servica requirement will have fewer lahor-market advantages, suth as less
education, and work experience, and perhaps more emotional and behavioral

nandicaps. These characteristics might also raduce their effectiveness as peer

counsellors. Accordingly, we should expect that assignment of posi-transitional

communily service workers as peer counsellors might require more screening and

training than assignment of transitional period recipients.

“ Frank F. Furstenberg, Jr., st.al, "Caring and Paying. What Fathers and Mothers Say About Child
Bupport,” (Manpower Demonstration Rasearch Comporation, New York) 1992, p.54,

% Mayes. 1687, p.146,
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EDUCATION-QORIENTED DROPOUT AND PREGNANCY PREVENTION PROGRAMS

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

®  Disadvantaged youth do not have sdequate information on educational or occupational
opportunities available to them.

» Where opportunities are available, disadvantaged youth require social support sysiems
to snable (hem o take advantage of those opportunities.

. Emmediate and Jonger term incentives are necessary o provide motivation (o improve
their school performance and complete high school,

The following sumumarizes 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
intervention and include high expectations for all stdents,

The evidence indicates that youth from wellare 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
and careers and few role models in good jobs. They are convinced that they will never
atiend college, because funds 1o go to college will not be available. ,

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

* While early childbearers are more likely not 10 finish school, many complete high
school, obtain stable employment, and control their future fertility--contrary 0
stereofyped 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 1o avoid additional pregnancies; and temporary
residence with parents, who aften provide support for & 1een parent to finish high scheol.

From 2 policy perspective, this suggests that teenagers’s awareness and perception of what she
would stand to lose by becoming a single mother can act as & powerful deterrent to doing se.
Youth need to be better informed of the opportunities avzilable to them and provided with
incentives 1o take advantage of those opportunities.



Disadvantaged students frequently begin schoo! without the skills needed to succeed and, by the
sixth grade, many students are already two years behind grade Jevel. The following components
of effective dropout prevention projects could be implemented as special programs for at-risk
youth in regular schools, a "school within a school,” aliernative schools that serve only at-risk
youth, ot other similar arrangements or couid be incorporated into school-wide reform efforts.

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

L Eull-time counselors may work with teachers, parents, other community service
agencies, and employers.

. Advisor/mentors also assist students with school-related probiems and in their
interactions with commaunity agencies and employers. These individuals—-both
school-based and volunteer--are proactive in their approach, seeking out students
rather than waiting (o be contacted by students.

» Career awareness and 'prepzration services (such as career puidance, vocational
training, enhancement of employability skills, job internship., and job placement
servicess, and

& Paid-work experience i5 a key incentive and means of linking the vaiue of
schooling tangibly 1o future work.

. Social support services can he based in the school to provide services such as day care
- for children of smidents, hezith care, and transportation. Altematively, a case manager
located in the school can refer smudents (o services available in the community such as

legal aid and financial support.

"Tuition Guarantee” Plans. Although the availahility of swdent financial aid is broadly
advertised, many have concluded that the rmessage is reaching only the scademic achievers
among the poorest students. This has led 1o several "tuition guarantee™ plans through which
elementary ot junior high school students from e poorest families, in return for various
academic and moral commitments, are promised full-cost funding for two or four years of
college.

L Sponsors of these programs have found that in addition to tuition guarantees, other
support services, such as mentoring, tutoring, and establishing links with colleges,
are also necessary to encourage youth to remain in school, :



i ority Program. Four colleges have earmarked scholarships for high
schaoi graduazcs wha live in (}maha s public housing. Every child with a perfect school
attendance record receives a 3100 saving bond st an end-of-year ceremony. These

bonds, as well as recreational and parent/student activities, are panly funded by a $1
surcharge on public housing residents’ cable TV fees which are discoumted,

*Job Guarantee” Programs. Paid work experience of Jess than 20 hours a week can provide
work-based learning that eariches school-based Jearning and links academic learning to future
employment.  Adult supervisors and co-workers act as roie models in the work place. Job
placement assistance is particularly imporant to disadvantaged youth with lintle information and
few connections enabling them 1o find initial employment.

. Compact Pannerships. The purpose of the Job Collaborative program of the Boston
Compact is (o improve the quality of public ‘education and increase ermployment

opportunities for youth by securing employment oppormunities after school, in the
summer, and upon graduation,

* Placement of high school graduates is based on their high school achievemnent
~and attendance.

L Career Specialists provide a variery of services to students such as career
awareness, job taining, counsslling, resume and interview preparation, coliege
and financial aid applications, as well as job placement services.

. The mumber of youth served has increased since the program began in 1980 a3
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 unemplovment rates,

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

) Larni ni ! ing (LEAP Program uses financial incentives and
pcnzizms to ;mmoz: schooi sttcnﬁame xmcag pregnant and pmmmg tsenagers on
welfare. Teens who provide evidence that they are enrolled in & school or program
receive a borus payment of $62 and $62 in their welfare check for ach month in which
they meet the program’s attendance requirements. Teens who do fail to provide proof
of school enroliment have $62 deducted from their grant in every month undl they
comply. Similarly, enrolled teens are sanctioned $62 for each smonth in which they
exceed the allowed number of unexcused absences.

. Each LEAP teen is assigned 1o a case manager, who is responsible for
explaining the rules, monitoring compliance, and belping the teen overcome
barriers to school attendance. Teens are alsa ¢ligible to receive assistance
with child care and transportation as needed to attend school,
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The evaluation of LEAP shows that school resention increased school retention
among in-school teens and many dropouts returned (o & school or adult education
program.

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

fare requires ali AFDC recipients between the agcs of 13 and 1910

mguiaziy a:tend school or an altsmative program leading 10 a high schoo! diploma or a
GED credential in order for their families to continue to gqualify for their full AFDC

grant.

Learnfare’s use of Mnancial incentives is limited to sanctions; it does not

grant increase for good schoo! attendance.

An evaluation of the Learnfare program found that attendance has not improved
among students whose families are on welfare, however, sanctions have not been
consistently applied. It is our understanding that results of the Learnfare program
have bees more postive in areas other than Milwaukee, where a range of
alternative services are available to students returning to school.
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Our discussiong of programs and services to divert persons from
tho welfsre systes Centsr around gexvices and approaches which
support familiee and asgist them to pperate as more coherent and
effoctive sovial and economic units, Nevertheless,

& family planning programe are unlikely to work very well if
ndclescants become sexuvally active before they are awars of
cliniec functions or even exietence;

=} Jobs programs are uwnlikely to work very well for yeung
persons for whom work is merely an alternative mesns to
BOcLre resources, and for whom & work ethic {s theorecical
rather than experientially ingrained;

o school-towwork programe are unllkely o have much effogt €
the aschool gurrivulum isx, or (s seen to he, irrealevann, oy
if kids drop out, physically or emoticnally, before the
BCHOOI«Le-work intervention kicks in;

© intengive case managoment programs designed to stabilize
individual families are promising in theory, but intensive
interventions are snormously expensive, seem to work best
only when staffed with exceptional case managers, and they
40 not take advantage of the efficlencies, or opportunity
for peer reinforcement, of a curriculum gquided school-based
intervention.

This is not to say th&t these components (family planning, work
training, schoel to work transitions) are not important.

Howewver, all of these approaches are enhanaed by the component
that has been given le&st attention in our discussions: early and
comprehensive life skills education complemented by & parental
sducation component. Such an intervention <an provide;

o sge appropriate health and gexuality education, including
information on disease and pregnancy prevention,
contraception and aczcess to clinic services, and
avoldance of gubstance abusee, as well as coping with
substance abuse in the household;

0 gducation and ¢yraining on decieion making, including
consideration of deferral of gratification, resistance to
peer preosure and refusal skills;
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o education on "the way the world works,” including the role
and funcrioning of families, racisn, the relationships
between sducation, employment and income, and identification
of riske to individusl and family development;

o a pearental component. This ls particularly important for
parents who themselves became parents too young, or with
insutficient parenting skille, or with littis. personal
experience with a functioning family. This won‘t work for
everyone, but some parents will participate, and they will
derive benefits fxom it.

o Linkage to counseling and casework services. School based
curricular interventions can only do so much, and when the
limits of their capabilities are reached, individual
professional services are needed. But the school program
can identify the kide {and families} for whom the school
based services are insufficient, and referrals can be made.

Curricula delivered to students on an intensive two wesk baeisg,
oF on® hour & weak QUVer OTe *IMQLLED OFr O veay aye unlikely to
have much effect. We would never propose that math be taught in
puch & manner, 5»ecause we know that (¢ would be ingufficient,
Yet the life skills curriculum for at-risk~uf-welfare kide is at
least ar important ae math.,. 1f only becayse it may give kids
reagon for dealing seriocusly with thelr math lessons. :

Rathar, this 1life skills education should be started early
{kindergazrten] snd continuved through high schooal  Obviously, the
material, whether sexuallity relased, focused on decision making,
or on coping with substance abuse in the family, should obviously
be introduced only as the age of studenty makes such introdection
appropriate.

Curricula exiat which have baen shown to be effsctive in dealing
with many of these isceues, although we are unawsre of any that
deal with all) of them or last {rom vlementaxy througk high
schocl., Different curricula could be used, several could be
combined and modules on specific topics developed to make for
smoother transitions in approach and materxisl. Some of the
substance propogsed for inclusion is meore controversial thas
others, but the ontire approach would require community and
parental review and approval before adoption by any scheol
district,

A Faderal role could include development of (oxr comdining)
curricula, as well as demonstrating and/or testing their use in
communicies which agroee 1o participate. A long-term Pederas)
commitment would be necassary, however, if the effect of a
complete (13 year) program of life akills education is to be
assessad for even one ¢ohort.
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GRQUP #3
PREVENTION

FAMILY COMPREHERSIVE PROGRAM/POLICY

Most services offered to "single parent families™ are designed
for the head ©of household. In some cases, there will ke some
form of support services such as day care and transportation
cestg., Unfortunately few, if any, of the programs offered are
designed to "stabllize the household® g0 that the entire family
will eventually become self-sufficient.

The head of household has to contend with a series of crisis
situations, both in and outside of the home, which can makes it
difficult to seek putside assistance that can make 8 di#ference
in the guality of life. Xeep in mind that poverty and its
attendant ills--~the proliferation of viclence, teen parenthood,
substance abuse, poor health, lov educational achievement,
juvenile delinquency, lack of self esteep~~~ have & profound
affect on the ways in which young pecple and adults perceive and
act upon the range of copportunities available.

In the process of planning, thoughts could include a "Family
Conprehensive Program or Policy” that would serve as a BTABILIZER
first, then as the CATALYSET to move the entire household towards
self-sufficiency.

WHO WILL IT SERVE?
~Sgverely "at risk" households
~ Grandparents who are in the “second phase" of
parenting (many are young, healthy, and possess some work
experience}
WHAT WILL IT DO?

~Access individual household members to determine levels
of service

~Focus on prevention and problem solving in erder to create
stability within the househoid

-provide intensive case management, referral, and
follow=-up
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PREVENTION GROUP .
FAMILY COMPREHERSIVE PROGRAM/POLICY
PAGE TWO

EXPECTED OUTCOMES:
{AFTER 2 YEARS)

~Decrease in “RE«CYCOLE BYNDRQMEN

-Decrease in WPOTALY public assistance needs
per household p

POSSIBLE INCENTIVES:
| ~Extension ©f housing subsidies
| -Extension of medical coverage

-Clothing Bonus for those sazployed a ninimum of one year and
a maximup of two

~Clothing allowance only for children whose attendance is
$5% of days reguired per school year
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Molescent ohildbearing has long been sssociated with numerous
consoguences that are well documented in the literature. Asong

thase axe reduced educationsl atiafnment and amployment

epportunitios for adolescent parents. In turn, poverty and AFDC
recalipe are moxre prevalent in families begun by adolesceonts,
particularly those that are unmarzied. Xt has boon estimated v
that more than $25 billion in AYDC, ¥ood Stamps and Medicaid

could be saved 1f all costs attributable to adolescent

childbearing were elinminated (which is a thecretical, although Tato
not & practical, gnal}. {Center foy Population Options, 1592). P -
Koxoover, the childron of adolascent parants are more likely to eoch we
bavona adolsscent parents themeslves, perpatuating the rycle. a*g? B

To the extent that sarly childbearing incroeases the liklihood of
walfars dependency, expandad family planning services have the
potential to resduce the incidence of adcolsscant pregnancy and
thus, the sarly family formation that is typitied by single
parent status and dependence on public assistance. It h&as been
watimated that for avery dollay invested in family planning
sorvices, a savings of $4.40 in svertsed axpenditures for welfare
and modical services is realized [Porrest and Singh, 13903, It
should always be recognized, however, that oontraceptive
education and services cannot be sffective if adolescents are not
motivated to avoid Txegnancy bocause they do not perceive any
advantage in deferring parenthood.

Backgxound

he ramily Plaaning (Title X) funding level, which in nominal
terms gurpassed in PY 1933, for the first time, the appropriation
level of the last {(1381) Carter budget, nevertheless has much
less purchasing power n in 1981. This 18 the result of threw
factorst {1) inflation, {2} c¢lients presenting with mors seriocus
grwblamz {younger, 2 graatsay msumder of lifstime partners, more

ikely 20 be infected with & STD and more &t rick of 8 sarious
810, including RIVY snd (3] increassd costs of clinle operations,
including more stringent OSHA prules, more nead for infaction
control proceduzes and CLIA.

The ¥Y 1993 and 1994 Titls X Dudgets called for sudbstantial
incroases, and the FY 199% budges is liksly te call for further
incressas, However, it should de recognized that these steps
represent only decreases in the . service gap, rather than net
incresses in overall program capability from some already
achioved standard. Within the pricrities {dentifiad for Title X
sttention sre increased outreach to low-income women including
adolescents, Othor parasons &t risk of unintended pregnancy or STD
and grestsr emphiils on teen pregnency, including dovelopment of
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new coungeling technigues and new sorvice srxangemsnts and
suspices for conducting counseling and services to teens.

while thare are & number of other Yedeval programs which offer
potential for incressing emphasis on family planning, Title X and
an Adola&scent pregnancy or adelescent health approach focus most
diractly on prevention of tesn and cther unintendsd pregnancy snd
aye most amenable to change in policy direction:

2= Hedicaid, while spending more on family planning than Title
X, does mo mainly through private physicians ox gsners)
- , fecus clinice rather than through organized family planning
. programs. Further, the structure of Medicaid rewards uniss
of sorvice provided, rathar than outreach or sounseling.

& Maternal and Child NHealth, the Soclal Services Black Grant
and PHES Primary Caze programs all provide family planning
servicaes, in most cases as part of a broadex spectrum of
care, Nong of these programs hag & particular focus on
prevention of unwanted pragrnancy or csutreach to sexually
active teens and young women.

-2 Title X policies typically govern a total program that ie
triple the sizs of the Title X grant. These additional
funds include MCH and 583G funds included an part of the
Grantea’'s Titls X program, patient fees collscted from
middle income clients, Htate and locsl government funde, and
reinbursenents, including Medicald.

1.  Expansion of family planning services to reduce the
probability of welfare dependency can bulld on Title X plans
slxroady being emphasised. Thoege include:

o Increased Outreach Rfforts: Outreach would include
ingormation 20 demystify clinic prucedures, a0 well ans
dispel myths and incorrsct information about sexumlity and
contraceptives, Clinic personnel would dalivar information
directly to adolescents, through sducsation and
familiayixation sessicns at clinics, through presentations
in schools and in locationse such as Job (orpe aites,
comnunity conters, runawsy sheltors, homelens sheltays, drug
trestmont conters and juvenile dotention f{acilities. {(Note:
Such outrsach 1s not naw for Title X. Howsver, budget
constraints have led program administyators, faced with
whether to emphasirs cutreach Or to emphasise sarvice to
clients &lready in gueue, to choose the latter.)
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o Enhanced Counseling Bervicess Counseling services would
include ancauraging abstinence where appxefriate,
reinforcing decisjon-waking and vefusal skille and, for
persons chooming contraception, the importance of proper and
consistent upa. 2wo crucial aspects of an enhanced
counealing effort would be attention to the adolescent's
personal situation when deciding among contraceptive methods
and sxphanis on safer aex practicas, especially condom use
to prevent BTD evan when oral contraceptives, Norplant or
other nonbarrier mothods are chosen.

- Azceesibility of Servicess (linic personnel would be
apacifically trained to counsel and treat adolescents. 1n
addition, elinic protocols would be developed for
edolesconts=~incioding empheeis on assurance of
ronfidentiality, service hours that would coincide with the
hours adolescents are available (after school, evenings,
waokends ), acsomodation for walk-in gervices and an smphasis
on STD ecreening. Service sites muct alsc be accessible,
with ¢linics et up in locations that are in or neax
schools, community senters and low-income nelighborhoods,

Repsaxch indicates that adelescents delay vislting a clinic orx
physician for contraceptive services becauss of concerns about
confidentiality, fear ¢f the pelvic sxamination snd other clinic
procedures and a beliel that contraceptives, apecifically medical
mothode, aro dangorous. ¥For those sdolesconte who do saaak
contraceptive sarvices, confidentiality, caring staf? and
accessibility are primary considexations ip clinic choice. In
addition, Clinie stiendance, soon aftar or before sexusl debusg,
is apsocisted with clinie outreach services, convenient hours and
availability of group counseling and sducation sessions. (Eabin
and Clark, 19813 Zabin and Clark, 1983; Kiskxexr, 1984) It has
also been found that a more directive approach with adolescent
cliente, “suthoxitative guidance™, is mors succesaful in
maintaining continuation of a contraceptive method. ({Nethanson
and Packer, 196%)

In addition to clinie charxacteristics, success of clinic services
also seems Lo bo coupled with other interventions such asz focused
sducational or counseling components. A recent evaluation of pix
school based clinics found that providing contraceptive servicas
alone was not ssough to incresss thelr use, Rather, increases in
contraceptive use were observed in those clinics where the
agsociated school had a strong sducational program on preveantion
issues. (Kirdy, 1991) Svaluation of a scheol linked program in
Baltimorae showed delays in wexual nctivity, increasee in
contraceptive use and decroases in pregrancy among participating
students. Clinic services were linked with two schoole and, in
sddition to medical and contracspiive services, the program
includad saxuality snd contraceptive sducation, as well ag
individual and group counseling. (2abin, et.al., 1986)
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2. Adolescent pregnancy prevention {or, moxre broadly, adclescent
health) services through the Title XX program, or its successor,
would be grestly expanded to provide a moro comprehensive -
approach.

o Development and Dissemination of Sexuality Education
Qurricular CQlurricula would be developed as part of a
comprehenuive health aducation proygram which begins in the
sarly grades, It would includs age appropriate sexuality
education including reasons and means to delay soxusl
activity {especially targeted to younger adoloscants) and
also complate information on contraceptivas.

o Support for School Bamed and School Linked Sepvices:
Funding support for school based and school linked services
wirild ensure the provision of comprehensive health education
and servicas, In sddition, eupport for contraceptive
sduzation and services would be provided for those
communitiss that yoguest thas,

Brnluations of sexuality sducation programe have shown little
sffocet. Gains in xnowledge hava been dexonstrated, but that doos
not sesm to translste inte changes in behavior., However, thiee
relatively new saxuality education curzicula have ahown framising
rosults with respest to delay of sexual activity, as well as
inereased contraceptive sss when sexual sctivity is initiated.
{Hownrd and MoCabe, 1590: XRirby et al, 1991: Risen et al, 1350)
All three programs include information about sexuality and
contraception, as do most traditional sexuslity education
programs. The lmportant di2ference ia that they also include
training in decision-making and resistance skills and practice in
applying those skills., Xt iz interesting to note that theoss
programs appear t¢ be more sifective with youngsy adolmscents and
with those who have not yot Initiated gaxusl sctivity, providing
suppere for the argqumant that gexuality education begin sarlier
than L{s currently the norm. Ancther study has shown that young
men who reported receiving Instruction in rusistance skillp had
lower yates of sexual activity than those who did not recoiwe
such ingtruetion. {Xu, et al, 18%2)

Evidence to gupport the ef{fectiveness of contracoptive services
in school bassd oy linked ciinics has been discussed above. It
iz Lapoxtant to add, howevar, tha:r rheve ars approximately %00 of
these clinics throughout the U.S. and, whila not all provide
reproductive health services, most du provide a comprehensive
arvay of phyeilcal and mental healih services, ap well ao hoalth
sducation. Bven in the absonce of reproductive health and
contracaptive servicas, the oxperience of these clinice can be
appliod to mome of the issues Concarning services and progoamu
for high-xisk youth.
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A recently completed process evaluation of the Robert wWoeod
Johnson Foundation’s School«Based Adolescent Health Care Program
indicates that clinic lecation within a echool, ataff with '
pxpersise in and a gxeferan:e for working with adolescents, and
provision of comprehensive services--including education in
sexuality and femily planning, STDs and HIV, subgtance sbuse,
stress management, decialon making and »elf esteem--has Increased
studente’ accesu to and vsd of sarvices. In addition, the
svaluation finds that satntsining confidentiality and
daronstrating respect for students are crucial in recrultng and
rectaining clini<c clients. (Marko and Harake, 1953)

Discussion

Thove sre & number of obstacles, identified {n the literature, to
succassful contraceptive uss by adolascents. Sone are
poychelogical ~~realuctancs of adolescents to admit their sexually
active atatus end, dirsctly connscted with this, the notion that
intercourse is more acceptable if £t i» "spontaneowe*. Both of

thesa, of course, preclude contraceptive use because, other than
withdrawal, such use must be planned for ahead of Line.

These problams obviocusly will not e sclved 2? increaning access
to fanily planning sexvices. However, they might be amanable to
outreach and sducation efforts. By xeaching adolescents in their
own envircamants to resslve myths and fears about sexuality and
contraceptives, as well as provide information about avallability
and location of services, these barriers t0 contraceptiva use
eould ba reduced. In agaition, the xrole playing usually suploved
in gesiatance skill training provides practice for dealing with
unplanned ovents and, in fact,. helps legitimisze lanning. Focus
groups conducted with high-risk youth indicate that while youth
are reasonably well informed about haalth issues, they need help
with integrating and applying that informasicen. (HHES, 1993)

It ie nloso well established that even when adolescentz do use
contraceptives, they ofren 40 not uxe elifeciive megthods snd they

. do not vee them consistently. Again, sducation and counseling

play an Important role. There is little reason to bellieve that
providing sexrvicee alone will ixprove adolescent contraceptive
use, but thera is avidence that combining sexrvices with sducation
and counseling will have » positive sffoct. (Zebin ot 21, 198¢
and Kirby, 1%30)

There are also leswons to Lo loarned from research comparing the
exporisnce of U.5. and West Buropean adolescents. Although
lovels of adoleascont sexual activity apgaar to be snimilar in the
U.8. and Western RBurcpe, preagnancy and Dizth rates ave much
higher for U.S. adolescanta. Conversely, serxuzlity stucation and
contraceptive sepviceos are mors accesaible for West Eurcpean
adolisscants and contraceptive use higher. {Jones, et al., 1386)
While Buropean policiee cannot de sdopred vholesale by the U.S.,
the Burcpesn sxpearience done provids fuzther weidsnce that
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education, through the schoole and the media, and accessibls
sarvices do increase contraceptive use among adolescents and
incressed contraceptive use does lower pregnancy and birth rates.

Additional problems with reducing sdolewscent childbmearing thas
sre particularly pertinent to higherisk populations concern
issues dealing with perceptions of self and of life options. If

‘an adoleszant has no belief in his or her future, or thair

contral over it, there is little incentive to aveid pragnancy and
renthood, Bufficiently sxpanded family planning services can
gin to address this through education and counsaling sf{forts.
Kany currant sexuality aducation curricula include components
designed to inmprove self-oateen and decisicn-making skills and
there is some limited evidence that they are succeasaful.

Integration of this tvpe of pxugrnm with contraceptive service
provision and programs %o signi 1canti{ enhance sducational and
smployment epportunites could ressonably e expected to show
poritive yesuite for at~risk youth-«both in terms of reduced
childbearing and welfare depandency. Any single intervention is
uniikaely 0 work, It does appear that high-rxisk youth heed the
potivation-ebelief in their ability to affect their future and
that that futucs holds promise--and the means--gither suppert to
delay sexual involvament or education about, and accuss o,
contraceptives when they are nscessary--to delay parenthood and
bovome productive mombars of thelr community.

In 1587, The Rational Academy of Sciences reloased a xeport on
agdolsscent sexualivy, Yxagnancy and echildbearing, Riexing tha
Pyture. Although conclusive evidance was lacking 4n support of
specitic program models, & nmunber of recommendations were mads in
the interest of reducing the rate and incidence of unintended
pregriancy among adolescents. (Hayes, ad., 1887)

o Enhance Life Options. Highezr-risk adolescents nead reasons
to delsy parenthood through help and encouragement in
eatablishing varesr goals snd understanding the value of
education and training {n achieving them. Recommended
progran interveantions i{ncluded life-planning courses,
programg to improve school performance, amployment programe
and positive role modols,

o Dalay Ssxual Infitiation. Clder adclescents are bettar adble
tc make rosponsible decisiona about sexuality and
gontraception. Intervuntions thought tn have gome potential
for heliping youny adolescents postpone sexual activity
included sex education and fanmily life education, .
asgartivansss and declalon-aeking training, positive role
mociels and responsible media treatment of gexuality.
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© Bncourage Contraception. Although contraception alone
cannot adequately reduce adolescent fertility, it is a
necasssry part of an overall strategy. Interventions to
encouragae contraceptive use among sdolescents i{nclude sex
education, contraceptive services and contraceptive
advartising.

¥hile there is still net a largs body of evidence that any
particular intervention~-or combinstion of interventions~-will
work, the ressarch and evalustion findings that are avallable do
appaar TO SuUPpOIrt thase recommendastions.

An sddivional obstacle to consider {m the fact that therse will ba
some political and public resistance to expanding family planning
sexvices and sducstion for adolescents. To be affective, such
iaiciativen will bocome more visible and thus invite opposition,
particularly at the local lavel., BRducation and gervicas provided
directly through Pederally fundad programs such as Title X are
ilkaly to generats fawer problems than asducational afforts
through locel school systams. However, school systems have the
benefit of immediaste ascess to large nusders of youth and a
nusbar of strategies have been shown to be useful in managing p/;x
local controversy: involving parents in the planning of school
based sorvices and encoursging them to act as advocates; forming
a community advisory committee to guide the planning effort and
requiring parental consent for etudants to recelve services.
{Marke and Marzke, 1%53) In xddition, Pederal suppert for tha
devalopment and testing of a variety of health and sexuality
education curricula, as well as supplementary modules, will be
necessary to ensure a sufficient pool of saterial that can bo
&dapted to individual community neoeds, ensure & balanced and
comprohonzive treatment of The subiject matter and temper local
opponition.

The Dwpartimeont of Health and Kuman Servicses has alyesady expressed
renewed commitment to increase access to reproductive heaslth
sducation and sexvices for all persons, including edolescents.
Thare are Compelling reasons, aside from prevanting pregnancy and
dependency, to do su. Prevontion, diagnosis and treatment of
€TDe, including HIV, are of paramount {mpartance. The prevalence
of those dissases ie rising and sdolescents ars
digproportionateoly affacted; expanded efforts in prevention
wducation and screening for STO/HIV avra long overdus., In
addition, family planning clinics are often a point of entry inte
the hoslth care system and ramain the primary or only scurce of
health care for iow-income women and adolesconts, ‘

Revised Draft
Qffice of Popularion Affailrs
PHS/DHHS 8+12.93
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INTEGRATED PREVENTION STRATEGIEES

A welfare reform plan o "end welfare as we know 1" should incorporate a prevention focus
throughout--tn the iscentives (0 families and individuals within those families, in the services targeted at
families, and in the expectations of those who receive welfare benefits and services.  Traditionally,
obligations and services to welfare families bave 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
outcames for the payee and set the stage for the intergenerational transfer of poverty.

In order to maximize the primary effects of any welfare reform strategy that emphasizes work as the
avenue to self-sufficizncy, the support services and obligations should extend 10 all famdly members and
their varied needs. Not anly should we expect a case head to work or engage in an employment-focused
human capital endeavor while receiving benefits, but we should expect bealthy and productive behaviors
of other family members. Children should receive important health services, preschooless should be in
safe and preferably enriching day care or preschools; schoal age children should be in school and
parforming at grade level; adolescents should be knowiedgeable about human sexuality and f&r‘mly '
planning, wenagers need sound career counseling arwt work cxpmcnce opportunities.

These needs are frequently not fulfilied among childres in mlfarc farmilies, often with more general
consequences for other family members. Sometimes the failures stem from characteristics and actions of
the case head. But, seemingly more frequently, there are simply family and community dynamics that fead
o compounsding problems.

We propose that a key aspect of the Administration’s prevention strategy be & broad and intensive
focos on family suppert as pant of the work-support programs instinited under welfare reform. Case
managers should be assigned responsibility for families, not simply case heads, The circumsiances and
neads of all family members should be considered in determining the support services needs of case haads
who are subject to time limits and offered employment-oniented services. Moreover, the case managers
should be much more proactive than has histoncally been the case in addressing waming signs of longer
term problems for children from welfare famnilies and/or the confounding influences of problems associated
with other famuly members.

Specific suggestions for preventive strategies thar should be incorporated into the family suppornt
services provided under the reformed welfare system include the following:

« Childhood Immunizations and Basic Health Care. Case managers should ensure that all
families are getting the necessary medical care for their children as well as themselves. This
need not be 3 burdensome activity for ¢ase managers. Rather, case managers should be
familiar with the health staws of family members and initiate referrals if immunizations are
not up o date or other needs are going unatiended.

= Child Care and Preschool. It is critical that all children 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 fevel, when parents are uneasy with their
care arrangements or when the armangements are not supporting the parent’s need to be out
of the home, the case manager should ensure that the family receives necessary guidance
and/or financial support to address this profdem. As children approach school age. case

preventionhhs ’ ! 07730093 2:02pm
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managers should ensurs that families wake full advantage of available enriched preschool
options, playing the family advocate where necessary. Finally, in any case of special nseds,
case managers should get the family linked with appropriste health, education, and social
SUPpOIt services,

» Schesl Performance. School failure is an immediate sign that something is wrong at home,
at school, or moast likely both at home and in school. Currently, neither the schools nor the
welfare systemn feels sufficiently accountable for school fatlures. The schools are blaming
"dysfunctional” famities and communitiss for their poor performance indicators; the welfare
system and society mons generally tend 1o blame the schools. ‘We need to forge a partnership
between the welfare systemn and the schools 16 support the nesds of children and families so
as 10 ensure educational success. A major step in this direction would be for the welfare
system {0 take a more proactive interest in the ediational success of poor children. The
systern siso should help families create 8 more supportive home govironment and afiain
maximum support through the schools, including possibly testing for learning differences,
providing afier school care and/or tutoring, working with parents to plan and follow through
on an educational strategy for the student, and providing coordinating social services to the
student and histher family,

We should send a clear message 1o parents and children that dropping omt of school is not
acceptable. This could come in the form of reduced or no benefits for dropouts living in
welfare households (as in the Wisconsin Learnfare program). Howsver, 5 more constructive
approack would be 1o have teen-focused JOBS-type services available for at-risk and dropout
youth, Perhaps we should be less concerned about whether a youth is in or out of school at
any point in time than that he/she is pursuing “productive activitics,” that might include
employment or community service. If good-faith efforts on the part of the family support
agency did not resull in the child engaging in an approved activity, then we should consider
a2 reduction in the family's welfare grant. (The cument system sends different messages 10 in-
school youth, dropout wen parents, and other dropouts.)

» Discouraging M Risky Behaviors and Minimizing Their Consequences. Adolescents
are prone to “risky” behaviors, particularly drug and alcoho! use and sex. Family support
services should be available to help parents guide their children 1o avoid peer pressurnes to
engage in such activities and to minimize the consequences if they do succumb to the peer
pressure, For example, parents need 1o know how to talk with their children about sex and
substance abuse and they need 10 recognize the signs of substance use and know how to
respond constructively 1o them.

{ . . .
Adolescents need to have good instruction on human sexuality and family planning, as well
8¢ the perils of substance sbuse. For those who get involved in drugs and/or alcohol abuse,
reatment services and family support services are impornant,

We need to make more effective contraceptive methods available 1o those who will continue
t¢ be sexually active~contraceptive methods such as Norplant whose effectiveness is not
contingent on foliow through actions by the teenager. Those who become teenage parents
need to be held accountable for the suppost of their children, but many also will need some
transitional suppon in attaining the skills and employment that enable them to support their
children, '
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Integrating these types of suppont services into the basic weifare reform plan is sensible from a -
prevention perspective, and consistent with maximizing the impact of the basik ¢hange in posture vis a
vis the role of welfare in our seciety. There will be & consistent theme for all family members-~welfare
is a transitional suppont program made available to those who are trying to put their lives back together
or get over temporary problems that impede the family’s abifity to suppon itself. This also has the
advantage of being a relatively low-cost piece of the welfare reform plan as we are lking about mainly
the marginal costs of the added case management services.
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7. Interventions with pre.adolescents to increase educational and career aspirations aad
address school failures,

What Research Has Shown

Turning Points. the Carnegie Commission report on e 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 diszases ot pregnancy snd the birth
of unhesithy, low-birthweight babies. They live in urban 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 1o be a eritieal point in the fives of youth
and had several recommendations that are key 10 improving educational expectations and performance
and preventing youth {rom dropping out of school. The recommendations included the following
strategies:

L Create small communities for learning such as schools-within-schools, students and
teachers grouped together as teams, and small group advisaries that ensure that every student
is kniown well by at least one adult.

L Improve academic performance through fostering the heslth and fitness of young
adolescents, by providing a health coordinator in every middie grade school {and] access 1o
health 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 learning process at home
and at school,

. Connect schaol with communities, which together share responsibility for each middle grade
student's success, through identifying service opportunities in the community, establishing
partnerships and collabormions to ensure students’ access to health and social services, and
usifig community resources to enrich the instructional program and opportunities for
constructive after-school activities.

Deparyment of Education discussions on the reauthorization of Chapter 1 of the Elementary and
Secondary School Act have centered around 2 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 Jowering the current 75 percent
poverty threshold to S0 percent would sllow more of the poorest schoels 10 use Chaper |
dollars, in combination with state and local funds, for comprehensive instructional reform.



s Strengthening school/comumunity connections by supporting:

Greater parent involvement by requiring schools to inform parents of state
standards for what all children are expected 10 know and how their school’s program
is designed 1o help their children mest these standards; emphasizing parent training;
and serting up parent/school agrasments that identify the mutual responsibilities of
parents and schools to help children succeed.

This proposal acknowiedges thar parems in Chapier 1 schools are lass likely than
other parents to encourage learning outside the school, such as visiting a museum or
library or reading to a child. Parents want w0 be more involved, but often do not
know how,

Integrated services by asking schoo! districts 10 show how Chapier | services are
soordingted and integrated with educational, health, and social services funded
through other sources, including Head Start; aliowing Chapter 1 o provide resources
to support the coordination of services; and requiring Chapter | funds to be used as
the funding source of last resort for health scrzenings in high-poventy elementary
sthools at school entry and 3t a later grade.

This proposal recognizes the poorer health and the lower access to health services in
kigh 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 fow-poverty schools. Principals in high-poverty schools are more than
three times g likely as low-poverty schools 10 see physical conflict as a problem..
learning is difficult when students fear for their safery.

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

In middle and high schools, Chapter I shouki support services such as career
counseling and mentoring that have holding power for students and help motivate
them in setsing and attaining goals.

The Adminis&a{icn might consider additional options for linking education 1o welfare reform tha
reach out to children and their parents,

* Addressing teen pregnancy. Prevention arjdciay of teen pregnancy increases swudents’
likelihood of staying in school and avoiding dependency on welfare,

—

Encourage schools to assist on several fronts, including: 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
disease and pregrancy prevention, contraception and access to clinic services, and
avoidance of substance abuse, as well as coping with substance abust in the

e



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

Help pregnant teens andd teen parents stay in or return o school. Providing them
skills to became employed or to attend postsecondary institutions can help them avoid
welfare, Access 1o schools must be made easier through providing transponation and
child care facilities or access to child care.

Encourage or require teen parents 10 participate in parenting classes. This is
particularly important for young parents who may have litte personal experience with
a functioning family.

Providing children with enriching alternatives to the street. Children in high poverty
communities have access o fewsr community programs that provide them with enriching
oppornunities during non-schoot hours,

-

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

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

=

Provide parents with opportunities w participate in programs such as Even Stan
where parents are taught how 10 interact with teachers and scheols and how ©
suppornt their children’s education.

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

Encourage schools to reach out 10 students and famihies for whom school services are
insufficient and refer them to appropriate social service agencies. This should be
linked (o reducing the case toad of intensive case management programs designed 10
stabilize individual families.



Recommendations of Turning Points. the Carnegie report on the Education of Young Adolescents

® Create small cominunities for learning where stable, close, mutuzlly respectful relationships
with adults and pesrs are considersd fundamental for intellesctual development and personal
growth. The key elements of these communities are schools-within-schools, students and
teachers grouped together as teams, and small group adviscries that ensure that every siudent
is known well by at least one adult,

L Teach & 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 citizanship in a pluralistic society. Youth service 1o promote
values for citizenship is an essentizl pant of the core academic program.

. 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 materiais) for eachers.

* 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 greater responsibilities for students™ performance, governance commitizes that assist the
principat in designing and coordinating school-wide programs, and autonomy and leadership
within sub-schools or houses o ¢reate environments tailored to enhance the intellectual and
emotional development of all youth.

* Staft middle grade schools with teacher who are expert at {eaching yoong adolescents
and how have been specially prepared for assignment 1o the middle grades,

» Improve academic performance through (ostering the health and [itness of young
adolescents, by providing a health coordinator in every middie grade schoal, access 0 health
care and counseling services, and a health-promoting schoo! environment.

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

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

GOAL: The goal is to have a procedurs for identifying yousg people who are at greatest risk of |
becoming dependeat on welfare or of Baving offsprisg whom they cannot support,
ldentification should be 3t the earliest paint when effective prevention strstegies can be
implemented. Ideally, the procadure would identify efficiently & high percentage of those who
will fall into dependency in the absence of intervention, would screen out those who would
make it on their own, snd would be implemented in & pon-stigmatizing manper. Such a

procedure should not increase the chances that the wdentified group would fall inte dependency.

NOTE: This goal is broader than that outlined in the issue group memo of July 1, 1993 We

bave not restricied the goal to ideatifying those who will become tsenape parents.

THE LITERATURE ON THE AT-RISK
Although there are two separate bodies of literstere dealing with teensge motherhood and
fatherhood. the research points (0 & common st of causes and consequences. Two interscting
conditions precede welfare dependency for aneself and/or one's children: {13 baving children:
angd {(2) having Hmitd or 20 s‘cmrt:t of financiat support. Teenage parenting creates the former
and greatly increases the odds of the latter by interfeniag with schooling and work, and
jeopardizing supportive family relationships. The latter conditioo is precipitatsd by a vanisty

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

Resnick snd B;m (Resnick, & 1), 1982} proposs that *risk” for early sdolesesnts is u functiop
of a) negative antecodent conditions which- create vulnerabilities and by specific pegative
behaviors, This definition fits with the oujor findings regarding girls and boys #t risk of
becsauing pregnant of fashering children carly and oul of wedlock. It suggests that these youik

conld be idemifiedd as high risk dunng carly adolesconce before conctiving any children, One



caveat to the predictors for (eenage childbearing and faiberhood is that our ability to
distinguish st risk adolescents with specific risk factdrs appears to be less precise for Blacks

£

than for Whites or other minorities,

Poverty is a oritical antecedent factor connected with being "st risk.” Boys who become
‘young absent fathers tend to come from low income families (Lerman, 19863, Disadvantaged
teens are 3 o 4 times more likely to have children out of wedlock than teens who xre oot
disadvantaged (Robinson, 1988). The family income for young white males who became
sbsont fathers was 48 % below the average for all white familiss: the equivalent percentages for
Hispanics snd Blacks are 35% and 20%, respactively. These yousg men were more iikely to
come from fanﬁlic; that had been on weifare. The Natronal Longitudinal Survey of Labor
Force Participation dats from 1978198 showed 27 % of absent fathers had li\m? in familiss
that receive welfare, compared fo 8-9% of all other voung men, Prior welfare involvement
was much more of 2 predictor of absent fatherhood for whites and Hispanics than for Blacks
{Lerman, 1986}, Young black mothers who were on welfare ar the time they became mothers
are significantly more fskely 1o be poor and dependent on welfare well intoe aduithood than

those who had not heep recerving welfare (Duncan angd Hoffman, 1580).

Family eavironment is a similariy impo‘nznz aniecedent factor. Robinson stater that young
fathers are more likely t0 be products of teenage parents, to have 2 zibling born out of
wediock, or to have & sibling who was an unwed parent.  Marsiglio st:udiad NLSY dats and
determined that males who had not lived wiih dwo parents st sge 14 wers overrepresented in
the subsample of teenage fathers several years later. These fathers were more likely to bave
parents who had not complieted lugh school. Likewise, teenage girls’ sexual activity and
feritliey are steongly refated to their family experiences. Girls who bave grown up in mother-

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

Resnick and Burt assert that poor school pcrfcrn.;.nnoe combined with poverty or a difficult
family environment create high risk status for youth. School failure is both a factor related to
increased incidence of teenage parenting and & major independent contributor to welfare
dependence. Moreover, tecnage parenting sometimes precipitates school failure among those
who are "on the edge.” Children who are failing in school frequently seek otber avenues for
gretification and success—including participation in social groups and behaviors that are related
to teenage parenting, Sometimes the same factors that precipitate teenage pareoting also lead
to school failure. School failure also directly limits the potential of teenagers to support
themselves and their children, as well as their access to employment and training services
designed to enhance their employment skills. Adolescent girls who place little value on
educational attainment and who do not do well in school are more likely to have intercourse at
a young age and to use contraceplives either poorly or not at all. In one nationally representa-
tive survey of sophémore girls, teens with disciplinary problems in school, ¢lass-cutting and
ahsenteeism were more likely to clairo that they were or might be willing to bear a child
outside of marriage (Abrahamse et al 1988). The younger and more disadvantaged womeg are
when they have their first child, the less likely they are to graduate from high school

"(Upchurch, 1989).

Surveys of teen fathers have shown a high degree of correlation between poor school
performance and ecarly fatherhood. In Lerman’s analysis of young absent fathers, he found
that 40% were high school drop-outs (49 % for Whites). More had been placed in remedial
English classes, and lhe;‘ had lower math and verbal abilities than childless young men. In a
study of fathers of children bomn to teenage mothers in Baltimore, 53% of white fathers had

less than a 9th grade education — only 12% had finished high school. For Blacks the levels
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were much less dramatic though still Tow: 11% bad less than & 9th grade education sad enly

49% had finished high school (Hardy, et ai, 198%),

Inittation of sexual activity is » key nisk bebavior. Sixty-five pervent {85 %) of boys who
become “xbsent fathers” started huving sex before sge 16 compared with 25% of childless
teens. That was in 1983; all indications point to teens siarting sex even earlier today. Of note
is the fact that the median lag from first sex to fstberhood was 4.5 years, with » longer deley
for Blacks. It appesrs that unlike gidds, highest risk of conception for young males does not
tend 10 be during the first months of sexual activity. This information can belp to target early
mdvlescent boys who are sexuslly active and intervenc with pregnancy prevention programs
before age 13 or 16, And it points oul to us that programs promaoting abstinence among bovs
must begin quite early in adolescence © have any effect amsong the population most #t risk for
beconng shsent fathers. On the other hand, feamles whe first bave intercourse &t ags 13 or
beiow have been found to be nearly twice as likely to got pregnant in the first | to & months of
sexusl sclivity as adolescents who want ustil they are 18 or 19 10 have indercourse.  Thus points
out the farge zisl'cs of pregnancies among the age groups wost hikely to fall into welfare
dt:pendmc‘e, Knowledge and understanding of abstinence and coniraceptives are key for young

girls before they become sexually active.

Our preliminary approach is o consider targeting prevention services on all children who meet
one of two eriteria; (1) they exhibit sagnificant probiems in school; or {2} they are childres in
welfare households. This targeting strategy will capture the vast maiority of those at risk of
dependencythose who will become parests with limited sources of financial support. It aiso
will capture others who may not becorme teensge parents, but who may consume 1arge public
expesditures for @ vanety of other ressons relsted to poor school performance or outcomes--

essentizlly, those who are [ikely to have lom levels of labor market attachment andfor fow
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earnings power and thus consume significant employment and training resources, adult
education services, and non-AFDC forms of public assistance, such as food stamps, EITC,

child care subsidies, health care, and so forth.

This type of identification strategy presumes availability of & wide range of intervention
services on an as-needed basis. Many of these could (and arguably should) be provided by the
education system--services such as before and after school care, tutonal services, a;:d social
work services. Others may be services that are more appropriately part of the welfare system,
such as family counseling, and health care. Other services might be provided through a
variety of channels with welfare case managers or school staff who make appropriate referrals-
. -for example, support and community groups, or substance abuse treatment. As children
approach teenage years, they also should have family planning counseling and education, as

well as access to services.
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Options for changing the opportunity and reward structure in tederal education,

employment. and training programs

Expand programs intended to increase opporiunities for ai-risk youth.

Many education, training, and employmant programs provide services 10 al-risk
youth. Among them are Chapter 1, TRIO programs, Vocational Education
Opponunities - Disadvantaged Activities, Pell ang other post-secendary
education grants, Perkins loans, JTPA A, IIB, and Job Gorps. In addition, the
Administration’s schoolto-work initiatives, while generally not targeted
especially 10 at-risk youth, will include them.

Pros

* Expansion of current spending in this area would be the most obvious
way to show increased commitment to greater opportunity for atrisk
youth. ‘

* Generally, these programs do not serve all ehgibles, s¢ expansions could
be justifiad.

Cong

* Simply increasing spending will not change the reward structure.
Teenage parents are gligible for all these programs. Tha balance of
opportunities for adolescents who delay chilgbearing and for those who
don't wili remain largely unchanged.

* There is virtually no good evidence that most of these programs prevent

adolescant childbearing and subsequent welare receipt.

Except for the Perking ivans, thase programs represent discretionary
spending subjest to the BEA cap. Given other policy priorities, it will be
difficult 1o achieve significant spending increases in these discretionary
programs.

Maka avoidance of adolescent parenthood a congdition of all individual-based,
federally funded human capilal enhancement programs for secondary and post-

secondary adoiescents,

Currently, federally-funded education, training, and empioyment programs clien
set gensral conditions of gligibility in addition to need or preparation.

T
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Frequently, programs are avadable only 1o ULS. citizens, or to those without
delinquent educational ivan repayments. All programs could add as a condition
of aligibility that applicants may not be adclascent parents, or, altematively,
ynmarried adolescant parents,

Pros

*

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

in soma ways, & very broad, uniform policy would be the sasiest o
adminisier.

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

Conditioning all federally tunded aidt on geod behavior seems (o lsave no
room for helping those who have made a mistake but want {0 tum their
lives around. :

Currently, these programs do not exclude applicants who have been
convicied o crimes. {In facl, some programs and demonstrations have
been aimed at this group specifically.) 1t would be perverse 1o provide
aid 1o felons but exclude #t to unmarried adolescent parents.

The policy would have an unfairly harsher effect on females than on
males. It is stll much easier 10 determing whather a female adolascent
i5 an unmarried mother than whether a malg adoiescent is an unmarriagd
tather,

A policy that simply redirects current spending may be portrayed as &

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 lock too large in comparison to the cost of the
intervention.

The policy could be ¢riticized for encouraging pregnancy terminations,
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Make gligibility for only soms appropriate and desirable programs {such as
school-to-work, TRIQ, residential Job Corps and JTPA H-A OJT, and 1I-B
Summer Youth Employment}. or set-asides within some programs, congditiened
gn avoiding adolescent parenthood.

Pros

* Setting good behavier conditions on a faw programs offering expensive
and desirabie opporiunities would target the most significant opportunities
the federal government funds to the group we want to influence. This
could represent a noticeable change 16 the reward structure in
communities with concentrations of at-risk youth.

* Other education and training programs would remain available to
adolescent parants who were trying 1o get back on track,

Cons

‘ This more targeted policy would have the same differential impact on

females as the more general policy.

. A policy that simply redirects current spending may be porrayed as a
weak commitmant and reform on the cheap.

* The motivating power of the policy would be undermingd when the
limited-number of these opportunities falls short of the demand.

* The policy could be criticized for engouraging pregnancy terminations.

In_several demonstration neighborhoods with vary hinh levels of school drop-

outs and adolescent pregnancies, gremis:e post-secondary gducation assistance
for those with college ambitions and quaraniee approgriate training and then a

public job or hiring preference to some with low eduycational achievement

Condition these offers on avoiding adolescent pargnthood. -~

Pros

- A quarantee of post-secondary opportunity, either education and fraining
or a guaranieed job, may be needed to motivate students who have low
educational achisvemen! and weak altachment 10 regular secondary
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school. Under current budget constraints, a real guarantes initiative
would probably bave to be limited {0 several pilot sites at first.

* Congentrating on those who are not college bound and are not likely to
henefit from advanced technical skills training is appropriate in light of the
profile of adolescents most at-rigk,

" Focussing rescurces on a few test sites would permit more controlied
integration of opportunity policies with welfare policies and crime policies.
The coordination of all three elemeants may be a necessary i any are
gong to have an effect

Cons

. A demonstration strategy may be criticized as an inadequate response to
a preblem of this size and importance.

* We have no experignce in successful implemantation of initiatives that
aim to ¢hange the sconomy and sodial structure of distressed
neighborhoodds.

* Some education guarantse programs appear ta be having trouble
kaseping sligible students on track. It appears that support services are
nesded as well '

* Demonstrations imply evaluations. 1t will be practically impossible 1o

perform a rigorous evaluation of a program that invoives such
fundamental changes of a wholg ngighborhood along so many
dimensions.

Provide hiring. training, or wace subsidies 1o private-for-profit firms, private-non-
profit or public agencies that will make ob guaraniees 1o junior-high ang high-
school students who graduate don't commit erimes and don't becoms
adolescent parents,

Pros

. The most effective form of increasing opportunity, especially for thoss
who would not benefit from cotlege or training in advanced technical
skills, would be a regular job.
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Subsidies for employers who hire at-risk youth can be more economical
than creation of jobs for that targst 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 ot public-sector employers who do
not benafit from the current federal tax credit program.

The program would be inelficient. Many at-risk youth find employment
successiully without such subsidies.

Employer subsidies for hiring and training disadvantaged employees
have typically had low uptake. The Targeted Jobs Tax Credit has not
been shown 1o increase employment among the target groups.

Depending' on how the subsidies were funded, additional spending under
the BEA discrationary cap or additional mandatory cvfs or revenue
increases would be needed.

incraasingly. rasearch and experignce with employment and training
programs for the most disadvantaged find that getting a job in the first
place is not hard, even in socially isslated and impoverished
neighborhaods. Rather, the problem is keeping the job. This proposal
would not help that.
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Currently, the Job Corps serves approximately 60,000 new enroliees each year, Thisty-eight
percent of enrollees are females. Female youth with childres can enroll in the Job Corps,
and a small pumber of centers have child care programs on-site, Other sites have developed
off-site child care programs, and non-residential siots are also available for young women
with children. Roughly 20 percent of the women who enter the Job Corps have dependents,
and 4 percent of the males who enroll have dependents. Forty-eight percent of the women
who enroll 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

4

Schookto-Work Initiative

The Administration will introduce legislation later this summer for a major school-to-work
mitiative. The legislation will provide for joint DOL and Department of Education funding
for grants to restructure high schools to better link schools t¢ the workplace, The program is
aimed at increasing the aspirations and long-term career opportunitiss for non-college youth.

Youth Fair Chance

Youth Fair Chance is a sew DOL initiative aimed at high-poverty imer-City neighborhoods
and rural areas. The program concentrates resources into neighborboods restricted to a
population of 25,000 or less and with a poverty rate of over 30 percent.  All urban
neighborhoods reached by this program will be predominantly black or Hispanic. The
program combines school-to-work initiatives with a variety of interventions involving sports
and recreation, local colleges, community development, and job training. 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 turn negative peer pressure into positive
" peer pressure, Reducing teen parenting is one of the goals of the program.

#7. OPTIONS FOR PREVENTING TEEN PARENTHOOD

The disappoioting results of the STEP demonstration suggest that no one intervention, in

~ isolation, is going to dramatically reduce teen pregnancy. However, because the cosis of
weifare are so high for families started by unwed teenagers, it is worth 2 fot of time and
money to attempt 10 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 1o become teen parents. Research also
suggests much higher rates of teen parenthood in high-poverty urban neighborhoods.
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What may be needed is 2 series of concentrated interventions--sigried when children are
small--10 boost their educational achievement 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 aneas which would also be minority except in the case of Appalachia. People who
wark with youth indicate that there is no more powerful force operating on youth than peer
pressure, and the goal would be 1o introduce enough positive interventions into communities
80 &5 to tum peer pressure from negative 10 positive. New federal programs in such 3
prevention initiative could be based on the following models:

Q

New Beginnings is 2 programm aimed at increasing the involvement of parents
in the education of children in elersentary school. It is based in part on James
Comer’s ideas for increasing parent and community involvement in clementary
schools.

LA’s Bust is a comprehensive after-schoo! program operated in inner-city
elementary schools. Students receive a variety of positive experiences,
inchuding nuitoring, sports and recreation, ant instruction, and field trips to
various cultural events,

I Know I Can—Start Early is a program that starts in the sixth grade 1o get
children interested in the idea of going to college. Parents are also involved.
During summers, children work and study oo college campuses.

Middle School Restructuring has been identified by the Carnegie Council on
Adolescent Development as fundamental 1o efforts to reform urban schools.
Typically, students move from small elementary schools where they receive
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 inte "houses™ or "schools
within schools”,

Sports Programs have been very affective in some of DOL's Youth Fair

. Chance pilot sites in expanding the involvement of youth in positive sctivities,

There is much room in most inner-city neighborhoods for expanded sports
leagues in baseball, softbali, soccer, football, and basketball. Such leagues are
peeded for both children and youth, and for both boys and girls,

CollegeBound is & public/private collaboration started in Baltimore iy which
minority youth attending high school are assisted in applying for and earclling
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 (o colleges, and pareots are also
involved. Counselors also work with loca) colleges to help youth get accepted

6
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and receive financial aid. Also, *last doliar” financial aid is promised to make
up the difference between financial aid available and what the student neads 1o
attend college. Combined, the I Know I Can and CollegeBound programs
can be the equivalent of the more expensive I Have a Dream program. The
promise of college financial aid is imporant to the I Have A Dream model,
but perbaps just as important is the follow-through 1o make sure youth are
making good progress in school and then apply to college. Combined I Know
I Cap and CollegeBound programs can provide both the "last dollar’
guarantee and the follow-through.
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Prevention as a theme in wellare and child suppon reform

The pravention issus group likely will have recommendations about the kinds of
programs that first come to mind in this area - pregnancy and drop-out prevention
proqrams. ) aiso probably will have recommendations that aim {0 increase
educational and smployment opportunitiss that ars available 10 1eenage males and
femalas most at-risk of fathering or bearing children before they are ready to support
them.

In addition, the issua group views prevention as a policy theme that could run through
several elements of the welfare reform package taking shape. 8o a significant pan of
the mission of the issug group is 1o state how the prevantion theme could be
ncerporated in weifare and child support policies, and to make the ¢ass thatl it should,
These prevention objeclives can then be balancad against other possibly competing
goals and objectives in the design of welfare and child support reform,

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

a) making welfare less attractive, not by further jeopardizing the well-being of
dependent children, bul by making the ragponsibilities that parents bear morg
fransparent,

b} incraasing the opportunitias at-risk yahth enjoy when they gvoid becoming
patents (in comparisen (o oppostunities they enjoy when they do notl.

The prevention issue group has identitied several elements in the welfare and child
support reform package that ssem most consequential for enforcing parental
responsibilities and establishing relative opportunitigs. Al this point, the issue group
has not settled on particular policy options 10 recommend, Howsever, the bearing of
the prevention perspective on key issues can be sketched.
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First is establishment of paternity and an orger 10 pay chilg support. tn the most
recent year for which we have data, about two-thirds of alf teenagers giving birth were
unmarried. More than nine-in-ten black teenagers giving birth were unmarried.
Currently, an unmarried adolescent father can be relatively confident that he will not
be {orced 1o provide requiar child support. 1t is estimated that paternity is established
in about ona-third of all cases where children are bom to unmarried mothers,! Only
about 24 percent of unmarried mothers have court orders for child suppont, and only
about 73 percent of these recaive any of the support they are due.”

The perspactive of prevention suggests that, if the pariners of at-risk teenaged women
were more cenain that they would be requirad 10 support any children they fathered,
they might modify their risk-taking behavior 10 avoid that possibility. For child support,
the pravention theme stresses thal the fathers of the children of teenage mothers
should not be on the bottom ¢f the priority lists of child support enforcement agencies
just becauss they often have littie income in the years soon after the birth. From the
prevention perspective, it would be best if youlh al-risk of becoming unmarried fathers
werg certain that they would be required to support their children.

Second is the nature of any weltarg time.limit and post-transitional employment. A
time-limit is @ powerful way 10 convey the message that mothers have a responsibility
to support their chiltdren through employment, If the time-limit were uniform and
exemptions few, at-risk female youth would be cerain of a very different life on
welfare than in the past. |f the time limit were complicated, varying by many faciors,
with many exemptions, the transitional pericd coutd end ug looking a lot ke wellare as -
we Know it, -

In theory, a post-transitional safety net that amounted to work-for-welfare would
constitute an added cost of agsistance for mothers. it could be a large gost, relative 1©
the current program, in leisure time or time with children. On the other hand, a post-
transitional job that was much more desirable, such as regular public employment,
might make welfare more attractive than it is now, and pessibly even mare attractive
than other employment expectations of the most disadvantaged at-risk youth.

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

' Testimony of David Ellwood befors i Human Resources Subcommittee, June 10, 1993, Table
Vi

2 Gordon H. Lester, Child Support and Alimony 1988, Bureay of the Census, 1981, P-60, No.173,
Table C.
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welfarg careers, intensive and expensive interventions to increase their gamings
polential have been recommended. More frequently now, the same kinds of
arguments are being made for intensive interventions for absent fathers. However, {0
the extent thal an alternative high-school, or skills training, or community coliegs is
made available to those who do not avoid fathering or bearing a child, the opportunity
costs of these behaviors are lowered.

These prevention angles on program policies all assuma thal welfarg, child supporn,
and human capital enhancement programs can influence antecedent behavior, such
as initiation of sexual activity, contraception practices, ang pregnancy terminations.
We have little of the kind of knowledge we would need 10 make an estimata of
whether these policies would have measurable prevention effects. No strong effects
of the Jeve! of welfare benefits on fertility have been found.® However, much of the
analyeis of this iksue has been based on cross-state vatdiation in AFDC benefits, which
is not an obvicusly appropriale basis on which 1o predict the sfiacts of a time.limit on
&.y.nility for AFDC, foliowed by work relief or some other universal work requirement,

in gensgral, our theoretical and empirical understanding of the entry atfecis of welfare
policies is not as developed as our understanding of exit effects. However, a recent
analysis of the potential for entry effects in the JOBS program estimated that generous
education and training opportunities could draw significant numbers onto the rolls,
while a very rigorous work requirement could have a significant preventive impact.*

This analysis did not concentrate on fertility impacts, nor, éxplicitly, on the behavior of
adolescents. Predictions of behavioral impacts of policy changes on these particular
behaviors of this target group are especially ditficult. Analysis has shown that models
of pure economic choice do not explain currem childbearing behavior of teenage
mothers very well®

On balance, research does not assure us that incorporating a prevention theme inio
welfare and child support reform would actually prevent many adolescents from
entering the welfare rolls. On the other hand, welfare time-limits and a certainty of
child suppon orders for unmarried fathers would represent very big changes in ths
message wellarg and child suppert programs send to adolescents regarding the

* Robert Moffint, “incentive Effacts of the U.S, Welfare System: A Review,* Journal of Ecpnomic
Lierature, March 1932 pp.27-31.

* Robert Moffift, *The Effect of Weltare Training Programs on the Welfare Caseload,” Report (o the
US Dept of Health and Human Services, {August, 1892),

* David Eliwood, "Understanding Dependency. Chaices, Confidence, or Culize? US Dept of
HMeakh and Muman Services, (Washingion, DG, 18873, pp.83-4,
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responsibilities of fathering and bearing children, We don't have rasearch on the
gfiects of changes of this magnitude. it is not urreasonabile 10 hope that such large
changes in the signals welfare and child support send about responsibilities may have
behavioral impacts, especially it complemented by increases in aitamative
opportunities.
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Summary of 3 Neighhorhood Approach 1o Welfare Prevention

The goal of our proposal would be o demonstrate and rigorously evaluate a series of
interventions committed 10 changing the circumstances of youth 1o 2 degree that would
be large, meaningiul and readily discernable (0 the members of that community, An
additional intent would be 10 create @ “success story” proving it is possible to reverse
the adverse trends for youth and, as a consequence, initiae a 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 logal programs where possible, and available private
resources, coordinating and focusing their use in 2 deliberate, manngr. The
demonstration would follow and intervention strategy put together from the best
gxpertise available, and it would follow a period of consensus building with involved

parties.
Principles

Our goal should be & prevention effort which produces results which are large enough
10 be apparent 10 society.

Early child-bearing and other problem behaviors are inerrelated and strongly
influenced by the general lifg-experience associated with poverty. Any prevention
effort which fails o deal with those factors is likely to have an impact that is minor
when compared 1o the extent of the problem.

In the end, the decision te avoid non-constructive behaviors is an internal one which
siems from personal life-experience. Therefore, changing the circumstances in which
people live and consequently how they view themselves is needed to change the
decisions young people make in regard to their lives. It also helps make them more
responsive 1o more specific interventions. '

Conseguently, attention must be made © the circumstances in which youth grow and
live in any effort which hopes to have resulis thas are large enough o be meaningful
to the community. This effort should address the broad spectrum of areas associated
with a healthy community: economic opponunity, safety, health, education, etc,

The {actors which influence youths' behavior are powerful, often long-ierm, and
pervasive. To be most effective, imerventuons should have similar characieristics.
This suggests that ¢fforts to change the environment should be concentraied and
focused so that they achieve a sufficient size or “critical mass” needed o change day
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to day experiences, decisions and behaviors, Therefore, resources should not be
dissipated.

In regard to suppont and intervention services it means that they should be non-
categorical, inegrated 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 concemn of the intervenuon provider can add reuch to the
effectivencss of the imervention,

Existing programs and expenditures may be sufficient if properly coordinated. One
objectve of this task group should be w at least initiate an ongoing eiffort W more
effectively coordinaw and utilize the resources that are already being devoted w
helping communitics and vouth,

In addition to changing neighborhoods, our proposal would include directly suppon
youth and families. In addidon to collaborations among existing institutions such as
schools, health systems, and justice systems, special programs to suengthen families
and provide direct services 1o family members, panicularly adolescents, must be
provided, :

In addition o 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 {amilies and programs specifically focused on adolescents would be
required.

Family support programs which link families with other families and local institutions
¢an iessen isolation, increase coping skills, provide emotional support, and enhance
parenting skills as well as provide opportunities for increased or improved Iabor
market participation. The current Head Stant family support compenent is an example
of how programs can include & range of activiies to improve the emotional and
economic well-being of parents and encourage child development. Exisung 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 10 benefit from programs which reduce isoladon, increase self-
gsteem and assertiveness, and improve decision making and problem solving,
Opportunities to crgate and maintain positive relanonships with adults and peers has
been shown 10 be imponant.

e
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DISCUSSION'

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

The suggested approach attaches great imporance to what William J. Wilson refers to
the "tangle of pathology in the inner city”. wherein residents have become increasingly
isolated from mainstream patterns 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 to redeem past failures or
inappropriate choices. Such second chances are clearly less available when settings are
in disarray, limited in resources, and subject to continuing pressure toward illegitimate
acuviues.”

Others have noted the contagion effect, wherein 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” there may be a
"critical mass” of young persons in a community such that when which when

reached "a self-sustaining chain reaction is set off that creates an explosive increase in
the amount of crime, teenage pregnancy, drug addiction, and welfare dependency.” {p
38; James Q. Wilson, Thinking about Crime, (New York: Basic Books, 1975,
pp.16,17)

This is similar to what Julius Wilson refers to this as a "concentration effect.” He
notes that "The social transforation of the inner city has resulted in a disproportionate
concentration of the most disadvantaged ... creating a social milieu so significanty
different 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 treat criminals have become increasingly socially isolated from
mainstream patterns of behavior. These concentration effects include the constrainis
and opportunities in neighborhoods in which the population is overwhelmingly socially
disadvantaged--constraints and opportunities that include the kinds of ecological niches

Urforcunacely, time pressure did nct parm.t sir:ict adherence Lo accepted citaticon of relerences.

3
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that the residents of these neighborhoods oecupy in terms of access 1o jobs and job
networks... involvement in guality schools, and exposure o conventional role models.”

Others note that "Once a neighborhood beging to substandally loge its economic base,
however, other faciors come into play. Adulls and voung people become socially
isolated, losing the kind of networks and self- or group idenufication that suppont
customary behavior... (Wilson, 1987, Fernandez and Harris, 1990; Hamall and
Peterson, 1992; Crane, 1991) Social instituions-schools, the social welfare system, and
the criminal justice system, wnd w anticipate failure, shame, and hopelessness
{Willtams and Kornblum, 1985) Parents also Jose some degree of hope and have fears
form the well-being of themselves and their children {(Natonal Commission on
Children, 1991). Employers also respond: people living in underclass neighborhoods,
even with the same backgrounds and skill are hired less often than those in other
neighborhoads..."(Kirschenman and Neckermanm, 1991} {See auachment A for a
funther 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 legal problems of housing segregation, offers a
limited expenment of the effects an ghetto residents of changing their environment.
The program provides for applicants to be moved with govermnment subsidies from
public housing 10 better housing in the ¢ity itself or in the suburbs, Measuring certain
crucial behavioral responses 1o these moves provides the data for a natoral experiment
where the "control™ group moves from largely segregated pubhic housing to beter
quality but sull segregated privaie housing within the city, while the "experimental®
group moves from segregated public housing to integrated private housing in the

" suburbs. Program participants were not purposefully selected for city or suburban
housing; when a house becamg available, the next person on the list was contacted and
offered the shelier. The two groups are very similar in socic-demographic
characterisiics.

While there are some minor problems with the study and resulis should be accepied
with cautionary warnings, James E. Rosenbaum’s evaluation of the pregram produces
some interesting resulis, Compared with city movers, significantly more suburban
movers were employed, 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 additional services, this program has uncovered capabilities of these low-
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income people that were not evident in the city.” Interview comments from
participants also murned up very positive atlitudes about the suburban moves. Qne
saidh "[Living in the suburbs} made me feel that I'm worth something. 1 can do
anything [ want to do il | get up and try it." The Gautreaux Program provides an
opportunity to see some clear-cut positive effects of changing the environment of low-
income people.

PROS

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

By dealing with the gencral influences that promote at-nisk behavior a broad approach
such as this has the greatest potential for large impacis, Just as the great gains in
public health came from eliminating the sources of infection frem the environment
ruiiier than dealing with the disease or sympioms, we believe that a necessary part of
an intervention which would have societally significant resulis is to deal with the
environment which promotes at-risk behaviors, Essentially the approach we
recommend differs from more narrow inteeventions only in that it includes steps
designed to deal with the "negative aniecedent conditions which create vulnerabilities”
in the words of Resnick and Burt, by reducing those antecedent eonditions and
consegquently the "vulnerabilities™ before they ocour,

8. This general approach does not preclude inclusion of specific pregnancy
Prevention inervenuions,

While envisioning a demonstration which is aiempting 1o reduce the root causes for
the adoption of risky behavior we recognize the need {or more specific programs that
attempt o deal directly with those behaviors. Adoption of this option for a general
approach does not prechude adopuon of any or all of the more specilic approaches
recommended by the panel,

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

Just as training seems to be more effective when it is felt by the person 1o be relevant
1o his or her life, specific pregnancy prevention interventions should be more effective
when youth are prepared by their experiences 1o be receptive (o the message. Being
10ld there is an opportunity cost associated with garly child-bearing will be more
gffective when the wrper of the message believes or feels that it is true. This belief
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needs to be inculeated by their life expenence and consequently their attitudes about
themselves.

B The demonstration need not involve additional cost,

There are a grea! deal of resources being expended on the components of this
demanstration now. We see the need not as additional resources but better
coordination and, most importanily, focusing of resources so that they have the weight
sufficient to make a difference in a neighborhood or community, We would use
available programs and new imuatives, like enterprise zones, whers possible as
foundations for action. We would 1ake advaniage, where possible, of similar
community development demonstrations planned or in progress. However, if the
general approach were implemented more widely following a favorable demonstration
nhase, addivonal resources might be needed.

D. It is likely that foundations and other private entties would be interesied in
forming a coalition with the federal government for this initiative.

Many major foundations are interesied in at-nsk youth and community development.
They have already begun to think in twrms of an approach that is comprehensive
across a number of crucial services, that integrates and coordinates these crucial
services, and tha! saturates 2 Jocal area with the kinds of services the area needs for a
real difference in living standards and future development. The Cleveland
Community-Building Initiative is an example of an approach similar to the one we are
advocating. -

E. This approach would be in line with the growing consensus regarding what is
neesded to 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
imporance of the environment. "Our decision to focus on settings reflects the panels
appreciation of the profound influence that context has on adolescent behavior and
youth ... The lack of atiention 10 setiings has resulied in concentration on individual
adolescent behaviors and categorical programs such as teenage pregnancy
prevention... Because these problems are interrelated and have common prediciors that
are largely environmental. more comprehensive inegrated approaches are needed 10
reduce the exposure of children and adolescents to high-risk sewtings... The categorical
focus on individual behaviors has been largely ineffecuve because behavior is the
result of individual and group interactions with the environment. Sustained attention
paid 1 reducing the risks gencrated by these settings is virually the pre condition for
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achieving widespread reductions in health - and life compromising behaviors.”

Wiiliam J. 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 coniext, and the laner has genenally been ignored. This is a
good tme 1o right the balance, to extend understanding, o acknowledge and elzborae
the pervasive influence of contexts or settings, Second, the role 5 setting plays must
actually be seen as twofold, and thus, doubly imponant it influences the development
of a person over tme, through experience, socialization, and exposure in vatious
contexts, and it also interacts with that person at any given ume in influencing the
specific behavior that occurs. Third, i is evident that there are large variations in rates
or levels of health - and lifecompromising experiences and behavior associated with
different contexts, especially for differences that relate to the lovel of povernty (for
example. rates of school failure and dropout unproiecied sexuval intercourse,
aggression and violence, and drog and alcohol use)...policy efforts w prevent or
ameliorate bad outcomes (such as school failure) are clearly more feasible and more
likely to be efficient when argeied toward changing coniexts or settings-using what is
known breadly as a public health approach-than when targewed 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 execuie.

B. It would require the willing participation of many federal agencies,

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

B. Areas of program overiap would have 1o be dealt with, possibly through
legislaion.
E Although costs of the demonstration might be met through better coordination

of existing resources, if successful, wide replication could involve
substantal new expenditures.

Implementation Plan

There are various approaches all incorporating, organization of a public/private
initiative 1 plan a demonstration, pool resources. select one or more demonsuration

1
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sitzs, manage and monitor, evaluatz, One specific varfation;

1) Develop a public/privaie partnership with leading foundations with an interest
in the problems of at-risk youth and community development,

p3 Commission papers that: pull together what is known or hypothesized about the
root caoses of the behavior of at- risk youth; based on that understanding
presents one of more comprehensive inervention strategies that could be
implemented in a community or neighborhood; identfy existing resources that
could be used 16 meet the specified intervention needs; and identify additional
resources Or inlerventions that would be needed, if any.

3) Distribute papers w0 1 panel of appropriaie policy makers, adminisuaiors,
community leaders and academic experis.

4} Convene a conference with the goal of approaching or reaching agreement on
a demonstration iniervention and agreement 10 ¢oordinale resources as dictated
by the intervenudon design,

5} Establish a cooperative decision making and coordinating entity of panel
members or representatives (o sclect demonsiration sites, and to implemeny,
evaluae and administer {or monltor) the demonsuration.

6} Maimain interest and momentum by involving the original panel as advisors on
a contpuing basis. ‘

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

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

Few studies have been conducted in the area of neighborhood effects, and data and
methodology have varied greatly among these studies. Research in this area has been
recent and has stemmed from the reopening of dialogue regarding an "underclass”.
Defining the wrm "underclass” has been controversial among scholars and has
increased the difficulties in operationalizing definitions for the study of neighborhood
effects, William Julius Wilson (1987}, one of the first scholars to reexarning the issue,
defines underclass as the "heterogeneous grouping of families and individuals who are
outside the mainstream of the American occupational system. Included in this group
are individuals who lack training and skills and either experience long-erm
unemployment or arg not members of the labor force, individuals who are engaged in
sweet crime and other forms of aberrant behavior, and families that experience long-
wrm spells of poverty and/or welfare dependency”

Theorists on the topic of underclass have been placed Into two categories:
structuralists, such as Wilson and Douglas Massey, and behavioralists, such as Isabel
Sawhill and Ercl Rickens (Prosser, 1991). Strucruralists theorize the problem of an
underclass as derived from societal forces that limit opporwnity for neighborhood
residents (Prosser, 1391}, Behavioralists associate the causes of neighborhood
detesioration 1o individual and group behaviors (Frosser, 1991). Within these two
divergent theories, definition of an underclass can be categorized in three ways: (1) a
geographic concentration of individuals with similar characteristics; (2) the prevalence
af behaviors in a given area; and (3) the persistence of these behaviors over time and
aCr0ss generauons (Prosser, 1991).

In efforts (o empirically test hypotheses on the underclass and their neighborhoods, the
aperatiopalization of definitions has varied due in pan w these different theoretical
approaches. Definitions for lesting have been arbitrary and to some exient diclated by
available data (Prosser, 1991). As 2 resull, estimates on the prevalence of underclass
persons or neighborhoods remain dramadcally different from study to study.

By focusing on the controversy of underclass definitions and prevalence, many of the
approaches 1o the study of underciass neighborhoods have emphasized the
determinants and analysis of underclass, spacial concentration of underciass behaviors,
and intergenerational tansmission of underclass behaviors. A list of key theorists and
researchers in these areas is included in the appendix. While these issues are relevant
o the undersanding of neighborhood cultere, these studics do not directly addeess the
effects a neighborhood has on an individual's behavior,

Relatively few studies have focused specifically on the influences and effects of
neighborhoods, Theoretical studies include: Douglas Wolf, Rebecca Clark, and Vicki
Freedman (1960) who conduoted 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
Marunez-Vazguez and Rubin Saposnik (1990} who analyzed a contagion model of the
underclass. )

The existing empirical studies have applied and iested some of the theoretical models
mentioned above. Jonathan Crane (1991} tested his epidemic theary of neighborhood
effect on een childbearing and schoo! drop out. Mary Corcoran, Roger Gordon,
Deborah Laren, and Gray Sclon (1989) swudied the effects of family and community
background on men’s economic statss. Most recently, Rebecca Clark (1991) applied a
maxie! of the epidemic theory 1o test the neighborhood influence on school drop out
for male youth, A final study conducted by Mary Corcoran examined three theorstical
models including the epidemic theory to test the impact of family and neighborhood
factors angd will be available in February, 1993 (Prosser, 1991},

Theoretical Studies

"

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

Wolf et al. (1990} focused their study on three theoretical models. Prior 1o specifying
these models, Wolf et al. (19%0) addressed numercus definitional and conceptual
issues critical to the development of empirical neighborhood swdies.  These issue
were raised through a review of the lierature available in 1990 which, as previously
indicated, was not focused directly on the hypothesis of a neighborhood effect. Wolf
et al. (1990) infer that such research had not been conducied due © the lack of
theoretical models designed (o reflect the complex and interactional relationship
between an individual and their neighborhood.

The issues raised emphasize the process of measurernent. Measurement igsues such as
the definition and prevalence of an underciass have already been mentioned, however,
Wolf et al. (1990} also point out that "it is difficult o describe the underclass as a
whole and simultancously 1o identify the individuals who constitute it”, Another
measurement issue related to definition involves the arbitrary line between behaviors
that are persistent versus temporary in nature. The muludimensional aspects of
underclass definitions has also been ¢ited as 2 measurement issue leading Christopher
Iencks (Wolf et al., 1990} 1o define three distingt categonies of undenclass: an
economic, a moral, and an educational underclass,

In addition to these definitional issues of measurement, Wolf et al (1990) identfy
three criteria areas effecting measurement. These areas include income-based,
behavioral, and [ocation-based critena.  In identifying income-based measare for
studies, researchers have argued that the underclass and their neighborhoods should be
distinguished from the poor and low-income areas. The official poverty threshold is
the most widely accepted and utilized income-based measurement, however, it does
not reflect the duration or the social context of poverty {(eg. some graduale students,

10
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farmers, and long-term AFDC recipients would all be classified together), and

therefore, does not serve (o differentiate among poor and underclass groups {(Wolf ¢t
al., 1990).

Behavioral criteria seem 10 most clearly distinguish the poor from the underclass by
the manner in which the behaviors are not in conformity with mainsiream social
rorms. Examgles of such behaviors include high incidence of crime, wen pregnancy.
child abuse, joblessness, dependency on AFDC, substance abuse and others, As noted,
however, such behaviors may pot necessarily apply to a group and an individual
within the group simultancously,

Location-based ¢niieria focus on "poverty areas™ or spatial concentration of poverty
{Wolf et al., 1990). Census tracts or zip code daw are often used to determine high
concentrations of poventy. Some researchers such as Sawhill and Rickeits have
applied other critenia to their location-based measurements to define underclass
nighborhoods. 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 idemtify underciass
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 arcas based
on geography without taking into account the social coniext or culture that transcends
geograpbic boundanes.

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

With the acknowledgement of these definitional and conceptual issues, Wolf et al.
{1990} approach the development of three theoretical models by examining the
cutcome of high school dropout bebavior. These models are based on the basic
premise that the decision 10 drop out of school is influenced by two factors: (1) the
number of choices available at the point of decision and, (2} the nawre 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
infarmation, (2) influencing the preferences of an individual, and (3) effecting the
rewards or sanctions of various choices.  Wolf et al. proposed these mechanisms as
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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, mamely, the
residents in the neighborhood. Wolf et al, (1990} nowe that the issue of identifying
theoretically relevant atiributes 1o specify a neighborhood is not problematic in this
particular model since data describing the high school drop out rate can be clearly
specified.

The preference model hypothesizes that the manner in which an individual ranks
his/her preferences of available choices is influenced by the observable behaviors of
the residents inn the neighborbood. Wolf et al. (1990) relate this model as most like
the contagion or epidemic models. The benefit of this model is the acknowledgement
that concrete financial cost-beneflts are not the only influences on behavior. The idea
that the observable behaviors of one’s reference group can influence the desirability of
various outcomes is further suppored by Moffit's (Wolf et al., 1998} model of welfare
stigma by the notion that stigma can become an influental 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 is,
however, that it does not take intd account the degree or the duration of exposure to
these reference group behaviors.  Similarly, other problems with the preference model
relaie 10 the changing environment and the quesuon of how malieable one’s
preferences are 10 the environment. Once preferences are formed. some theorists
argue that it is not clear the degree 10 which preferences can be influenced or changed
{Wolf et al., 1990}, Child development studies on the relationship between
gnvironment and nature as well as studies on resiliency corrently indicate that
preferences and wndencies are quite malleable, especially in children (sce earlier
memo on child development).

The reward and sanctions model hypuothesizes that an individual’s behaviors are
influenced by the rewards and sanctions imposed on that individual by their reference
group {eg. peer pressure). In consideration of peer pressure, the individual does not
change their preferences (as in the preference model) but act according to the pressure
of their peer group. One of the difficulties with this model involves establishing an
empirical specification distinct from that of the preference model (e, capturing the
sometimes subtie differcnce between influence and pressure}.

Of these three models. Wolf et al, (1990 identify the information model as the most
scientifically rigorous model and describe the other two muodéls as weak because they
do not have a “clear-cut relation w model specificauon”. Wolf et al. (1990) also poin
out that these three models are not mutually exclusive and that empirical models need
10 be developed o tuke into account more than onc statisucally distinct mechanism,
Another key element miséing from these models is the question of how 2
neighborhood becomes "bad” iniually (Weolf a1 al., 1950}
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Many explanations for the cause of neighborhood decline have been provided by
theorists. Wolf ¢t al, (1990} identify the mechanisms of "exogenous shock” and
selective migration a8 the most common, however, the dynamic relationship berween a
neighborhood and the residents through the course of change is less emphasized yet
considered an important mechanism for explaining neighborhood declines.

Wolf et al. {1990) describe the interdependent or interactional effects that a
neighborhood and the residents have on cach other as 3 “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. (1950} see the ideal model as taking these dynamic and
interactional mechanisms into accoumt yet raise concermns again about the method of
defining or quantifying such quality-orienied issues, They credit Crane with most
closely addressing this "quality” issue in a neighborhood effects model. Relating to
these model specification concerns, Wolf ¢t al. (199Q) raise the guestions that since
"models are typically estimated using daia representing a distribution of neighborhood
quality, are the implications of such a model yniform across neighborhoods
differentiated according to quality?” and "do the findings from a cross-sectional
relationship representing the effects of neighborhoods on individuals, have sensible or
sven plausible implications when embedded in the dynamics of neighborhood
change?”. _ :

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

It does seem reasonabie to conclude that models in which neighborhood
atributes influence their individual residenis’ behavior may have subte,
possibly unexpected implications for the feedback of individual behaviors onto
the neighborhood comextis of future decision makers. Models which average
over a broad range of neighborhood atuibutes may not be uniformly applicable
to that range for purposes of prediction and forecasting. Hidden interactions
and unexplored nonlinearities may undo the researcher’s atiempts to marry the
cross-sectional and dynamic perspectives in a model of reciprocal associations
between neighborhood atiributes and the behavior of the people that inhabit
them.

"A Contagion Model of Underclass Neighborhoods”

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

In specifying a model. several basic assumptions are addressed. These assumptions
begin with the definition of neighborhood. Martnez-Vasquez and Saposnik (1990)
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emphasize that a neighborhood is defined more by its function than by a geographical
or physical characteristics, however, they contend that the less communication and
education of the individuals in the neighborhood, the more overlap there will be
between functional and physical neighborhoods. Other factors considered influential
include net income available for purchase of ordinary market commodities and a
complex commodity representing "social standing”. Both the individual’s contribution
to social standing and the contribution by other members for the individual are taken
into consideration as well as the price or opportunity cost for such contributions.
Personal interactions and feedback among members of the neighborhood are taken into
-account through the inclusion of social standing in the model formula. Social standing
is also assumed 10 be a characteristic of other factors such as the relative degree of
isolation from other communities. Therefore, changing of behavior as well as amount
of cenain behaviors in the community.

Marunez-Vasquez and Saposnik (1990) anempt 1o take into account various reasons
for which underclass behaviors begin in a neighborhood such a “a generalized increase
in unemployment or the suburbanization of jobs, changes in the reward structure of
criminal activity, changes in educational quality and achievements, or changes in
government policies, such as welfare programs”. The main objective, however, is to
address the issue of growth of underclass behaviors in a neighborhood. In efforts to
achieve this objective, Martinez-Vasquez and Saposnik generally account for both the
underclass and "conventional” 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 vanous aspects of an individual's decision making process. Another issue,
although one that Martinez-Vasquez and Saposnik (1990) attempt to address is that the
analytical approach to migration flow is accounted for in a rather mechanical manner.
They apply a simulation approach to try to explicitly incorporate the dynamic
complexities of neighborhood concentration. The assumptions are similar to the
assumptions previously discussed except that in this sumulation, it is assumed that the
individual will compare the value of their various choices following four different
action patterns. These four actions involve the individual choosing to: (1) remain in
the neighborhood and participate in conventional behavior, (2) remain in the
neighborhood and participate in underclass behaviors, (3) move to another
neighborhood and participate in conventional behavior, or (4) move and participate in
underclass behavior.

In summary, the critical point of this theoretical model involves distinguishing
between conditions that cause underclass behaviors and the mechanism that cause the
concentration of these behaviors, itself, to be an influential factor in further growth
(Martinez-Vasquez and Saposnik, 1990). Also, the consideration of the dynamic and
interactional factors between the individual and the neighborhood that include income
opportunities, social standing, and opportunity costs becomes critical while assessing
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both the susceptibility and frequency of contact 10 underclass behavior.

Empirical 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 theoretical approach by arguing that the underclass behavior
grows much like an infecuous disease (Martingz-Vasquez and Saposnik, 1990) in that
as a neighborhood declines in quality, sharp increases will oecur in the probability for
individuals to display underclass behaviors {Crane, 1991). The basic assumption
underlying his mode] is that these “infectious” behaviors are spread through peer
influence. Crane looks for critical levels of incidence. He argues that the incidence of
problems "move toward equilibrium levels™ bug once the incidence reaches a critical
point, Crane conwends the spread of incidence will "explode”.

A community’s susceptibility to the spread of behaviors is based on two conditions:
(1) the degree of nsk factors that individual residents present, and (2) their
suscepubility to peer influence {Crane, 1991}, Through his review of the literature,
Crane finds that adolescent bovs, panicularly poor urban boys, are more susceptible 10
peer pressure to pasticipate in antisocial behaviors. In addition, s theory argues that
a pattern ¢of incidence is found in these susceptible communites. Crane contends that
two distributions occur with the first distnbution including those neighborhoods which
arg poor bul have not experienced a epidemic of the probiem. The second
distribution then includes all the "underclass” neighborhoods. Within these two
distributions, Crane argues also that soctal problems will not increase or decline at a
constant rate but will increase significantly at the botom of the disiibutions as a
result of higher prevalence.

In terms of methodology, Crane {1991) uilized a data set not ofien vsed. This data
set, which defined geographic units as neighborhoods and provided characteristics
regarding the individuals, was collected by the Census Bureaw in 1970 and made
publicly available through the Public Use Microdata Samples (PUMS). The
neighborhoods in this data collection were not idemtified but 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 proportional in size 10 census tracts {(approximately 4,000~
5,000 people). Ne socioeconomic or demographic data was used 10 define these areas.
Crane examined only teenagers living with their parents. Since Crane's model
assumed one-way causality and "made no adjustment for a simultaneity effect, Crane
could not conirol for the effecws of 1weenagers who moved our of their parents home.
Although this exclusion is a weakness in ihe model, Crane asserts that estimates would
be tiased upward. Teenagers were also excluded on the basis of two data-cleaning
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criteria and those with inconsistencies were left out. The 1ol number of 16-19 year
olds was 113,997 (56,233 females). After exclusions, the sample size {or the study
totaled 92,512 for schoo! drop out and 44,466 females for chiidbearing analysis.

Crane uses a piecewise linear logit model 10 estimate the neighborhoods effects. The
index Crane uses for defining neighborhood quality is the percentage of workers in the
neighborhood who held professional or managerial jobs (% High Suatus).

Crane found the pattem of neighborhood effects to support his ¢pidemic prediction in
both black and white groups. A sharp jump in probabilities at the lowest range of the
disuibutions. Hispanics revealed a pattern of linearity. For blacks, the very worst
neighborhood was more than 50 tmes greater than the effect in the middle (The ratio
of the steep slope 1o the flat slope is 52.7). For whites, the neighborhood effect was
15 times greater below the critical point.  For hispanics, the pattern of increase was
approximately linear across the endre distribution. :

In a sub-group of the largest cities compared o "other places”, Crane found the level,
the absolute level, and the raie of mcrease in drop out probabilities below the key
point 1o 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 iL

For wenage childbearing, evidence of an ¢pidemic was also seen for sub-groups of
black females, black females in large citigs, white females, and white females in large
cities. However, the increases in childbearing probabilities wene not significant.
Crane argues that the pattern of results could have been sensitive to the scale of
measprerment and that the nonlinear pattern suggests a neighborhood effect did occur
in the worst neighborhoods. Crane ties these effects to social interaction within the
neighborhoods because of the strikingly sharp increases in probabilities and the fact
that these increases ocour at 3pproximately the same place on the distnbution,

Crane {1991} discusses, at lengih, the' many biases related (o this study including
sampling bias, measurement error, specification error and endogeneity bias. However,
he emphasizes the effont to structure the analysis so that estmates in the overnall
neighborhood effect and the relative size of the effect a1 the bottom would be biased
downwards. The exclusion of certain 1eenagers from the study i identified as the
most important biasing factor. Since these exciuded wenagers would be
disproparuonately school dropouts and teen parenis, Crane argues that the net biss
would be downward, and therefore, resulis would be probably conservatve, Despite
the numerous potential bias, Crane holds that unless the net bias was upward and very
large in underclass neighborhood specifically, “the basic findings of sharp increases at
the bottom of the neighborhood diswributions in the largest cities is valid”,

In conclusion, Crane (1991) calls for more research on the epidemic theory. He states
that the data needs 0 be updatzs, additional models need to be formulated, and
altemnatives theories for explaining the resuls need  be developed and tested. While
acknowledging that the research is o limited af this ume (0 make policy
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recommendations, Crane identifics two policy intervenuons suggested by the epidemic
theory, First, neighborhoods that have already been effecied by an epidemic should be
given intensive services and have large investments of resources in efforts 10 raise the
equilibrium levet above the key point on the distribution. If the equilibrium level is
nol raised above this key point, intervention efforts and resources are lost. From this
inplication, Crane contends that the best approach 1o resources allocation given the
current sitwation of limited rasources is to concentrate resources in fewer places. Once
low equilibrium levels are atiained, resources should then be transferred o 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 10 keep the equilibrium levels low, Resources for preventionthen,
should be spread ot 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 dawa from
ti » Panel Study of Income Dynamics (PSID) 10 investigate the effects of family and
community background on men’s economic states, The P3ID is z longitudinal study
that began in 1968 with approximately 5.000 families and family members have been
reinterviewed every year since 1968 {Corcoran et al., 1989 The sample that
Corcoran et 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
dawa for the men during childhood. Corcoran et al. use 2 regression equation 10
analyze the data with family income and community background as the gutcome
measures, The hie cvele stage of the individual and general ume effects such as the
business cycle are comrolied for. Background vanables include a set of income
variables involving family income and family "needs” (ie. welfare receipt,
unemployment rale}, race, and parents’ education,

Using coefficient estimates, results showed that sirong negative associations occurred
between all outcome variables and the proporuon of years the family of origin was
below the poverty-related needs standard, Substaniis! economic disadvaniages werg
found among black men, men from lower-economic famibies, and men from more
welfare-dependent families and communities {Corcoran ¢f al., 1989). Neither parental
education nor community background appeared 10 effect economic status, however,
Carcoran et al, argue that the {indings for community background may have been
related to a grossness of geographic definition for which community variables were
measured.  Other poengial biases included concerns regarding reasurement bias and
the possible omission of vadables. Corcoran ¢t 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
wcreasing so fast that it threstened o enguif three-guarters of the city by 2000,
“Traditional piecemeal ways of addressing the plight of the poor had faiied 1o alter
significantly this increasingly grim picture. ' What was neaded was a larger strategy, a
long term, comprehensive plan that wounld maximize the impact of available resources
and create new synergies -- by linking nromising programs in an integrated approach
to addressing the needs of wrban families,”

A comprehensive study of Cleveland poverty neighborhoods had shown a common
thread: detenioraung social infrastructure. The study went on, as many have, 1o point
out the relationship between deteriorating social infraswructure in communities to lack
of support for family structure and a consequent deterioration of both family and
community. This analysis suggested thas weating dysfuncuonal family symptoms was
to fight a losing baitle, and that another approach was appropriaie: focusing resources
on community development wherein poor families resided, what they call a
Community-Building Initiagive.

Five principles guided the Commaunity-Building Initiative:

L Cleveland’s plan must be comprehensive and integrated,
2 Strawzgies should be wilored 1o individual neighbiorhoods.
3 An individual community’s strategy shouid begin with an inventory of s

assets, not of its deficis.

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

3 This approach should be wested over the next few years in three pilot areas and
carefully evaluated before any auempt 1o iransplant it 10 other Cleveland
neighborhoods.

What this means is a comprehensive program that includes:

I. Investment in the targeted community’s jobs base, housing, commercial
reinvestment, and all those community development areas baving w do with the

economic hase.

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

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

3. Health care as 2 key © school and work performance in include rehabilitative
services that will help disadvantaged or disabled individuals mi.egrzte into the
community’s sconomic network.

5. Haman resource development through job training and other forms of training
designed to connect individuals 1 opporunities and community needs. This
also includes enhancerent of critical family and parenting skills that produce
children ready 10 leam and develop in school and later in the labor force,

The Cleveland approach emphasizes use of programs that have already been proven
effecuive in other contexts, and development of programs tailor-made to handle
specific problems in the targeted areas. 1t recognizes the plight of many poor urban
acighborhoods that have been passed over as the econory that once used to recruit
from their labor markets has moved on w the suburbs. A prime goal of the approach
1s 10 reconnect poor neighborhoods to the mainstream of the regional economy.

It is obvious from the ambitious goals of the Cleveland Community Building Initiative
that virtually every community resource has a role 1o play in the overall scheme:
health, education, welfare, housing, law enforcement, community development,
economics, commerce, and many others, requining 3 coordination and ntegration effont
made up of a number of Federal, State, and local government and private forces.
Clearly, the mechanisms for that coordination have vet 1o be developed.

A senies of projects in Bridgepon, Dayton, Lide Rock, Piusburgh, and Savannah,
sponsored by the Anmie E. Casey Foundation, and called New Futures, is based on
similar philesophy, but is more speciiically focused on the needs and problems of
youth. New Futures works on the assumptions {among others) that the problems and
risks experienced by disadvantaged children are inteerelated and must be addressed as
such, and that educational, health, and other services are fragmented and do not fully
meeat the moltiple needs of many children, snd thersfore must be wruly and effectively
imegrated.

New Futures rejects the notion that nothing can be done about the plight of poor
children’s academic and later work performance because there are 100 many factors
beyond the control of the relevant institutions 10 the community. New Futures is very
clear that “the failure of community institutions 10 do what they can do to equip
voungsters with the expectations, opportunities, supports, and incentives they need 10
become aspiring, responsible and successful adulis” is the proper focus of solutions o
the problems of poor youth. Community institutions “have real power to create
environments that actually shape the valoes, self-esiecem, expectations and behavior of
at-risk youth, in spite of persisting social and economic variables. In a sense, the New
Futares strategy presumes that the shapers of community institutions have a choice,
Institutions can either reinforce social and economic disadvantage by communicating
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{through their policy, practices, and structures) low expectations, negative labeling,
cultural bias, and Umited opportunity for those at risk.  Or they can address these risk
factors by creating countervailing environments based on the premise that all young
people are able and are “entided’ 1o succeed.”

Since fragmentation of services is a major cause of ineffective youth service, New
Futures places a great deal of emphasis on requiring that “panticipating communities
organize and maintain a multi-sector, politically empowered “collaborative’ 1o mnidally
plan and then (o oversee the City’s at-risk youth reform agenda”™ and then, through case
management, (o encourage suff "o integrate multiple resources, supports and services
t¢ more fully address individual needs.”

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

20



DRA FT July 27, 1863

ATTACHMENT C

There are very many Federal programs alone {not counting State and local ones),
covenng a host of areas that could be appropnriately targeted on a local community in a
demonstration such as the one contemplated in this paper. One of the critical planning
phases of the contemplated approach would be 1o obtain a fuller and more detailed
undersianding 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 hsted below. In addition wo the familiar programs such as Aid-to-Families-
With-Dependem-Children {AFDC), Child Support Enforcement, Job Oppornunities and
Basic Skills Training Program {JOBS), Head Swant, Low Income Home Energy
Assistance, and Child Care, Community Services Block (rants, Foster Care and
Adoption Assistance, there is an extensive list of ACF service programs that give an
idea of the diversity of needs covered:

Comprehensive Child Development Centars

Child Development Scholarships

Child Abuse Stare Grants

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 Granss
Temporary Child Care and Crisis Nurseries

Child Welfare Services

Child Welfare Training

Adaoption Opportnities

Drug Education and Prevention for Runzway and Homeless Youth
Apu-Drug Programs for Youth Gangs

Abandoned Infants Assistance Program

Emergency Child Abuse Prevention - Substance Abuse
Family Violence

Developmental Disabilities Swate Grants
Developmental Disabilities Protection and Advocacy

Quiside of ACF there are also a large number of relevant programs such as the food
programs of the Food and Nutrition Service, health programs covening a nember of
diseases and pathological conditions {both preventive and basic care}, education and
training programs for all ages, housing programs that provide basic shelier, encourage
home ownership, improve basic housing stock of 2 community, programs that improve
the area's economic and physical infrastructure, its law enforcement capability and
transportation facilities, The hst is long and vaned and nowhere near complete. This
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ireatment of the resources available for 3 community is meant 10 illustrate a litde of
the range that cowld be drawn upon for demonstration purposes.
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Title I: Prevention
Minar Parents

-~ No one under the age of 1% will be eligible to receive
AFDC as a case head. Minors will be expected to live with their
parents or in other supervised settings. Good cause exceptions
will be permitted.

Paternity Establishment

- States will be required to establish as many paternities
as possible at the time of birth, regardless of welfare or income
atatus. Voluntary in-hospital programs and civil procedures that
offer multiple opportunities for veluntary consent will be
strongly encouraged for all cut-of-wedlock births, The benefits
of paternity establishment will be emphasized, including the
restriction of most government benefits in the fubture to those
with two legal parents. A media campaign would be used to
disseminate thisz message.

- No ¢hild born one year after the enactment of this law
will be eligible for AFDC oy other federal benefits until
paternity has been ¢stablished,

- In cages where paternity has not been established, mothers
will be expected to cooperate in identifying the father, and a
presunptive determination of paternity will be made at the time
of application, except in cases where ths putative father, upon
notification, appears for a blood test and an immediate hearing
to prove otherwise.

- Emergency assistance will be provided in cases where the
determination of paternity is delayed for reasons beyond the
control of the mother.

- Exceptions will be made for cases of rape, incest, or
endangerment ©f the mother and child.

& New Social Contract

- All parents applying for AFDC will be reguired to sign a
contract specifying the types of assistance to be provided and
their chligations. Asgistance can include job placement,
education, training, child care, social services including family
planning, and community service opportunities. Obligations can
include a commitment to participate in an agreed-upon plan of job
search, training, drug treatment, parenting classes, community
service, and deferred childbearing.

-~ States that do not live up to their part of the plan will
be reguired to provide benefits without obligations. Individuals



that do not live up to thelir part of the plan can be sanctioned
{denied benefits).

- Sanctiors will be imposed on the whole family. In cases
where this endangers children, they will be placed in foster care
or in group homes.

At-risk Teenagers

~ All schools receiving Chapter I concentration grants will
be required to establish, in conjunction with the Public Health
Service {(?}, school-based or school~linked health clinics that
provide couselling, health screening, and family planning
services to adolescents.

-~ Qldey welfare recipients who began a welfare spell as a
teen mother will be recruited and trained to serve as counsellers
and aldes in the clinics as part of thelr training and community
service assignment.

- Funding for these services will be provided so that they
can be made available free of charge to everyone attending a
Chapter I concentration school.

- Support will also be provided te nonprofit community-based
organizations that establish innovative programs that use peer-
group activities to fosgter responsible attitudes and behavior
among this group.
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- Economics, January 1993), Bradley Feliow Charles Murray discussed the development of
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Welfare and the Family:
The U.S. Experience

Charles Mur ray, Amevican Enterprise Distitisle
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F&fter describing the development and dimensions of the ‘A’nwr‘mm
welfare sysiem, this paper explores the selationship of :ih-gms‘u?my w
welfare. Alternative measures of itlegitimacy are df&ﬁifssf;*f!- he |i;
fationship of the welfare package and the illegumacy ratio s exam ;;m
over time and ageoss states, by race. A bivariaze relaniouship ?f wttare
and illegitimacy exists among whites, but not among hi;h:kh: fjin;lr;i%
blacks, 2 strong cross-state selagionship exists between t..fm_;} ub tst
black population and the illegimacy rano. The relations z:j; s m{ :;ié
persisting after controlling for a vanety of demographic and exono

yvariables, and persisting across ume.

1. Ingroduction

In the United States, the relationship of goverament wellars prugmm}
v she family became a subject of contruversy shortly after the passage o
the first federal welfare program, Aid o Dependent {:h! dren (now known
as Aid 10 Famities with Dependent Chitdeen, AFDC), An asde to Frances

Perkins, one of the architects of AFLIC, Franklin Letano Roosevelt’s see-

serary of labor and the first woman cabiner member, spelled ot the cruy
of the controversy thar has remained 1w thos day:

{Perkins] felt the Children’s Burcau fet her dows on the gn}wm{;ﬁ
for aid to mothers with dependent ci:}:;ldrem Si;g maintained t ;;u ;.1;
always thought a “dependent mother” was a widow with sl bv}u

dren oF one whose husband had been disabled inan industrial acc <;1‘{t
or onie who had married a ae'er-do-well who harl deserred hee or hit

My thanks to Gary Becker, Seymaur M ety and I
comeents on eathier drafis of this article irproved it greasy.

Seymour Martin Lipset, arwd Prougla Mics, whosy

3225

the boutle. She said ic never occurred 10 her, in view of the fact tha
shie'd been active in drives for the homes that wok care of mothers
with legitienate children, that these muthers would be called “de-
peadeat”™ i the avw fepislation, She Blamed the huge legithaacy
rate asmong blacks on xid for nusthers with dependent chifdren,
( Louchhenn 1983, p- 175§

Duoes the sxistence of wellare undermine marriage and the fanmly? After
mate thas 3 hatf-cemury of the U.S. experence, the answer is still incom-
pletely wruderseooad,

The general public believes in such a fink because rwo kinds of widely
recognized data support it Quantitatively, che ol welfare package has
buecome nwse generous over the last severad decades, and illegivmacy has
become more widespread during the same time. That the 1wo phenomena
ave Iinked seems too plausible to require more prool. Qualitanively, many
women cauglt up in the system opealy suate thar the lisk is real. Ghien
this is captured in print journalism or in television programs. Bill Moyers’s
$236 L85 special on the vanishing back family is one of the best known.
Bt evideuce is nor imiteid o anecdotes, A recent survey of 149 Chicago
wellare mathers found that 67% believed thay recciving welfare “has had
a neganve sffect on their family Hife.” The specific comments were sbout
a5 exphicit as it is possible to be: “Public aid made the problems with my
elder girls worse,” as onc respondent put it “If they kaow shat they
wouhdn't gee na help, they woulda'tbe having all these babies. | have tried
tetiing them o wait uotil they get established and marsied, bur they dont
isten 1o o™ (Popkin 1990, p. 681

The reason for the repection of the Yink by many academicians is based
su1 thee bedief that che United States! system of AFDC provides a natral
sxpursment for tosting the propositon that welfare is linked w0 family
breakup und that the results of this natursd experiment fil 1o confiom the
hypothesis that a link exists, Daniel Vining, Je., put the case most explicidly
in vesponding 1o Gary Becker's Treatise o the Family:

The wide varianion w levels of welfare payments across states provides

a ratursl expertment by which to test Becker's madel. In paniculas,

Saunhern states provide a level of zssistance to families with dependen

children which is less than half thar of the rest of the country. . | .

Amd yer, despite the Jarge differendal in welfare payments hetween

the South and the rest of the country, the black ilfegitimacy ratio in

the Scuthern saates s only slightly lower than in the rest of the country.

L is thix stple fact that underlies and explains the results of eve

craysectiomal cconamcersic wst, however complicated and sophisti-

vawed 1s specificaston of Becker's thesis, ag least with respect w blacks.

f Vg 1983, o, 107]

i J9RS, David Bihwood and Mary Jo Bane published 2 paper entivied
SANC Tipact son Paaily Seawture amd Living Arrangements,” which
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expenditures of $182.6 billion.' This discrepancy, a substantial $55.3 billion,
is explained by a variety of education, housing, and jobs programs that do
not seem to fit 2 common understanding of “welfare” and by a patchwork
of other assistance programs that have changed from year to year and do
not lend themselves to consistent statistics over nme. Simtlarly, the an-
nualized expression of welfare payments shown in wble 1 is a minimal
hgure, excluding Medicaid, housing subsidy or public housing, and sup-
plemental food, energy, or other forms of assistance that might or might
not be available to a given welfare recipient. These ambiguities explain
some of the reasons why the U.S. welfare state is subject to such widely
varying descriptions as too stingy or lavish and why different analyses can
show welfare budgets as rising or falling. Much depends on which programs
are included or excluded.

Figure 1 shows the nature of the change in terms of the total funds—
federal, state, and local—spent on public aid per capita from 1930 to
1987. The effects of New Deal spending on public aid during the depres-
sion are obvious, and so is the steep rise in real per capita spending from
1965 until the late 1970s. Spending continued to increase in current dollars
through 1981, bur it did not keep pace with the high inflation rate during
those years.

The relationship of 1.5, spending on public aid to GNP has varied
widely over the years, as shown in figure 2. During the depression, public
aid spending was in excess of 4% of GNP. Then it sank to less than 1%
during World War 11, where it remained until the last half of the 1960s
when it began the same decade-long rise seen in the previous Agure.

The changes that began in the 1960s were accompanied by an increased
value of the welfare package. The average AFDC payment in constant
dollars had been rising slowly in the 1950s {up 11% for the decade) and
somewhat more rapidly in the first half of the 1960s (up 9% from 1960 to
1965). Then in the last half of the 1960s, the average payment rose by
24%. Furthermore, entrely new benefits were created during this same 5-
year period. The Food Stamps program began, providing cash-equivalent
coupons for purchasing food. Medicaid began, in effect providing free
medical care for welfare recipients. Public housing became much more
widely available, as did rent subsidies.

Esumatng the total impact of these changes on the income available o
AFDC recipients is problematic because their availability was not uniform
nationwtde. In some states AFDC payments increased more than in others;
Medicaid was not immediately adopted by all the states; public housing
was virtually an entitlement in some cities and entirely absent in others. I
will return to the problem of valuing the welfare package later; for now,

1]

' The two tables are shown in U.S. Bureau of the Census (1991}, tables 576, 580.
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FiG. |.—Real per capita public aid expenditures, 1930-87. Taken from U.S. Bureau of the
Census, Historical Statistics of the United States (Washington, D.C.: U.5. Gavernment Printing
Office, 1975), H32-47, and Searistical Abstract of the United States (Washingron, D.C: US.
Government Printing Office, various years). :
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Fic. 2.—Public aid and the gross national product. Taken from U.S. Bureau of the Census,
Historicul Sraristics of the United States (Washington, D.C.; US. Government Printing Ofhce,
1975), tables F 1-5, H32-47, and Statistical Abstract of the United States (Washington, D.C;
U.S. Government Printing Office, various years),
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Foble 2
Landmarks in the Development of the US. Welare System

1935 Carestion of Aid e Fanuilties with Dependent Chatdeen {AFURC), Aid o dhe
fimdigent} Aged, anid Add vo she Blind

1937 Hoosing At amharives beginaing of public housing

1956 Passape of Erssbifiny Insuranee Fm ETS

R Sustes authorized wowe AVDC for §:;s;i$£¢:& with an uncmployed Labes (APDC-UP

1964 Fond Stnp progras: begins

tass  Aledicad lufgim ) i
167 Ergishasion perovis welfare cocipionts ta kcep ‘;ms ol their AFIW beacfns alale
w«ar%iag and athorizes feads for day care for welfae mothers whio se sosking

s i 2 pebanaining progman:
g Sopreaw £ sk down cligdalioy restrivsions oo AFEE D wonen Bving whb o

¥

Y Supreme Coun suikes dosn T-year wate resitloncy reguisoments for wellase
ehigibilicy

W !rgiﬁatinn :El?hﬁm& <hild support enforcement provisions

1981 € Bnnibus Budger asd Recomailiation Acy digherns eligibilicy for AFLC

1'HIE 1 epistation anables farmer wellare rocipients to keep Modicaid and child cane
wanits alter loaving welfare; also introduces possibithy of eventead wink

w#;:ﬁ;wmriie!\
" - s e b —— ——— i e m——— n S e b s -

a reanonable benvhmark estimate is that real beaetits rose om the onler of
- 1000 during the Tast half of the 19605, depending vu Jocality.

The jovrease in dhe monctary value uf the welfare package was ot the
sl change, Bowever, towas srguably nor even the most imporenu. in a
viattety of orber waprs, AFTKS i pastoulas and swelbiee 1 gesesal swere
trarsformed, Table 2 summarizes the key cvers.

Eimnil dhe 1960, American wellare swas stignatived not ondy in dhe public
e baet aperationafly, The AFLY mother was wibjers wo a vanicty of
rosrictions, Firsg, the pecipiont was in faet always a sl narried couples
were not eligible for AFDC payments. Porthormore, she could not Jive
with a nan, She could not hold a jol. She msight have to wait thouglh a
restdency period before becoming eligible for assistance. Her casewarker
was ax much an enfarcer of the rules as & source of gaidance and help.
i}miﬁg she 1960, 2 o these restriesions were relaxed o elinunaned. In
1944, dederal laiw was changed o permis AFDC payments i fansilies with
an unemploved faher, Eventually, hall the states sdoprdd this option. In
1906, the Dieparoment of Health, Education, and Welfare issued guidelines
forhidding av-home eligibiliey chacks, and the proscription on wellare re-
cipients living with men was cifectively repealed. A year later, Congress
epacied legislation peomdtting women to keepa portion of their camings
fieun jobs while continuing to receive pavdal benefies {also known as e
$30-assd-a-third nde 3.7 o the sexuyear, 1988, the Supreme Court formally
stnuek dosen neseeiusthe-fewese eigibilitg westeictionss, b 1968, the Suprene

7 S named becase the law pennitied AFDC recirssts w0 keep the fiest $30 of
earainges with ne redacdon o Hw berel Therealter, the Besclt was vedaced by

L2 e every 13 sl arpmngs,
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Court ended this burst of welfare reform by striking dows state residency
requirements for welfare eligibility. Table 2 shows how these thanges fit
in the overall development of the welfure system since the New Deal,

These legat changes were accompanied by a change in the recsived wis-
dom regarding welface in academic and policy circles. By the end of the
1960s, the man in the street mighs continue 1o think that welfare recipients
were parasites and loafers, but a cansensus among academics, policy experts
poversuent officials, and Supreme Court justices was pressing for welfaze
to be seen as wright and welfare recipients 1o be seen as peopic who were
mnacene viciims of circumnstance. Advertising campaigns for food stamps
were tnstiuted to combat the Jingering impression among potential recip-
seats that there was something demeaning abous accepting government
asastance. A new phrase came into vogue—“blaming the victim”to
characterize argument suggesting that some of the problems of paverty
and dependence could be auributed to some recipients’ own behavior.

Buring the 19705, the regulations involving child support were tight
ened (1974), making a common-law husband mors responsible for the
support of a child of his companian. During this &watf . the increases
i welfare benefiis stopped, and inflation eroded the purchasing power
of previous gains,

Praring the 1980s, two tmiportant reforms were enacred, The first was
part of the Omnibus Budger Recanciliation Ac {COBRA) of 1981, The ace
tightenid the eligibility requirements of AFIXC in several ways, cutting
off everyone whose gross income exceeded 150% of each state’s “need
standard” and establishing 2 $75 maximum on work expense deduttions
and 2 $160 maximum per child on child-care expense deductions. Further
the OBRA amendinents applied the $30-and-a-third rule to net rather tha
gross carnings and cur off benefins altogether aftes four constcutive months
of employment inv any 12-month period. In 1988, 2 second major piece of
fegislation was passed. The immediate effect of the bill was to qualify
AFDC women for a year of Medicaid coverage and day-care benefits after
geuting J job. The longee-term intensions of the bifl were to link welfare
to work. The legislation was widely referrad to as a “wockfare” bill. In
reality, the main intention of the bill {laosely specified, with wide latitude
for stare-by-state discretion and no guarantees of Funding ) was to provide
weltare recipients with opportunities for job training and placement, leaving
open the possibility of removing from the rolls recipients who failed 1o
cooperate in these efforis.

Hi Review of the Technical Evidenice for 2 Lin& ixtw;zen
Welare and Family Structure

tn the 1960x, doring the same years when reform was most vigorous,
twa developments among American families began to cause great con-
sternations; a sudden, rapid rise in divorce, and 2 sudden, rapid rise in the
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m::_xir.é of chilifren born L sgle women Both of these vends con-
virend theatgh the 19705 and 1980x, eading (o the emergonce of Jarge
cechieal Tieratime and o the oxpended compoversy over public policy
that comtinans 1 this day. The Badiogs oi sy eof shose besoes are
veviewed in e arricle, The mosCimpottant omission is porfiaps the gues-
g of wellare dopendeney and its etlects on child casing ”ﬁ:m subseyquent
GUpTEALoNS. Thiv article Tocuses {assead on e H.emsw:%w_:,v_.;m weblare wy
Losimatioss and mainteamive of maditional teosparom frnatfres.

A Miaziral } dinmiddistion

Rlany of the culy steadies of the vtfeces o welfare o Lanily srociee
focrsed it ianital dissolorios, In the 19605, it was widely argned that the
wellare swsem enconraged men 1o leave the bandly. The rasonale hekd
e, becanoe APDC benefits were available exstusivedy 1o siogle womes,
caring bt destitute fashiers could ofien rexsonably ms:a_”x._w thar the best
wore tr presvide for thir Pastlies was we leave the bnse-—in w.?.q ﬁiﬁ_u, :,m.
FIFA seerctary ander Nivon, Eli Richardsan, 3 prama B incenuve
beny the m:ﬁwwhmu of Tamities (Schram and Wiseman, 19881 A ma;mnx.”m‘:m
Whis st huasd bren one of dhe chiof reasons for amending the Secial Security
Avt in P9 sos 1o permide states to provide AFDC 1 two-parent funilies,
the wrcalled AFDC-UP (for Unerploved Pagene) aption. As of 1987, 26
contes and the Biistrict of Columbia had availed themielses of dis opuion,
T tepes of evideage pertain w tlix ixsue, (e ivolees the w:,:ﬁ.;_ fone
deney of welfare o encousage masial divolunon; the Qwﬁu ivelees the
_é...‘mwa etfeets of ATDC-UE wirhe eegand to marical dissolugion.

Wedfre and Movind Fssohtian in onerad

O of e Tirss scholarly attempts 1 derive guantitatve estimares ol
shie efeges uf AFDC was Homyg {1974)] who feand 2 strong relatremshp
berween die sive of AFDC pavinents and maritad dhinsndution, _wu/w,m G
90 and 1970 cenmiss dats, Hondy reported that a 10% morease g the
AFPI aipend could be expected e produce oy .m:,ﬁa.xu Wz( 1he AT wﬁ.u
recipient tate of approdionately L% for the nonwchire population ard §9%
fon ahe whiee populnim. Shondy thesealter, Reows sl Syt Amwmmw.
Cntrighe and Bladras (1976), asud me:m.r aned Goldtarh {1976) vm.m,_%m%a
snadyses conchuding variously that beneti rates bk seme eflect o ww_:m
W ,:.ﬁ::._i.,, aned o pepariage, bur pot on the swinbes o propostinas
o somens whies were singke brack ol i amide dd, Fhachens {E9) wﬁ,vﬁm.ﬁ_
ass ceonauetrie asalyis of resuarrage deoiions ated ?Ex,m a A,.mw:m“za.;m
apact, pusting his findings intoas ove wative ﬁv_,_zxu.”e” i Alivsivappt, with
it ey Bawe ARDCT pagpirents, were to addoapr Mew Yo L' v ¥ fatph jray -
ey, then the prodability of 3 Missinipps woimans ey ,ﬁw:rm
doop o 30w 1L Palu {1979, using mari) ,_wﬁmur:mzﬁ arid reni g
it v bl arsed the NMatienal Foagitadinad Sunev e hic daty
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base, lound sirong relationships with wellare recipiency on both counts,
fr noar of these studies which found effects on family dissolation did the
authors argue that the mechanisim leading 10 marital breakup involved the
caring-but-destitote father who fele foreed o leave for the good of his
family. Rather, 4 simpler phenomencn seemed ta be involved, whereby
higher welfare payments marginalized the role of the father and made him

e dhspensabde.

Liing Welfare 10 Prevent Marital Dissolution

Other sesearch has divectly eddressed the isue of whether providing
support Ly ovoeparent families can avert mariual dissolution. The begt-
knows and most exiensive of this research was part of the Income Mainte-
nance Experiments that were conducted in several cities in the United
Seates n the varly 19705, The results were considered 1o be among the
most politically damning of any of the negative outcomes of rhat farous
experiment. In the New Jersey site, black family breakup was 66% higher
in the experimental than in the conwol group, while white families shoswed
ses cliect (Bishop 19801 In the Denver and Seaide sites (SIME/DIME),
dissolution was 6% higher for whites receiving the negative-income-tax
{NFE) paymenss than for those who did not for blacks the hgure was
2% {Groenpveld, Tuma, and Hanaan 1980} In one expeniment, Gary,
no effert was observed-—apparently because the recipient couples were
under the impression dhat il they sphit up they would lose their paymems
{Groeneveld er gl 1980,

Recently, Cain and Wissoker (1990, p. 1,268) have reopened this issue,
conchuding that Vthe daa from SIME /DIME do not demonsueate that an
NIT pragram would werease mariaal breakups among married couples
with children.” tn their response, Hannan and Tuma (1990) just as luly
argoe that their lindings stand, [ ol nor vy o adjudicare the complex
techiseal fssues the authors dispute in the 79 pages of their exchange,
Fheee wiporeant difforences Trom the inttial SIME/DIME amlyses are
that (s and Wissoker Bimited thete anadysis to couples writh childien;
pooled duts on blacks, whites, and Chicanos in analyzing time variaion;
snddssold e comns of dhigsolations, reconcilations, and remarriages rather
thast adjust them for length of exposure. The debate remains unresolved
as of this weidag, Presuniably, the dust will sele evenrually.

Schram sad Wiseman {i988) have recently added o the literature on
this sopic with an exanination of the AFIXC-UP option. Using stae-by.
stawe ddota for 1980 and lnroducing comrols for payment levels, racial
compusition of the popslation, and focad unemployiment, the authors found
st dhe exisence of the AFDC-UP program had » stadstically significom
cilear o increasing the proportion of children who are recipients of AFIYC,

The srticle dhat argues nust sweepingly that welfare does aot have an
ellevt o veniad headship s Darigy and Myers (19843, The usefulness of
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the ardiele is diminished by its use of a variable o denote the “auractiveness
of swelfare” dhan consists of the eativ of AFDC paynients to the expected
panadite male iovome, which s defined as “the product of tha group’s
probability of being employed aod the income received if employed ™ This
variable, which is wsed as 2 mzasure of the auraciveness of welfare aver
e, igrmes foad seamps, Medicaid, housing subsidies, and all other forms
ol welfare, 1 alse hightv sensitive both e the wends in real wages and
i unemployment during s prrtod, Usigs tins meaare, st vuhiors fhad
that the stoacih eness of wellare decBues from 1955 un) 1980, most sharply
during thy pariod 1987 w 1973 The authiors conclinle from theis analysis
e vhe incidesce of female headship deives the level of AFD benehits,
s thie oeher way seound. Bt i mpossible to evalnate thiv canclusion,
esevpt to note that & relies on 3 weasure that shows reaal wellue benefas
devieping s 19662 prrspestive unigque m the lrenoue

L . E

£, iﬁz‘;;iiiﬂzm‘y- o
Hegitinacy as 3 phenomenon disanct from Mgl parvnthosd” was
gy igmeened il die orid- 19805, As part of his bugey Froatise an the
Fanady, Becker {1981 kamally modeded in cconopienic worms the mech-
anisis sehereby welfme might be expected o ncroase Hlegithmacy and
voncleded tha “the grewth of these Poelfare | progeans m rovemt vears
T lip eomteibuted 32{'.&'25}’ 1 the sharp growtlnm the ratie of dlepitnane w
Legitimate b th rates sive the 196057 { Becker P81, p 97}, Munay {1984}
argerd that & combination of changes & welfare beeelits, wellare ehyibility
podes, aned eomemporancous changes In educational and law enforcemen
pobic ies had alfected the cafeulations of young men and wemen wowvays
that vuuld explai increased dllegitmacy raios Bur ae da tiae neiher
Becker nor Mursay condd point o a body of vesearch divecily veribying
their vationales for the fink. The few studies thae had wouched on b il
tegitimacy e had argued, though incanchusively, that mo effece existed
(Moore and Caldwell 1977; Moose and Burt [982), Seven snuchios thar bave
addressed thiy issue subsegquently me sonuarized belos.,

Ellveood and Bane ( T9RS )

Fhe authers used theee separate muthods for eséimaring the relationslip
of welfare 1o Tamily siouennre, nsing sate-by-state dasain cach caser (1) a
Fne series analysis of welfare benelits and fanily siucrave to sex whether
clinges t family structare were groestest i staes whoe the changes m
benelit level Tiad been vrearesy; {23 a crosseseciionad salysis compuaring
diverce rates of women with and wihou clublien, o «ov wlether bngh
Fenelit ovels led o comparatively high divarce mres among women swith
children: wnd £33 a coss-sectional analysis based an the ditfermyg probas

Bifiste e pesvs ntptes Hur g wonnan will in faet eollece AT 3 be bicones
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a sin gle musther, to see whether, in high-benefis states, those who are most
I:Ict:l}* ta collecy also have relatively more divorces or snmarried births
Elbwoad and Bane fouwd that, by methods 1 and 3, hig!z benefits ied‘tu
a substantial increase iny the proportion.of single women who lived inde.
pendently—in low:benefit staes, they tended 1o l;;quu;&ma&_wub;p;;em
Ihey found evidence by all three methods that a modest relationsh exists
beivzen divarce of women with chidren and high benefit rates Bf.)lt the
louml’ only slender evideace, and only via method 3, that higi} bcncﬁ:);
alfect egidmacy. The effect they found amounted to pérhaps a5% in&reas
in ihr:* sumber of single wothers per $100 increase in monvhl AFI)("?
benetus, ! i
The analyses which the authors considered to be most impartant invalver|
method 3, which employed the Survey of Income and Education (SIF.)
Their procedire in effeet used women with 2 low piobability of receiving
?wzz(‘in.} s a vontrol group for those women who had a high pmbahiiitg
ot reeciving benefis. This was intended a5 a method of compengating {n};
wamcnsured ditfercnees among the states. Their method invalved 2 two-
stage procedure. dn the st stage, a linear probability regression was run
foe all indepradent female heads in the sample. The dependent variable
was 1 binaey variable indicating receipt of AFDC in the past year. The
zsz the coetiicients from this process to estimate the probability of A?Ug
reveipt, i she were 1o bocane a single mother, for euch person in tiai;:
samiple. i the second suage (regacding specifically the analyses of illegini-
miacy ey used as the dependent variable a dichotomous variahle wi%?z P
value of ane if the woman were both never-married and 3 mother. and
wro otheryise. The dependem variable is 3 rate-based {or fcnéity»iz;scé}
mwsevare rather than a ratio-based measure, Then, along with 2 vector of
comtral vatiables, the authors investigated whether the measure of welfare
benefi, 'ciz;ize.;g alone or incorporating the probability of welfare receipr
was staestically sigmificant. lnall ¢ i i i *
For the :)v{‘f—titie com parisoni if;: sazjgzagr:i:::mt?ﬂimd‘ -state cer
irison, - state-by-state census
data for 1960 and 1970, using & model ineorporaung the birth rate for
uninried mothers as the dependent variable and, as independent variables
# vector of contral variables and & measure of welfare benefiss. Once agzin,
none of the analyses revealed a significant selationship betwesn Jevel of
wellare benetits and illegitimacy. The authors emphasize the consisten
of the results across methods and across masy diffecent ways of specil iy
the madels. ! Ty

Wir.‘rf'gard{’n (1988)

Phis sudy was 4 time-series analysis also employing Grangers (1969}
procedure, which is based on the concept thar variable X may be said to
ciruse vasiable ¥ if present ¥ can be beer predicted by using past values
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of & ¢han by not doing so. The author proposed a model in which the
e ginal bencli of the AV program i vivwed as 3 finear funcrion of
the meas ¢rde payment pes revipient, the pusztber aaf clufdecn per AFDC
family, the average hourdy camiags i rotail trade {as d proxy for eapected
faconse from a Jow-slal job), and o dichotomuus vasiable 1 Cprisenting
varving vonditions of AFDC availabiliyy, with 1947-68 coded as zero and
PR3 as one (based on the abrogation of the “man-in-hebouse” rule
andd the ability of welfare recipients 10 keep earnings from jeds, hoth of
which nwsl sfeet fn 1968Y, The autlior also o poraed vnemployment
paces (1o romove the elfects of Tabor arrcket condisons) and igged de-
penden variables (to capture unobserved influences an welfare dependdeney
sigh v changes in coliural astitudes ). Usiag nadonal data o die years
194783, the author cladmed strong eavpiricad verification thar AFEC ben-
efit Jevels atfert thy nonwhite itfegivmacy rarie. A dymvae simulstion of
the wpe suggested by Granger indicared dun about Balf oof the rise in the
semwhite legitimacy ranlo between 1963 and 1983 way be siribrued
the growth of AFDC net benehts.

Orrvwa (1 989]

‘The quthor used the “illegitimacy tie of birth o adoelesceonrs,” which
is cquivalent w what is more commonty caled the illegivimany rash, limited
jur this case to births W yorag women 19 years or yopnger. Using stites
by-state data for 1983, the anthor wited 2 mode] i which the ilegstinaey
ratio was the dependent variable. Independent variables were the AFDC
benebit Jevel, the AFDC acceprance rate, a dichotomons variable to des-
Hgrate 4ates with ATDC-UP, a measare for enforcement of child suppuore,
the poventy rate for children under 18, the unemployiment rate. and per-
centage o the population dist is black. The eesnlts shiwed that the AFDC
paymmrnt was signibeantly (g < 01} rebated 1 the eghimacy ratio for ol
wesen, This relationsbip was acenunted for by whiten Jswever, Ameng
bhacks, the refaionship was insignihvantdy inverse.

Boanstaon [ §938}

‘Fhis study contained the mos fully ex plivated theory of the relationship
between Hepinmacy and welfare. The awthor applice s Malthusian franse-
swork o the problem and brings a vanesy of cross-nationsd and histoacal
data wr bear, For vue purposes, the key poias involve the asabior'< eor-
poataticar of fabor niarke variables i the el el bare vame aoyubations
generate the diseiploved aod waparriagealde segments ol the sciety,”
he proposed, "white selfare vave wansfers pay sipgle snthethood subsidies,
Fhis creates a pesitive non-marital feriliey elfecr”™ {p. 18] The author
reateed the moded witht tve da sots (ate-fevel datn and the 1988 comus
Mablic Lise % Sample) and employed thiee Tevels of olwervanon {sde,
forcation within the stne roughly correspomding o the county, annd fdis
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vidual}. The models were tested with ordinary least squares, two-stage
feast squmees (for the state-devel data), and maximum likelihood peabir
estimates { s the fucation- and individual-fevel data), In the leastsquares
analyses, the dependent variable was nonmarnital ferglity rate for women
aged 15-19. Tor the probit analysis, the dependent variable was birth o
an unmar ried wammsan aged 19, The author claimed general correspondsnce
becsween his theoretical model and the emplrical resufes. Specificatly re-
garding welface benefits and illegitimacy, he summarized the results as
follows: “Chikibearing in 1979 to wnmarried women aged 1940 1980 may
have increased by 6% in response 1o a 10% increase in welfare benefis.
Ansong blacks, such an increase may have been 10%, Tt i important dhat
these findings are more or less consistent armong different independent
data sets”™ {p, 61),

Plotnick {1990) and Lundberg and Plornick (1990)

Plotick used dara from the National Longitudinal Survey of Yowth
{N1SY} for the period of 1979-84. Employing logit cross-section and
discrete time barard models estimated separately by race, the suthor found
that che welfare guarantee bore a significant, positive relationship 1o the
hikelihood of premaritaf childbearing for whites. For blacks, an index of
stingency of the states eligibility rules for AFDC was significantly neg-
ativily related to presvarital childbearing. For Hispanics, none of the state
webare policy variables was significantly associated with premaricat child-
bearing. The author discussed possible reasons why his resuls are at vari-
ance with those of Ellwoud and Bane, suggesting as 2 hypothesis that the
relationship has changed in the 19805, The findings of this paper weet ™
extended in Lundberg and Plotnick (1950}, which found thas the bevel of
wellare henefits is positively and significantly related 10 the probability of
soers out-ul-wedock birth for whites, bur not for blacks. The same analysis
fened that losg-terv opportusity costs weré a significant factor in reducing
ehe probability of pregaancy among whites. The opportunity-cost mode
didd not £t the data for blacks, nor was there evidence that the generosity
of welfare played a sigaificant cale for women in the black sample. .

Duncan and Hoffman { 1990}

The authors nwodeled the decision to have an out-of-wadlock birth as a
wenager's comparison of the pet attraciveness of the welfare benebs
available to her of she had 2 child, and the econvmic opportunities available
te her if she did not, using a variable estimating 2 young woman's inceme
at age 26 if she Jid not have a child out of wedlock. Data were taken from
the Panel Study of facome Dynarmics { PSID). The authors concluded that
that “AFIXC benefit fevels have 5 modest but statistically insignificant
positive effect on the incidence of een sut-of-wedlock births, whereas
futnre cconmssic opportunities have a larger and sutistically sigaificam
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negative eifecr™ {(p. 530). They als found signibcant cfleces from low
coonaniiv status, parcntal receipy of APDIC, andd Hving in the Nortif{:‘aﬁl
e Plesrth Contreal repions, even alter conrolling for vomomi pprrumnes,

A, Hovemasr, wnl Wolfe { 1990]

Fhes sl s mrodetod the desision o give binh ac unwed WORALCTS and
then, having given birth, the devision to apply for AFDC benelits. Uat
were taken frows dhe PSID. They found that die probabilizy of wen out-
of-wedhuck birth was sigmificandy inversely celated w low sicloecononie
catus and miother’s educational staimment and significantis direcdy welated
1 paivial separations, pareatal rf:uw'risgc,' years living in :?fe: standard
nictrapolitan saddsteal area {SMSAL, and lvemg‘it‘!&ck. char'th!t}g wetfare
benefies, the coptficiont was sot gatstically significant. lis angainede was
sich that "2 20 percent increase in welfare generonity awioss al staees
would increase the probability of seen bisths by nealy 18 peecent

(p. 13y,

1V, An Exploratory Lok at the Data o WHegitinney,
Wellare, and Race

Eah of the studies summarized above is an attempt e apesationalize
s portion of the clephant thas constitases the welbare /ileginancy
consndrm, Yer Bllwood and Bane, Duneas and Hottian, and An et al.
founst no sigeiticant effect of welfare o Mlegidmacy. wlwu:a«_\’Q’Emg:ztden,
Qgwwea, Bernsum, and Plotnick did find significant elfecrs. The purpose
of thse Tollowing is to augment these frdings by opemng up the data W
ensiny FNSPECtion. )

The discussion takes the genceal form of exploratory daty ulysis
{EDIAY, identified wmon closely with statisician foln W, Tukey (Fukey
1977}, swho argeed thae sociad seivaass shosudd come w !fw Jasa w3 3
physicist tests 3 prectsely specified theory but a8 2 derecuve exanines the
seme of 2 eoime, Te o that, he urged, researchers must vay intueorely
chisce 1o the dara—titerally fuoking av the ccaneeplows, the bistgrams, he
outhurs-—i 1y 1o tease out the anderiying paterns, This approach s
eraplogyed hege aut of 3 genesal povition thar the :u‘!t!;t-:mumi pewet of
suantisstive methods i the socisd saences bas uewl“rlppm% the capacity ot
social scicntiaas o aperatunatize those modebs renfiatically. The i, i;z:fit«':li
siemiints and sochdogists in particular are wo quick w trea the variables
availible 10 them as adeqaate reilications of the vonstrt they ave s
i, Seme familia sxamples are the teaments of poverty amd hneam-
plovrnont, where soctad scientists use my munber below the pevorty baden
1o represent “the state of being withow the means o ive 2 mesdess b
decent existepce” and use the Pepartngn of Labor's m;f*m;’iifaynwm rate
for *the state of wanting to work but being unable w fii?ti a jode” 10 the
PHANEHE RN, the vaniable Cwalfare beactius” prosenis sinpihas p;’nbfcu'n‘%.

Woella The Blaited Seaos 523%

tu arucles employing such measures, the discussions of measarement error
and idiosynerasies of the dara base are sxtensive; discussions of what Hey-
best Costiner called “epistemic” error—ihie difference between the opeeas
tiosal ssure being used and the consteaer that lies behind &t (Costier
197§ )--ate virtwally nosnexistenc .

And yrtsuch discrepancivs besween construct and operational measure
ae ofien so paping, in such important ways, that the entire analysis is
threatencd. In this sense, the aricles deseribed above are, ultimarely, un-
interpreiable. For example, Doacan and Hoffman’s procedure for con-
structing a vayiable estimating she alteenative to wellare in the form of
espected nconmie as age 26 is both sophisticated and Ingenious from a
statiwsival standpotat It seems fair to say as well that it remaing an open
yarstion whether the varisble they constrscted bears any resemblance o
the way a reenage girl from the inner city thinks about her future economic
epportunities—tait the assumpiion that it bears nos only & resemblance
but indeed is a quanthatively accurate representation of the perceptions
of a wenage girl from the inner city is the linchpin for the analyses and
vonchisions that follow,

The use of auny independent variables that are supposed to be serving
as “eomrols” poses similar obstacles to tnterpretation. Fiest, there s always
the guestion of whether they are in fact accurare represeatations of rhe
ing they are suppused 1o control for. Does, for example, the “order in
which a state rached the Eqeal Rights Ameadment” {one of the control
vartables in Effwond and Bane) accurately capture an aspect of the political
euvironment within the state? And once dhat question is answered, there
is anather, equally problematic ane: Does the control variable refer 1o
sume condition which, if not comralled for, would distort the relationship
being tected between AFDC and illegitimare births? Juis seldom remarked
upen that 2 “conuol” vanisble may as easily mask an authentic causal
redationship as feveal i, by svaking up variance tha is appropaiately ac-
counted for by the independent variable of cavsal inwerest,

Such questions apply to the choice of variables in any analysis [including
the snalyses dhat follow), but the peint s that they do indeed represent
chesees that cannot be aken Tor granted when contemplating regression
resutes. At the eod of roall, dhe reader has lintle more than « beta coefheiont,
of meeblenudic real moaning, that may indicate that a relationship is sta-
tistically significant b othersise gives him very little 1o build on.

The prrpose of the oilowing i to provide 3 more visual and inwitive
basis fun imiiﬁrﬁ;mdfng what has been ﬁ&ppenirlg miﬁegilzmacy and wellare
dhuring the Tast 3 decades in the United States. Unless otherwise specified,
afl cabsequent data in the text and figures are drawn from theee producis
of the LS. Burean of the Census {1975), Startstical Abstract of the United
States (vaviows yrars), and Ciry and Connty Data Book {various issues);
and from the Nationad Center for Health Stagstes” annual publicatian,
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S Murray
Vital Statistics. The discussion focuses on illegitimacy rathet than 1:1‘.1:-i1;1l
Jdissolution as being the family-formation phenomenon most closely linked
i Jow socioceonomic <lass (Rabbins, Kaplan, and Martin 1985; Abralanise,
Morrison, and Waite 1988) and therefore putatively most likely o be af-
tected by changes in welbare benehis.

A. Longitudinal Trends in ULS. Hieginmacy

“Ihie frst ditlicultv in assessing the relationship of wf'lf:nc 0 illvgitim;w_v
lics i undersianding what has in fact been dhe _n‘t:nd n the leluclmn ol
babies born out of wedlock, For whites, the pieture 15 elatively uncom-
plicated, as shown in digure A .

The feribite raw of single white women (number of |)|r.1h:; per 1,000
le women ) and the illegitimacy ratio {the proportoen of five births that

sing . ‘ :
vomen } have Loth risen since t9a0, with ihe trendd Tes

(LT Ry iill];l{‘ hY
nl'}\'illg [RATRTERATE IL','\\ .“'l ‘ﬂlld(‘"L ) .

For blacks, the story i< not only complicated but lnpparcntl.y cantradic-
oy, Compare the trend Lines for whites shown i ligure 3 with the trend
Bnes for blacks shown in higine 4.

The Black illegitmacy ratto, which began ata much highm base than
the white tatio, rose rapidly from 1965 to 1974 atd has conuneed a \I(‘awt‘r
bt steady 1ise sinee then, But the namber of birntis per 1,000 black single
women kel substntally, especially from 1972 unal 1985,

“I'he reason for this peculiar contrast in trend lines lies in marriage patterns
among blacks, Beginning in 1965, the proportion of_black weomen ages
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15, 4. —IMegitimacy among US. blacks, 1960-88

15-44 whe were inarried dropped steeply from 64.4% in that year to 37.5%
by 1988, During the same period, the white proportion fell from 68.8%
to 58.0%. For analyses of the issue, see Espenshade (1985) and Schoen and
Kleugel (1988). The natwre of the prablem this poses for interpreting fer-
tility rates 1s analogous to that of mterpreting SAT scores during a period
when the pool of test takers is changing: Are the changes in the scores
due to dillerences in the population mean or differences in the pool? In
cifect, the denominator for the black iliegittimacy rate has been flooded
with black women who formerly would have been married. Do these
women, who tor whatever reasons would have gotten married in 1960 but
are failing, 1o pet marnied in 1990, have the same social, economic, or
cultural propensity 10 have babies out of wedlock as the women who
would have been single had the marriage rates remained the same? The
question has as yet no empirical answer, but it seems extremely improbable
that they would have the same propensity. A measure of illegitimacy rate
that is indifferent to changes in marriage rates seems desirable. Itis available,
i the finm of the number of illegitimate births per 1,000 women of child-
bearing age. ‘The vesulis using this definition of fertility rate are shown in
figane 5, alongside the rare for unmarried women. -

Using all black somen ages 15-44 for the denominator transforms the
prtnie. In 1960, every 1,000 black women of child-bearing age produced
33 llegitinmare babies, This figure had risen slowly o 35 by 1968 and then
pemped w03 by 1970, As of 1988, it stood at 56. Thus the paradox: each
1,000 unmnarried black women in 1988 were producing fewer illegitimate
babies than they did in 1960, buca cohort of 1,000 black women of child-
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Beaning e was i {acy praducing 23 mose Slegitimace babaes i 1988 thaa
& sinnthar vohort 1y P60,

e geanelusion o be drawn from this caeraise iy that tineeenies analyses
i whicly thy depensdeny variable i the peobabilive of 3 black smnunud
wounai giving bisth w2 by we exovmely ditfwsle to hmerpoes. More
comrenedv, b gener dly Talling iegitiiaacy sate anwmg single back wonses
fronn §950 1o 1983 s nusteading tnsolar as fomplios dat fewer Wegitimare
babsivs pur population pait are being produced. The mwnber hus acunally
been tneteasing, Fually, it may be noted that the sovpest incsease in ferdlity
pate feing the volpost of black women of chitdbearing age as the dopors-
fator Y sscennreed in the period FB-22, when the expansion ob weltare
beetivs amd rights was st prososnead. This does et peove b case T
woelfare a0 cause, bua it is suggestive.

Whatt thes showdd s wse as the depeadom vartable? ¥e bane considerdd
Hieve possibiindes for expressing the exwnt of illegidmace, cmploying twvo
o sarore of fosr variables Dinds w iamassied weaen {83, bdis tonmarmied
womie (), wnmnded wonten sges 15 -4 (W) and maied women
s 15 49 EWL,). Theve meassies may be susmmanived as folloes:

Rate, verion 2 B2, —The fenibire rane of umanivd women.

Raie, sk J B 2001 w000 Hepitintae b peny 1000 wonnen
o chld-ben in;; e

Theratne B0 4 8) . Hopitinaee birdes o 1 proportion of all Iive
Births (she llegiimaecy samn),

$he meritc of the g aheraative svastes depend 1 part o whethes
shew e e !u‘ msed by on t’i'n\':‘nt‘(ii&uldl i e seres et [ e

Sl The Hmed Mates bR E ]

sectional, then cither the fertility cate or the ratio can be defended as the
mensurg of Chutce, I comparssons are being made across time, however,
the stmple Testility rate is BRely o be unuseful at best and misleading &
worst, for the reasons discussed above. Because the following analyses use
bath crosc-sevtional and tme-series presentations, they employ the ille-
gitimacy ratke, Ir would be desirable to rephicete the aoalyses with rate
data, using the cntire age cohort of women 25 the denominaror, but that
vk it be f(*?{ o ssthers,

. US. Longiaadinal Trends in Welfare: Natdoowide

Fhere are s many different ways of assessing the value of the wellare
package as there are ways of expressing the prevalence of legitimacy,
Figure & shows an approximation of four major versions of the welfare
;mt‘%ﬁﬁg& ) .

Uannt 1965, the wellare package consisted of the AFDC payment and,
for 2 compatratively small proportion of AFDC recipients, public housing.
In 1965, the Food Stamp program began operation. Ia 1966, Medicaid was
initiated. Nessher of these later programs went o every state immiediately,
so the bamp in the 1965-66 period is to that extent exaggerated. Use of
the programs spread veey rapidly, however, and was mandated nasionwide
by the late 1900s. Throughont the 1960s and continuing into the 1980s,
fureds spens on public housing and housing subsidies expanded. The overall
estiate iy thought 1o represent a conservative esumate of the average
package of braefirs, for reasons explained in the sores.*

P ¥he doliar vatue of AEDC refers 1o the average Gamily AFEXC payment. Food
starnps are calcolated for 3 family of four, assuming rhe standard deduction ap-
proguiate (o each year, The Medicaid valuation poses numerous problems. it one
sense, the value of Medivaid has been constant since 1964 inwg:r ay it provides
covenape for swhness, In another sense, the value of Medivsid has inereased as the
read vst of basic medicad vare has sisen. Moreover, hospitals end physicizns in the
19605 ofien provided free or cuterate <t 1o fow-inconie paticats, wheeeas such
practives hate subsequent]y becoe uncommon—Medicare is in that respect more
essential 1o Juw-jncome femilies now dhan it was when it was established. Yo
complicare nuers further, Medicaid bas 2o concrew value unless someone gow
sich—buy the widespread reports of AFDC recipients who are reluctant to leave
she rolls for fear of tosing their medical coverage {2 major argument in behutf of
the 188 wollare rl:furmllyill) suggest that the inclusion of Medaid is indeed &
magor fzotor aneng recipicats a:ﬁ presumably prospective recipiants in assessing
the wellare pachape. To sost Medicaid, for which shere are 3 variety of methods,
the figuree {fslifitt}‘& she procedure nwd by the GAQ when it was costiog out welare
[.\.u'k.zgvi i the Lae $970s, gnapning Medicald a vzbue equivalent w the costof 2
T gescrnnkent Blue Crens poliey—3$112 fmonth i 1979 delfars (Governntent
Avvountisg Oy 1980), The price judes for medical services was then used 1o
estimsaby changes i the cast of such o policy lor 1966-88. The estimated value of
Methieaid, espresasd in 8990 dollars, was 3185 in 1966 and had risen 1o $256 by
1988, Paraliel anabyees seere conduvied using an aliernative measure in which the
vl of Mleedivaid was assamed w be a consign, for which the 1979 figure {which
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The figure reveals one major source of confusion regmding dhe vends
i benetis. I one uves only the AFDC payment o seprovent wellave, dien
te can avcurately be said that the average in the 1980s had retecared 1o
1950s beoefu levels. If one includes all the maior elemenin of the wellare
package, thes benetits mcreasest raphdly during die deaade from 1965 w
1974, weneated i oreal value (though not i current dollass) thoeough the
rest of ghe 19706 and gone sBghtly dharing the PISOC emaining b appiox-
intels pwice the 10 level i real wim

The vlaimchip of illvgitinacy w this changing package of benetitg is
shown in hgure 7, whivh bighlights another source of ditfering interpres
tations oo seent history. B popubar ssed scholardy diveusames of dlegitimacy

- - A mmm ATa b hem A M R MM W e e b BTk AR e wwnm o R esiws em mTEe -

ey 1 $202 00 BP0 dolbars } was vl Uddag g conion ks so evagprone the
civase i benehts durisg she L Ball of dhe 1960, The serston dat was aconally
sl shows Bledicaid ag having s ssing valoe. Fach chader has disadvamapes from
a theswotical standpoln. As a pracucal nsavcr, nome of the analysos s materiafly
atfecemd be using one measure instead of the other, Visually, figures wsing e
ditfervas seastres o fndistingmidable, Cakeudeting the vadie of hoosig bonelins
pesey arother problem that has e sompletely satidaciory solution. Fapenditares
cur henising benehies for fow-incamn persons mwressed from $780 millioon i 3950
1 $15.1 bdlin i 1987, shinost a 20-Fald real Jusrcase during 2 periml wlhen the
total number of public assistanee recipients increased by 4.5 times. But housing
benutits are aot spread everdy amoog AV secigionts, In some Incabides, the
AV Levipient Bus vinmally o guaraseee of foee hausings tn other focalnies, the
bt are small oy sdropethes yvavaibabdle, Tl line for hussing in fig fis o rongh
wity of represcnting the role of the increased houshig benefies in sogaenting the
willare “Smwwdﬁ B nnpuies ta AFDU the same prapaertion of hossing expenditores
3 AVDC farnidies constitute as 2 proporsion of afl poblic asd eevipience, Ve seadaing
iaputed housing badpet for AFDU recipiants §5 dien ﬁmﬁwwxr by thwe number of
AFDR fanities 10 reach the figuie incorporsted i hig. b, The vadee of the ol
packape is cpsee ed to 1990 .me»mm.. The soad vsshmanes probabhe wedoreprosent
the contemprsrary vabue of the nkw.ﬁmm sd deyieins. The cmse of food stamps dsarates
ehe geweral sitnation: the figure veed 12 due cadeukanion is the faod sunp dllanene
bor 3 bruer- persots Tandly, &J«mnr overstas the vakue of fonsd seassps B Familios of
fewey thas keoe B the coleudation omits altogether any value §or det aber food
programs which are trgeted heavily ac AFDC families: Narional School Lonch
program, Schood Bseakfast progravs, Special Sehool Mtk program, Womgen- fnfaa-
¢ hildeen program, Child e Peeding program. Sumaret Feeding prograns, and
Needy Fedly Conmendity program. In the eave of houcding, i 5 1rue thar o
AFEH ] oo feL s _::_zrﬁ Mwnxwxvvwm. “x: __:A,_mﬁmm;xwv: fresy i REiiy vadrakhm
wf the nomerses spechib londs o senad sabaadioy, evscism sotdane, Jursitac
and Boasehold poesde dlow e, thar s acathalile i sty of die bogess olsies
whire the AR casehamds ave most dense, A fae Medicaid, one may vomemplate
the vost o replachigr Modicaid msorame for the Lamiles ) Rk i coners with
fomtitance Froo the private sectan Haviblibe acad], s wondd be o wmnligde of dee
connt oo Bhoe Coone Joor povvsnioment enplosevs, thie Dravis Ben thee v aheation aved by e,
For a sdineainionn of aes hestoad dvann svpinding wabuainn of welbae Lenelies, see
Saveding {3923, Vo disenssdenr of chooges fe aaeewide pposi see Mothn
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alike, it is sdfren noted that Ilegitimacy continued to increase in the 1970;
and 1980, even though welfare benefits declined in reaf value, As bgure
7 shows, this was indeed the experience during the larer 1970s. But in
tryimg dras a causal interpeeration, one must choose betwern two sets of
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assemsptions, The Grse sev assomes that {83 fessility behaeiva i highly sen-
sitive to sercmenal changes i benebits, pose o less indeperdently of
the eninitieg teend Baes (2) the bebaviowal resporses oeiuy with finde or na
Lz thoey aisd £33 voumg wonen aceurately and guickls b ount wisissal
mcreanes i welare acvording 1o chasges in the opanad price sndex.
Flicor IUmpLu0s geri ome to inerpret ligure 7 as evidense against
tink Brtwwen wellare benefits and illegitinacy. Aliesaativedy, vae way as-
ceeme that {13 seme lag tme grester than 2 weshs will oecur fwiween a
change i Besetits and a bodavioral response as vasaples as baving 2 baby;
{23 an odividual’s perception of chasges in the pead prices faps bedsind
chasges i sominal privess and (3 as sur-of-wedlock binhs Breveane wore
exnons, sany 9l the sociaf forces milioating agaiost illegitinacy, especially
woeial stigane, are themselvey redueed, afeceag subseguent 1zonds Fhese
AR, PTG GO0 10 RN it 0 very farpe imverease i beseins
datiog the Tt Bal of the 900s bad By ahe cnnl of tha deeade producd
a fagged, sharply rising tase o black sitegrincy, wrnd (it this conpinued
an the wamnal value of wellare continad 1o nise dudng the Las half of
the $950 e stigen agaiest baving 1 by o of wedhak costhniedd o
Jdimirish,

Whichever of these ovplatasions seems more pdasibde, fgore 7 acient
ssakes plain seby cormumenis de-series malvaes of wellare benefits can
prsduee o wifliciing resides, The spevibeatias ul the provess e o uciat.

C.HES Trends in Wadbae Hicgitioney: Beowerse-Sie Dafferences

W eomme e ihe topic of et oo state thikerenees wetfare bew
etirs, The Trrss spsestion 1o addross i Bose much diygrariy acngally exises,
B AFER S b is ssed @s the basis o the comguatisun, e diserepaasy
can be squite laege. To 1988, for example, dhe extienies weee Al with
an aversge payment of ST and Aliska, witht 5B enuie s g five
fold Bitterence. When other bemsedits me Tactasd fneo she package, the
dicrepancy closws, When the General Accounting Citive undernok such
an ardhosic for saban aess in 13 states as of 1978, the extemes w the
tradoads crminted of Fomisiina and Califorsa {Goveoment AcCaunting
Orflee 19801, The AEDU peant bora Ladhy fo S Pranceoo wa 265 LENCS
Uit of Mew € feans, Bug wikn feod stsagn, boosang sulwidies, sohoul
el aned Medioard were adided, the San Prancisco pakage was unly L3
gimes Tagpor dhan the Mo Oreans package. When diese packages we then
pas i o of dhie foeal economy, the San Francisver package provided an
brcomse epvalent ter 668% of die mediag bonsehohl incenie {51 Saw Fean-
civen, vhide the Mew {leans package prin ideed e dnconw cqurealent w
(5% o the Bew Oleans median oachobd income. Sune-by-aae dighe
enes i wellare Benetits Jo exisn, bar the magnimde of shoe differences
B \iiizim'i for \\'Etft‘f}' s'.ttj\'i:!}; vklilimit'm

f the absener of o detailed study of spedfic Tacalities, B s ditinalu
vav pcks wsse adont g seaebeestate sitlerenees o the el vabue of

welfare benefits, ‘The ditferences among the states in the nature of Medicaid
coverage andd differences among localities in housing benefits are ton great
1o estinsie satewide values of the total welfare package with any confie
dence, As 1 31 of geooral staternents shout between-siates differences across
war, i may be satd that (1) the ceifiog for benefiss {taken as a package}
rose sharply between 1960 and 1970 and fell almost s far berween 1970
andd 1980, (2) the floor continued 1o rise between 1970 and 1988, however,
falting shighuly from 1980 o 1988; {3) the range has nasrowed substantially
since 1970, Whea using AFDC payments xs #n independent vasable in
state-by-<tate analyses, it is mporiant 1o remember these changes in the
way that the variance of the welfare package bas diminished over ume. In
etfort, the variable has had diminishing leverage in exerting a cross-sevtional
eifect on sllegitimacy., - -

With these imitatons s mind, we may nonstheless examine somie dif-
ferences among states, The analyses that follow use statewide aggregations
of three varizhles: WELFARE, referring to the mean Eamily AFDC payment
plus the food stamp allaument for a family of four in a given state, RATIOw,
sefersing to die stalewide iegitimacy ratio among whites, and RATI),
relening 1o the statewide ilegitimacy ratio among blacks. Stewide ile-
gitimavy data are available for 34 states from 1954 10 1965, 39 stares from
1956 1o (979, and ail 50 states froo 1980 wo 1988, Complete bi-yearly data
froun 195488 were obtained for 30 siates.

The mostc prominent result of this exercise is consistens with the findings
of Urawa {1989), Plowick {1990}, and Lundberg and Plotnick (1990): a
between-states eelatiouship of welfare payments with ilegitimacy exisis
sng whites, but sot among blacks, An examination of the year-by-year
plots of AFDC payments and iflegitimacy ratios among whites and blacks
ehiciddates the reasons for this divergence,

Whites

Among whites, a stimple bivariare relationship berween che size of WEL-
FARE and die iHlegitimacy ratio in that state emerged during the 1960s
aued vonnmuand shereafier, diminishing during the 19805, Figure 8 shows
the nemd Bue in the size of the Pearson correlation cocthclent for WEL-
FARE asd RAIOy for the years 195488,

The sanple sizes are small, and the absolute magniwdes of the corre-
Lattney should therefore be interprered cavtiousiy® But the shape of the
trend Tine 1s inseructive. The basic point 1o be made is that there was ao
rebstionship betwern AFDO payments aad the dlegiimacy ratde in the

“The maiobes of wacs with legitimacy data in & gives yeue ranped from 35 in
che 1100 1o eoughiy 40 1 kate 1960< ami 19705, reaching the fult 50 only in the
9506, hmnplere data nver the entire period could be obrained for aaly 30 stares,
Crrreatioos based on these 30 states, not shown, produce a plot virtaally trdic-
Gugoishable Brour the onre shown in By, 8.
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P aral thar o sabstantial bivariate selationship deseluped rapidly during
he Fra0s, The relaonsiig remained fairdy constant during the 19705 amd
then atresuared i the 19805, This emergesce of a relationship during the
P40y and the atenustion of it in the 1IR0s is 4 provocative patters with
& varbery uf interpredive possibifivies, 1 shall returs it dhe discssion,

T imas'idc 2w womerete 1dea of Bow the stues e an :zycei an white
Hepitimacy and wellare paymenis, figure % <hows the seateaplos for the
et recena date, 18388, when dhe conelagion had asesgared 00 1,3, The
detied Hnes Jene the means for the teo vartables,

The Drowd geographical alservation to be drasen leam fige 9 that
the Seuith b been chancterived sinee the 1950 iy AFDC pavimens amd
awisfe Eﬂ:-r_ililn.ia'}‘ :J.iiiw then f;.n‘c ixeii’; u‘in'.lim‘;i wet Zn"inw the n..nimmi
aserape. Fhee o shap venmeterdintinetion fothe black eypeiiense o the
Sountdis as disessed bidow.

Pryare @ abso poims op 1 potemdad threat v interpresig, white illepitimacy
pathes arrens statos: Hspantc” 1 not 2 reetal categoriz ion i the natalny
data. Klost Hiispanies are chissifiod as white, s view of ths, Bois wonth
ot ther shaiag the Tae 1978 md 1980, Paow Muevieon amd Aviron
b lwg‘mm: i u;;ﬁp;\cumw uutﬁ{‘{_‘& izz ;tiezt\ of wcli.zw :zg;;grixl il]:'};iii:;tm;y\
with bebvae-averape welase payunmes ber ogaimacy s L above the
i)‘liiuli,!’ w%:;xx' FERCLEEN. bi'iiv s'im:;;;&‘:u I'n lln'm* fuir abadis ;lil Wie aevestsiet Do
st of e sttenustion in the Beaate conchitis of WL FARE el
RATES, stnev the Lo 19708 The obn o ll}'lu*ift;'\ix' s that the whise
B dor atates with rapisdly nvreasing Hispanic population< refleei the
Bidoo THeptiocy patio tha s chapwtenizad Hlispanie popadartoan, with
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the nowble exception of the lirge Cuban-American community in Florida.?
This hypathesis wonld apply as well to the comparatively high iflegitimacy
ratios ubserved for Califoraia (with a large Mexican-American population )
and New York (Puerso Rican). )

What urher sratewide variables are refaced 1o the whice sllegitimacy ratio?
Besiles variables that are confounded with the illegitimacy measuee (g,
propuition of the pupulation o AFDCY, the fargest correlations are obe
seeved for the state’s sive (v with resident population = +.32}, urbanizatjon
{r withy sive of the largest city = +.31; with percent of the population
Hving i urban arcas = .25}, and, intriguingly, the size of the minodty
popsbation {r wids peeevatage of Blacks s the population = - 403, The
vesrelation of il white egitimacy matio with mean per capita income
ks 1R, Mo Bas an obvivas eatfonale as a direct cause of illegitimacy.
fe i much casier 1o explain why soave of the same variables are refated 10
the size of the APLX payiment: rich states can afford o be more geRerous
thaty posor ones (r of WELTARE with mean per capita income = +.63);
arhanized staes tend 1 have more iberal politics which in wen tends (o
promdirce Targer webfare beacfis {r of WELFARE with size of the largest
ciy = £.29) states with Lirge proportions of blacks tend ta be southern
and pases seith saull selfare benciies {r of WELVARFE with percentagy of
Bfacks b 1he ;wpz;f,iiinn e e B3

Tl P83, D Llispanic llegitinacy rados by origin of mother as reparted by the
Nuatical eseer {oc Teahh Statistics were Mexiear, 34.0%: Puerto Ricas, 53.3%:
Crban, 16,390 ¢ e al and South Ameriean, 36.4%.
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Qe again, however, die mierpretation of the resudts of an snalysis of
she relationship between illegitnacy and wellare depends entivally onthe
specification of the model. Given duse intercorrelations, a regression
euation that uses these demographic background variables as contrads
with theveby toduce or elinunare the relationship borween che scasure of
welfare and the measare of ilegitimacy. A musdel that asssmses fvia a puh
mandel or sienilar mubtistage approaches) vhat sueh vaniables gredics welfare,
while welfare et predicic ileguimacy, will be more Tikely 10 find o

redationship.

i‘ff, i i‘i

Ansegy bhacks, so comparalde bivartate relationsdip s been obees vl
i statewide AR payisens and the sBegatimacy i, fadeed, the re-
Laticnishig between biack dlegteimacy ratlos and AFDO was highle segative
inshe 1930¢, with the v berween ALK and RATHO, i exvess of ~.50
thycughout nisst of the decade, The neganive refationship attenuated during
the 19605, but ne sigaitican bivariate positive relationship has cver bees
b vnd,

Fhe pront obvions exee of dhe negative sebranhip 1o e 19508 was a
condinaton of low AFDC payments and high illegioniacy ratios in the
Sede. A fess obvious explanation for the struadon in die P950s was &
eonihination of comparatively high AFDC paymeno but comparatively
tow Hlepitimaey satios inanother sot of states thar is Jess eaily characterized.
Fagaree 10 shios s the Staanion in 1953, based on APDC oy an the WL
FARE measin e, sinee food stamps were not get pait of the package,

T group o the upger el in fgure 10 6 clear cun i iclades every
state of the Confederacy {for which datn were available Tar 1954 plus
Misscurt. The group in the lowar right is more hererogeneous, bot all of
the states Toad ~ome things s comunon as of 1954—dow fevels of whan-
waion nel suall fofien minuscule} black populations. Lack of w bagization
eannt be the explanatory vanable, owever, for the southern sratey alse
lavked webanization amd yer had high back illegitimacy rarien, The size

of the black population is left as the obviows distinction, Alichigan and |

New fersey are partial exceptions w this generalization, buc ot as much
as nuigln be supposed. 1 1950, sk 6.9% and 6.8%8, rovpecavely, of their
pespulations wese black.

This pateeen vontinted w hold true, aad indeed was accenmared, dusing
the sexe 3 deeades, as stares with conspronmly bedow-aveage black -
begiimnney ratios by 1980 continaed e vonsist exclusively of sates that

< hael o Black populaons, To thustate, figiee 11 shows the 1958 plon
with e sanes of the outlier geoup Nlled n, The ste with the brpea
gropostion od blacks amongs the $4 was Colmado, wale 3570 Nioe of the
st had Blavk pogambaions of Tows tha 170 i sl sogguests sone
st o aere ton betwers the Black sHlegiinacy vudo ad some dynasie
5“\;??;: i 1?1# \\':'iit fist* teeE :.‘ntl:llil TR | ftfxik‘f(‘. \\‘EI!I;!E W g;i‘ugfd;*ll;l' N e
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We now torn to some possibilities for exploring that relationsﬁiix'mm
systemmatically, -

+ . : M
V. Seme Directions for Future Investigation

The leratore reviewsd eaclier in the paper rook variety of approaches
w modeling the processes thar might account for chese disparite and
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sometimes contradictory characteristics of the data on ilfegitimacy and
welfare, They tended 10 focus on an economic process whereby the young
woman weighs aliernative exopomic benefits and responds to econamic
incentives in the wellsre system by having 2 baby. Thar approach is not
implausible, but it needs 1o be enriched. Two supplemental hypotheses
seern 1o offer promising leads. One, proposed elsewhere { Murray 19863,
1s that welare enables pooy single women 1o have babisg rather than induces
them zo’%mﬁ;argummt is that young men do not need 1o be induced
By evonomzc incentives 1o want 1o bave sex with young women. Young
women do not need 16 be induced by economic incentives to find babies
endearing. Young men refrain from having sex and young women ta‘ke
precauuions not to have a baby because of economic and social penalties
associated with having 3 baby outside marriage. The role of social palicy
i the last 30 years, according wo this logic, has been 1o hghten penalties.
With regard ro economic incentives, it is bypothesized that the right
analogy for thinking sbous wiellare is not a price system in which increases
in welfare increase the value of having a baby bet, rather, the concept of
“enough,” whereby an event {having babies) that is intrinsically desired
becames feasible. A1 some very fow level, a welfare package is so small
that bardly any woman will think that it constinttes “enough” 1o support
hevself and 2 baby. If every woman had precisely the same threshold def-
iition of "enough,” then illegitimacy ratios would be disconunuous as
the welfare package increased. 1t is more reasonable 1o assume that women’s
threshold dehnitions are different but bunched within a relatively smail
range, so that at some point there is a bump in the “eaabling effect” as
the welfare package reaches 2 point where any poor woman can veasonably
decide that the package is large enough that she can wke care of the baby
by herself if she has 1o, . ‘
The second, refated hypothesis is that the incidence of illegitimacy is
sfiecied by the local dominam culiure, or what will be called here the
“proximate culre” (see also Case and Kaiz 1991). 1 a person lives in a
culture shere ilegitimacy is both rare and highly stigmatized, the economic
effects one might expeer from the size of the welfare package will be
damped. At the limig, they will be virtually extinguished. But a fateny
propensity to.have illegitimate children will be present in sl cobures, for
the elemenial reasons nored above: sex is fun and babies are endearing.
Two chaeges n the eavironment will plausibly change the illeghtimacy
ratio. One, alluded 1o in the enabling hypothesis, 15 2 substantial shift in
the economic-feasibiluy of having 2 baby without a spouse, which will be
afeceed by the welfare package among that pant of the population for
whom the size of the welfare package seems sdequate—namely, low-in-
come groups. The smaller the wellare package, the more limited the groups
that will find it a relevant incencive,
The second change that will aker the illegitimacy ratio is a change in
the opinion of the people who live in one’s immediae neighborhood and
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form the proimate cohere. It ks assumed here thar the proxinumte coliure
is debined in geographically quite limited terms and that, when it comes
1 sexual bebavior, its effectiveness as @ restraint can readily be undermined,
Sex is such 2 powerdul incentive, especially among the young, that afl
people need s a nudpe. It is not necessary that a majority of the people in
the proximare culture have changed their norms in order to produce matked
erosion of stigma against kaving a baby out of wedlock.

A, Applying the Interpretation to White [Hegitimacy

Regarding whites, this pair of hypotheses is consistent with two obser-
vitions abuut the LLS. experience sine the 1950s. First, the hypotheses
ase consistent with the observation that, during the 19505, the white ille-
githnacy atio showed very fittle correlation with variables that would
fater bear subsiantial Beariaze refationships—WELFARE, persenitage of
blacks i the populaion, urbanization, size of the state, Dyrin i the 19505,
these correlatians were effectively 2er6. The proposed explanation is thar,
as of the 19505, illegitimacy was much more independent of statewide
variables than it was 1o become fater. Virwally no white women anywhere
tede sacially or cconomically enabled to have a baby withou a hosbapd.
Virtaally all wied o avoid i1, The relatively rare faitures were juse thag-
laiturex o avaid 3 dreaded consequence, with few systematie explanations
b Laibune, The 1950% represented the baseling condition when the effecys
sl wellae o llegitimacy were dampest w the point of extinesion, both
bevause the social norm among whites was so uniform and strongly en-
forced with wocial sauctions and because the welfare package fself was
helow she threshold at swhich i meaningfully “enabled™ 4 significant num-
Bor o poor white women 1o belave differently.

From the carly 19605 onward, the dominant culwure in the United Stares
began to change is attinde wward premarital sex. This might have been
espected 1o inerease the overall illegitimacy rate slightly, just because “ex-.
postie™ was inereasing, even if welfare had remained unchanged. But the
changes in the anitudes wward premarital sex should not in thesnselves
have affected the relationship beoween the jllegitimacy ratio and the size
of the welture payiment. The contemporaneous changes in the welfare sys-
wan, both i the stre and in the varieiy of the supports and the cligibiliey
and endorcement rules, are 2 more plausible culprit. The observed pattern
nf ventelathons berweeen the whive tlegitimacy ratio and AFIXC {Rg. 8)
tache with dhis esplanttion - no corccbation in the 1940x, tlon o staeply
TR RIITIC RTN shivuph b 19505,

But why b the corechaion remain trangh the 19705 (and even increase
shightly d whien i real value of the miean welfare payments was shding?
Fhon i should have done o s isconsistent, if anmarried feveiliey is a2 linear
Benctinn ol the wize of the welfare paymeat. But it is nor inconsistent if
wetbue caables iltegitimicy 1o ocenr. As long as the welfare package re-
mammed “enught—aboce the threshold-—reductions were not goang to
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produce a one-for-one downward pull on illegitimacy. In this regard, it is
worth remembering that the maximue value of the welfare package avail-
able anywhere in the United States fell during che 19705, bue the minimum
amourus avatlable everywhere continued 1o increase. K enabling is indeed
the correct conceptualization of the way that wellare acts on illegitimacy,
more and more states may be seen as having passed the threshold during
the 19705, and the rising illegiumacy ratio should come as no surprise.

B. Applying the Inwerpretation ro Black Hegitimacy

We wrn > the more complicated case of black illegitimacy. As preface,
it should be emphasized that the studies of the link between labor force
factors and illegitimacy discussed an the hrerawire review are promising
current lines of iavesuigation. Whar follows is intended nor 1o supplant
those lines of investigation, but to augment them.

Blacks as of the 19505 differed from whites in that, in some pares of the
country, they already lived in communities that countenanced a degree of
illegitimacy that was still unacceptable in white communities® Even in the
early 19505, the ratio in the southern states was running in excess of 2%,
A broader definition of “famly™ and a generally lower level of stigma
associated with illegitimacy mesnt that, in many black communities, the
proximate culture was already failing 10 limit the nanural tendency of young
adults to have sex and babies.

What may we expect 1o happen when the economic punishments for
iHlegitimacy are lowered in 2 community where the social punishments for
dlegitimacy are already low and the oversHl econvmic norms of the com-
munity are already low? One may model the interaction in several ways,
ht seems reasonable to expect, however, that an economic incremens of X
will exceed the “enough™ threshold for a far higher proportion of people
in such 2 commumity than in a community where those two conditions
do nt apply. Or, w0 put it more raughly, from the point of view of people
at the bortom of the economic fadder, disproportionately black, the changes
in welfare during the 1960s did more than just add value 1o the package.
The changes weee qualitatively different, providing in effect 2 guaranwee

* Some black communities but not alk a8 same points in the pre~ 1960 period but
nat all The echnograpbic lterature in this regacd is nch, See esp, Du Bois {1899,
Borcher: £1980), Bctﬁci {1881), and Bavis [ 1988), Accounts of these vardations
wre imporiant for undersanding the ways in which a proximaie colture works. |
shoulid e emphasized, however, that the argument dogs pot require thas une pos-
sulace 2 uniquely black colture. o requires only the espirical observation shat
strmething i Amenicas black communities has led o Hlleglionacy ratios that were
much higher thar in Aserican white commsunities at 2ny historival moment. No
maitr seady has been able 1o intwoducr 2 vecwor of conrrol variables thar eliminaes
this discrepancy.
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that formerly AFDC alone did aot provide, From 1966 onward, s mother
with a child but oo hushand would nonetheless bave two critcal needs

provided for: food {food stamps, WIL, school lunches} and medical care

(Medicaid). En many localities, she was also guarsateed housing, Sunding
in 2 detached perspective, one may note that the coverage provided by
Medicaid varies from siate to state, that the quality of the housing is not
good, and shat the increases in the acrual AFDC allotment have not kept
up with inflation. What one must question is whether any of these con-
suderations override the more primitive enderstanding in the past-1966
world that 2 young woman whose ecanomic expectations were aot high
to begin with was in fact economically enabled to have 2 baby without &
husband in 3 way that she was not prior t 1966, and this fundamental
chaoge has nor been affected by subsequent perturbations in the sysiem.

In short, given the two conditions of low stigma and a farge proportion
of the population for whom the size of the welfare package will be eco-
nomically relevant, changes in the welfare system such as sccurred in the
1960s will lead w0 2 large rise in the illegitimacy ratio everywhere. This is
ane obvious way to {nterpret the history of the black itfegitimacy ratio as
presented in figure 7. But though black illegitimacy ratios rose everywhere
and by large amounts, they nonetheless rose at different rates and o dif-
ferent degrees. In trying to understand why, we may also draw interpretive
leverage from the hinding thas the black illegitimacy ratio in a number of
stares was conspicuously lower than the average,

Earher in the paper, it was noted thar 2l of the siates in which dhis
happened were ones in which the black population was smafl. But why
should 2 low praportion of blacks in a stace’s population be a causal reason
tor lower-than-average illegitimacy ratios? The concept of proximate cul-
ture suggests this explanation: the key is not only the proportion of blacks
10 2 s1ate, but the proportion of blacks in a given community. The working
hypothesis is that 10 states where blacks constitute not only 2 dny minority
of the state population but 2 small minanty withia the cities in the state,
the proximate cubture for blacks will tend to be represented by white
norms, including norms regarding dlegitimacy. In states where 3 large
properuon of the black population lives in all-black or nearly all-black
commuaities, the proximate culture will be consttuted of black norms.
Operationally, RATIOp will vary according to the density of the black
population, with effects presumably stemming both from the overall pro-
portion of blacks in the state population and the degree of concentration
within urban commnities.

As suggested by the nature of the outliers in figure 11, this indeed is the
case. Figure 12 shows an example, using as the expression of black pop-
ulation density the highest proportion of blacks i sy city in the state
{of 50,000 population or more), The illegitimacy dats are for 1988

As figure 12 shows, RATIO; has & distincily curvilinear retaionship
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Fiii. §2.Relationship berween the densiry of the black poputagion and the black illegisioacy
saviy by weate, 1988,

with the density measure, This holds vue even ac the losver ¢nd of the
density values, as the plot of logged values shows. The bivariate r of
RATIO, and density of the black population {logged values) is an ex-
waordinarily high +.86. There seems o be reason 1o conclude, thcmf{?r&,
that we not anly observe 4 strong empiricat relationship becween proporuon
of blacks i 2 state and their illegitimacy ratios but also have 2 consistent
explanation of why this should be so. In passing, we also have an expla-
nation for the odd relationship noted easlier in which the white ilegitimacy
ratio is negatively correlated with the percentage of blacks in the population.
It is not that white behavior changes as the proportion of blacks increases,
but that black behavior changes.

To explore this relationship more syswmadcally, an index was con-
structed using three indicators: percentage of blacks in the state population,
the percentage of blacks in the state’s largess city, and he variable repre-
sented in figure 12, the highest proportion of blacks in any city of 50,000
population or geeater. i states where the state’s fargest city alse had the
highest proportion of blacks of any ity in the stte, the values for the two
indicasors were identical. The logged walues for each were added. The
reliability of the index, using Cronbach’s @, was 952 {Cronbach 195§}

The hest question is whether this relatonship has persisied over time,
and the answer i¢ yes. The bivaciate correlation beeween RATIO, and the
bleck population density index across states has tended o get stronger
pyer e, rising from the +.6 range in the mid-1950s 10 the +.8 range by
the early 19705, It is sior the change, howsver, but the simple nugaitude
of the correlatons for the city-based wdicarors which iy siriking. Few
unsonfounded, comples social variables show correlations near +.8, where
the correlation beiween the density index 2nd black ilfegitimacy ratio hag
rerained for almost 20 years.
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oy be sdded that the density indicator Is nor capruring some more
gencial variable shat vorrelates with sleghtinacy in all groups. The cor-
relatiom between the white Hlegitimacy ratio, RATIOw, and the black
populstion demsity Index has hovered near zevo since the 1950s,

The relationship between black population density and llegrimacy is
robust. Emtered with different combinations of control variables thax in-
chided per capita income, state population, population of the lazgest city,
cducarivnal stainment of the population, pereent of the population iiving
s nenrurad areas, RATI Oy and WELFARE, and repeating these analyses
over time, the black population deasity index consistently explained much
mere of the vartange than any other variable, For many of the combinations
ard kv mnaay of the replications nver time, it was the only variable tha
resched sttisticad significance. Furthermore, the inclusion of density as an
explamatory variable typicaliy changed the pattern of coefhicients, often
dranwitically. Table 3 shows the resubts for 1988 when.two models for
explaining RATIO are eraployed, identical except that the second moded
adds black populavion deasity as a predictor,

B mmoded # the vaviables reaching siztistical significance are RATHO,
lopped value of stae popalation, and per capita personal income, all of
which had positive coetheients. WELFARE hgs 2 small, statistically insig-
wihivant segative coeflicient. In model 2, when the black popsiation deasity
index s added, the B? jumps from 570 to 740, The size of the state
popidatien is no longer significant. RATIOg continues wo have a strong

+

Fable 3

Predicting the Blaek Hiegitimacy Ratio with and withowt Black
Populbstion Density as o Variable {1985)

Mode! # Mosdel 2

Caeiable Coeciont 8% Coefficient SE
LTI RIT - 6.03 365 1138 $2.3%
BATION {shiee illopiinamy ragisd i i 26 A2 Rk 3
Stare gryralation {logpedt A £10 527 4.5
Puoprdmrion of largest iy {legged) ~% 1% (%1} —643 187
Perever Tivingg an nomursd areas ) A3 Lf 1
WHEFARE (M0 food wamps i . .

195 cdatlars) 13 268 R+EL £Q7
For capits personat dnvome (1990 dollars) R 1) Kool -G i
Popent aend 250 wich 1008 yoars of
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pemitive rebitonship. And the WELFARE coethaiont shifes Brows negative
te positive, statstcally dgnificant at the 05 iet’{‘i: L

Linke imporance should be attaced 10 the sunistienl g:g:t:in‘:tmrc aif zi:e‘
AFDC coeflicient. The egression analysic hus only 30 alacivations. %iz?g‘;-
fieationy for years prior o 1980 have no niere than 39 cases. 1is neisher
vwse is the sample large voough 10 have conhidence in regression resuits
with several independent variables, Whea the analysis is I:f:;t}aa'.a{:.‘d,‘ t‘iw
relationship of WELFARE is significant in some years, not in others. The
stable result regarding WELFARE, worth bearing Ell pyind bwlwn ap-
proaching dthis tssee with ocher dawy sets, is that e mtmduu‘n-n of the
bhack popolatiun density variable consistently changed the sign uf the
reiationship. Withowr the denstty variable, W lii.l:}‘\]{l?: f‘“f A megatve cock-
ficient throughout the dme series under various combinadons o}' w dfp{::?-
dens variables, With the density variable, the cocflicient e WELFARE &
positive for all rephications since 1978 and all but two <iime 1940,

& frualb uie of the resudes i 1able 3 is o Hlotrate why vome of the cross:
seciional analyses {e.g., Bernstam 1988} bz\ft indeed found zf?m wriffzre
payments do have an effect on black illegitimacy, a5 well ax Hlusteating
why others have not found suchs an eflecr

V1. Conclusion

The topic of wellave and Hegidmacy in the U;ai}cd SEJLC& }}.n become
s+ highly politicized that even with the best of inteatians it has been
ditheuh for imvestigator s to builid block by block. As the review of Ilnea-atzlsre
mdivared, it is difficalt o point 1o any mator causal issues <;ri‘wfnch cae
seants has been reached. The depiction of soime basic reemd Hnes and re-
fatioaships across states and over Gime as proseaied bere i;ig%zfigixs sume
areas i which siore consensus ougbt 1o be possible in the U debawe and
perhaps will suggest ways in which the developing debate in Canada migh
avoid reinventing controversies thiat aught t be sesolvable thiough da

The debate over whether illegitimacy has been increasing anmosng bf.‘;c’&s,
which ba< tended 1o compare a nsiny illegitimacy ratio E\'iih + falling
birth rate among single wonen, miseonstrees dse i, s not just the
i which has imereased, The producition of black sllegidmae childien
per anit populadon per pear has increased substamially since 1960, and
this merease was concenurated noticeably 10 the last half of the 19686
ancd the eardy 19705 ‘ )

Vhe sive of the welfare package s ditheelt neasesse prechaly, {“vfk‘i"l‘fﬁ)’
acress different localivies, and this temains 3 gunaine obstacle in amlyving
the selutionship of wellare benefins 1o any change in family stvenne. Bat
the shape of the national rend Hne in welface benefits is reasoaably clear

"There was a very large increase in the size of the package from the last
Lt oof the 19605 dhrough the early 1970« Sulssequent inflati o croded the

Wellare: Thie Uaiwed Stages S259

valie of this package during the rest of the 1970s but lelt the size of the
package well sbave the levels that obtained nntil 1965,

Civen e nature of die sational treod Bines in illegitimacy and welfare
benefies aver time, the plausibility of any given mode! depends crucially
on s underlying assumptions showt the ag times between thanges in
benelics and changes in behavior and the lag time betweeri changes in
nominal valie and perecived real vafue. These assumpsions are virtally
never stated, )

A bivariate relationship exists between AFDC PAYITIENS 4CrOSS States
and whire iflegitimacy. 1t developed during the 19605 and has continsed
subscquently, atenuating somewhat during the 1980s, Whether it is causal
FERANS 2 upes guestion, but the existence of the relationship is clear.

An unusually sirong cross-state relationship exists between measures of
the deasity of the black population within communities in a stare and the
black Hlegitimacy catin. The correlation between the black illegitimacy
ratin and an index of such indicators has consistently been above 5 since
the carly 19705 The relationship is robust, persisting after controlling for
a variery of demographic and economic variables 1rd persisting across
time. The existence of the relationship is consistent with a view of ittegi-
tiniacy as a function of the “proximate culture” and offers promising theo-
retival leverage in analyzing illegitimacy in black communites..
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The Challenge:

A,

Elrln g«;;;dr n? ate po

Many policies in the welfare and work sections of Putting People First promote pareraal responsibifity -
employment for custodial parents snd suppornt by absent parents. Some policies are intended to encourage
and support intact families, as well as single-parents and children - EITC and training initiatives. Are these
policies likely 1o deter out-of-wedlock childbearing and the growth of single parent families? What is the
evidence about the importance of two-parent families for child health and development? What additional

policy options or m?mms might reduce the growth of single-parent families?
A ra s,

Conditioning Welfare Receipt, Birth Levels, or the EITC on:

-Establishiment of paternity

~Willingness of a minor 1o live with a parent
-Whether additional children born on welfare
-Marital status

Proventing unintended childbearing, especially among unmarcried teens

-Family planning, abortion, and adoption assisiance

£-~Johs and post-secondary education guarantees for teen who "do the right thing” .
or young men and women in High-risk neighborhoods



C. Process
Issue group membership Suggestions from steering group members. Qutside experts?
Initial Meeting: tarly next week.
Products: One or mare background papers on ¢uestions listed under A, above,

& One or more policy papers assessing the pros and cons of the must promising specific
policy options (or new ideas) listed under B. above.
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The sacial-science evidenve is in: though it may benefit the adults invelved,
the dissolution of intact two-parent families is harmful to large numbers of children. Moreover,
the author argues, family diversity in the form of increasing numbers of single-parent
and stepparent families does not strengthen the social fabric but,
rather, dramatically weakens and undermines socrety

DAN QUAYLE WAS RIGHT

BY BARBARA DAFOE WHITEHEAD

IVORCE AND OUT-OF-WEDBLOCK CHILDBIRTH ARE TRANSFORMING "THE LIVES
of American children. In the postwar generation more than 80 percent of chil-
dren grew up in a family with two biological parents who were marricd to
each other. By 1980 only 50 percent could expect to spend their entire child-
hood in an intact family, If current trends continue, less than half of all chil-
dren born today will live continuously with their own mother and father

throughout childhood, Maost American children will spend several years in a single-
mother family. Some will eventually live in stepparent families, but because step-

familics are more Likely o brazk op thas intsct {by which
I mean two-biclogical-parent) familics, an increasing
number of children will experience family breakup twy
of pver three times duting chtldhood,

According to a growing body of soonbsclentifiv evi-
denve, childien in famibios disrupted by divoree and oute
of-wedlnek birth do worse tan children in bsoset families
o soveaa! mcasures of well-being, Children w single-par-
ent famibies are six thies g3 fikely w e poor, They are alse
likely to stay poor lnnges. Twonty-two percent of ehildien
in onc-parent familics will experionee povarry doring
childtinod for sevea years or more, oy compared with only
oo pescent of children in twoeparent famidies, A 1988 sur
voy by the Narional Center for Haalih Staustios found tha
childsen in single-purent families are wo 1o three times as
ety ay children o two-parens families o hove emotonal
and hehaviors! problems. Thoey are slso more Blely o diop
out of high schonl, 10 gO1 prognans 25 teenagers, 1o sbuse
drugs, zad to be in touble with the law, Compared with
children in intact Bmibies, children from disrupiad famis
kes are 2t o much bigher risk for physical or sexual abuse.

Contraey to popular bolizf, many childen do not
“bounce back™ afier divorge o5 romargianes, Difficaliics
that are asseomted with faratly breakup often porsistinto
adulthood. Children who grow up in single-parent o
stepparent familics are loss suocossful as edubs, partio-
slarfy i the owo domaing of Bewtove and worke-that
are most essential 1o happiness. Needless to say, not ali

childron experience such negarive effeens. However,
reseaceh shows that many childeen from disrupted fams-
fies have g herder rime achioving intimacy in 2 relation-
ship, forming 2 steble marmiage, or even hoelding a sieady
b,

Diexpite thix growing body of evidence, it 1s neardy im-
possible to discuss changes in family strocture withont
provgking angry protese, Auany people sec the discussion
as ao more than an sttack on strugghag single mothers
and their children: Why blame single mothers when they
are doing the very best they can? After all, the decision o
end g marriage or 3 relatinoship s wrenching, and few
parents are indiffesent 10 the painful hurden this decision
wnposes on their children, Many take the pcrilzru's step
rowasd single parenthood 83 2 last resort, afier their best
cffores o hold a masriage agether have failed. Conse-
guently, 3t can seew particularly croel and unfeeling
remind parcnrs of che hardships their children might suf-
for as 2 resule of fumily breakup. Other people believe
that the deamaric changes in family structure, though re-
grecable, are impossible wreverse, Family breakup is an
inevitable Feasure of American life, and anyone whao
thinks otherwise s indulging in nostalgia or wying to turn
back the clock. Sinve these new fumily forms are here to
stay, the ressoning gocs, we must aocond respect to single
parents, not criticize them. Typical is the view expressed
by a Braoklyvn woman in a recent letter to The Newr Yord
Fimes: “Let’s srop moralizing or blaming single parents

R
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and unwed mothers, and give them che respeet they have
carned and the support they deservn,”

Such views are not (o be dismissed. Indeed, they help
o explain why family structure 13 sach an explosive issue
for Amencans. The debase shont @ i not simply sbowy
the sacial-seientific evidencg, sithough that &s surely an
important part of the discussion. It i also g debate oves
deoply held and often conflicting values. How do we
hegin to reconcile sur Innp-standing belief in equslity
and diversity with an inpressive body of evidence that
suggests that not all family structoees produce egual out-
comes for children? How can we square waditional no-
tions of public supporn for dependent women and chil-
dren with a behef in women’s right to pursue aatonomy
and independence in childbearing and child-rearing?
How do we uphold the freedom of adidts o pursue indi-
vidual happiness in their private eclationships and ac the
same time respond to the necds of children for soabilicy,
sceurity, and permanence in therr family lives? Whar do
we do when the interests of adults and children conflicy?
Thesc arc the difficult Bsues at stake in the debase oves
family strucrure.

in the past these issues have turned out 1o be too diffi-
eult and too potitically risky for debate, In the mid-1960s
Daanicl Patrick Moynihan, thon an assisunt secrerary of
febsor, was denounced a3 a saost for calbing auzention to
the relationship berween the prevalpnce of back single-
mother familics and the lower socioeoonomic standing of
Black chitdren. For acarly cwenty yeurs the palicy and re-
sexrch communities backed away from the entire issuc.
in 1980 the Carter Administration convened 2 historic
White House Conference on Families, designed to ad-
dress the growing problems of children and familics in
Ameries. The result was a prolonged, publicly subsidized
quarrel over the definition of “family.” No President
since has tried w hold a satonat family conference. Last
yeut, at i tine when the re of out-of-wedbock births had
reached o histeric high, Vice President Dan Quayvle was
ridicnicd for criticizing Muiphy Brown, In short, overy
tirne the issue of family struciure has been eaised, the 1e.
sponsc has been first controversy, Usen retreat, snd Bl
by silence.

Yet 1t is alsn risky o ignore the s of ehanghyg fami
iy structure. In secont vears the prabloms sssociated with
family disrppion have grown. Oversll ¢hild well-heing
has declined, despire a decrease in the number of chil
dren por Bauly, an incrcuse in the sducational level of
parents, andd historically high Jovels of public spending,
After drapping in the 1960s and 19705, the proporzion of
children in poverry has increased dramatically, from 15
percent 0 1970 o 20 pereent in 1990, while the percente
age of adule Amcricans in poverty has remained ronghly
constant, The teen suicide rate has more than wipled,
Juvenile erime has increased and become more vinlens,
Schoat performance has continued @ decline, There ase
no signs chat these wends are about to reverse themselves,

48

i we fail to come o rerrus with the relationship be-
tweoen family structure and declining child well-being,
then it will be increasingly difficuls 1o improve children’s
life praspects, no matter how many now programs the
federal government funds. Nor will we be able o make
progress in betrering school performance or ecducing
crime ur improving the quality of ehe nation’s future work
force—all dowmestic prablems closely connected 1o family
breskup, Waorse, we may contribune w the problem by
pursaing policies that actsally lnorcase family instability
an breskup.

Fraom Peath to Divorce

CROSE FINHD AND ACROSS CULTURESR, FAMILY 138
ruption has been regasded a5 an event that
threatens o child™s well-being and vvon survival,

Fhis view s rooted in o fundamenal biological

face: uniXe the young of almost any other speoies, the ha-
mas child s born inoan abjectly helpless and immature
stute. Yeurs of nurere and proteetion are needed hefore
the child can achicve physieal independence, Similary, it
takes years of interacton wich at leasc one bue ideally owe
ur more aduits for a child 1o develop into ¢ socially compe-
rent adule. Childeen raised in viroual isolstion fron human
heings, though physically intact. display few recognivably
Buawn behaviors. The social armngement that hay proved
must successful in ensuring the physical suevivat and poo-
nnting the social developmen: of the ¢ild is the family
unit uf the biclegical mocher and fnher, Consequemly,

APRE
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any event that peemanently denies 4 child the presence
and protection of ¢ parent jeopardizes the life of the child.
The lassic form of family distuption i the death of 3
parent. Throughous histary this hes been ane of the rizks
of childhood. Mothers frequently died in childbirth, and it
was nog snusudl for bath parents wo die before the child
was prown. As mecently as the early decades of this centu-
ry children commonly suffered the deach of at least nae
parent, Almaost 2 guarter of the childien born in this goun-
try in PH¥} lost one parent by the time they were 8ficen
years ald, Many of these children lived with thelr wid-
owesd parent, often in 3 houschold with othet ¢lose rela-
rives, Orhess grew up in orphidnages and fostes homes,
The meaaing of parental death, as it has boen wans-
motted over time andd faithfully recorded in world fisgra-
ture and loge, is unambiguous and essentiglly unchung.
ing {1 is universally regarded o an untimely and wragic
event. Boath pormanently severs the parent-¢hild bond,
disrupting forever sne of the chald's euriest and deepest
Buman attachments. 11 alse depsnes 2 child of the pres-
ence and protection of an aduic who has a biolagical stake
in, as well as an emotional commitment to, the child’s
survival and well-being. Fn short, the death of a parent is
the most extreme and seveze Joss s child can suffer,
Because 2 child is so vulnerabic in o parend's absence,
there hss been a commen cultural rosposse 1o the death
of a parent: an outpauring of suppoet from family, freads,
and strangers alike. The surviving parent and child are
united in theie grief a5 well as cheir loss. Relatives and
fricnds share in the foss and provide vatuable emotional

AFRIL, 1983

and Fnancial assistance to the bereaved family, Other
mermbers of the commuaity show sympachy for the child,
anéd public assmiance is available for those who need &
This cularal undersranding of parencal death hes farmed
the basis for a tradision of public supporn o widows and
their children. Indeed, as recently as the beginning, of this
contury widows were che anly mothers elipible for pon-
sions in many saces, and today widows with children ro
grive more-generous welfare benefits from Survivors In-
surance thun do ether single mothers with children whe
depend on Aid w Families With Dependent Children.

[t has teken thoussnds spon thousands of years 10 re-
duee the threat of parenial death. Noz uneil the middle of
the twentieth century did parental death cease to be &
commonpiacs event for chikizen in the United Stawes, By
then sdvaaces tn medicine had dramatically reduced
marality rates [ud men ad women,

At the same thme, other forms of family distapuon-—
separation, divoreg, out-af-wedinck birth--ware held in
chicck by powerful religious, social, and legal sanctions,
Divarce was widcly regarded both as s deviant behavior,
especially thigatoning to mwothers and children, and 35 3
personal lapser "divorce i the public sckaowicdgment
of fuilure,” a 19405 sociolugy textbook noted. Que-of-
wedlack birch was stigmatized, and stigmianization 15 ¢
powerful mesas of regulating behavior, as any smoker or
evereater will testify. Sancrions against nonmarial child-
bistiy disconsaged behaviar chat hurr children and oxaced
eompensatory behavior that helped them. Shotgoun mar-
riages and adoption, two comumon 1osponses 10 nnkmaii-
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tal birth, carried a strong message about the risks of pre-
marital sex and croated an intact farnily for the ehild.
Consequently, children did aoe have 16 worry much
shout losing a pareat through diverce o never having had
one because of nonmarits! binth. Afier a surge in divorces
follawing the Second World War, the rate leveled off.
Only 11 percens of children born in the 19505 would by
the time they wumed sightoen se¢ their parenis separare
of diverce, Que-of-wediock childbisth barely figured as a
cause of family disruption, 1o the 1950s and eusly 1960s,

five pereent of the aation’s births were out of wedloek,

Blacks were mare likely than whites to bear children out-
side mardage, but the majority of biack children born in
the wenty years after the Second World War were born
o married couples. The rate of family disruption reached
a historic low point during those years.,

A new standard of family security and scabilicy was es-
tablished in postwar America. For the firse time in bistory
the vast majoricy of the nation's childeen could expecc o
live with married biological parents throughout child.
hood, Childres might sdil suffer other forms of adversity
—povery, racial discrimination, lck of educational op-
portuaity--but oaly a few would be deprived of the nur.
sure and protection of & mother and g futher, No jonger
digd children have to be haunted by the classic fears vivid-
Iy dramatized in folkiore and fablo-—that their parents
would die, that they would have 1o live with 2 stepparent
and stepsibitngs, or that they would be abandoned.
These were the vears when the nation confidontly board-
ed up orphanages and closed foundling hospitals, cerain
that such institutions would never sgain be areded. in
movi¢ theaters 2¢r0ss the coungry parents and children
could watch the drama of parenzal separacion and death
in the great Disney classics, secure i the knowledge that
such nightmare visions as the death of Bambi's mother
and the wrenching separadion of Dumbe from his mather
were anly make-belicve.

fn the 1960s the rate of family disruption suddenly be-
gan to rise, After inching up over the pourse of a century,
the divoree mate soared. Throughour the 1950s 2ad cardy
1960s the divoree rate held steady se fewer than wa di-
vorees g year per 1,000 married souples. Then, beginning
in about 1965, the rate increased sharply, peaking at
twenty-ehires divorces por 1,000 marriages by 1979 {In
1974 divorcs passed death a8 ehe leading cause of famaly
broakup. ) The rate has leveled off ar about twenry-one
divorces per LUOO marriagesw——the figure for 1991, The
out-of~wedlock birth race slso jumped. It weat from five
percent in 15680 w0 27 percent i 1990, In 1990 olose 1o 57
percent of births smong BIACK TDthars wore nonmarital,
and about I percent among white mothers. Alwogadher,
shout one out of every four women who had a child ia
199G was riot matried, With rares of divores and noamar-
irat birth se high, family discuption is gt its peak, Never
hefore have so many children experenced family break-
up caused by events atber than death. Each year 2 million

5

children go through diverce or sgparation and, almost as

many more are born oyt of wedlock,

Half of all marriages now end m divorce. Following di-
voree, many people gnter pew refatienships. Seme begin
fiving rogether. Nearly half of all cohabicing couples have
chidren in the household. Fifreen percent have naw chil-
dren together. Many cohabiting couples eventually ger
maried, However, both cohabiting and semarried cou-
pies are more likely 1o break up than couples in first mar-
riages. Even social scientists find it hard o keep pace
with the complexity and velocity of such patterns, In the
revised edition £1992) of his book AMarriage, Diveree, Ree
marriage, the socivlogist Andrew Cherbin rucfully com-
ments: *H there were 2 wh-in-labeling law for books,
the title of this edition should be something long and un-
wieldy iike Cohabization, Marriage, Divoree, Meore Cobadisa-
HNon, and Probably Remarsvage”

Under such conditions growing up can be 2 wibulent
experience, In many single-parens familics children must
come 0 terms with the parent's love lie and romantic
pantners. Some children live with cohabiting couples, ¢i-
ther their pwn unmarried parents or 3 biological parent
and & Hve-in partner. Some children bom to cohabiting
parents see their parents break up, Others see their par.
ents marry, but 56 percent of them {83 compared with 31
percent of the children baen to manied parents) later see
their parents” marriages faif gpart. Al told, abourt theee
guariers of chaidren born o cohabiing couples will Hve in
a single.parent home at least briefly. Onc of every four
chiidres growing up in the 1990s will eventaally onter 5
srepfarmiby, Aceording 10 one survey, aicarly half of all
children i stepparent famihies will see their parenis di-
vorce again by the time they reach theilr lase reens. Since
86 percent of diverced fathess remarry, things got even
more complicatod when the romaniic or marital history of
the noncustodial parent, usually the facher, is wken ing
accoont, Consequently, as it affects & significant number
of children, family disruption is best undestood nat 45 2
single event but as s siring of disruptive ¢vents: sepasa~
tion, divoree, Hfe 1n a single-parenr famsidy, bifo wich g par-
ent and live«in lover, the remarriage of one gr both pas-
ents, iife in one stepparent family combined with visits to
another stepparent family: the breskup of aoe or both
stopparent fumnitizs, And 3o on. This s sne reason why
puhiic schools have & hard time knowing whom w call in
2N EMBIELNCY.

Given its deamatic impact on childeen’s lives, ong
might ressonably expect that this historic level of family
disruption wiuld be viewed with alarm, even reparded a8
a mational crisis. Yer this hes not bees ¢he case. In roeont
years same peopic have argued that these trends pose o
seeious thieat o children and 1o dhe nation as 2 whols,
but they are dismissed as declinists, pessimists, or nostal-
gists, unwilling or unabie 10 secept the new faces of life.
The dominant view is that the changes in fimily strue
ture are, on halance, positive,
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A Shift in the Social Metric

HERE ARE SEVEKRAL REASONS WHY THIZ 1§ 50,
but the fundamenra! reason is thac at seme
poiny in the 1970s Americans changed their
minds abaut the meaning of these disruptive
behaviors, Whar had once heen regarded as hostile 1o
children’s bese inrereqrs was now considered essential o
adults’ happiness. In the 1938 most Americans balieved
that parens should stay in an unhappy marriage for the
sake of the ehildren, The sssumption was that a divorce
would damage the children, and the prospect of such
damage gave diverce s meaning. By the mid-1970s 2
majority of Amesicans rejected th view, Popular advice
lizerature reflecred the shift. A book on divorce published
in the mid-1940s tersely assezted: “Children ate entitled
to the affection and gwseciazien of two parents, not one,”
FThirty vears lates another popular divoree book pro-
claimed just the opposite: “A two-parent home is not the
only emotiona! structure within which 2 child can be hap-
py and heabrhy. . .. The parents who ke care of them-
selves will be best able o take eare of their childezn” Ac
abouz the same time, the long-sanding taboo against our-
of-wedlock childbinh alse collupsed. By rhe mid-1970s
three fourths of Americans said that it was not morally
wrong for 2 woman to have 2 child cutside mardage.
Onee the socist meuic shifts from child weli-bring 1w
adule well-being, it 15 hard 1o see divoree and ponmacdial
birth ia anvehing bur 2 positive lighe, However distressing
and difficult they may be, both of these behaviors can
hald out the promise af greater adoke choice, freedom,
and happiness. For unhappy spouses, divorce offers a way
to escape a uoubled or even abusive relationship and
make a frexh szaen For single parents, remarriage is a sec-
ond try ar marital bappiness as well s 2 change for relief
from the stress, loneliness, and econonue hardship of rais-
ing a ¢hild alone. For some unmamried women, nonmars-
eal bisth is a way 1o beat the bislogical dock, avmd marry-
ing the wiong man, and exparicnce the pleasures of
motherhoosd. Morcover, divases and ont-of-wedlock birth
involve 2 measure of ageney and choice; they are man-
and woman-made evenes. To be sure, not everyene exer-
cises choiee in diverce or nonmarital birth, Men leave
wives for younges wumen, teenage girds ger pregnant 8-
cidentally-yet even thess vahappy events refieer the
expansion of the boundaries of frecdom and cheice.
This culgural shift helps exploin what otherwize would
b incxplicable: the failure w soe the Ase in family disrup-
tion as 3 severe and teoubling nutional problens. It
exphiing why theee is virtually no widespread public send-
ment for restigmatizing either of these classically disruptive
behaviors and ne sense—no pubdic consensus-thar they
can or should be wvoided in the fusure. On the cenpary, the
prevailing opinion is that we should accept the changes in
farnily structure as ingvitable and devise new forms of pub-
tic and privarc support for single-parent familics,

sz

The View From Hollywood

ITH FES AFFIRMATION OF THE LIBERATING

effects of divorce and nonmatital child-

hirth, this opinion is a fixture of American

papular colture roday. Madison Avenue
and Hollvwood did not invent these behaviors, as their
highly paid publicists are guick 1o point out, but they
have plaved an influcntsl role in defending and even
celebrating divoree aad pnwed motherhood. More pre-
ciscly, they have taken the raw marerial of demography
and fashioned it into a powerful fantasy of individual rc-
newal and rehiech. Consides, for example, the weaser for
Propie wagazine's cover story an Joan Lunden’s divoree:
“Afier the painful end of her 13-year mardiage, the Good
Morning America cohost iy discovering 2 new life as a sin.
gle mother—and as her own woman” Prople does not
dwell on the supuish Lundes and her children might
have expenienced over the beabkap of their farnily, or the
difficuicies of single motherhood, even for cclebrity
mothers, Instead, it oclebrares Joan Lunden’s steps to-
ward independence and a berter life, Propk, characternis-
tically, focuscs on her shopping in the fiest wocks after
her breakup Landen leased "z brand-new six-hednm,
8,000 square foot” house and then went to Bluseung-
date’s, whese she scooped up sheets, pillows, & toaster,
dishes, seven televisions, and reomfuls of fun furnitsre
that was “totalhy valike the serious waditional picces she
was gtving up.”

Fhiv s noy sy the view wgken in supermarker mags-
zines, Even the conservative bastian of the greeting-card
industey, Hallmark, offess 3 line of cards commemonung
divorce ag fiberation. “Think of your former marriage as 4
recond album,” savs one Contemporary card, “Tt was ful
of musio~-hoih bappy and sad. But whar's imporiant aow
is ... yow the recontly relessed RO, NEW, SINGLE!
You're going w be at the TOR OF THE CHARTS! Ancrher
card reads: “Gening divorced can be very healthy!t Wacch
how i improves vour cirenfation! Bestof luek! ., " Hall-
murk’s bip Shoehox Greetings divasion depricts two fee
male praying mangises, Mantiy One: s tongh being 3 sin-
gie parene.” Mants Twe “Yeah L. Mayhe we sheoldnt
have eaten sut bushands,”

Diivarce i g tired convention in Hullywood, but unwed
parenthood i very misch in fashion: in the past vear orso
babies were born w Waeren Beatty and Annette Bening,
Jzek Nicholson and Rebecon Broussard, and Eddie Mus-
phy and Nicole Michell, Vesine Fair celebrated fack
Nicholson's futherhood with 2 cover story {Aprdl, 1992)
catled “Happy Juck.” What made Jack happy, it turacd
ot was ac-fanlt fatherdiood, He and Broussard, the twen-
ty-nine-year-old mother of his childron, Iived in separate
houses, Nicholson asid, "1Cs an unusial amangement. but
the lzsr wwenty-five yearn of so have shown me that Pm
nol good 3t cehabiation. . .. ] sec Robeeca 25 much asany
ather person who i cohabiting. And she prefess it T ihink
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muss people would in 2 move honest and trshful world”
As for more-permanent commitments, the man who is ot
good at cohabitation said: I doa’t discuss marrisge much
with Rebecea. Those discussions are the very thing U'm
wying to avoid. P after this immedizie seal thing, That's
ali | beliove in.” {(Perhans Nicholson shouid have had the
discussion. Not long aftee the story sppeased, Broussard
broke off the relacionship.}

As this story shows, unwed parenthood ts thought of not
only as a way to find happiness but alsg as a way to exhib-
it such virtises s honesty and cousage. A similar argument
was offered in defense of Murphy Brown’s unweid moth.
eehnod. Many of Muephy's fans were quick to point sut
that Murphy suffered over har decision o bear a child out
of wedkiwk. Faced with an scaidental pregrancy and a
faithless lover, she agonized over her plight and, sfwr
much menal anguish, bravely decided o go abaad. In
short, having & baby witheut 2 busband represented a
higher level of maternal devotion and savrifice than having
z baby with a hushand, Murphy was not juse oxewising
ber rights as a wosnan, she
was cxhibiting trur moral

O the anight Musphy i
Brown became an unwed P
mother, 34 milion Ameri- '
¢ans tuncd in, and €BS
pusted a 35 percent share of
the audicnee. The show did
niest st signtficant protest at
the grass roors and lost none
of iy advertisers, The ac-
eress Candiee Bergen sub-
sequently appazared on
the cover of neardy every
women's and oews mags-
zing in the country and received an honrprary degres ac the
University of Pennsyivania as well as an Emmy award,
The show's creator, Diane English, popped ups in Hanes
stocking ads. Judged by convenzional messures of ap-
proval, Murphy Brown's mothethesd was a hit at the box
aifice.

Increasingly, the media depicts the married twosparens
family as a source of pathology. According o a spate of
celchrity memoirs and interviews, the marsied-parent
family harbors terrible scerets of abuse, violgnce, and in-
cest. A bumper sticker [ saw in Amberst, Massachuscouts,
Fead UNSPORKER FRADIVIONAL FAMILY VALUES: aBLISE,
ALCOHOLIEM, INCEST. The pop theeapist John Bradshaw
explaing away this georration’s problems with the dictom
that 96 percont of familios are dysfunctional, made that
way by the addicted sociery we live in. Dhsvid Lynch cre-
ates 2 now sesthetiv of creepiness by juxsaposing seenes
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- of tradhitional family e wizh images of seduction and

perversiorn. A Baston-ares muscum puts on an exhibit
called “Guoodbye to Apple Pie.” feataring several armsis

APRN. 1993

visions of child abuse, inchiding one mixed-media piece
with knives poking through a fitle girl's skire. The piece

A8 tielesd Father Knows Best,

No ong would claim thet ewe-parent famitics azg free
from confiicy, violence, or sbuse. However, the atmempt
to diseredit the twe-parent family can be understood as
parz of whar Danict Patrick Moymhan bas deseribed gs s
larger eifont to accommusdate higher lovels of social de-
vianee. “The amount of deviant behavior in American so-
ciety has inceeased beyond the Ievels the community can
‘afford to recognize,'” Moynihan astpues. One response
has beern 1o normalize what was onee eonsidered doving
behavior, such as eut-ofLwedlock birrh. An accompanying
responsce has heen to detect devianee in what onee stoed
a3 3 social norm, such as the married<couple family. To-
gether these responses reduce the acknowiedged levels
of deviance by eroding caclier distinctions between the
norimal and the deviant.

Beveral cecent studies deseribe family life i s post-
wwayr heyday as the seedbed of alccholism and abuse. Ac-

esearch shows that many children

, from disrupted families have a hard-

achievin v in a rela-

~tionship, forming a stable marriage,

n holding a steady jobe

vording to Stephanic Ceonty, the author of the book T
Way Wr Never Were: Amerizan Families and the Nostalgia
Trap, fwmily life for marticd mothers in the 19505 consist-
cd of "booze, bowling, bridge, and boredom.” Cauntz
writes: “Few wauld have puessed thar radiant Mariien
Van Dorbse, crowned Miss America in 1958, had been
sexually viefated by het wealthy, tespectable father from
the time she was five und! she was cighween, when she
moved away to coliege.™ Even the budget-stretching
casserole comes under atnick as a sige of culinery dys-
function. According to once food writer, this homely saple
of posewar family fife brings back images of “the good
mother of the 54's . . | locked i Guzie and Harniet kend,
anable o mave past the canvas of 2 Caning Ware dish,
the palette of 3 cza of Campbell's soup, the mushy de-
minton af which she was queen.”

Nevenheless, the pepuiar partrait of famiby lifc does
not simply reflect the views of 4 culooral eiite, as some
have argued. There is strong support at the grass roots fuy
much of this siew of family change. Survey after survey
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shows that Americans ace less inclined than they wee a
gencration 480 o value sexnal Adelity, hifelong marnage,
and pareathooed as worthwhile personal goals. Mother-
hood no leager defines adult womanhood, as cveryune
knows; equally Important is the fact that fatherhood has
declined as 2 norm for men. In 1976 less than half a5
many farhers ay in 1957 said that providing {for childrea
was @ e goal, The propertion of working men who
found marriage and children buedensome and restrictive
more than doubled in the same periad. Fower than half of
2l adule Americans today repard the ides of sacrifice for
others as a positve monal vinue,

Dinosaurs Divorce

TR TRUE THAT MANY ADULTH BENEFTI FREOM 61

voree or remartiage. According to ene study, ngarly

80 percent of divorced women and 50 percent of g

voreed muen say they are bevter off out of the mar-
riage. Half of divorced adelts in the same study repont
gicarer happiness. A competent selfehelp book calied £
vorey and New Begironings noves the advanuuges of single
parenthood: single parents can “develop their owst e
ests, fulftl] cheir owa needs, choase their own friends snd
engage in social activities of their choive. Money, evenif
limited, can be spent as they soe Bt Apparently, some
women sppcciate the opponunity o have children out
of wedlock, “The real world, however, docs noc always
allow women who gre dedicated to theis carcers to devore
thie time and eneepgy it takes w find-of be found hyw-the
perfeor husband and father wanna-be,” one woman said
in a letter to The Washingron Past. A mother and ehiroprace
tor from Avan, Connectiony, explained hor uowed maer-
aity to an interviewer this way: “It is selfish, but this was
somuthing | necded 1o <o for me.” '

There is very ligke in contemporsry popuiar cultuce 1o
coniradiet this optimistic view, Butin a few small places
another perspective may be found. Several racks down
from s diverce exrds, Halimark offers 2 bne of cards for
children-To Kids With Love. These cards come sixto s
pack. Each card in the gack has a slightly different mes-
sape. Aceording o the package, the “thinking of you”
messages wiil let a special kid “know how much you
care.” Though Hallmark docsn’t quite say so, it%s clear
these cards are aimed at diviweed parenss. I'm sorry P
nof always there when you need me but Hhope you kasw
m always just o phone call away,” Another eard reads:
*Even though your dad and 1 don't live together any.
more, I know he's still 2 very speaial part of your ide. And
#s much as 1 miss you when you're not with me, 1o ssill
bappy that you two can spend Arae together”

Hallmark’s messages ase grounded i a subsiantial bady
of well-funded market sesearch. Therefore i 35 worth ze-
ficcting on the divergenee in senumeont beoween the div
vorce eards for adults and the divorce cards for kids, Fos
grawn-ups, divorce heralds new beginnings (A HOT NEw

S8

SIMGLE). For childien, diverce brings separation aad foss
{"1'm sarry I'm noe abways there when you need me™)

An even more tofling ghmpse inte the meaning of fam-
ily disruprion can be found in the growing childrea’s liter-
avee an family dissolution. Take, for example, the popu-
tar chitldren’s book Dinosears Droorce: A Guide for Changing
Families (19863, by Laurene Krasny Brown and Marc
Brown. This is a picture book, written for very young chil-
dren. The book beging with & short glossary of “divosce
words™ and encourages childeen o “see i vou can fAnd
thems” in the story. The wards include "family counseler,”
“separation agreement,” “zlimony,” and “child cusiady.”
The book is iJlustrazed with cantoonish drawings of green
dinpsaur parents whe fighy, daink teo much, and bresk up.
One panel shows the father dinossur, suitcase in hand,
getting towo 2 vellow car.

The dinosaur ehildren are offered stmple, straighefor.
ward advige on what to do about the divorce. De sustody
decivions: “When parsats can'’t agree, lawyers and judges
decide. 1y 1o be hoenest if they ask you guestons; it wiil
heip them make berer decisions.” On seffing the bouse: “I
you mave, you may have 1o say good-bye o frieads and
familiar places. But soon your new home will feet like the
phace you really belong.” On fhe cronomiv impact of diverse:
“Laving with one parent almost aiways means there will
be less money. Be prepared 10 give up some things,” On
helidays: ~ Divorce may meen twice as much celebrating at
haliday times, but you miay feci pulled apart,” 4 parrnts’
rewr fovers: “You may sometimes feel jealows and wam
your parent o yoeurselll Be polire « your Darents’ pew
fricnds, even if you don’t like them ut fist.” On parenss’
remarriages “INot everyene oves his or her seepparents,
kst showing them respect 3 important,”

These cards and books poine to an uncomforablc and
generally unacknowlodged fact: what conmribures to 3
parent’s happiness may detrace from a child's happiness,
All o often the sdult gquest for freedom, independence,
antl choice in family reladonsiips conflicts with 2 child’s
deveiopmentat neads Tor seability, constaney, harmony,
and permancnce in family life. In shore, family discuption
crcates 4 desp division botween parents’ interesss and the
interests of children,

O of che warss consequences of these divided inter-
ests is @ withdrawal of parental investment in children's
well-being, As the Stanford economist Vierer Fuchs has
painted out, the main source of social investment i chil-
deen is private, The investment comes from the childres’s
parents. But parents io disrupred families have less tmg,
agtzation, 3nd money ¢ devote to their children, The sine
gle muost imporwant souree of disinvestment has been the
widespread withdrowal of Hrurncial support 2ad invelve.
ment by futhers. Matermal invesunent, too, has declined, as
wamen iy o rase families on their own and work cutside
the home, Moreoves, both mothers and fathers commonly
respond o family breskup by investing more heavily in
thomseives and in their swe personal and romantic Fves,

APREL 3943
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Sometimes the tables are completely tumed. Children
are called upon to invest in the emotional well-being of
their parents. Indeed, this seems to be the larger maessage
of many of the children’s books on divoree and remar-
riage, fimasaurs Devorre asks children to be sympathetic,
undersanding, respectful, and polite 1o confussd, unbap-
py parents. The sacrifice comes from the childeen: “Be
prepared e give up some things.” In the world of divore-
ing dinosaurs, the children rather than the grown-ups are
the exemplars of patkenee, restraing, and good sease.

Three Seventies Assumptions

8§ I'T FIRET TGOK SHAPE IN THE 19705, THY GIFFT.

mistic view of family change rested on three

btd new assumprions. Atv that time, because

the emergence of the changes in family life was

st recent, there was licle hard evidence w confirm or dis-

pute these assumptions. But this was an expansive mo-
mens is American life.

The first assumption was an ¢conomic one: that =
womdn could now afford 1o be o mother withows alse bev
g a wife. There were aimple grounds for belicviag this,
Wormen's work-Toree panticipation hod beea gradually in-
creasing in the postwar period, and by the beginning of
the 1970s women were a strong presenee in the waork-
place. What's mose, even though theze was still a subsn-
tial wage gap betwesn men and women, women had
made considerable pragress in o relatively short time to-
ward beugr-paying jobs and greater crnploveent apporas-
nines, Mors women than ever before could aspire 1o seri-
ous cargers as business cxecirtives, doctors, lawyess, aitline
pilors, and politicians. This circumstanee, combined with
the increascd avaiiability of child eare, meane char women
could wke on the responsibilitios of 3 breadwinner, per-
haps even g sole breadwinner. This was parsicslardy tue
for middie-class women. Accearding to ¢ highly regarded
1977 study by the Camegie Counai! un Children, “The
geeater avatiatuliny of jobs for woemen means that more
middlc-ciass children roday survive their parents’ diverce
without g catastrophic plunge into poversy.”

Feminists, who had koag argued that the path to groat-
er squality for women hay in the world of work ourside
the home, endorsed dhis assumpoion, In fact, for many,
cconnmic mdepundence way 2 stepping-stone roward
freedom from both meo and marrage. As women began
tos carn theic swa monty, they were less dependent on
men or martage, and marriage diminshed in importange,
In (lona Steinem’s momuoablie words, “A woman with-
out g man is hke ¢ fish without a bicyele”

Fhis assumiption also pained momentury as the mesn-
ing of work changed for women, Increasingdy, work had
an expressive as well 48 g0 economic dimension: being 3
working mother not only gave you 4n iscome but alss
made you more intergsting and fuifilied than 4 stay-at-
Bome methes. Gonsequemiy, the gptimistic seonamic

Lt

scenario was driven by 2 culoural imperative, Wamen
would achieve financial independence because, culiml-
iy as well as economicaily, it was the cight thing o do.,

The second zssumption was that family distuption
would not cause kasting harm to children and could actu.
ally enrich their lives, Trearve Divorce: A New Opportuniny
Jar Personal Growtk, g popular book of the seventies,
spoke confidently to this poiot “Children ¢an survive say
family ¢risis withowt permanent damage—~—and grow as
human beings in the process. .. .7 Mormeover, single-par-
ent and ssepparent families crested a mare exeensive kio-
ship network than the nuclear family. This narwork
would envelop children in 2 web of warm and supportive
relationships. "Beloaging o a stepfamily means there are
more people in your Bfe,” o children’s ook published in
1982 notes. “Muore sisiers and brothess, including the swep
ones. Mose people vou think of a5 grandparents and zungs
and uncies. More cousins. Mare neighbots and friends,
-« Gerung 1o know and ke so many people {and having
thems like you) is ooe of the best parts of what being ina
stepfamily . . . is atl about.”

The third assumprion was that the new diversity in
family structure would make America 2 beteer place. Just
a3 the nation has beea strengthened by the diversity of fts
erhnic and oaeiad groups, s¢ it weuld be suengthened by
diverse family forms. The emergence of these brve new
families was but the latest chapter in the saga of Ameri-
can pluralism.

Another vession of the diversity arpument stazed dhae
the reat problem was nos family disruption jtseif buc the
scipma stil attached 1o these emergent family forms. This
Mngering stugma placed children at psychological risk,
making them feel ashamed of diffcesny; as the nks of
single-parent and stepparent familics graw, childrgn
would foel normal and goeod abour themselves,

These assumptions continuc o be appealing, becauss
they aceord with steongly held American belizls in social
progress. Amerigans sec progress in the expansion of in-
dividoal epportunitics fur shedee, freedom, sad selfoex-
pression, Morcover, Amertcans ideptify progress wish
growing tolerance of divewsity. Over the past half century,
the polister Daniel Yankelovich wrires, the Usiied Steges
has sceadily grown mare open-minded and sccepting of
groups that wese previausly perceived as alien, uninast
worthy, ur unsaitable fur public leadenbip or social es-
teem. One such group is the bargeoning number of sin-
gle-parent and stepparent families.

The Educztion of Sara McLanahan

3581 SARA MCLANAHAN, NOW A SQUIGLOGIRT AT
Prisncetan University's Wondrow Wilsen School,
read a three-purt senes by Ken Adletis io 74 A
Yarker. Lawee published as 5 book ditled The Ynder
efags, the series preseated 3 vivid portrait of the drug ad-
dicts. welfare mothers, and school dropauts whin ook purt
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in z2n education-and-
training program in
New York Ciry. Many
were the childen of
sinple muthers, and it
was Aulotta’s clear -
plication thar single-
mather families were
contributing to the
growth of an vnder-
class, Mcl.anahan was
raken ahack by this
notion. "It struck me
83 strange thar he
watdd be vicwing sin-
gle mothers ag that lev-
el of patholopy.”

“I'd gone o praduate
school in the days when
the potiticatly cosrecy ar-
pument was that single-
parenit families wers
just anothet alternative
family form, aad it was
finc." Mclanahan ¢x-
plainis, as she recalls the
state of sacial-sciensific
thinking in the 1970s,
Several empirical stud-
ics that were then cur-
rent supported an op-
timmistic view of fami.
ly change. (They used
uny sampics, howaver,
and did nor erack the
well-being of children
overs ame.}

e, AN Gur Kin,
by Carol Suuck, was
required reading for
thousands of universi-
ty stadents. It said thae
sinple mothers had
strengths that had gone undetected and unappreciated
by carlier rescaschers, The single-macher family, it sug-
gested, 15 an ccongmically resonrceful and socially em-
hedded institution. In die late 19705 Mcebanahan wroe a
senifar surdy chat looked ar 4 small sampic ol white singie
mothers and how they coped. 8o | was very much of that
teadition.”

By the eardy 1980s, however, nearly two decades had
passed since the changes s family fife had begun. Dhuring
the ineervening vears 3 fuller body of empiriea! research
had emetged: studies cha used lirpg samples, or followsd
famitics through dme, or did both, Morcover, sevesi of the
studies offered a child s-eve view of farnily disruption. The
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National Susvey on
Children, conducted by
the psychotogist Nicho-
ias Zil, had sct out in
1976 1o track a large
sample of children aged
seven w eloven, Toalso
interviewed che chil-
dren's perents and
teachess. It surveyed its
subiccts again in 193]
and 1987. By the time
of i1s third round of inv
tervizws the eleven-
vear-gids of 1976 were
she swenty-ewo-yéar-
olds of 1987, The Cali-
forni Childeen of Db
vorce Study, dirceted
By Judith Wallersesin, a
clinical psychologise,
had also been going o0
for a decade. E. Mavis
Hertheringron, of the
University of Virginaa,
was conducting 2 simi-
far study of children
from both inwct aad di-
voroed fasnshies, Far the
first thne 1t was possi-
ble to 1est the opimis.
1 view against 3 laspe
and longitudinal body
of cridenie.

Tt was 20 this bedy of
evidence thae Sara Me-
Langhan turned. When
she did, she found bule
o support the aprimis-
sic view of single mothy
ethood. On the cone
trary, When shz pub-
lished her findmgs with
Iewin Carfinkel in a 1986 book, Shuple Movhers and Ther
Children, her portais of singie motherhood proved 10 be
as rroubling ia s own way as Aulena's.

One of the leading assumptions of the time was that sin-
gic motherhond was cconomicatly visble, Even if single
mothers did face cconomic tnals, they wouldu't face
them for teng, ( was argued, because they wouldn't -
marn single for fony;: single motherhood would be g brief
phase of thiee w five yoars, followed by masriage. Single
mothe:s would be coonomically wsiliene if they experi-
enced setbacks, they would recover gquickly. br was alse
said that single mothees would be supported by informai
networks of family, fricnds, neighbuors, and other single

&
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muathers, As Mcloanahsn shiows in her study, the evie
dence demohishes ait these elaims.

For the vast majority of single maothers, the cconnmic
SPECITUM turng out 1o be narrow, running between pie~
canous and desporate. Half the single mmhcrs“i_g the
{inited Swates lve below the poverty Ding. {(Currently,
onz ou of ten i aples with children is poor.)
Many others live on the cdge of poverty, Even single
mathers who are far from poor ase likely o expericnce
pessistent cconomic insceurity. Divorce almost always
brings 2 deoline m the standard of living for the mothe
and children,

Moscover, the poverty experienced by single mothens
is no more brief than it is mild. A sigaificant number of sl
single mothers never marry or rematry. Thase who do, do
so only after spending roughly six years, on awerage, as
single parenis, For black mothers che duration is much
longer. Only 33 percent of African-American mothers had
remarricd within ten vears of separation. Consequently,
single motherhood is hardly a fleeting event for the moth-
or, ansd it is fikely 1 occupy a thitd of the ¢hild's child-
hood. Even the notion that single mothers are knit to~
gether in economically supportive networks is not bormne
our by the evidence. On the contrary, single parenthood
forces many women to be en the move, in staeh of
cheaper beusing and berer jobs. This need-driven rest-
less mobility makes it more difficett for them to sustaia
supportive ties to family and friciuds, lex alone other sin-
gle mothers.

Single-mother families are vulnerable not just to povet-
ry bue te a particulady debilitating form of poverty: wel-
{are dependency. The dependency takes two forms:
Fiese, single mothers, parmiculacly unwed mothers, stay on
welfare longer than other welfare recipionts, Of chose
nevermarad.mathensawha reecive welfare benefus, al-
mast 40 poreent remain on the rolls far ton vears or

Enger, Second, welfare dependoney tends 1o e passed™

of from one gencratian to the pext. Malanahan savs,
“Evidence on intergencrationst poverey indicates that,
indeed, offspring from [single-mezher] families are far
more fikely ta be poor and o form mother-only famities
than arg offspring wha Hve with vwo parents most of theis
pre-adultdife,” Nor is the imergencrationa) impace of sin-
gle motherhood limited to African-Americsns, as many
prapie seem w believe. Among white families, daughters
of single parcnrs are 53 percent morg likely to marry as
teenagers, 11 percent mare likely to have children as
reenagers, i64 percent maore ‘Ezkt:fg 1w Iilavc % pmr?‘!&:tl:&i
birth, antd 92 poreent more dikely tu dissolve their own
marpages. All these imtergeneational conseyuences of
single matherhood incresse the likelihood of chronic wel-
fare dependency.

McLanghar crees throe reasons why single-tmother
familics sre so vulnenable econpmically. For une thing,
their carnings are low. Second, pnbess the mathers are
widowed, they don't receive public subsidies large

62

enough 1o 1ifi them aut of povesty. And finally, they do
not get much support froms family moembess—especially
the fathers of their children, In 1987 single white mothess
received an average of 31,246 in aliraony and ohild sup-
port, black mothors 2n avenge of $322. Such paymenss
accounted for sbout 1} percent of the income of single
white mothers and for abour 3.5 percent of the income of
single black mothers, These amounts were dramanically
smaller than the income of the father in a two-parent
family and aglso smaller than the income from a second
zarner in & two-patent family, Roughly 60 percent of sin-
gle white mothers and 89 percent of single black mothers
received no supporoag ail,

LUnal the mid-1980s, when striceer standards wese pul
in place, child-suppor swards wore only abour haif 10
rwo-thirds what the corcent guidelines require. Accord-
ingly, there 1 often & big diffecence in the living stan
dards of diverced fachers and of divorced mothers wish
children. After divoree the average aanual income of
mothers and children is $13,300 for whites and $9,000 fur
ronwhites, as compared with $25,000 for white nentesi-
dent fathers and $13,600 for nenwhite nonresident fas
thers. Moreover, since child-support awards account for a
smaller poriion of the invome of a high-carning father,
the drop i1 Hving standards can be aspecially sharp for
mothers wha were married 1o upper-fevel managers and
professionals.

Unwed mothars are uniikely 1o be awarded any child
suppornt gt sl, pardy heesuse the patenity of dhelr chil-
droe may net lave been established, According toung 1o
cent seudy, anby 20 percent of namarried mothers reeive
child suppaere,

Even if single mothers escape paverry, £€onomic un»
cerrainty remains a condition of life. Divoree brings a re«
duction in income and standard of hiving fay the vast ows
jority of single mothers. Onc study, for example, found
that income for moshers and children declines on average
abont 3 pereent, while fathers expenience a 100 15 per-
cent incaease i income in the year following a separaoom,
Things ger aven mare difficulc when facthers f3il v meer
thete child-support obligations. As o result, many dhivereed
mothers experionos 3 woaring uncerainty about the fam-
ity budget: whether the check will come in or nar
whethar new sneskirs ¢an be bought this month or aol
whether the elvetyie bill wilt be paid on time of sor, Un.
certainty about roamey triggers aether kinds of unocrginy,
Mothers and children often have o move 1o cheapes
housing after o divorce, One study shows tha about 38
pereent of divoread morhers and their children muove due-
ing the fisst year after a divorce. Even several years larer
the 121 of moves Tor single mothers is about a third high-
er than the rate for two.parent families, I1is slso common
for » mother 1o change her job or increase boer working
bours or both following s divorce. Even the compasition
of the howschold is likely to change, with ether adults,
such s bovinends or babysinters, moving in and out.
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All chis uncertainty can be devastating to children,
Anyone who knows children knows that they are deeply

conservatve creatures. They ke things o stay the same,
Su proncunced 15 this tendency that certain children
have been knowp o sequest the same peanut-buter-
and-jelly sundwich for lunch for years on end, Children
are particularly sein theis ways when it comes to Bamily,
friends, neighborhoods, and schools. Yeto whea 2 family
trreaks up, all these things may change. The novelist Pac
Comtoy has obscrved vhat “gach divorce §s the death of a
small civilization.” e one fecis this meore acutely thih
children,

Sara Melanahan's isvestigation and athers like it have
helped 1o establish a broad comsensus on the coonomie
impect of faemily disruption on children. Most segial sci-
entises now agres thae single motherhomd i3 an importang
and growing csuse of poverty, and that children sutfer
as a resudr, (They continue o argue, however, about the
sehazzonship hetween family stucture and such cconums
i factom as income incquality, the Joss of jobs in the in-
rer eity, and dhe giowth of low-wage jobs ) By the md-
1580, however, it was clear that the pablem of lamily
disruption was not confined ro the urban underelass, nor
way its sofe impa economic, Rivores and sut-of-wed-
lock childhinth were affecting middle~ and spper-class
children, and these more priviteged children were suffer
ing nepative consequences as well, It appearcd that the
problems asseciared with family breakup were fur deep-
er and fur more widespresd than asyone had previously
imagingd,

)

The Missing Father

VO FH WALLERSTEIN 65 ONE OF THE BIONEERS IN Rl

search on the fong-terys pavcholomenl fmpact of fapn

ily disrupion on chifdres, The Californis Children

of Divarce Susdve, which she dirsery, remainy the
most enduring study of the long-term effecrs of divoree
on children and their pasenis. Morcover, 1 mprosents the
best-known ¢ffort 1o tsok 21 the impeer of divarce on
middie.class ehildren. The Cahfornia childrea enteeed
the study withou pathologicat family hisiories. Before di-
voree they Hved in stable, srotected homes, And al-
thgugh seme of the children did experience cronamic in-
seennty o5 the rexull of divorce, they were penerally frec
from the most severe forms of poverty assocluted with
famsty breakup, Thos the study and the resulting book
{which Wallersiein wentz with Sandez Blakesleg), Sevandd
Chances: Men. Women, asd Chitifren g Decads Afier Divaree
{1989}, provele new insight into the consequences of di-
vorce which are not associsted with exmrense s of eco-
nemic of ermminnal deprivagion.

When, i 1971, Wallerstein and her colieagues sz out
o coenduct clinteal fnterviews with 131 children from the
San Francisen ares, they thought they were emburking an
@ short-term stedy, Most cxperts believed that divoree
was like 2 bad cold, There was a phase of scute disenm-
fort, amd thep a shor secovery phase. Accarding, to the
conventional wisdom, kKids would be back on their feet in
ne time ot all Yer when Wallerstoin mer these chilidron
for 4 second interview more than @ year ister, she was

APRIL 1993



Tug AvnanNiie Mowyirny

armazed 1o discover that there bad been no mirscuisus re-

covery. In facx, the ehildren seemed e be doing worse.

The news that ¢hildren did not ger ovee” divorce was
not particulasty welvome ot the time, Wallerstein recalls,
“We got aagry leiters from therapises, parents, and
lawyess saying we were sadoubredly wrong, They said
childeen are seally much beutoe ofl bemng released from
an unhappy maciage. Divoeree, they sald, s a liberating
experence.” One of the maih cesules of the California
study was 1o overiun this optimiste view. In Waller.
stein’s caunionary wards, “Ihvoree s deceptive. Legally
it is 2 smple eveat, but paychologieally i 15 2 chain—
semetimes g never-crding chein—of gvents, relacations,
and rodieaily shifting relaconships strung through time,
a process that forever changes the lives of the people
nvolved,”

Five yvaars afier divoreg more than a third of the chil-
dren experienced maderate or severe depression. As en
vedrs @ significans number of the now youag mon and
women appearesd to be toubled, drifting, and undes-
achieving, At Blteen years mizay of the thinyish adules
were struggling to establish strong Jove relagiondiips of
thetr swa, In shor, far from recovenng fram dheir pars
ens' divoroe, 2 sipnificant porgenpe of these grownups
were stil suffering from s effects. In fact, sccording te
Wallerszein, the long-term effccts of diverce emerge at a
time whesy younp adabis are trying 1 make their own de-
osiuns sbout love, marriage, and family. Not all children
in the study suffered negative conseguences, But Waller-
stein's research presens u sebering pieture of divoice.
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“The child of divorce faces many sdditiona! psycholagi-
cal burdens in addiion o the nosmmative tasks of growing
up,” she savs,

Dhvarce not anly makes it more difficult for voung
adults 1o establish new relationships. It aiso weakens the
sldest pramary relazionship: thar between parept and
child. According to Wallerscein, “Parent-child relation-
ships are posmanently sfcered by divoree im ways that our
secicty has not antuipaed.” Notondy do children expe-
rience g joss of parental atenden at the onset of divorce,
but they soon find that at every siage of their develop-
ment cheir parents are not svaifable inthe same way they
once were. “In 2 reasonably happy inace family," Waller.
stein observes, “the child gavitaces Best 1o one parent
and then o the other, using skills and aaributes from
each in clmbing the develapmental ladder” 1n s di-
voreed family, ehildeen find 8 “harder to find the necded
parent st needed times,” This may help expluin why
very younp children suffer the most as the result of
farmily disruption. Their opportunitics 1 engage in this
kind of angoing provess are the most trancated and
eomgpromised,

The fsrher-child bond is severely, often iveparably,
damaged in disropred famifies. In g situation without his
torica] precedent, an axonishing and disheartening num-
ber of American fathers are fuiliag o provide financizl
support ¢ their children, Often, mure than the father’s
support cheek is missing. Increasingly, children are
hereft of anv contact with cheir fathers. According 1o the
Natisnal Survey of Children, in disrupted families only
one child i six, on averapge, saw his or her father as ofien
#s once 3 week i the past year. Close o half did naot sce
thesr father at all in the past year. As time poes on, Con-
tact bocomes even more infigquent, Fen years afier 2
marriage breaks up, more than two thirds of childees re-
purt noc haviag seen their father for a year, Not surpris-
ingly, when asked to name the “adulis you lsok up o
and admre,” only 20 pereent of children i singlo-parent
familics namad cheir father, as compared with 52 parcent
of childeen in twa-parent Femifics, A favorite complaint
among Baby Boom Amencans is that cheir fachers were
emotionatly remoie guys who worked hard, cams home
at night (¢ et supper, and dida’y bave much to say to wr
do with the kids. But the current gengration hay a fue
worse futher problems: many of their Fachess are vanishing
entirely.

Even for fathers whe maintain regulas contacy, the pate
torn of father-child selationshipy chonges, The sociole-
gists Andrew Chestin ang Frank Purstenberz, who have
srudicd broken fanvliss, write that the fathors bchave
rmore like other relstives than Hke paremts. Kather thas
helping with homework or carrying out 2 project with
their chifdsen, nonresidantial fathees are Blely ke the
kids shopping, 1o the movigs, or out 1o dinngr, inxiegd of
providing steady advice sad guidsase, divorced futhens
become “ueat™ dads.
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Apparently--and paradoxically—it is the visiting rela-
tionship iself, rather than the freguency of visis, that is
the real source of the problem, According 16 Wallerstein,
the fow chikisen in the Californis study who reported vis-
iting with their fachers once or twice ¥ wick over 2 ten-
vear period still felt rejected. The aced to schedude 2 spe-
cial ime to be with the child, the repeated leave-takings,
and the lack of connection to the ehild’s regular, daily
schedule leaves many fachers adrift, frustrated, and con-
fused, Wallerseein calls the visiting father a parent with-
aut portfolia.

The deterioration in father-child boads s most severe
amang childron whoe expericnee diverce gt an early 2ge,
according 10 7 wrent study. Neardy thees quarters of the
respondents, now young men and women, repore haviag
poor elationships with their fathers, Close w half have
received psychological help, neasty a third have dropped
out of high school, and about a quarter report having ex-
perienced high levels of problem behavior or emotional
diseress by the tme they became young adulbs

rey after survey shov

" cans are less i

ﬂenemtlon 480 to value. SC}..LIAI f1-

deht‘s,, lifelong
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Long-Term Effects

INGE MOST CHILDREM LIVE WITH THEIR MOTHERS

after divarce, one might expect that the mother-

child bond would remain unaliored and might

eves be strengthened. Yot rescarch shows thet the
mothes-chilid bond s aiso weakened o the resuh of di-
vorce, Onby half of the children who were close to their
mathers before a diverce remained equally close sfier the
divoree, Boys, particularly, had difficulues with cheir
mothers, Moreover, mother-child relationships decerio-
rated over time, Whereas teenagess in disrupred families
ware o more Hkely than wenapors in intact familics w
report poor telationships with their morhers, 38 pereeny
of young adults Tram distupeed famties have poor rela-
signships with their mothers, a8 cnmpared with 16 per
eens of voung sdults from iotser famibies. Mother-dauph.
rer relavionships aftea detzrionare a5 the daugheer reaches
youag adulthood. The only proup i seciery shat desives

any benefie from these weakened parentzchild tiesis the

1]

inclined than they were

marriage, and parm

i\
therapeutic. community. Young adults from disrupted
zmiliey are pearly twice as ltkely as those from inraer
farnidies 14 roceive peychological belp.

Some social scientists have oriticized Judith Walles-
stoin's research because her sty is based on a small
clinies} sumple and does not include s control group of
chifdron from imct Bamilies. However, other studies
gencrally support and streagthen ber findings, Nicholas
Zili has found similar long-term effects on children of di-
voree, reporting that “effects of marial discord and fami-
1y distuption are visible twelve 10 twenoy-owo vears later
in poor relationships with pasents, high levels of prablem
behavior, and an tacreased likelibood of dropping out of
high school and seceiving psychologics! help.” Moreover,
Zitl's research also found signs of distress in young
women who seemed eelatively well adjusted in middie
chitdhood and adelescence. Girls in single-parent ami-
lies are atso at much grearer risk for prococtous sexuality,
teenage rartiage, teenage pregnancy, nonmarital birth,
and divosee than are girls in two-pareny families,

Zil¥'s research shows that
famnily disruption strongly
affects school achicvement
a3 well. Chiddeen in disrapt-
ed farnilics are nearly Twige
ag likely as thase in intagt
fagisilies to drop out of high
sqhool; among chitdren wha
do dreop out, those from dis-
rupted familics are less likes
by wventually to earn a di-
plorng or & GEDL Haovs gre
at greater risk for deopping
gut thaa girs, and are alse
more likely o exbibic age
grassive, scting-out behav-
iors, Onher research confirms these findings. According 1
a stody by che National Asseciation of Elementary Schoal
Principals, 33 percent of rwo-parent elementary sehool
students are ranked as hiph achicvers, as compared with
17 perceant of single-parent students, The children in sin-
gle-parent families are alse more likely to be woantar late
oy s have discplinary action gken against thom, Even
sfier contsolling for race, Income, and religion, swhalars
fingt significant difforences i educationat atiainment be-
tween children whao grow up in intace families and chil-
dren who do not. b his 1992 study Amersar’s Smaflest Schoot:
The Family, Paul Baston shows that the preportion of two-
parent families varies widely from seate to state and is re-
lated 1o variations in scademic achievement, Norch Da-
kuta, for exumple, scores highest on the mach-proficiency
wosr and second highest on the two-parent-fumily seale,
“The Distaet of Columbia is second lowess an the math
1esr and lowest in the nation on the two-parent-family
seake,

231 nates that “while coming from = disrupted family

that Az}:}@ri-
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signifinantly increases 2 young adule’s risks of experienc-
ing sogial, emotional or scademic difficuliies, it docs not
forcordain suchk difficultics, The majority of young peo-
ple from disrupted families bave successfully completed
high school, do not cutrendly display high leveks of emo-
tiopal distress or probiem behavior, and ¢ajoy reasanable
relaticnships with their mothers.” Nevertheless, a major-
ity of ¢hose young adults do show maladpustnent in their
relationships with their fathers.

These findings underscore the nportance of both a
mother and 2 father in fostering the emotions! well-be-
ing of childeen. Obviously, ast all children in two-parent
familiey pre free from emoziona) warmeil, hut few are
burdened with the teoubles thae accompany family
breakup. Moresver, a5 the sociologist Amitai Erzioni ex-
plains in 2 new book, The Spirz of Community, twe pac-
ents in an intaetr family make up whar might be ealled 2
mutuaily suppertive aducation coalitivn. When both pas-
ents sre prosent, they can play diffesent, even contradie-
tory, foles, One parent may pozd the chitd to achieve,

while the other may eacourage the child o ke Gme out
te daydream of toss a foothall around. One may empha-
size taking intellecenz! fisks, while the other may insist
on following the wacker's guidelings. Az the same time,
the parents regulatly exchange information about the
child's school problems and achievements, and heve o
sense of the oversil educational mission. Howsver, Et-
zioni writes,

The sequence of diveree followed By 4 suceession of
boy or girifricnds, 2 second marmage, and frequently
anuther divorce and another niraover of partners often
means A repeatedly disrupied edueational caalizion,
Each chaage in participanss iovolves a change in the
cducational sgenda for the child, Each new parntner cans
not be exproted 1o pick up the previons onc’s educa-
giorad post and progreos, .. As a resuly, chunges in par-
ennng pattnees medn, 3t best, a dogp disruption 10 2
child's educasion, though of covrse sevel disruptions
cut deeper into the effectiveness of the educatianal
coglition than just onc.

- The Family

and Public
Policy

NUMBER OF REW PROPOSALS A(H

Adrcss the problem of family

disruption. Generally speak-

ing, thoy have a single ebjsotive: 1o

ensure that childien have che support

and vommitmeant: of hoth biological
prarents.

*The Family Support Act of 1988,
which renpresenis the culmination of o
fiftcen-yesr teend toward strictar
child-support enforcement, has en-
abiled states tp impesse Jegal child-sup.
por: obligations en g greater number
of absent fathers and 1o increase the
percentage of absent fathers who ze-
tually mect their obligations,

For example, the Famity Support
Act conuaing the strongest legislation
te datc on paeenst identificatnn, the
gssentinl first step toward making g
fepally binding child-support sward,
In the cases of about thrae out of
eveary four childrer boern to unwed
mnhers, fathers have nos been legaliy
identified. Similary, in the cases of

the great majority of mothers receiv-
ing AFDUC benefits, the father is nev-
ez identified o7 known 1o public agea-
cies or officisls, In the pust many
people seasoned thas it was beter to
ignore the facher—he was probably
unzbiec to suppore the ohdld anyway,
z2ad might ¢cause mors trouble if he
were around than if he remained ab-
sent. The 1988 fegislation reyuices
states to get ghe Social Seouriey mume
bers of both parents when a birth cer.
1ficate 15 issued. If patermity is i
doubt or contested, the federal gov-
erament will pay for H percent of ¢he
cost of genede testing, brwis Gadfin-
kel, who bas written & study of child
suppart, estimaces that this approach
wilf establish paternity for hulf of the
natien's nonmarital Births by the tuer
of the centory.

* The most comprehensive and most
controversial proposal is onc for a
child-supporl-AsSU0anee PIOEIR ey
antversal, non-mesns-iested entitle-
mens plan akin o Survivors Insursce
for widows. Child-support sssusance
wouold guaranies 2 standard lovel of
child support--some propese 32,5800
yeaz for the first chibd in 2 famaly, and
$1.000, 51,000, and $308 for the seee
ond, third, and fourth children—to ali
singie parenss whose children live with
them. The federnt governmen: would

serve as a collection agency for the
support payments, withhalding tu-
come from the nonresidential parent
and maziting 4 monthly cheek 10 the
parcat with the children. In cases
where the parent failod to meet the
full support nbligation, taxpayers
would make up the difference. Ace
rording 26 its advocares, the child-sup-
port-assusaace plan would seducr the
weifare burden in theee wayw it wonld
juevent some mathers from golng on
welfare, since thaey would be assured
of regular suppor; it would reduce
AFDC brncho dollar for dotlat as sup
port was eoliected from the father and
it would provide various incentives for
mathuars on welfaze o gor off it For
example, unlikte 2 mather receiving
AFDC, a warking maother wauld be
able 1o keep the )] child-suppon
benefi in addinon 1o her working in-
come, Consequently, childisuppont-
assumance benehins would boost o fami-
Iy's meome only if the mothor wene
it and got & b, Borcover, this plan
would create incontives for esiablish-
ing legal paremity, since doing 50
would be aecessary o gualify for ben-
efiss. And, the plan's adenestes say, it
would provide a2 neasdgmacizing, reg-
plarized system of guaranreed child
support for all single parcris. How.
ever, ceities say that a plan of garan.
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The Bad News About Stepparents

ERHAPFS THE MOST STRIKING, AND POTENTIALLY

disturbing, new research has 1o do with children

in seepparent famitics. Until quite recendy the

eptimistis sssummption was that children saw theis
tives improve when they bocame part of a stepfamily.
When Nicholas Zdi and his colleagues began to study the
effects of remarsinge on children, their workiag hypothe.
stz was that stepparent families would make up for the
shortcosmings of che single-parest family. Cleardy, most
children are berrer off economically when they are ahie
share in the income of two adubts, When a sceond adult
joins the hauschald, there may be 3 reduction in the time
and work pressures on the single parent.

The research overturns this oprimiseic assumption,
however In gencral the evidence suggests chat remar-
riage neither reproduces nor restores the intact family
structure, even when it brings miore inceme and 3 second
2dult into the houschold, Quite the contary. Indeed,

childresn living with stepparents appear w be oven mare
disadvantaged than children living in 2 stable single-par-
ent family, Ocher difficolties scem 16 offset the agvan-
tages of extra income and an extra paic of hands. Howev-
er much our modern sympathies reject the fairy-tale
partrait of stepparents, the latest research confirms chac
the old stories are anthropologically quite accurate, Step-
families disrunt estblished lovalties, oreate new uncer-
wintizs, provoke deop aaxictics, and sometimes thygaten
# child’s physical safeey as well as emotional securicy.
Pureney and chitdren bave daamatically different intee.
cxis i and oxpectations for a new maniage. For s single
pasen:, romarriage brngs new commitments, the hope of
enduring love and happiness, and relief from steess and
lonsliness. For a child, the same evernt often pravokes
confused feelings of sadaess, anger, and cejecdon. Mear-
Iy balf the children in Wallersicin's seudy said they felt
left ouc in their stepfamilies. The Nagonsal Commission
on Children, a bipartisan group haaded by Senstor John
2. Rockefelier, of West Virginia, reporred thae ehildren

H
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teed child supporn would do nothing o
reduce nonmarital biccks or to 1ein-
force the principle of uittmute parental
responsitilty.

® |n the meantime, several arates
have revived stigma as par: of 2 larger
cffort to improve child-support collec-
tion. Massachusetis, a state with some
experience in the public shaming of
criminals, has replaced stocks on the
common with postens of “deadbest
dads™ on the six o'clock news.

* Changes in divorce law, 100, 2an
help childron, Mary Ann Glendon, 2
professor ar Harvasd {aw School, has
proposed a “ghildren firss” principle in

divaece procvedings. Undar ths role,
judpes in hnigared divores cases would
deteeming the host passible package
of benefits, income, and services for
the children. Only then would the
judpe turn 1 other issues, such ss the
division of remaining marital assess,

® Poliny esperts offer sevaral proposals
to sedure the Hikelibood of diverce for
parents in low.conflict siaations. One
is to introduce 3 swo-tier sysiern of di-
vorer law, Mavriages berween adults
withaut minofs children would be easy
s digsnive, bur marsages between
aduley with childeen would noc Asoth-
er ides Is w rointroduce some measure
of fauit in divoree, or v sliow no-fault

divoree but esiabhish mantal faull in
swarding alimony o dividing manl
p}'{}p&?f}ﬁ

* Economic forces significantly affeat
martiage-rebated behavior, With the
toss of high-paving jobs for bigh school
graduates and the disappesrance of
goad jobs from many inner-city neigh-
borhoeds, the ability of young men to
provide for 3 family has been dechin-
ing. kmproving job opportunities for
young mes would enbance chair abili-
ty and presumably their willingness w
form lasting mardages. Expanding the
carned-income tax credit woanld also
strenpihon many families economical-
fv. According 10 onu reoont pstimate,
an cxpanded s oo would it a mile
iton full-time working fanilies out of
poverty, Siill other peopnssls include
raising the personal exemption for
young children iny fnwers an@éddle-
Tome familes and imureasing the ¥
ue of the marriage deduction in the 1ax
code by allowing married couples 1o
i jpncomes,

* Changing the welfare system to
eliminate ity disincentives o marry
would help reduce out-of-wedlock
motherhond, many experis suggest,
New Jersey, for example, has proposed
& plan o sncounge mardage by con-
tinuping AFIC benofies o children

v Pirs

their naturzl parents marry and live to-
gether in the home, as Jong as cheirin-
come does nop excesd state eligibitity
standards. Another idoa, net vet micd
in any state, Is to provide ¢ large one-
time bonus (o any women who mar-
ries, leaves she AFD b, and stays
ofT for an extended period. Many peo-
ple, including President Clinon, have
catled for the imposition of seict two-
year time firnits for AFTHC

® At Jeast as importane a5 changes in
the law and public policy are ¢fforts e
change the culwral climate, particular-
by the media’s messages about divoree
and nongmzrital childbinb, Parents con-
sistently cite weigvision, with itz to.
creasing use of sex, viglence, or the
wwe comianed, 38 onn of their strongest
adversanes. One way 16 improve cle-
vision programming wanld be o fully
mplement the provisions of the 1996
Chitdeen's Telovision Acs, including
the establishmont of the National En-
dowment {or Childran’s Educational
Television. b wonld alse be valuabic
1o enlist the suppart of keaders in the
enterainment ndnstey--garticularly
Sports and Movie Starsdn conveying
1o children that making babies ous of
wedlock iz a9 stapid as dotng drugs or
drogping ont of school, This might, of
cousse, gwais more cxeraplary behavior
by some of those stars,
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from stepfamilies were more bkely o say they ofien felt
jonely or bluc than children from either single-parent or
imtact familics. Children in stepfamilics were the most
jikely 10 report that they waneed more time with their
mothers, When mathers rematry, daughters rend o have
a harder time sdjusting than sens. Evidently, boys often
respond positively to ¢ male presenees in the bouschold,
while girls wha have csiablished elose ties vo their mothe
er in a single-parent family often seo the siepfather as a
rival and an intrudes. Accerding to one study, boys in re-
maarricd familics are less BRely te drap out of school than
boys in single-parent {amilics, while the opposite is troe
for girls,

A large pereentage of children do not even consider
stepparenss to be part of their familics, according to the
National Survey on Childeen. The NSC asked chiddren,
“When you think of veur family, who do you include?”
Cily 10 pergent of the children failed to mention a bio-
logical parent, but a third left eura siepparent. Even chil-
dren who rarcly saw thelr noncustodial parents almost al-
ways named thes 25 fagsly membiers. The weak sense of
attachmint ts mizual, When parents were asked the same
question, aaly one pereent failed 1o mention a biological
chikd, while 15 pereent foft out 2 seepchild, Fa the same
study stepparents with borh sarural ehildren and step-
children said chat it was harder for them o Jove theie steps
chiidren than theis biological children snd thur their chil-
dren would have been bener off if they had grown up
with two biologieal parents,

{Une of the most severe sisks associzted with steppar-
ent-child tes is the risk of sexual abose. As Judith Waller-
stein explains, “The presenee of a stepfather can raise
the difficult issue of 2 thinner incest bardier” The incest
taboo is strongly reinforced, Wallersteln says, by kaowd
edge of paternity and by the experience of caring for a
child sinee birth. A stepfather enters the family without
either credential and plays a sexual role as the mother's
husband. As g resuly stopfathers can pose a sexual fisk o
the chifdren, especially co daughrers, According 1o 2 study
by the Canadian researchees Martin Daly sad Margo Wik
son, preschaol children in steplamilios are forty times a3

Fikely as children in intact Tamdlies o suffer physacst or

s&xual abuse. (Mosg of the sexual abuse was commived
by a third party, such as 4 neighbor, 3 stepfather’s maie
fricnd, or another nonrclanive.) Swepfathers diserindnae
in eheir sbuse: they are far wore Bkely to assault nonbio.
logrical children thas sheir own natural ehildren.

Sexun aluse represents the most extreme thrzar o
children's weli-being. Stcpfamitics also scom less hikely
1o make the kind of cedisary invostments in the ehildren
that other famhies do. Although B & wue that the step-
family housebokd has 2 higher income than the single-
parent bouschold, 1t does nod follow thar the addidonal
ingome is reliably available (0 the ohildren. To begin
with, children’s claim on stepparents” resources fe shaky.
Stepparcats are not Jegally reguired o sepport stepchil-
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dren, so thoir fnancial suppo of thess children s ennire-
by voluntary, Moreover, since stepfamilies are far more
likely 1o break up than fazact families, pardeulacly in the
first five veass, these is always the risk—far greuter ehaw
the risk of anemployment in an intact familyethar che
second income will vanish with another divorce. The #-
ranciral commirment to 4 child’s education apprars weak-
wr in steppsren: fampilies, perhaps because the seepparent
belicves that the responsibility for educating the child
rests with the biclegical parent.

Simifarly, studics suggest that even thoogh they may
have the time, the parents in seeplamilics do por investas
much of it in thew chiidren as the parents in mntact fami-
fies or cven single parenits do. A 1961 survey by the Na-
tiona) Commission on Children showed that the parents
in stepfamihies were fess Hikely 1o be involved ina child's
schosl life, including involvement in extracurricular z¢.
gvities, than cither intact-family parents o8 single par-
ers. They were the lease likely to regort being invoived
in such umg-sonsuming activities as coaching 2 child’s
team, accompanying class trips, or helping with school
projects. According to Molanaban's research, children in
stepparent lamilies report lower educational aspirations
on the part of their parents and lower levels of parenal
involvement with schociwork. In short, it appesrs tha
family incomu and the number of adults i the houschold
are net the only factun sffecting childsen’s well-being,

Dirnishing Investments

HIRE ARE SEVERAL, HEARQNS FOR FIHH THMIN.
shed interest and Investment. 1a the Taw, as
in the ehildren’s eyes, stepparents are shad-
pwy figures. According to the jegal schalar
David Chambers, family law has prenty much igaered
stepparents, Chambeers wiaes, “In the substanoal maior-
wy of states, steppareats, even when shey live with o
child, have ao legal obligation ta contribute to the chitd's
suppors, not does 2 stepparent’s presence in the homa al-
ter the support sbhgatiens of 4 noncustodial parent. The
seepparent alse has . ., no authorry o approve emergeacy
medical treatment 6r oven B SN o permission sip. . L
When g mairiage breaks up, the stepparent fas no cone
anuing obligation o provide for a stepehild, no matter
how long or bow much he er she has been comrsbutng 1o
the suppert of the ehild, in shorr, Chambers says, step-
parent relationshins aee based wholly an consent, subjoet
to the inchingtions of the adult and the child. The enly
way 3 siepparent can acquite the legal status of 3 paremt
i theough adoption, Some researchers giso point to the
ewltural ambiguity of the stepparent’s role as 4 source of
diminished interest, while others insist that it s the absence
of 2 blood tie thur weskens the bond beoween stepparem
and child.
Whatever its eanses, the diminished invesiment in
children in both single-parcat and steppasent familics has
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a sigrificant impact oo their life chances. Take parenal
help with college vosts. The parens in datact families are
far more likely o contribute to children’s college costs
than gre those in distupted femilies. Moreover, they are
usually able 0 arrive ut a shared undeasanding of which
children will go 16 college, where they will go, how much
the parents will comribute, and how much the children
will conmribure. Rut when families break up. these infor-
mal understandings can vanish. The issuc of collegs w-
iton remains one of the most contested arcas of parentad
support, espeeaily for ngherdncome parents,

The law decs pot step in even when familial ander-
standings break down. In the 1980s mony states lowered
the age coverad by child-support agreements from swen-
pe-ome b cighieen, thus climinating college as a cost as-
sociated with suppart for 2 minor child, Coensequeatly,
the guestion of college euition is typically noc addressed
it child-custody agreements. Evea in states where the
courts o roguite poarcats to contsibute 10 callege costs,
the sguiteme ot may Be in jeopardy. In g reeeat dovision

fining condition of life.

*tamty about money tri

L

e 4 :
kinds of uncertainty

in Peansylvagig the couwrr overtatned an earlict deeision
ordering diverced pareats o contribuste o college tuttion,
This dectsion s Tikely to mspire challenges in other
statey where courts have required parends 1o pay for col-
lege, Increasingly, belp in paying for callege is endirely
volunysry,

Judith Wallerstein has been analyzing the educationsl
decisions of the college-age men and women in her
study. She reports that “a full 42 percent of these men
and wonen from maddle class families sppeared o have
ended their educations without aprempring college o had
left college befare aehicving 2 degree st either the twe-
year or the fouryaar level” A significant pewentage of
thess young people have the ahility tu sttend colizpe,
Typical of this group are Nick and Terry, sons of 2 col-
fege professur. Phey had been close w heirs father before
the divorce, but thelr father regmasried snon afier the di-
vorce and saw his sons only eevasionally, even chough he
iived nearby. At ape pincteen Nick had compicted 4 faw
junior-collzge counes and was carning 3 ving as & sales-

I

man, Teny, twearv-one, who bad been tested a5 3 gifted
student, was doing Huc-tollar work irmeguiarly,

Sixty-seven percent of the collegs-ape students from
disrupeed familiexs antended college, as cempared with BS
pereent of othier students who antended the same high
schools, OF those auending college, severad had farhers
who were finascially capable of conteibuting to callepe
costs but did not.

The wthdrawal of suppor for college suggeses rhat
other customary forms of paremal belp-giving, too, may
decline a3 the resnin of famsly breakap, For oxumple,
nearly  gquarter of firse-home purchases since 198 have
invalved help from relatives, usually parents, The medi-
an amoune of help i $5,808. 1o is hard to imagine that pare
cnts whao refuse to contribuze 1o college costs will offer
help in buying fiest homes, or help in buving cars or
health insurznce for young adult family meabers, And al-
though iz is roo soon 1o tell, family disruprion may affeer
the genertions! tansirubsion of wealth, Baby Buomers
witl inherit thair parents’ esrares, some substantrai, a¢-
cumulated over z lifetime
by parenss who lived and
saved together, To be swe,
the postwar generanon bens
efized from an expanding
cconomy and a nsing san-
dard of fiving, buc its ability
to sceumuilate wealth also
owed someathing 10 {amily
swability, The lfetime as-
sets, ike the marrtage hself,
! remained ingace, [t is une
tikely that the children of
thszupted famidies will 0 in
st favorabie 2 position.

Morcever, childeon from
disrupied familics may he less Nkely to help their sging
parenss. The socwologist Alice Rossi, who has studied in-
ergencrational patrems of help-giving, says that adult
obligation has its roots in cady-childhood expeucnce.
Chilidren who grow sp in iraaes familios expeticsce high-
er leveds of obligation w Kin than childies from broken
families, Children's sense of oblipation w 1 nonresiden-
tiad facher is particatarly weak, Among adults with both
parents living, those sepamted from they father during
childhood are less likely than others to see the father rog-
alarly. Hulf of them see their facher more than ones a
year, as compared with nine out of ten of these whose
parcots gre sGll mareiod, Apparently 2 king of biter jus-
tice is at work here. Fathess who do not support of see
their young childrer may not be able 0 count on theis
gdult ehildien’s support when they are oid and nced
money, Jove, snd attention,

in short, as Andrew Ghedin and Frank Fusstenbure
put it, “Through diverce and remariage, individuals are
related to mare and more people, 1o cach of whom they
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owe loss and lews.”™ Morsover, as Nicholas Zill argues,
weaker parent-child dttachments leave many childmen
more strongly exposed o infuences cumside the Tamily,
such a5 peers, boviriends or pirlfriends, and the media
Although these cutside forces csn sometimes be helpful,
common sense and rescarch opinion zrgue against
purring rog much faith in peer groups or the media as sur-
rogates for Mom and Dad.

Poverty, Crrime, Education

AMILY DISHUPTION WOULD BE & SERIOUS PROH-

ke eyven if i affected onle individual children

and families, But its impact 15 far broadec. In-

deed, it is not s exaggestion w chatacterize i
as a central cause of many of our most vexing sociat prob-
tems. Consider three probleros thar mest Americans be-
lieve raak ammong the aation’s prossing concems: poverty,
came, and declining schond serformance.

More than half of the increase in ohild poventy in the
1580 15 suributalde o changes in family structure, ac-
cording to David Eggebeen and Daniel Lichier, of Penn-
sylvania State University. in facy, if family structure in the
Unired Sares had remained relatively constant since
1960, the rate of child poverty would be a third lower than
it is today. This dogs not bode well for the future. With
more than half of todsy’s children likely to live in single-
parent familics, poverty and agsocisted welfare costs
threaten to becoms even heavier burdens on the astion.

Crime in Amencan ciges has incroased dramatically
and grown more vieleat gver recons decades. Much of
this can be attribured o the rise in disrupted families.
Nattonally, more than 70 percent of gl juveoiles in state
reform instininons.o m farhesiess hames. B num-
ber of scholarly studics find that even atrer (e groops of
subiects are conirolied for Incame, bays from single-
mother homes are significantly more bkely than ethers 1o
commil crimes and & wind up in the juvemle justice,
court, and pepitennury systems, One such study summa-
rizes the relationship botweon grime and onc-parent fam-
ies in this way: “The relationship is so strong that con-
wepiling for family configuration ¢rases the relattonship
between race and erime and beoween low income and
erime. This conclusion shows up time and again in the
lierature.” The nation’s mayoss, as well g5 police officers,
social workers, probatian officers, and coun officials, con-
sistently point o family breakup as the most fmportant
source of rising raees of crime.

Terrible as poverty and erine are, they tead to be con-
contraled in ianer citiss and iselated frum the evervday
experience of muny Americans. The same cannnt be said
of the problem of declining schoel perfarmance.
Newhere has the impact of family breakup bees more
profound or widespread than in che nmation’s public
schosls. There is 2 strong consensus that the schools are
failing in their historic mission to prepare every Ameri-
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czn child 1o be 1 good worker and a pood citizen, And
nedrly evervone agrees that the schools must undergo
dramatic reform in order to reach that goal. In puwsoic of
thae goal, moreover, we have suffered no shortage of
bright ideas or pilot projects or bold experiments in
school refarm. Bt there is listle evidenee that measnres
such as curricular reform, school-based management, and
school chotoe will addsess, lee alone salve, the bigpes
problem schools face: ehe msing number of children whe
come from disrupied families.

The grear educanonal ragedy of eur dme i thar many
Amaerican children gre failing in school not because they
are mtglicerually or physically trpaired but because they
are erozionally incopacitated. In schools across the na-
tion principsls report a dramade dse in the aggressive,
aceing-out behavior characeristic of children, especially
bovs, whe are living in single-parent families. The disci-
pitne problems in today’s suburban schools--assaults on
weachers, snprovoked gctacks on other students, scream-
ing outbursts in class—outstrip the problems that were
evident in the toughest city schools a generation ago.
Maoreover, teachers find many ehildren emortonally dis-
tracted, 3o upset and preoceupied by the explosive drama
of their own family lives thas thev are unable o conten.
teate on such mundane eatters as mulapicadon ables,

in response, many schooh have mumed to thempeutic
remediation. A growing propaston of many schosl bud-
gets i devored 1o coinseling and other psyehological ser-
vices. The curriculm is becoming more chorapoutio
children are taking courses o seifvesteom, conflict resols-
don, and sggression mansgemoent, Purental advisory
groups are consclentionsty debacing alteenative approache
es o traditona! school discipline, ranging from teacher
training in mediation o the invoduction of metal detee-
tors and sccusity guards in the schools, Schoals are in-
creasingly b ing emergency rooms of the emotions,
devoted not only o developing minds Dot alss 10 FEpai-
ing hearts. As a result, the mission of the schoal, along
with the cutture of the classroom, 15 slowly changlag,
What we arc sesing, largely a4 2 resulo of the now burs
dens of family disruption, is the psychologization of
American edugaston,

Taken rogeiher, the research presents a powerful chal
lenge w the prevailing view of fanly change as social
progsess. Not 2 single one of the sssumptions uaderdying
that view can be susmainad appinst the empineal ovi-
dence. Single-pareny familios are not ahic so do well coo-
nomically on g mothet’s invome. In fact, most tecter on
the economic bonk, and many fall into poverty and wel-
fare dependeney. Growing up in 2 disrupred family does
aot ennch a child’s Iife ar expand the number of aduls
committed 1o the child’s well-being. In face, disrupted
families threaten the psychological well-heing of ehil-
deen and diminish the investment of adult dime and
money in them, Family diversity in the fonm of increas-
ing numbers of single-parent and stepparent families
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does not strengthen the social fabric, It dramatically
weakens and usadermines society, placing now burdens
on schouly, courts, prisess, and ¢he welfare sysrem,
These new familics aee not an mprovemeat on the au-
giear farnily, nor are ehey cven juse as good, whether you
took at sutconies for ehidesn or outcomes for soviety as a
whote, In shert, fas from represcating soeial progress,
family change represents a stunning example of secisl
fegress,

The Two-Parent Advantage

LLTHIS EVIDENGE GIVES RISE TO AN OBVICDS CON.
clusion: Erowing up it an intacs iwo-pacenm fame-

tly is an imporiant source of sdvanrage for
American children. Though far from perfect as

4 social institution, the intace family offess childeen
greater secority and better outcomes than s fast-grow-
ing akcruatives: single-parent and steppareat famaties,
Naot only does the intace famsly proweet the child from

i

o727 he debate about family structure is

|

y about the

B
'

a3

and often conflicting values &

poverty and cconomic inseourity; it also provides grester
noagcanomic investments of parentad gag, atention,
and emaional suppart over the entwe fife couse. This
dows nar mean thie all swo-parent familics are bouer for
children than all single-patent familics. But in the face of
the evidence it becomes increasingly difficult 1o spswin

the proposition thag gl farmily stuctires produce equally |

good sutcomes for children.

Cariously, many in the research community ace hesi-
ant o 33y that twe-parcet families generally promote
betier outcomes for children than singlo-parent families.
Some argue that we noed finer measures of the extent of
the: family-structure ¢ffect. As ong scholat fas noted, # s
possible, by disaggregating the datz in cermsin ways, w
make family strucnire Ygo away™ as an independent vari-
able, Oches researchens point w studies thar show that
children suffer psycholagical effeces as a result of family
conflict preceding family breakup. Consequently, they
reason, it 15 the conflict rather than the strucure of the
family that is responsifile for many of the problems asso-

80

cial-scientific
1ce, although that s important.

It is also a debate over deeply

ciated wizh family disruption. Others, including judinh
Wallerseoin, caution againse treating childres in divorced
familios and children in intact families as separate popu-
tarions, because doing so tends e exagperate the differ-
ences between the twe groups. “We have to take thig
family by family,” Wallersiein says.

Same of the pautien among researchers can glve boe ar-
tribated to 1deological pressaves, Privaely, soeial scien-
tists worry (hag their research may serve ideslogica! cans-
es that they themselves do sot suppors, o tha their work
may be misinterpreted as an anempe o Yiel people what
to d0.” Some are fearfuf that they will be atcacked by
feminist coileagues, or, more geneeaily, that their com-
ments will be regarded 45 an effort to tn back the clock
to the 1950s~—a goal dhat has almost no constwueney a
the aeademy, Even mere Fundamental, it has become
risky for anyong-wscholar, pofitician, religious keader—w
make normnative statements today. This reflects not only
the persistent drive toward “value negtrality” in the pro-
fessions but alse a deep confusion about the purposes of
pubhic discourse. The domi-
nang view appesss © be that
soctal criticism, Bke criti-
cism of individuals, 18 psy-
chalogically damaging. The
warst thing you ean do s 1o
mzke people fecl gutty or
tad about themselves,

When one sets aside
these consmraints, however,
the case against the wo-
parent family is remarkably
witak. J is e that disag-
grogating data czn make
family struerure loss signif-
icant 45 & fagror, just as dig-
aggrepating Huriicene Andrew into wind, rain, and tides
can make i dissppear os 2 meteorologion] phenemeanon,
Naonetheless, rescarch opinion 25 wedl 25 common sense
suggears that the effecws of changes in family srrucuere are
great enough te cause concern. Nicholus Zifl argues that
many of dhe nisk facwors for children are doubled or mare
thae doubled as cthe result of family discuption, “In opi-
demiological terms,” ho wiites, “the doubling of 7 hazard
is a suhstantial increase. . . . the increase o risk thar &
etary chalesterol poses for cardiovascuiar diseise, for ex-
ample, is far Jess than double, yot millions of Americans
have altered their diets because of the poreeived hazard.”

The argument that family conflict, rather than rhe
bereakup of parents, s the cause of childien’s pyychalogi-
cal discress is persuvasive on its face. Uhildren who prow
up in high-conflict famities, whether the famifies sy to-
gether or eventually split up, are undoubrediy at grem
psychelogical rsk. And surely no one would dispure chat
there must be socieal mcasures available, including di-
voree, ws remove children from families where they are in

: h(‘ld
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danger. Yer only 2 minority of divorees grow out of patho.
logical siruacions; much more common are divorces in
families unscarred by physical assault. Moreover, an
cqually compeliing hypothesis is that family lesakup
generaces its own conflict. Cenainly, many familics cx-
hibiz more conflictual and even violent behavior as 2 con-
sequence of divorce than they did belure divorce.

Finally, it is imporeant to note that cliniesl insights ave
different from socislogical findings. Clinicians work with
individua! famitizs, who cannat and should net be de-
fined by statiseical aggregates. Appropriate 1o 2 clinical
approach, morcover, i a focus on the imternal dynamies
of family functioning and on the immense varisbility in
human behavior, Nevertheless, there is oaough empisi
cal evidence o Jusofy sociologreal statements about the
causes of declining child well-belop and i demonstrute
that despite the plasricisy of human response, there are
some useful rules of thumb to guide aur thinking sbout
and policies affecting the family.

For example, Sara McoLanahan ssys, three structursl
sonstants are commaonly asseoiated with inwact families,
even ingact familics wha would sot win any “Family of
the Year” awards, The fisst is cconumic, In mruact fami-
ties, children share 0 the income of vwo adults, Indecd,
as & number of analysss have pointed vat, the twa-parent
family is becoming more rather than less necessary, be
cause mate and more {ammhies aeed (WO Incomes 10 suk-
tain 2 middic-clags standard of living,

Mel.anahan belicves that most isace faroilies alse pro-
vide 1 stabie authority sermernre. Family breakup com-
moniy upsets the cstablished houndaries of anthority in a
family. Childres are often reguired w make decisions or
accept responsibilinies onre cansidered the peavinee of
parents, Moreover, childien, even very voung childres,
are often expected 1o bohave like matare adales, 3o that
the growr-ugss in the family @an be free o deal with the
emaotional fallout of the fatled relationship. In some in-
stances family disruption crestes a complete vacaum in
autharity; everyone invents biv or her own rules. Widh
lines of suthority disrupted or absent, shildeen find 3
much more difficult to engsge in the normal kinds of
westing behavior, the wisl and crear, the failing and sux-
ceeding, that define the develupmeniai pathway towurd
chatacter and compewenee. Melanaban says, “Children
need o be the ones o chatienge the rules. The parenis
need o ser the boundaries and lei the Kids push the
boundaries, The ehildren shoeulda’t have o walk the
steaight and narrow ¢ aft times.”

Fimlly, McLanuhan holds thac children In intact {ami-
ties benefis from stability in what she nevwslly ermy
“household persopnel.” Family dissuption frequentdy
brings new adules inco the family, Including stepparems,
Tive-in boyfriends or gitlricads, and casua! sexus! paste
nery, Like steplathers, boyfriends can present a read
chreat to children's, particularly 1o daupgheers’, secunty
and wellbeing, Bur physical or sexial abuse wepresents

82

only the mast extreine such threat, Even the very best of
hoviriends can disrupe and undermine a child’s sease of
prace and security, McLanahan says. “It's not a5 though
vou'te going from an wrhappy marniage 1o pescefulness.
Therz ¢an be 2 constant changing v the mother finds 8
suitable parenes”

McLanshan's argument helps explain why childien of
%m‘s rend 1o do berer than children el dvarced or un-
marned mothers. Widows differ from other single moth-
ers in sl three respects. They are econmmically more se-
eurg, hucause they receive mone public assistznce through
Survivers Insuranie, angd possibly private insusance or
ather kinds of suppors from family members. Thus wid-
ows arc less Hikely 1o Teave the neighborhood 10 search of
a niew or botrer jobr and a cheaper house or apariment.
Muoreover, the death of a father by not Bkely 10 disrupe the
authonty structure radically. Wheo a father dies, be s no
loniges physically present, but his death dics mot dethrone
hirn as an autherity figure in the child’s life. On the con-
teary, his authotity may be magnified through death, The
mothies can draw on the powerlul memory af the depari-
ed father as a way of intensifying her parental authaoriow:
“Yous facher would have wanted ic this way.” Finally, sinve
widows tend 1o bu older than divorced mothers, thorr leve
tife may be less discracting,

Reparding the two-parent fionily, the socialogist David
Popenae, who has devoted much of his eareer o the
study of families, buth in the Usited Stares and in San.
dinavia, makes this straightforward asiertion

Sacial scicnee research s almast never conclusive.
Theee ate shways methodnlogical difficulties and stames
teft untirned. Yer in thigr decades of work ss a2 sogial
seantist, | kaow of fow other bodies of dow in which
the weight of cvidance is so deciaively on one side of
she issuer on the whale, for children, rwo-parent famin
Hes are preferblc wo sinple-parent and steplamilivs.

The Regime Effeot

HE RISE N PAMILY DISRUIMTION 18 8O'F UpiQUE

o American soctety. It is evident in virguaily

all advanced nattons, inclading Japan, where it

ts alses shaped by the growing panticipation of

wamen in the work force, Yot the Unsited Swees has made

divorce casiar and guicker than in aoy other Westers na-

tion with the sole excepsion of Swedon—agnd the trend

towzed solo mothershood has also been mare pronoynaed

i America. {(Sweden bus an equatly high rate of cucof-

wedlock birth, but the majerity of such births ar¢ o co-

habiung couples, 3 fong-established pattarn tn Swedish

souiaty.} Muore 1o the poing, nowhere has family breakup

been grectad by a more winmphant thetors of rencwal
thas in America.

What is seriking about this thotone is how deeply i re-

flocts classic themes in American public B, Fr draws s

language and fmagery from the nation’s founding myth.
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i depiats family breakup as a drams of revelution snd re-
bith. The nuclear family represenss the corrupt pas, an
instiugtion guilty of the sbuse of power ard the suppres.
sion of individual freedom, Broaking vp the family 1s Iike
bregking away from Old World tyranny. Liberated from
the bonds of the family, the individual ¢an achieve inde-
petdence and expenence a new beginning, a fresh starg,
g now birgh of frecdem. [n short, family broakup recapit-
ulates the American ¢xperience.

This rhetoric is an example of whae the University of
Marviand polivical phitosopher William Galston bas
cailed the "regime effect.” The founding of the United
States set in motion a aow politicat order based o an un-
prevedensed degeee on individual Aghis, personad choiee,
and ggalitanan relatinnships. Since then these values
lave spread bevond their original domain of poditical re-
latinnships to define social relagenships as well. Bunng
the past pwenty-five years these values have had a parrie
ularly profound impact on the family.

fncreasingly, poliical principles of individual rights
and shelee shape our understanding of family commir-
ment and sobidarisy, Family relationships are viewed mx
as perpanent of binding bur as velunzary and sasily ter-
minable. Moreover, utider the sway of the regime effecs
the famiiy loges ity central importance 25 za nstiution in
the civil socicty, seeomplishing coresin social goals such
as raising ¢hildren and carimg for its mombsrs, and be-
comes & means to achisviag greseer individual happis
ness-—a lifestyle choice, Thus, Galston savs, what is hap-
pening te the Amarican family refiects the “unfolding

logic of authoritpive, deeply American morad-politicsl

principies.”

Coe bencfie of the regime effcer iy @ create greater
squality in adul family selationships. Husbands snd
wives, mothers and {athers, enjoy relationships far more
epalitarian than past relationships were, and most Amesi
cans prefer ¢ ehat way, But dhe palicicat principles of the
repime ¢ffect can threaten another kind of family rela-
tionship—wthat beeween parent and chitd. Owing w their
hiologien! and developmental immaranity, children sre
needy dependents, They are not able 1o express theis
chaives acuording 10 limited, casily werminable, voluntary
agreements, They are not able w scr a5 negotiators in
family decisions, even those that most affcer ther own
interests. As one writes hus put i, “a rewbors does not
make 2 good “parener’” Correspondingly, the parenral
rule is antithetical oo the spirk of the regime, Pareatl in-
vestment in children involves a diminished Investment
in self, 2 willing deference to the needs and olaims of the
dependent child. Perhaps more than any sther famity se-
fstionship, the parenc-child rehationship—shaped as it s

by panerns of dependency and deference—can he un-
desmined and weakensd by the princigles of the regime,

More than a contury and a half age Alexis de Toc- f

queviile made the stakiag observation that an individuni-
i§?2§7’w’”ﬁ€§§dcpcnéa on 2 communitaran institoton tke
the family for its continued existence. The family cannot
he conssituted like the liberal state, nor can it be gov-
erncd eptirely by thao sune's prisciples. Yot the family
serves 25 the seedbed for the vittues tequired by 4 liboesi
state. The family 1s responsibic for tcaching lessons of in-
dependence, seif-restraing, responsibility, and right con-
duct, which are essential to o free, demoeratic sociery, If
the family fails in these tasks, chen the onrire experimont
in democratic sell-ruls is jeopardized,

To gke one ¢xample: independence is basic w sup-
cessful functioning in American life. We assume that
most peeple in America will be abiz 10 work, vare for
themselves and their families, think for themselves, and
inculcate the same traits of independence and initative
in their children, We depond an familics 1o wach poople
to do these things, The erosion of the two-parent family
undermines the capucicy of famiticy ro rmpart this knowl-
edpe; ekildren of long-terme welfare-dependent single
pascns are far more hkely than others to be dependem
themselives, Similarly, the childeen in disrepred fumilics
have z harder time forging bonds of teust with nthers and
giving and peuing belp across the generanions, This, 1o,
mav fead o greawer dependensoy on the resources of the
state,

Over the past rwo and a half decades Americans have
heen conducting what i3 santamouny (0 2 vast natural ex-
germent i family e, Many would seguc that dhin gx-
pernimont was nocessary, worthwhile, ang fongz overdue,
The resubis of the experiment are coming in, andd they are
clear. Aduits have benefited Trom the changes in family
fife in imporant ways, but the same canaor be sand for
chileddren. Indezd, this is the fiest zeperation in the aa-
tion’s history to do worse psycholapically. socially, and
economically than its parents, Maost poignantly, in sarvey
after survey rhe cluldren of broken familics confess deep
longings for an intacy family,

Nonetheless, as Galston is quick to peing sug, the
regime affcet is not an iresistible undertrw that wifl car-
ry away the family. Tt is more like a swift cutrent, agninse
which it s possible te swim. People learn: societies can
chunge, particularly when it becomes gpparent that cor-
win bebaviers damage the socmi ceology, threaten the
public order, and impose new burdens on core institu-
niens. Whether Amerncans will act 10 ovetcome the legacy
of family disruption is a crueial bue as yeu usanswered
question. [J
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Below are the topies for which rough policy proposals, with pros and
cons, are to be drafted by next Monday. Everyone should feel free
to develop pepers on other policy ‘eptlons as well.

The brief statements about sach of thess areas in the hand-out
vesterday lesves a lot of details vo be set out in the papers you
are doing. In some cases, it may make the most sense to write up
analysis of & couple of major options within sach of the main
copics. For example, the balance of prus and cons for any of these
options could change if they were done 23 national changes or on 2
demonstration basis. Similarly, AFDC rule changes could be
implemented as options for Statesz or 23 reguirements for all States.

Clearly. not everyone assigned Lo help in the drafting is fully
behind these options. Strong, sound arguments agalnst ths options’
are encouraged. On the other hand, it i1s not preductive to spend
time hitting strvaw men. Please flesh out the options in & strongest
faghion you can.

Belle's remarks that the papers should lay ocut pros and cons, with
emphasis on what we know from the research, 1s probably all the
format instruction snyone needs. Also, please be sure to focus on
the extent to which, and how, the interventions you are discussing
have been shown to be appropriate for the target group of
adolescents most at-risk. The targeting paper in the package
dilstributed on July 13 provides a good sketeh of this target group.

Possible policy option aress

i. A comprehensive attempt to change the opportunity structurs in
a few neighborhoods —-- possibly using Empowerment Jones as &
vehlcle or Youth Fair Chance. This should probably include more
structured recreational opportunities and peer group activities
directed toward reinforeing positive goals, such as responsible
gsexual behavior, for teens in high-risk neighborhoods. (Bordes
-~ ACF, Lah - DoL, Mincy - ASPE)

2 Doing more to help youth who are at risk via school.tow.work
programs, Job Corps, tultion guarantees and the like, drawing
on the Administrations’s existing initiatives or modifications
of them. {Bavier - OMB, an initial draft £o be circulated to
DoL, DoEd)

3. Family planning services would be beefed up and better
integrated with above. {(Bennett and Cohen - PHS)

4. Minors with children would not be eligible for AFDC. Instead,
they would be expected to live with parent {(or other
supervising adult) who would recelve AFDC only on behalf of the
minor’s children. {(ADF . Bordes and Maniha)
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Non-minors with children would be expected to work or
participate in training from day one. There would be few
exemptions for either the participation reguirement during the
time-limited perjod of eligikility or the time-limit itself.
{Bavier to develop coordination with other issue groups)

Federal matech rate for AFDC would be conditional on
ostablishment of paternity and & child support award. States,
in turn, might be given optlion Lo vary AFDC benefits with award
status. {Mincy to be liaison with child support issue group,
with 2 first step heing a report on where their policy planning
stands with respect o this issue)

Interventions with pre-adolescents to increase educational and
career asplirations and address schosl failures. (Pendelton -
DoEd, Lah, angd Bennetl}

H
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10 M. Bruce Read
Deputy Assistant to the President
Domestic Policy Qounoil
D, Zzanhel Sawhill
Aspocliate Director of Humsn Hesocurces
Oftice or Managemsnt and Budget
o De. David . Bllwess

Aspistant Secretary, Planning & Evaluation
Health and Human Services

TROM: Amiral Rizioni

PATR: July 20, 1983

Therg follows mome of wmy cobservarions of what one might

sonciuda from the July 16 mesting.

1. In intredycing the welfare reform, one needs Lo make ¢lear
that the attack on irrespornsible behavier, culture of dependency,
gtc. i# not & criticiem of any onae group but of 2 form of behavior.
Aes 811 Andersorn put it, theére are many davcent. hard working African
amgricans in the inner city. Anéd T would add, there ars guite a
fow iyrregponzible white people. One might add some statisgrics that
the pecple on welfare come from all racial baokgrounds and rhe
maiority are not African Ameridans. However, I strongly rotssmend
rhat the President himeelf etay above this igsue, Llat some cabinat
mambar or key staff pergon g¢larify this issue as the welfare

discussion heats up, as it most aseursdly will.

a2
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4. The thoma of the "Reopet peRper, prepaxed by OMB, which
combines reaponsibility with opportuniry gseems to we to sbtrike a

good balance,

3, Herman Kahn yalsed a question about nucleay way: will
the survivers envy the dead? we face the need to refoym the eysten
56 that thoge not on welfare will pot envy those who ars. This wap
referred to during the meeting as the Susie/Uebbie problem. At the
memant, the "Susies®, higk schocl girls who becoma pregnant and
somi-drop out, get a variety of streams of serviges, wnile the
*Hobbies", thope who grudy hard and do not allow themselves to
kecome pragnsnt, those who act reaponeibly, get nething. This muet
e changesd both to be falr and to discourage people from moving
into welfare if they can aveld ir,

sandy Jeacks‘ solution to this probiem ig o give bensfits Lo
all. This 18 not practical, necespary or jusk. The main
alternative ig to add regulirements to those now on welfare, which
would wake it lese aboractive (whnile ic lasts) .

Note that some raquirements work very well and will he well
recaived by the more congervative partz of the public and not
unduly exercise the others, Key example: roguire thal wminors who
rapaive welfara wiii i ' i : Aslde from

digocouraging people from accepting welfare unisas thay really nasd

it, it alsc wsncourages family cogectherness and gaves rasourcss.

z + il :I‘
raspongibly and increasing the rewards for thoss who do, requires

P03
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ar decauss whatdver changes

¢ne makas in cash fiows -- the recipisnty still have the full flew
of other gtreams such &g rood stamps, Medicaid, heusing

dllowances, etc. Recommendation: refuce c¢ash fiows gradually

norms to thoge matters the person has control oveyr, such as ghowing
up.at traioine or woxk glres bur pot concerning the behavier of

teensge children.

New idea {courtsay of my Yale Law summer intern, Uayton Gomez):

help moke walfare pomewhat less attractive and encourags those

invelved to plan their expenses, etc. Note that in the past oome
‘social workers obiacted to guch approaches on the ground that fwe
sheuld not impozxe our values on thess pesople® and vhat 1f they wish
to gpend chaely monesy on say, boore, that wawm theiy right. & returm
to tha raguirement of filing = buaget will gignify that psaiery
doey seek to rustore the clajm of some core valuea, at lsasl if you
wish public help, (Por the same reason, the less cash one provided
angd the wore ons grants whatever help Is given in goods and

services, the more one moves toward reducing the Susie/Debbia

problem; .

4. A strong nationdl {inter-staee betbtor than federal} child

gupport collection syscem 1s iwmportant because it provides

PUs
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inrantives to young men and not only women to act respongibly. As
Christopher Jencks commented [*Can We Put A Time Limit op Welfarer®
in The Ameri agk. Pall 19921, until the 1960’z *a lot of
young men ussd condoms because thay knew that an unplanned

preguancy meant o shougun wedding.®™ A styong child support
enforgament program will send the Pshotoun® mascage to young men:
irresponaibls sex has dire conseguences for them and not just for
VOUNG women.

Bales which exempt non-rustodial parents from paying child
SUpPPOIT whese income ie below, for example, $10.000 a vear should
bs modified te include this population, BRven if the non-custodial
parent sakes only 33000, some of it ghould go te the shildren. He
would be sharing his income with his children if na lived with
them, Bven if the amount collected is only & token sum, it would
get him in the habit of eupporting nis children and give him the
prige of doing so.

Ta the extent that pome rules have only $50 3 month of
collected child support going to the custodial pavent, and the rest
5 the state to reduce welfare costs, there iy littla incentive for
wmnrhers to eollaborate in finding the fathers. This rule ghould be
modified s¢ tLhat women receive a higher percentsge of the monsy

eclliscted.

will end welfare as we know k. ‘The velationship of work to

training and edugatisn, though, reguires uvgent reconsideration.

I urge that instead of talking about providing people with 2 Lwo
4

vear training (the way the press hag 1t} it should be clarified
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that many weuld be off wmuch socner and othe¥s MUY 2tay on louger.
Tn this way one avelds completely the guestion what you do afier
twe ‘years. [t will depend on the individual.

The idea ?ﬁ rraining is usually digcussed in terms of train and
nlace (gomehow) or train and economic development (o snyure jobsi.
Plaass dn vecongider this line of thinking and ¢¢ not be swayed by
those whe acsume a job-rich etonomy in the foresesable futurs. No
one ar tha meating saw a hope for puch an gnviroament. Even if
Eomzhow one would place twoe million people now on welfare in the
privare gector, it would mean that gome okher two million people
would ba added to the unemployment or welfayve rolls. True, there
are come unfiiled Jobs and goma new ones will be created, hut
deapite the claims of a few studies {e.g. *Riverzide®; there are
ner many such jobg snd most studies, idscluding tha Riverside one,
de net examine who wag displaced as the welfare pecple were hired.
1 checked with HORC and thay agrae vhat nwst welfanre peopls who are
nire@ rredistpibute” the jobs, i.e., gain them at the expense of
sthers. In sheort, train and place i# nor goiny to work for most
people . Alsc it rains most of ite funde on people not on welfare
{tha trainers).

The other appreach, traln and create 4o is workable by
gefinition {if you create & Tob, & person will have one} bt vary
gosrly. It alaeo ralees tha guestion why create johs for those on

wolfares and not for the able-bodiad, already btrained, people who
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line up the unsmployment lines, aciively sseking work.

program, {8y the way, community service 18 a much better term for
this approach than work relief!) ‘
orhers ntf welfare or help get them off welfare, w@ich ¢ould resule

in significant savinge in public sxpenditures. Recommendariong:

HUS is correcr in pointing out that {(a) those to give

counseling will nesd to ba selecced {not everybody can 4o it,
etc.i; {k) they should e & biv older, e.g. Juniors coungeling
Sophomores: (¢} will need some guidance themselves, and {4} some

supervigion, These are all gquite do-ablae reéquirements. Note also

chae the funde hers will be largely aspent on welfars clients rather

e

rhan on trainers. Thia approash should be able to maer Lhe very

tough  reguizrement that savings exceeding the ¢osts would e
availaple within one yeax of ingralling this spproasch.

(Criveria for svaluation and measursment of success of this
approsch: net savings sheuld zeeulr aven if the average peer
eounselor keéeps only one other person from becoming pregnant,
Aropping oub, ete. For example,. an average welisrs person gets
£4500. The peer coungelor will recelve no additional compensation
for doing the counseling., Some funds will be reguired IZor

professional senior guides to the peer ¢oungelore  and

pig
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7, Az a genarsl rule,
To engcourage swmployers to train and hire

welfare clients one may provide tralning bonue to thoss who train
ard retain pagple tyom an approved list ag long as the bonus i
granted only if those who Nire Keg¢p the trained peraon at least [or

a given periocd on their payrell aftér training is completed.

8. 1f any of these ideas are of interest, I suggest rhat we
shall provide a small group of outside experts to help work them
out. We shall ensure that the planning work is done withourn

acbyibution tn the Adminigtration.
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