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Overvtew 

The prevention issue group focussed its altenlion on childbearing by unmarried 
teenagers. The number of births to. and the birthrates·of, unmarried teenagers have 
both increased steadily for several decades. accelerating in Ihe mid-1980s. By one 
estimate. about half of ali women who had a lirst child as an unmarried teenager were 
AFDC case-heads within the year following the birth.' About half the female case
heads currently receiving AFDC had their first child as a teenager.' -- -~.-~ 

Some 01 the options presented below are mutually compatible and some are mutually 
exclusive. Although they are presented within a unilying behavioral frameworK. they 
represent the range 01 the members' knowledge and advice. not a group consensus. 

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

From the small effects of interventions aimed at teenagers. and research pOinting to 
the roots of risk-taKing behaviors in early family and school experience, the group 
Infers thai earlier interventions may be the best hope lor more significant impacts. 
Untortunately, the prevention potential of early interventions remains largely a mailer 
of faith rather than hard evidence. 

Research and common sense agree that disadvantaged teenagers must be convinced 
that they have something to lose in their futures before they will avoid risky behaviors, 
When the incomes of men and women who finish high-schaal and marry before 
having children are compared to the incomes of drop-ouls and single-parent families. 
the economic consequences 01 becoming an unmarried teenage parenl are strikingly 
evident. Arguably, finishing high·school and marrying before having children will tend 
to protect even disadvantaged adolescents from poverty beller. and raise their 
incomes more. than any of the new opportunities the issue group proposes, Even 
disadvantaged teenagers already have a lot to lose by dropping out and becoming 
unmarried parents. So the group proposes alternative ways to make Ihis simple lrulh 
more apparent to those who need 10 know il. 

1993 Green Book, Committee on Ways and Means, WMCP 103·18, p.128. 

, Facts at a Glance, (Child Trends Inc, Washll'!g1on), March 1993, 
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Several iniliatives, including schOol· to-work, One-Stop Career Centers, and 
implementation of the new youth title JI-C in the Job Partnership Training Act, are the 
core of the Administration's efforts to increase economic ooportunities for adolescents 
from poor tamilies. On this foundation, the prevention issue group builds several 
options lor opportunity interventions targeted directly at the behaviors that lead to 
welfare and poverty. Post-secondary education guarantees. and priority in a range 01 
education and training programs, could be linked to avoiding unmarried teenage 
parenthood and crime and, as appropriate, completing high-school. To promote 
educational interests and aspirations in students with low academic achievement, both 
demonstration research and wider implementation of the career academies model is 
proposed. For adolescent lemale drop-outs with histories 01 low academic 
performance who yet have avoided parenthood, the JOBST ART intensive training and 
services model seems worth developing tul1he,. Employment guarantees are 
discussed. in the forms both of tax credits (for employers who oHer trial employment to 
disadvantaged secondary students who graduate and avoid crime and parenthood) 
and government-created jobs in the most distressed ~eighborhoodS. 

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

Some children most at-risk are born into families with multi-dimensional, mutti
generationat problems aggravated by the neighborhoods in which they live. For such 
children. the group believes that prevention may require lundamental changes to the 
econOm ie, social, and educational structure in some inner-city neighborhoods, and 
comprehensive services approaches to the persistent probtems of inner-city families. 
Two demonstration approaches are proposed. Environmental change also is the basis 
of the prevention objective in a proposal to increase relocation 01 inner-city families 
receiving rental assistance. . 

In light of the fact that the mid-teens may atready be too late to provide prevention 
interventions for some youths, an option to fund development 01 model middle-schools 
is proposed, as are options to develop federal guidelines for comprehensive health 
education curricuta (including sexuality educal1on) beginning with the early grades and 
continuing through high-school, and school-related health services, including family 
planning counselling and services. 

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

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

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

The pervasive influence 01 television is the subject of two options, one for the Surgeon 
General 10 enter a dialog with the television industry about responsible presentation of 
publiC service messages about sexuality and teenage risk-behaviors and advertising of 
contraceptives. A broader option proposes a Presidential commission to extend our 
state of knowledge about the effects of television on character development and 
sexuality and to explore the positive potential of the medium in these areas, 

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

Nonetheless, what we know about human behavior gives us reason to hope that the 
small behavioral effects of individual programs in isolation may understate the 
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prevention effects 01 a message 01 responsibility and opportunity communicated more 
cons~slentl~ in public policy, To the extent that prevention of behaviors leading to 
welfare dependency and poverty is an objective, the goals of opportunity and 
responsibility should be pursued in a way that consistently reinforces their message 10 
youth, 

4 
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A. 	 Prevention through a clear message of responsibility 

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

AI, 	 Minor mothers, who are by definition not adults. should live under adult 
supervision and should not be able to use welfare benefits to establish 
independent households. Options tor consideration ineluCle: aJ mandate states 
10 mquire minor mothers to live with their parents or in other supervised 
settings; b) eliminate AFDC eligibHlly tor minor mothers. and require them 10 
rely on their parents for support. ... ,I..h -&"1{,.It.. ~'\.-..")

\., ., l~~\.t.I~' 
During eligibility for cash assistance. participation by young mothers in 
education. training. and employment activities should be mandatory soon after 
eligibi:ity is determined. 

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

A4. 	 Special efforts should ba undertaken to establish paternity and child support 
orders for the children at teenage mothers, Options for consideration include: 
a) ~er federal AFDC IT'?tch rates for cases without established paternity; bJ 
lower beneflf tevets tor children withOut established paternity; c) incentives to 
states to establish paternity and child support orders for the fathers of the 
Children born to teenagers; d) incentives for teenaged mothers to cooperate in 
paternity and child support efforts. 

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

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

;l When present behavior is inUuenced by a wish I¢' avO'id a fulure cansequence, the process can 
be termed 'deterrence: Ordinarlty. the term ~s used in the conlext 0'1 discussions af rewards and 
puniShments, Here, the lerm is intended to mean only whal it means if we say that a sign waming of 
the danger ot falling deters someone trom walking too near the edge of a preclpfce. Falling is not a 
punIShment ior ignoring the sign and walking too neat the edge, it IS a consequence. 
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frequently expressed views about teenaged. childbearing is that lack of economic 
opportunity is a major contributing factor.' Adolescents are more likely to undertake 
risky behavior when they perceive that they have little to lose$ 

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

However, the effect of variations in AFDC benefits among states or over time probably 
is not a very good guide to what would happen if we end 'welfare as we know fi.· 
Tlme~limits and communit service work requirements would constitute a radical 
change in the daily life of welfare rec'Il,sn s. au t ese and Olher welfare policy 
options actually deter teenage sexual risk-taking? Whal We know about how 
consequences influence behavior suggests that the probability of a consequence is at 

• Severa! examples are cited in Cheryl D. Hayes, RiskinG the Future. Adolescenf Sexuality, 
Pregnancy, and Childbearing, (NationaJ Research Council, Washington) 1987, Vol I. pp.l1B-9. Other 
examples may be found in, Kennelh B, Clark, Dark Ghetto, Oilemmas of Social Power. Wesleyan 
Universily Press, (Middletown, CT, 1989), p,72: Irwin Garfinkel and Sara Mclanahan, Single MOfher$ 
and Their Children, (Urban Institute, Washington), 1986, p.85: Elijah Anderson, "Neighborhood Effects 
on Teenage Pregnancy: in Christopher Jencks and Paul E, Peterson (eds), The Urban Underclass. 
(8rookings Institution, Washington) 1991, p,397; Greg J. Duncan .and Saul D. Hoffman, -Teenage 
Behavior and Subsequent Poverty,~ in The Urban Vnderc!ass, p.172; Chong~Bum An. Robert Haveman, 
and Barbara Wolte, "Teen Out-of-wedlock Births and Welfare Receipt The Role 01 Childhood Events 
and Economic Circumslances,~ unpublished paper. 

5 The exact mentat and emotional processes by which expecled consequences (especi3l1y remote 
consequences like lost economic opportunity) may lnlluence the sexual behavior of teenagers are far 
from clear. A conventional view would be thai a person takes an action if he or she prefers the 
consequences expected from taking i1 to the consequences expected from!!2!. taking it With at~risk 
teenagers, a number of intervemng factors may cloud and confuse this kInd of rational process The 
remote consequences may not be well-understood, or the like!;hood of them resulting from the action 
may be assessed poorly, Some analysts point 10 immaturity. impulsiveness, or a high discount of any 
long-term future consequences. among youth in general and especially aHisk youth, The behavioral 
mode! informing Ihe following disc\..lssion is drawn from the Appendix to Crime and Human Nature, 
James Q, Wilson and Richard J, Hermstein, (Simon and Schuster, New Vorl.;) 1985. 

~ Robert MoNitt "lncentwe Effeds of the U,S. Welfare System: A Review,~ Journal of Economic 
Literature. March 1992, pp,27-31. Gregory Acs, -The Impact of AFDC on Young Women's Childbearing 
Decistons: tUrban !nstitute, WaShington) 1993. Duncan and Holiman,1991, Charles Murray, ·Welfare 
and the Family: the U-S. Experience," Journal of Labor ECOfIomics, 1993, Vat.' 1, No,1, pp,s224-s262, 
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least as important as its magnitude. In other words, Ihe frequency oi exemptions from 
community service requirements may have more to do with deterrent impact than the 
kinds of behavior required. 

Option A 1 - Minor·mother policies 

While it has been estimated that half the mOlhers receiving AFDC at a point in time 
had their first child as a leenager, in an average month in fiscal year 1992, only 
around 8 percent (or 305,000) female "adull" recipients were 19 years of age or 
younger. (Less than 5 percenl were 18 or younger. Less than 2 percent were under 
18.) AnalYSls of longiludlnal dala sels has shown Ihat considerable lime may elapse 
between birth of a child 10 a teenager and the mOlher's application for AFDC,' 
Consequently. it is easy to conclude thai policies aimed al minor-molhers on AFDC 
are not likely to have much welfare prevention Impact 

However, two factors of welfare dynamics suggest thai minor-mother policies may 
have a larger impact than the share of leenage case·heads in a current cross-section 
of Ihe AFDC caseload suggests. Firs!' Ihe share of the female adutllicilllimts-llt Ir 
AfDC represented b)'Jeenaged mOlhllLs increased by nea.!:!y-ha.IU!Qm 1\1ll.VhI:o.ugh 
1992. The entire AFDC caseloed increased rapidly during the recent economic 
oownturn. However, teenaged mOlhers increased fasler. The share of the AFDC 
caseload they represenfed increased by about one-fourth during this period, an annual 
average rale of increase of 4 percent. 

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

Since Ihe Family Support Act of 1988, stales have the option of reqUlflng many never
married minor·mothers 10 live wilh lheir parents or in some other supervised setting. 
ralher than eslabllshing their own households. In such cases, protective AFDC 
payments are made 10 Ihe supervising parent or adult, rather than to the mlnor
momer. Exceptions are made if the mother had already moved out a year prior 10 
giving birth or applying for AFDC, or If the safety of mother or Child might be 
endangered. 

1993 Green Book, p.128. 
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The rationale for the Family Support Act policy was concern lhat at-risk females could 
view early motherhood and AFDC as a way to escape often difficult home 
environments.' However. currently, only six states have taken .this oplion. two as part 
of demonstrations. To the extent Ihat the original' concern was well based, it does nOl 
appear that the current State-option policy will address it very widely. 

Qj:ltion A 1 (e) - The current policy could be converted to a mandate. Obviously this 
would increase the likelihood that minor-mothers would be required to live with their 
parents as a condition of AFDC eligibility. On the other hand, the fact that so tew 
slates have adopted this option suggests thaI a mandate would not be received 
enthusiastically. Current taw permits Slates to exempt minor-mothers for a variety of 
reasons. including some thaI would be easy for states to apply very liberally. It 
appears Ihat states could, 10 some extent, underm ine Ihe effects of a mandale with 
which they disagreed. The simplified behavioral model sketched above tells us that 
uneven and uncertain application of the requirement would lend to reduce ils deterrent 
effect 

At some aetministrative cost documentaliOn of exceptions could be required as part of 
the case record. However, it is not clear what effective sanctions for failure 10 comply 
could be applied to states. On the other hand. too vigorous a pursuit of states for 
allowing too many exceptions could result in minor-mothers being required to live in 
family situations that are unsafe for them or their children. 

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

Option Al(bl- Recently. Roben J. Samuelson became one of the more well-known 
advocates 01 eliminating welfare eligibility for minor-molhers altogether. Such a policy 
would make. larger changes to the consequences olleenage childbearing than Option 
Al(a). and these changes would be certain to apply to all individuals. On both 
dimensions. the deterrent effect of Option Al (b) is likely to be greater. 

On the other hand, !he policy would have other consequences thaI weigh againsl it. 
Some teenagers would nol be deterred. Withoul any AFDC eligibility as caretakers. 
they mighl remain eligible for noncash aid. and for cash aid in some states. much like 

In wThe Impact of AFOC on Family Structure and Li'llng Arrangements,· Bane and Ellwood had 
found that single mothers were mOre likely to establish lheir own households in states wilh higher 
AFDC benefits. 

a 

8 



Prevention Options. October 15, 1993 

Generat Assistance currently. Some would also be forced back upon their parenls for 

support, Or might choose to marry or work, all responses that arguably are usually 

better than welfare dependency. However, some unpredictable number of teenage 

mothers would not respond by increasing income from other sources, and the eltect of 

Option A 1 (b) would be to reduce the already modest income available to the 

dependent children in the family. 


Option A 1 (b) is a special case of a broader deterrent approach. Perhaps the easiest, 
and probatlly the most effective, way to highlight the consequences of bearing children 
without the means to support them is simply to reduce welfare eligib,lity and benefits. 
(For example, the behavioral effect of time-limits with no subsequent work guaranlee 
probably would be greater than the effect of time-limits followed by community 

. service.) However, a deterrent objective needs to be balanced againsl the welfare of 
dependent children whose parents are not deterred. 

In addition, if minor-mothers are not eligible for AFDC, they cannot be required to 
participate in programs for AFDC caretaKers designed to make them more self
supporting, The Teenage Parenl Demonstration shOwed the practicality of increasing 
the education, employment and earnings, and redUCing welfare dependency, among 
teenage mothers on AFDC. 

The current ASPE estimate of eliminating eligibility for minor mothers shows ~ 
'!lillion per year in federal savings, AFDC net of food stamp offsets. No behavioral 
effects are modeled. In addition, if some cf the children of disqualified minor-mothers 
were placed in foster care, the great diHerential between foster care benefits and 
AFDC benefils would further reduce federal savings. Making minors ineligible to be 
AFDC case-heads a' state option would reduce the impact as welt 

Op~ions A2 and A3 ~ Simplicity and certainty of participation requirements! time~limlts, 
and work recuirements 

Major features of the President's welfare retorm - time limils fallowed by community 

service - send the message of responsibility, Basic behavioral theory tells us that the 

message will be dituted for at-risk teenagers if many AFDC parents are to be exempt 

(parlicularly very young mothers), if activities during the time-limit look like welfare as 

we know it, or if the length of the lime-limits may vary very much from individual to 

indlVidual. It is not just Ihe nature 01 possible consequences, but also the perceived 

likelihood of their occurrence that influences behavlD1. Consequences that are more 

remote. or are olherwise perceived as less probable, will have less effect on choices 
such as the choice to take fewer risks with sexual benavior. 


9 
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If at-risk youth in neighborhoods wilh concenlralions of AFDC families see Ihat many 
of their neighbors' lives are unatfecled by'requirements to participate in training 
activities, or by time limits on cash assistance. they are likely to discount the 
probabiljt~ Ihat they themselves might be subject to mandatory participal,on and time
limits. So broad and imprecise exemption categories would tend to dilute the 
message of responsibility. 

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

With young teenagers in general, and with at-risk teenagers especially, research 
shows a s:harp discount of remote consequences. 9 The connect jon between actions 
and consequences is often limited to a short time horizon, While the actual deterrent 
impact of mandatory participation and time-limits remains to be seen, If a deterrent 
l?1fect on atwrisk teenagers is an objective, the remoteness of the consequences 
should be a key consideration. 

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

Currently, all non-exempt teenage caretakers who have nol finished high-school are 
supposed to be engaged in educational activities, If AFDC were limited 10 Iwo years 
and followed by community service With no behavioral effects, the cost of 100 percent 
participation in education and training during the transition period, and in community 
service after two years, for teenage parents while they were teenagers might amount 
to around $1 billion in educafion, Iraining. child care, and community service costs," 

f Wilson and HerrnSlein, 1985, pp.146-7, 174. 205. For a more skeptical view, Chazy! D. Hayes 
and Sandra Hoffreth, Aiskinc the Future, Adolescent Sexuali1y, Precoancy, and Childbearing, (Nalional 
Research Council, Washington), Vol II, pp,33. 

10 The esfimate is drawn from a cohort·based model using exil and return rates from "The 
Dvnamics of Wellare Use: Implications fOr Implementing a Time-LimitfXJ Welfare Sysiem." circulated 10 
reviewers by Wendell Primus on September 29. and unil cos! eslimales from ·Costs of Employmenl~ 
Support Selvices Under Welfare Reform," clrcula1ed by Wendel! Primus on October 5, 
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The incremental cost of requiring immediate participation and imposing simple time 
limits on teenage parents would be the difference between this $1 billion maximum 
cost and the participation and time-tim its otherwise planned for t8€nage care-takers, 

Option A4 - Child support enforcement for the lathers of children born to teenagers 

The President's welfare reform proposal will stress the responsibility 01 both parents to 
suppon their children, For noncustodial lathers, the message of responsibility will be 
delivered through the child suppon enlorcement system. 

Currently, the threat of being forced to iive up to his responsibility to provide regUlar 
financial support for any children he may father is not a very real to at-risk teenage 
males. It is estimated that paternity is established in about one-third 01 all cases 
where children are born to unmarried mOlhers." Only about 24 percent 01 unmarried 
mothers have coun orders lor child support, and only about 73 percent of these 
receive any of the support they are due." If Ihe partners of ai-risk teenaged women 
were more certain that they would be required to support any children they fathered, 
they might modify their risk-taking behavior to avoid that possibility. 

To improve state penormance with paternity establishment, the U.S. Commission on 
Interstate Child Suppon recommended. and the child suppon issue group appears 
prepared to support. a model 01 volunlary and decriminalized paternity establishment 
with the State of Washington as the example. The voluntary acknowledgement mooel 
Quitds on the fact that most unwed parenls maintain contact prior to Ihe binh ollhe 
child. but ttlat contact lalls off rapidly thereafter. Many. maybe a majority, 01 
unmarried fathers visit the hospital alter delivery. The voluntary recognition model 
provides education about the importance of paternity and an opponunity for the father 
10 aCknowledge his newborn largely independent Irom the question of child support. 

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

11 Testimony of David Ellwood before the Human Resources Subcommittee, June 10,1993, Table 
VI. 

'? Gordon H. Lester. Child Suppor1 and A!imony:1989, Bureau of tne Census, 1991, P·60, NO.173, 
Table C. 
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First, while many unmattied lathers visit their partners and children in the hospital atter 

delivery, many do not tn a recent study of several hundred births to unmarried 

parents in Minnesota, Esther Wattenberg estimated that about two-thirds of the fathers 

Visited the hospital," At this point. we have 10 speculate whether the same high 

percentage are present in the most Ilisadvantaged large urban neighborhood, In any 

case, it looks like at least one-third of unmarried lathers currently would not be 

reached by a voluntary acknowledgement campaign aimed at bJrthing hospitals, 


Additionally. as voluntary acknowledgement programs become more common. two 
kinds of responses that would tend to limit their effectiveness may be expected, First. 
as it becomes known that efforts to Identify fathers for child support enforcement take A("v 
place in hospitals. lewer fathers will Visit their partners, and those who do will be less \ 
recognizable to staff, While some unmarried fathers are quite willing to acknowledge 
paternity and accept responsibility lor support. others ale not The link between 
votuntary acknowledgement and support orders, which may not be evident to 
unmarried fathers when voluntary acknowledgement programs are new, will become 
well known to the extent that they are aHective in increasing orders and support 

collections, An avoidance behavioral response on the part of unmarried fathers must 

be expected, 


Second, it appears that the eflectiveness 01 votuntary acknowledgement programs is 

partially a function of separating paternity establishment trom child support 

enforcement. Staff can stress the aspects of paternity establishment that unmarried 

fathers fino appealing and costless, But it seems likely that legal representatives of 

unmarried lathers eventually will seek to have the link with child support enforcement 

made more evident in voluntary acknowledgement processes, so that unmarried 

fathers will become increasingly aware that it may not be in their interest to 

acknowledge paternity, 


So it appears that voluntary acknowledgement strategies will not reach a large share 

of unmarried fathers, and that the effectiveness 01 the strategy may tend to diminish 

over time, Accordingly, any voluntary acknowledgement strategy should be 

supplemenled with policies that will be effective when unmarried fathers do not have a 


, volition to acknowledge paternity, 

Options A4(al and (bl • If federal reimbursement for state AFDC benefits were lower in 

cases where paternity was not established, the consequences to states of an 

ineffective IV-D program would be more immediate than under current law. If states 

were permilted 'to lower benefits in cases without paternity establishment, some or all 

of the incentive to establish paternIty would pass through 10 the AFDC mother, 


!) Cited in" David Ellwood and Paullegler. "Getting SeriQUS AbOut Paternity: January 1993 draft 
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Lower fedllral reimbursement for cases withoul palemity could be implemenled in a 
number of ways. First, the rate of federal reimbursement CQuid be lowered in such 
cases, assuming Ihe benefit remained the same. All the pressure would be on the 
state. Second, the slate could be permitted to provide lower benefits in such cases. 
If the benefit were lowered but Ihe rate of federal reimbursement remained as it is, ali 
the pressure would be on the mother to establish paternity. In fact, because states 
would have lower outlays in cases where paternity was nOI established, there would 
be a financial incentive for states not to pursue palernity. 

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

Immediate full-scale implementation of a variab'e relm!)urSement policy could 
overwhelm the IV-D capabilities of slates In addition, paternity establishment appears 
to get increasingly difficult the older a child is. Families already on the AFDC rolis lor 
several years would have a harder time aVOiding lower benefits than families wilh 
newborn children. For both reasons, a policy 01 lower federal reimbursement and 
lower benelits in cases without paternity establishment might be implemented for 
Children conceived and born after passage of the necessary legislation. 

If a 20 percent reduction in federal reimbursement rate made.!lQ diiference to state 
paternIty establishment periormance. and the policy were implemented tor the entire ~. ":'1 
caseload al once, annual federal savings would amount to more than $1 billion. r 
Applying the new pOlicy only to applicants (whelher lirsHima or returners) might save 
between one-third and one-half Of that amount. Covering only first-time applicants 
would reduce savings by more than half again. If states were permitted to reduce 
benefits oy 10 percent in SUCh cases and states with one-half the caseload did, 
around one-sixth of the AFDC savings to the federal government would be offset by 
fooo stamp increases. 

Option A4(c:} - Incentives for states to focus on cases with teenage mothers 

Instead 01 being threatened with a stick of lower IV-A matching rates for cases without 
paternity estaolished, states could be enticed w,th carrots of federal incentives to 
devOle resources to estaolishing paternity in every case where a mother was a minor 
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at the conception or birth of her first Child. At present, these cases frequently lead to 
relatively low collection levels, and correspondingly low rewards for states. 

By design, an incentive approach could be implemented al the rate stales found 
optimal. The principal consideration would be funding for the incenllVes. However, as 
with the option 01 changing federal IV-A reimbursement rates, the policy could be 
combined with other adjustments in current federal matching and incentive rates to 
provide more federal funds, save federal funds, or be roughly cost-neutral. 

Option A4(d) - Incentiyes for teenage mOlhers to cooperate wilh paternity and child 
support effMs 

Currently, as a condition of AFDC eligibility, mothers are'required to cooperate with 

efforts to establish paternity and obtain chilo SuppM. Howeyer, there is some 

evidence that unmarried teenage mothers often regard paternity and child support 


. enforcement as 'capricious, arbitrary. and punitive: 'shrouded in uncertainty and 
complexities: that might 'hamper future or current relationships with other partners." 
Accordingly. they follow a 'strategy of avoidance: whereby they are not sanctioned for 
failure to cooperate, but frustrate child support efforts." 

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

To improye the cooperation of teenage or minor-mothers in establishing paternity and 
obtaining a child suppert order. the minor-mother options discussed aoove could be 
made '<9DJiitional on_palerni~tab.!ishmenl In other words, minor-mothers might be 
requtred to liYe in supervised settings, or their eligibility might be restricted, unless 
paternity for their children had been establiShed. 

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

.~ Robert l. Lerman and Theodora Ooms (adsl. Young Unwed Fathers, (Temple University Press, 
Philadelphia) '993, pp.220·1. 
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Such incentives might gain public support if they were effectively earmarked for the 
infant In light of the low rate of paternity establishment overall. and the high rate at 
which unmarried teenage mothers ena up on the AFDC rolls. this incentive program 
has some potenlial to generate oHsetting savings. Assuming around 400.000 bir1hs to 
unmarried teenagers in a year. a $200 gift earmarked for every newborn could run 
S80 million. Assuming three-fourths ot the mothers have a spell on welfare. and that 
an increase in $800 in child support enforcement collections were received tram one
third of those fathers (net of the $50 pass-through to custodial lamilies). the taxpayers 
would break even (though the states would come out a little ahead and the federal 
government a little in the hole under current ruies tor distribution of chitd support 
collected tram fathers of AFDC children)." 

\$ In 19!J9, the mean amount of child support received by never-married mothers was St8BS, 
(Lestet,1991, Table 1) Probably the average incomes of the lathers 01 AFDC children born to teenage 
mOlhets would have lower incomes than the average iot the chi!d-support-payiog fathers of alf children 
bom 10 unmafTied mothers, 'A nel increase in oolleclions 01 $800 from one-third 01 such fathers seems 
realisHc. 
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B. 	 Prevention through increased opportunity 

The link between teenage risk-taking and lack of economic opponunity is well 
established. If such behavior follows from a belief that there is littie to lose, then it 
should be possible to modify the behavior by improving the educational and economic 
opportunities thattne behavior puts at-risk. Modifications 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 initiatives are intended to increase opportunity for children and 
youth, including Head Start increases, imp,ementation of family preservation 
legislation, and a major overhaul of Chapter 1 that aim at early prevention by giving 
disadvantaged children a better developmental and educalional start, Once they have 
reached adolescenc~ and young adulthood, the Administration's school-to-work and 
One-Stop Career Centers initiatives are designed to enhance their educational and 
employment opportunities, 

uther options could be tailored for prevention among the populations most at-nsk : 

B1. 	 The JOBSTART intensive training and services mOdel, could be refined With an 
eye to increasing its demonstrated preventive impact on 17-24 year-old 
chilclless female drop-outs. 

82. 	 The message that responsible sexuality pays-off could be strengthened by: aJ 
guarantees 01 post-secondary education opportunities for at-risk youth who 
graduate, do not commit crimes, and do not become unmarried teenage 
parents; b) priority for placement in education and training programs for youth 
conditioned on the same kinds of good behavior. 

83. 	 To increase the educational aspirations 01 young at-risk teenagers, both 
demonstration research and wider implementation 01 career academies for low
achieving youth could be supported. 

84. 	 To both address the problems large urban employers have in finding entry-level 
employees With adequate basic skillS and work habits. and to increase the 
certainty with which at-risk youth can view the benefits 01 responsible behavior, 
tax credits could be tested for firms thai will make hiring guarantees to inner
city juniOr-high and senior-high students who finish school, don't commit crimes, 
and don't become unmarried teenage parents belore they graduate. 

B5, 	 A government jobs program targeted at 18-25 year-aids in urban underclass 
neighborhoods, and conditioned on avoid,ng parenthood and crime, and 

16 



Prevention Oplions 	 October 15, 1993 

maintaining acceptable schOot performance, could replicate the strong elfects 
that the Youth Entitlement Demonstration had on employment and improve on 
that demonstration's lack of apparent effect on childbearing, 

B6. 	 A public information campaign and school curriculum development initiative 
could increase awareness of parents and adolescents of the economic 
consequences of finishing scnool and living in a two-worker family, 

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

BB. 	 Any positive impacls found by th.e rigorous evaluation of the School Dropout 
Demonstration Assistance Program could be the basis for promoting a 
reorganization of middle-schools serving large numbers of at-risk students and 
a restructuring of the educational program they provide. 60th technical 
assistance and incentive funding could be employed. 

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

16 Hayes,1987. p.100. 

,1 Hayes.1987, p.107, 

l& Hayes, 1987, p.126, 

lQ Marilyn M. McMillen, etat. Dropout Ralas in the United States: 1992, National Cenler for 
Education StatistiCS, NCES 93-464. Table 20. The table describes the reasons given by those thai 
dropped ou1 between the 10th and 12th grades. A parallel table in the 1991 report showed similar 
proportions of lhose dropping out between Ihe 8th and 101h grades giving Ihese responses, 
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dala only show the education gap between former teenage mothers and others 
diminishing, not disappearing.ZIl 

Low educational achievement makes it more difficult for former teenage mothers to 
support their families through their earnings, and more likely that they will become 
dependent upon welfare for long periods. In one stUdy using longitudinal data, 43 I ,/
percent of long-term welfare reCipients had become mothers before they Were 18" 

Although influencing the sexual behavior 01 at-risk teenagers is a primary locus of 
prevention strategy, earlier interventions to prevent the academic and behavioral 
problems associated with earty initiation of sex are also indicated. Research suggests 
that the roots of some behaviors associated with later schoot failures and behavioral 
problems are very deep, stretching back into the first years 01 life, and the earliest 
interactions between parent and child. To be effective, some interventions may have 
to occur atlhat stage as well. 

A number of current Administration initiatives are intended to alter the circumstances 
facing disadvantaged children and thereby improve their educational and economic 
opportunities. The President's health care reform proposal would assure all parents a 
comprehensive package, including prenatal and preventive health benefils essential 10 
early child development. Recent data from the Bureau of the Census show that. in . 
1992, nearly eighl million related children in families were not covered by any heahh 
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 01 the Social 
Security Act that provides grants to states for lamily preservation and family support 
services. By 1998, these grants will grow to 5255 million, and are intended to 
strengthen families and improve parenting skills that research has shown are critical 10 
the development in children of trusl and character." 

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

21 Nicholas zm, et.a!., "Welfare Mothers as Potential Employees: A Statistical Prolile Based on 
National Survey Oata,~ (Child Trends, Inc., Washlng1on} 1991, p.32. 

n Wilson and Hennstein. 1985. pp.226·240. 

2~ John R. 8erruela-C!ement, etal., ·Changed lr..es, The E!'fects of the Perry Preschool Program 
on Youths Through Age 19: (High/Scope Press Ypsilanti MI) 1984. Table 13. 
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52,8 billion and about ,7 million children in 1993, demonstrates a strong commitment 
by Congress to earty intervention and prevention, For 1995, Secretary Shalala has 
proposed to increase Head Stan funding to $4,3 billion, and plans to reduce the gap 
between the promise of the Perry Preschool results and the reality of Head Start 
operations by implementing recommendations of her Head Start Advisory Committee, 
whose report is due soon, 

The Administration's 'tmproving America's Schools Act of 1993" (IASA) would increase 
the educational opportunity of disadvantaged children by sending more of the available 
lunds to the schools that need it most. Schools with the highest povet1y levels among 
their students would see a t5 percent increase in Chapter 1 funding, But, as 
evaluations have consistently shown, to improve educational outcomes, ail, students 
must be subiect to higher expectations, and parems must become more involved in 
the educational progress of their sons and daughters, IASA promotes both these 
Objectives by requiring states to develop content and periormance standards and 
measure schools and local education agencies against them, and by encouraging 
parental involvement in school policy developmem and school-parent compacts setting 
out the responsibilities of parents in reaching performance standards, 

Severat other Administration efforts wi!! contribute to greater educational and economic 
opportunity for older children and youth, To prevent under-funding of middle- and 
high-schools, IASA would require Chapter 1 funding be available to ali schools with 

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

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

Year-round training and employment services will be available both to disadvantaged 
yOuth under the newly recast title II-C 01 the Job Training Partnership Act 
Amendments in 1992 set aside hal! the funds for drop-outs, who have been found to 
be hard to serve effectively, The Administration's proposal for One-Stop Career 
Centers would make it much more likely that at-risk youth, and others. woutd 
success!ully negotiate the tangte of government program rules to identify and obtain 
the education and training opportunJties most appropriate for them, 

These Administration initiatives seek to reduce the number of teenagers who are at
risk of bearing or fathering a child, and to influence the choices of those who are aI
risk by offering a chance at a better future. In addition, experience with past efforts to 
achieve these goals suggests severat other options 
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Option B1 - Further development the JOBSTAAT model for childless teenage female 
drop-outs 

JOBSTAAT was a demonstration of a package of intensive'education and training 
services and job placement assistance conceived as a non-residential Job Corps," 
One group that appeared to benefit from J08STAAT waS made up mostly of very 
disadvantaged childless adolescent femates," Despite foregoing some earnings and 
employment experience by participating in the demonstration, by the second year, 
annual earnings of that subgroup of JOBSTAAT participants apparently passed the 
earnings of the comparable controls and the gap continued to widen in years three 
and four. However, although the pattern of improved employment was clear, the 
difference did not reach the level of statistical significance." 

Importantly, while about half of this subgroup had given birth by the end of the four
year follow up, this appeared to be a lower rate than among th~ controls (although the 
apparent dilference was not statistically significant)," Moreover, in each of the last 
three years of follow-up, AFDC r<,clpiency was significanlly lower among participants 
than among contrOls.28 

... Participants were low-income 17·21 year-old drop-auls reading below an eighth~grade level. The 
median length of JOBSTART participation was six Months, The 13 JOBSTART sites varied in the 
implementation oj the model along several dimenSions However, all sites were 10 implement tour 
central components: 1) instruction in basic academic skills, wilh considerably indivtduatized curricula; 2) 
classroom and hands"on occupational skills training for high-dema.nd occupations: 3} support services. 
including transportation, child care. liIe skills training, and needs-based incentive payments lied to 
program performance; 4) job placement assistance. George Cave and Fred Doolittle, "Assessing 
JOBST ART. Interim Impacts 01 a Program !or SchOOf Dropouts ~ (Manpower Demonstrallon Research 
Corporation. New York) 1991. p.xiL 

2> More precisely, subgroup members were not living wilt, any children ot their own on enrollment 
into JOBSTART. Evalualors are not sure how many might have been mothers living apar1 from their 
children" For convenience, this group will be called childless. 

16 Geor96 Calle, et.a/., "JOBSTART: Final Report on a Program for School Oropouts,~ (ManpOwer 
Oemonstration Research Corporation, New York) 1993. Table 5.6. 

21 Cave, 1993, Tabie 6.6. 

211 Cave, 1993, Table 6.2, It appears that al least two factors contributed 10 these loWer levels of 
welfate receipt among participants. Mrst, a smaller percentage 01 experimentals became mothers. 
Second, a smaller percentage of lhose experimentals who became mothers received AFDC. Higher 
earnings among recipients appears to account tor the difference. II appears thaI JOBSTART may have 
prevented some weHare entries no! just by reducing Childbearing but also by increasing Ihe earnings of 
some women who did bear children, 
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While nota silver prevention bullet, JOBSTART is one of a very few opportunity
enhancement models with demonstrated weilare prevention impacts. The apparent 
JOBST ART fertility impacts lend at least weak support and the significant welfare 
impacts lend stronger support, to earlier similar findings of a less-rigorous evalualion 
of Job Corps, on which JOBSTART is modelled. Despite the uncertain employment 
and earnings impacts and unfavorable short-term cost/benefit ratio," some further 
refinement of the model should be considered, 

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

A demonstration strategy. ralher Illan broader implementation, is warranled by the 
modest size of the prevention impacts and unanswered questions about the exact 
mechanism of the impacts and how they might be enhanced. AI present, the 
JOBSTART model tor childless temale drop-oulS does not promise a large prevention 
eilect, but it does represent one of the only opportunity enhancement interventions 
with a demonstrated prevention eilect. 

Option B2 - Condition some education and training funds on avoiding unmarried 
teenage parenlhood 

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

19 JOBSTAAT was an intensive intervention, wilh costs that were high in comparison to other non
residemial JTPA programs. Average costs lor the COre components per JOBSTART participant varied ' 
WIdely among sites ($2,200 to $9,900), in part due 10 Ihe length of the program in the sifes. Impacts on 
eamings and welfare receipt did not appear to be diminishing tn taler quarters, and so probably would 
continue to accrue beyond the accounting period employed by the evaluator. In addition, flOn~rnone!ary 
benefifs of the program. such as some benefIts of additional educalion, could not be included, With 
lhose qualifications. the evaluators acknowledge, • ". the program's bottom line after lour years of 
lolkJw·up from both the taxpayer and societal perspectives appears 10 be largely negatjve,~ (Cave. 
1993, p,228) In effect, taxpayers' inveslment of around $4,500 per JOBSrART participant was not 
offset after tour yeats by about $1.100 in welfare savings from women without children(Cave, 1993, 
Table 7,8). For those women, increases in earnings were more than offset by lower transfers, 
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home situation and set ulL!:!!!L0wn household, In very disadvantaged neighborhoods, 
her income may make her more popular,'" ' 

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

Whether or flot beliefs about preferential treatment for teenagers who do not defer 
childbearing are well-founded, it would not be unreasonable lor an at-risk teenager 10 
conclude that avoiding teenage parenthood made litlle dlfterence to his or her 
educational and training opportunities, In fact, if a teenager had a history of frustration 
and failure in her conventional schooling, a hialus to have a child followed by a much 
briefer GED preparation course and community college eQuid loo~ appealing, 

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

However, behavior-conditioning oplions discussed here and below have pOlential for 
two kinds of unwanted consequences that must be kept in mind, First, while rewardS 
for avoiding unmarried leenage childbearing would be inlended to reduce the 
frequency of unprotected sex, il could also increase the frequency of abortion, 
Second, depending on how the reward for good behavior were designed, the policy 
might result in less help available for teenage mOlners and delinquents, 

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

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

Jc Anderson, 1991, p.39S. 
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meeting behavioral criteria might be eligible for special programs or greater benefits 
not available to others. Option 82(a) is such an option. Alternatively, behavior might 
be a criterion 01 priority where the number of opportunities is limited. For example, 
Job Corps slots might be Iilled ll!:§t with those whO both meet the current eligibility 
enteria and also have not become teenage parents or acquired criminal records prior 
to acceptance inlo the program. Option 82(b) IS such an option. 

Option 821a) - Teenagers Irom poor families whO sraduate from high·;ghoOI wilhQ,Ut 
committing crimes or becoming unmarried (ee"1Ige pafeats.J;o.~ld be guaraote.e.dJ'..e1l 

I r 
grant~ for up to louryears at qualified institutions. In a sense, Pells afe guaranteed to 
eligible students now. Major design features of this proposal could include: i) public 
Information campaigns in schools with conce~trations of students from poor families; ii) 
variation in the Pell maximum for this segment of the program: iii) behavioral t S:::c.:..':,:'_:..;A.A-.==", 
conditions for eligibility, C_ 

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

ii) Teenaga pa",nts and ~oulh wlthpiminal racoros may quality for Pglls.~nd for oth~ Ic~-,<7 
torms of ladera! post.5e~ondar~ aid. Publicizing me availability of educational ~ 
as'slstance cQula, Itself, nghten the future at-riSk youth associate with good behavior, 
However, it would not reward good behavior, It changing the reward structure is the "
goal. it would be necessary either to reduce aid available to those who exhibit 
behavior to be discouraged, or increase aid to,those who exhibit the behavior to be 
rewarded, 

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

iii) Conditioning educational opponunity rewards on avoiding teenage parenlhood 
inherently exerts an unfairly differential impact on females, in that it is much easjer for 
males to avoid detection. To deftect criticism of the policy on that grounds, the higher 
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assistance could also be conditioned on avoiding conviction of a crime. That condition 
would impact males more than females, although mostly because males are more 
likely to commit a crime, rather Ihan because females are beller al avoiding detection. 

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

Because Pell maximums currently are determined essentially by dividing appropriated 
lunds by the number of eligible studenls. a higher maximum to reward good behavior 
by needy students could, in theory, be cost-osutral, if amounts to olher Pell recipients 
were redUlJed. Alternatively, reward fonds might be added to Pell appropriations. In 
either case, the amount of reward funds required would depend upon the good 
behavior conditions, the means-tes!. and uplake rates. For example. in academic-year 
1989-90, about 10 percent of dependent students came from families with incomes 
below $10,000." A doubling of the $2,300 maximum Pell granl amount for 10 percent 
of the 4.4 million current recip'ents would amount to about $),00 million It would be 
very difficult to have confidence In any estimate of the number of current" recipients 
who might qualify for the higher amounts on behavioral grounds, let alone any 
behavioral effects the guarantee might have 

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

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

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

1, ChucK Bryce and Calf Schmitt, Financing UndotGraduate EducaHon, (National Center for 
Education Slatislics. Washington) NCES 93·201, TIb'e:2 4. 
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be judged to outweigh similarly modest reductions in the second chance opportunilies 
for teenage parents and delinquents. . 

Option 83 - Career academies for low-achieving students 

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

The Administration's School-Io-Work Opportunities ACI includes career academies 
among its school-to-work models. The career academies model is nearly a quarter 
century old, starting in Philadelphia in 1969 and spreading throughout the city, to 
Pittsburgh, Portland, California, and, recently, to Florida. The three COre elements are: 
a) a small learning community, or school·within·a·school organization, that seeks a 
long-term relation between students and teachers and a supportive peer culture: b) a 
specific occupational or industrial theme, such as health or electronics; c) involvement 
by local employers as advisers. mentors. and suppliers of equipment." In comparison 
to actual apprenticeship programs, caree'r academies offer programs to large numbers 
01 disadvantaged students at modest incremenlal costs (MDRe reports that the 
Calilornia career academies are among the more expensive, at around $1,000 per 
student per year, in large part because career academies In California mainlain lower 
teacher/student ratios than regular high'school programs). The original Philadelphia 
career academies were designed lor students who would nO! qualify for the usual 
vocational programs because 01 low academic skills (but reading at least at a 5th 
grade level), low motivat,on, or lack 01 particular career interests." However, 
gradually the share 01 less disadvantaged students in caree, academies has 
increased. 

tmpact analysis of the California career academies based on matched comparison 
groups suggests that they achieve the objectIve 01 reducing drop-out rates. However, 
evaluation based on a more rigorous design tS needed before the direction and 
magnitude 01 education and employment tmpacts can be known. And the childbearing 
and welfare prevention of career academies remain open questions. 

n Thomas Bailey and Donna Merntt. "The SchOOl-to-Work Transition and Youth Apprenticeship: 
Lessons from the U.s. Experience," (Mcmpower Demonstration Research Corporation. New Yo!1.;). 
1993, p.20. 

~ Bailey and Merrit. 1993, p.29. 
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The Manpower Demonstration Research Corporation has begun a rigorous evaluation 
of 10,12 career academies with substantial numbers of at-risk students, One option 
would be to suppM and perhaps expand this demonstration research effort, The 
objectives could be: to achieve more focus on students with the greatest academic 
and behavioral problems; to test models with shortened initial in-school curriculum 
followed by employment and supplementary parHime academics; to build up the 
uneven health education and family planning supports in the career academy model; 
to make childbearing and welfare prevention an impact variable in the currer.1 
research, Such support and expansion might involve several million dollars over the 
stage that runs the next several years, 

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

Options B4 and B5 - Tax credits for employers who Dromise jobs to at-risk students 
and a targeied public jobs program for at·risk youth 

The impact of future consequences upon present behavior depends upon the nature 
of the con&equences and how far into the future they would occur, but also upon the 
subjec!'s assessment of the probability that they wilt occur at alt,'" Arguably, the 
certainty attached to welfare is one its most powerful behavior-influencing features, 

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

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

3i The simple behavioral mctdelimpljclt in this section is drawn from the Appendix to Wilson and 
Heunslein.19a5. 
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some subgroups is driven more by supply or demand factors. The Youth Entitlement 
Program of a decade ago provided strong evidence in support of demand theories. 
However, supply thaorias persist and the possibility cannot be dismissed that 
employment characteristics of at-risk youth and availability of alternate income sources 
has changed since the early 19805. 

Option 84 - This option borrows features from Eugene lang's promise of college 
educations to a class of disadvantaged junior high-school stvdents, but promises 
employment rather than college. Junior·high or high-school students would be 
promised a period 01 trial employment with a future il they complete high-schoo!. do 
not acquire a criminal racord, and do not bear or father a child before graduating. 

Experience with Eugene Lang's anginal COhOI1 showed that many slUdents did not 
keep up despite the promise of college. It appears that supplemental in-school 
services, including mentoring, might be necessary tor Ihe program to have ils largest 
impact. Similarly, the disappointing early years of the Boston Compact show that 
employer support will depend upon the ability of problem schools to make 
improvements in the way they fuilil tneir primary educational mission, 

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

local employers, such as the phone company and other service sector businesses, 
who hire large numbers of skilled and unskilled employees tor work in or close to tl1e 
disadvantaged neighborhood would have an incenlive to participate, Such employers 
probably would benefit tram the good behavior screener, if, as appears 10 be Ihe case, 
good behavior in school, lends to correlate with beller educational outcomes. 
Employers also would have reasonably good advance knowledge of the levels of 
qualified candidates they could expecl to hire, As an elaboration of the modet, 
employers might help develop and deliver workplace expectations training for those to 
whom the promise was made. However, to reach targe numbers ot students, the 
program would not require the kind of specialized skill training and work experience 
elements characteristic 01 apprenticeship models. 

Aside from training and hiring assistance. employers would receive tax credits for 
some portion of wages paid to panicipants 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 due to high administrative burden and stigma 
attaChing to the subsidized applicants. However, somewhat larger credits in a 
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program that screened youth tor good behavior may be perceived as worthwhile by 
employers who must hire large numbers from Ihe local labor market in any case, 

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

Option 85 - A targeted government job creation program probably would raise 
employment more effectively than a tax-credit-subsidized job-promise program like 

'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 levet of employment generated, 

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

II should be nOled thaI. although Ihe Youth Entitlement Program succeeded in raising 
youlh employmenl dramatically during Ihe program period. and smaller impacls 
persisted more than one year aher the program ended. YEP apparently did not have a 
prevention effect School drop-out and childbearing rales were about the same in 
program and comparison sites." On the other hand, YEP was not conditioned directly 
on avoiding teenage parenthood. and the level ot family planning counselling and 
serVJces that were available to participants is unclear. 

:1$ Judilh M. Gueron, -Lessons From a Job Guarantee, The Youth Incentive Entitlement PiIO! 

Project5.~ (Manpower Demonstrailon Research Corporation, New York) 1984, p,33. 


Jfi Gueron. '984, pAS. 

l' GeO/ge Farkas, eta!.. "Post-program Impacts of the You1h Incentive Entitlement Pilot ProjeclS: 

(Manpower De~$tration Research C<»pof(l:tion, New York) 1984, pp.52-3, 148, 
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80th tax credits and public jobs would be expenSive interventions, and would have to 
be limited to the most disadvantaged neighborhoods. Insofar as tax credits would 
oflset only part of the wages paid by private employers to students hired through 
Option B4. the YEP model's full government subsidy would tend 10 cost more per job. 

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

Many members of the welfare reform wo:k;ng group were surprised by charts showing 
the gaps in income between single parent families and married couples, If a group of 
well-informed social program experts was not fully aware of Ihe economic 
consequences of risk-taking behavior, It seems likely that the general public, including 
at-risk teenagers, is not aware either. Yet the general strategy of increasing 
opportunity to reduce risk·taking among adolescents assumes they can make reaHstic 
assessments of the possible futures open 10 them, 

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

For black families, the rates generally were olgher, but In about the same 
relationships. Only 69 percent of two-earner black couples with children were poor in 
1992, not much higher than the 3.9 percent of two-earner white couples whO were 
poor. By comparison, 57.2 percent of black female householders with children, and 
even 38.8 percent who were working were poor. In 1992, black femate householders 
with children were about four times as likely to be poor as black couples with children. 

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

Income sta1istics tell the same story. Median income among white married couples 
aged 25 to 34 years was $40.271, while for white lemale househOlders it was 

)II These and other poverty and income statistICS 10 thiS section ace taken from, Poverty 10 Ihe 
United Sla!~s: 1992, Bureau of the Census, P·SO. No 185 and Money Income of Households, Familiesl 

.§.!'ld Persons in the United States: 1992. Bureau of tM Census, P·60. No. 184, 
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$12,590." For black couples aged 25 to 34 years, median income was $32,196. For 
black female householders it was S8,476. A large part of the difference in income by 
marital status was due to the number of earners in the famity. Median income among 
one-earner white families in 1992 was $28,666; for two-earner white families it was 
$46,895. The median black one-earner family had $16,131, while the median two
earner family had more than twice as much income, $34,950. 

On closer look, the message turns out 10 be more complicated. Poverty seems to 
vary more by race than education. And it is likely that the education and family 
structure groups differ in many other ways relevant to income and poverty. Because 
white male high-school graduates aged 25 to 34 years had median earnings about 
twice as high as young white males who never completed 9th grade, it does not follow 
that these drop-outs woutd double thelf earnings by completing high-school. 
Nonetheless, these numbers carry a strong message that completion of high-school 
and marriage betore haVing children effectively prevents poverty.40 

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

Alternatively, a better understanding of choices and opportunities might be lostered by 
development of model lile-course economics curricula for middle-schoot students. A 
review of available lile-options education materials would be a good lirst step in 
assessing the extent to which the economic consequences of risk-taking behaviors are 
adequately· covered. II these subiects are nOl being treated adequately in available 
materialS, development of new materials and a dissemination plan would be the next 
slep. 

Option B7 - Moving to opportunity 

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

.Ill More precisely, the age of the householder was 25 10 34 years 

.U See also, Charles Murray and Oeborah Lalen, "According to Age,~ prepared for the WorkIng 
Seminar on ihe Family and,American Welfare Poiiq.~ 1986. 
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were even more poslUve The evaluators find support for a demano-side explanation 
of low employment in inner-cities.41 

It is expected that HUD's 1995 Budget submission will propose to devote around 
50,000 housing vouchers to support a moving-te-opportunity program along the lines 
of tile Gautreaux experience. A voucher represents a 30-year commitment. at about 
$5,000 - 56,000 per year. HUD is expected to seek additional moving-to-opportcnity 
vouchers tor the out-years. In addition to the vouchers. for whIch budget authority 
already exists. HUD probably will seek about $150 million for counselling partiCipants. 

The 50.000 vouchers do not represent all the new vouchers budgeted tor 1995, so th.e 
number devoted to moving-to-opportunity could be expanded without additional 
discretionary outlays. However, dedication of very large numbers of vouchers to 
families With children who will relocate outside inner-cilies may increase the length of 
lime that other eligibles, suCh as the disableo and elderly and families not residing in 
jnner~ciHes, must wait for hOUSing aid. 

Based on evaluation of Gautreaux, moving-to-opportunity'promises a signiticant 
prevention impact In addition, relocation programs present an important opportunity 
to advance the goal of integration of residential neighborhoods. However, a number 
of questions about the design of the evaluation should make us cautious about 
expecling thai a wide replication of Ihe moael will resull in impacls of Ihe size found 
with Gautreaux. 42 

~, JamHS E Rosenbaum, "Black Pioneers· 00 Their Moves to the Suburbs Increase Economic 
Opportunity ior Molhers and Children?" in Housing Policy Debate, Vol 2. Issue 4, pp.1170-1213 . 

•; The Gautreaux movers (bolh intra-city and suburban, had relatively high education and 
employmenlleve!s. Only about 20 perceo! wete drop-ouls, and abotll 35 percent had some college 
education. About 60 percent of the inua-city mover$. and about 64 percent 01 ihe suburban movers 
wete employed before their moves If is nol clear lhal the positive impacts apparent in the Gautreaux 
dala would be duplicated With a more disadvantaged population. 

The possibility Ihallhose moving out 01 the city to the suburbs may have been 8 more motivated group 
cannot be ruled out The evaluators compare obsef\/able characteristics ot lhe mtra~city and suburban 
movers and conclude that they are nOl differenl in rei evan! ways. However. motivation is hard to lnler 
trom observable characteristics, To make sure that the only difference between the two groups is their 
destination, random assignment or families to city or suburban apartments would have been desirable. 
The evaluators pomt 10 the tact .•Although p3t1icipanls are allowed 10 refuse two housing offefS. mosl 
accepted Ihe !irs! offer they re;::eive . __ lewer Ihan halt moved to their preferred location." (James E. 
Rosenbaum and Susan J. Popkin, "Employment and Earnings of Blacks Who Move to Middle-Class 
Suburbs,· in Jencks and Pelerson, 1991. p. 346.) This is nol a very precise statement of the pofenlia! 
ior self-selection and its relation to the magnitude of Ihe impacts daimed. If only' percent turned 
down Ihe firs! apartment offered. we could be confident Ina! sel1·selectKln into suburbia was not 
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O.ption BB - Middle-school intervention 

In the 19B8 Survey of Family Growth, about one-in-four unmarried 15 year-olds 
reponed that they were sexually active." The 1990 Youth Risk Survey found that 40 
percent of 9th graders reported having had sexual intercourse." By the 1 Oth grade, 7 
percent of all students who were 8th graderS in 1988 had already dropped out of 
school, 10 percent of black students." Truly preventive interventions will have to 
come earlier than the 9th or 10th grade for many at-risk children. 

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

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

responsible for a 14 'percenl employment increase. However, it one-third turned down an offer in order 
10 get their preferred destination, lhal could easily account ror Ihe observed Impact 

Finally, analysis was based on a survey to movers With a response rate of 67 percent Response rales 
!or the SSudy of children were even lower. The evalualors look sleps 10 check lor bias introdUCed by 
Ihese low rates, and concluded that none was likely. 

~J 'Premarital Sexual Experience Among Adolescenl Women· Uniled Slates. 1970-1988: Morbiditi 
and Mortality Weekly Report, Centers for Disease Control, Jan 4, 1991, Table 1. 

u 1992 Green Book, p.1092, 

.~ McMillen, 1993, Table 19. By the end of 121h grade, 11,6 percent of Ihe original 8th grade 
cohort were no longer at1ending. Somo of those dropping out by ihe.l Oth grade had IelUrne(t 

.i; ~Turning Points, Preparing American Youth fOf the 21s1 Century: abridged version, (Carnegie 
Council On Adolescent Development, New York) 1990, pp,10-26. 
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programs evaluated based upon random assignment of at· risk youth to the model 
program or to control groups. For the tour·year life of the demonstrations, federal 
funding will reach about $150 million, Required grantee matching funds will amount to 
aboul 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 acc;elerated learning. attendance monitoring and follow· up. family outreach. 
counseling. career awareness and vocational training. social services, and links to. 
feeder schools and the business community. 

Ir. I;ght ot the substantial demonstration research resources invested in this drop·out 
prevention effort. it would be premature to promole wider implementation of model 
middle-school elements before the results of the demonstration are available in t995 
and 1996, At that time. assuming positive results. the Administralion might strengthen 
the requirement (currently in IASA) thai Chapter 1 lunds reach the poorer middle· 
schools. and consider technical assistance and incentive funding to adopt model 
elements with demonstrated impacts, 
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C, 	 Fam:l~ planning 

By one eSlimale, about one-half 01 all inilial premarilal pregnancies occur witbin the 

li,lSt _~x morUhs of sexu~1 aclivit~,_ AboUI one-in-five occurs in the firsl month." 

Clearly, if leenagers were better contraceptors when they first became sexually active, 

significant reductions in unintended pregnancies would be possible. 


Oplions to improve contraception knowledge and practice among teenagers when they 

lirst become sexually active: 


C1. 	 Develop guidelines for a sexuality educalion curricula as part of a 
comprehensive health educalion progra'Tl, beginning in Ihe early grades. -

C2. 	 Increase the outreach efforts 01 family planning services agencies, enhance 
counseling services provided by those agencies, and increase Ihe accessibilily, 
both in location and hours of operation, of Inose agencies to teenagers through 
school·based and school-linked services. . 

C3. 	 Through ti:le X, make a special outreach to AIDe mottlers_wilh daugbtar.s.in 7 
thelLllMY teens. 

C4. 	 Through the Office ot the Surgeon General, invite lelevision nelwork and local 
stalion execulives and family planning experts to; a) develop acceptable public 
service messages and programming promoting: i) delaying initiation of sex; ii) 
the moral and prudential importance of conlraception at the first (and every) 

.	sewal experience; iii) Ihe safety and elfectiveness of available methods to 
prevent contraception and the transmission of sexually Iransmitted diseases; b) 
undertake an industry review of the presentation of extramarital sex, 
responsible contraception, and the consequences of teenaged childbearing in 
entertainment programming. 

Option 	C1 - School health ed!!caHon and SChOOl-related health services 

Teenagers often evince mistaken views abcut reproductive processes and 
contraceplion. AllhOugh about three-fourths of adolescents report having received 
some sexuality education before leaving school, •• the extent and timing of Ihe 
education is uneven. Only aboul 10 percent receive a comprehensive program; most 

41 Cheryl Hayes and Sandra Hoffreth (adS) Riskmg tM Future. Adolescent Sexuality" Pregnancy, 
and ChIldbearing, Vol It, (National Research Councd, Washington;, 1987, p.64. 

4 Hayes and Hotftelh,1987, p.211 

http:daugbtar.s.in
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receive sex education as a subsection 01 a health or physical education curriculum, 
devoting ten hours of less to the subject'S 

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

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

The President's health care reform ro sa! inclu _support for comprehen.Sive 
School health e ucallon including sexuality educatio<1) focussed on reducing 
be aVlors associated with preventable morbidity and mMality, Communities WQul(l 
develop a variety of comprehensive health education curricula following broad state 
and feder,,1 guidelines, 

The level and timing of federal SuppM for these efforts remains to be specified, This 
option proposes that the school health education and schOol-based health services 
elements within health care relorm receive priority attention and funding, in light of 
their potential for the prevention of poverty a,od welfare, 

Option C2 - Access to services 

Although it does not appear that sex education itself increases initiation of sexual 
aCiivity,51 it also should not, by itself, be expected to prevent early initiation and the 
one-half of pregnancies that occur within the first six months, Clearly other factors 
besides lack of knowledge are at work. The message from the best research is that 
education about sexuality and counselling on deCision making, the advantages of 
delaying initiation, and life options combined with accesS to contraceptive information 
and services, constitute an effective combination, 

.g ·Preventing Teenage Pregnancy,- CO Researcher, Congressional Quarterly, Inc ... May 14, 1993, 
p.423, Hayes and HoHrefh,1987. p.144, 

$0 Hayes and HoHrelh, 1987, pp,21S.6. 

$' Hayes and Hoffre1h, 1987. pp. 215·6, 
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About two-thirds of females who first had intercourse when they were under age 15, 
and about one-half from 15 to 17, and about two-fifths of those aged 18 or older report 
not using any contraceptive method, Among the great majority who indicate that 
intercourse was unplanned, only 12 percent reported in a survey that they did not 
know about contraception,'" About the same proportion said they did not want to use 
contraceptives, or did not care whether they got pregnant. About the same 
percentage said contraceptives ware not available, Well over half said they did not 
use contraceptives because intercourse was not planned (34 percent) or because they 
'didn't think about using contraceptives' (24 percent), Males were somewhat more ,,87'1 f 
liKely to report not knowing about contraceptives, and much more likely to report that i-f""~oA 
they did not want to use contraceptives, 

Reviewal focus group discussions with teenage females find that a reluclance to 
acknowledge (to parents or self) being sexually active is a prime reaSOn for not using 
contraceptives, along with the unplanned nature of sexual activity, a desire by one 
partner or tne other that the experience should be "natural,' and embarrassment in 
purchasing contraceptjve$"~ 

Although more effective sexuatity education clearly can address lack of knowledge 
about contraceptives, pOlicies are needed 10 improve availability and to provide 
effective contraception even when, as is especially the case among very young 
teenagers, intercourse is unplanned and the parties do not 'think of' protecting 
themselves, Less than half of leens receiving family planning services receive them 
from a private physician.'" Although outreach by family physicians might be 
encouraged. teenagers' reluctance to acknowledge being sexually active may 
constitu:e more of a barrier to family physicians than to family planning ciinic staff." 

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

~z Hayes and Hoffreth, 1987, p,398. 

~J Lulu Mae Nbc. et.a!., ·A Focus Group StiJdy of Sexually Active Black Male Teenagers,
Adolescence, Voi XXIII, No 91, Fall 198B, pp.74a·S. Freya L. Sonenstein, "Risking Paternity: Sex and 
Contraception among Adolescent Males: in Adolescent Fatherhood, Arthur Efseler and Michael Lamb 
(eds), (Lawrence Erlbaum Assoc., lnc., Hillsdale. NJ) 1986, pp.44·47, 

So< Hayes, 1987, p.l54. 

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

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

As noted above, the President's heallh care reform package Includes SChool· related 
health services (including family planning sSNices) as an imparl ant element in its 
prevention orientation. This option proposes that family planning services for aHlsk 
teenagers receive priority in Implementation of health care reform. and also that 
implementation of the school·based health services strategy not be delayed unW 
implementation of health care reform. Title X family planning obligations lor 1992 
were $150 million. or about 60 percent of Ihe 1981 level. in constant dollars. Neglect 
01 family planning during the previous two Administrations should not continue during 
debate over the shape 01 health care reform and planning for its Imptementation. 

Option C3 • Outreach to an especially vulnerable population 

Research points to one especially vulnerable population that justilies a special 
outreach eflo.1. Receipt of welfare as a dependent child by Itself appears to increase 
the likelihood Ihat teenagers will bear or father children. 58 But whether or not receipt 
of welfare itself Independently increases the likelihood of teenaged parenthood. 
children in welfare families are likely to possess other characteristics aSSOCiated with 
teenage childbearing. Daughters In mother·headed families Initiate sexual activity 

$4 Hayes. 1987, p.112<~. 

u Theodora Ooms and Lisa Herendeen, -Teenage Pregnarn::y Prevention Programs; What Ha ... e 
We learnea?- Family Impact Seminar, May l'a89, p.l1. 

S8 Duncan and HoHman. R, Lerman, ·WhO are the Absent Falhets?,~ YoUlh & SOCiety, 18:3-27, 
1986, 
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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 has been found 
between a mother's age at first birth and her daughter'S," Low levels of parents' 
education is aSsociated with a tower probability of contracepting at first intercourse 
and greater likelihood of bearing a child outside marriage," 

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

Based on their risk levels, the prevention pOlential from reaching out to these mothers 
and helping them to prolect their daughters from repealing their mislakes is great In 
light of concern in Ihe African-American community about contraception requirements 
for wellare mothers proposed by governors and slate legislatures in the last few years, 
!he outreach iniliative should be purely voluntary, appealing solely to the mother's 
concern for her daughter's future, The objective would be to support the prevention 
methods chosen by the mother as most suitable, including efforts to delay onset of 
sexual aclivity, However, the same immaturity in young teenagers that makes it 
appropriate to enlist their parents in prevention interventions in the first place has been 
shown to undermine effective compliance with conlraceptive regimens, Accordingly, 
we would expecl that parents would often chcose a method that, Irke an immuniza!ion, 
does not depend for its effectiveness on any conscientious behavior by the teenager, 

While welfare agencies would be needed 10 make the referrals, family planning clinics 
shou:d do the oulreach, in order fO minimize any apprehension about coercion, The 
outreach effort might be staffed sympathetically by other welfare mothers in 
transitional and post-transition'al 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 Iransm'l norms of sexual and parental responsibility 

SlI Hayes and Hottreth, 1987, p,.25. 

IlQ Hayes and Hottrelh, 1987, p.24. 

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

~ Special tabulations by Child Trends, Inc, of dala from the 1987 National Survey of Chiidren. 
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from one generation to the next ~ families, schools, and religious institutions, 
Unfonunately, teenagers most at-risk oHen have weak lies, il any, to those institutions. 

It is widely believed that the value-transmitting function of those pillar-institutions has 
been replaced in the lives of many youth by peer groups and the mass media, 
particularly television" Another seclion of this paper will discuss options lor 
influencing broad messages aboullamily and responsibility transmilled through peer 
groups and television. Here we note possible connections between television and 
responsible contraceptive practices. 

A number of other industrialized nations have been found to have levels of teenage 
sexual activity similar 10 ours, but levels of both abMion and teenaged childbearing 
tnat are well below the United Stales.' Oce of Ihe reasons cited for the difference, is 
Ihe difierem level of public acceptance of ccntraception, evidenced in public 
information and media advertismg,S4 

In Ihe United Stales, the broadcast media have rejected contraceptive advertising 
because a significanl segment of Ihe audience they hope 10 allract would find il 
objectionable, Reluctance to air certain kinds of contraceptive-related public service 
messages has aJso been found." However, substan Ii a I majorities of Ihe public would 
not find soch advertising objectionable, and the majority grows to about three-fourths 
when the question mentions the role of condoms in fighting sexually transmilled 
diseases.66 The logic behind avoidance of contraceptive advertising is further strained 
oy survey data showing that the teleVISion industry does accept advertising for olher 
products WhIch larger minorities of the public t,nd objectionable. 

It is time for a national discussion of the lOW level of contraceptive information and 
messages about responsible use in Ihe media. This initiative would inVOlve a research 
element, to review and develop evidence about the role of contraception advertising 
and public information on Ihe lower pregnancy rates in Western Europe. It would also 
Include discussions between the Surgeon General, prevention expens. and television 
executives (includ;ng both network executives and representatives of the much more 
segmenled cable programming), about how to make sure t~at teenagers most aI-risk 

53 Hayes and Hoffreth, 1981, p.21, ~AUitudes About Television, Sex, and Conlracep1lve 
Advertisin9,~ Planned Parenthood Federation oi America, 1981, p.3, 

$& Draft i)tfice of Population Affairs paper, ~Adolescenl Pregnancy and Childbearing; International 
Comparisom;H 

% Planned Parenlhood Federation, 1987. P 6 
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in the viewing audience are not receiving the wrong messages, and are receiving the 
right messages and informa1lon, about respons,ble sexuality. 
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D. 	 Prevention and social institutions 

The discouraging trends in childbearing by unmarried teenagers are largely driven by 
initiation of sexual activity at younger ages, In 1970, one in twenty unmarried 15 year· 
olds reponed being sexually experienced; in 1988, it was one in four," Longer 
exposure to the risk of pregnancy and less maturity and competence in contraception 
among young teenagers are the major contributors" Plausible economic 
explanations for this trend have not been advanced And, while age of menarche has 
declined significantly over the long·term," it will not account suffiCiently for shorter· 
term frends or differences among populalion subgroups, 

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

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

D1. 	 The possible effects of televiSion on impulsive behavior and children's views of 
sexuality and the family. and the medium's potential for supporting the family·s 
funellan of oeveloping character in chiloren and youth could be the subject of a 
Presidential commission. 

02, 	 To address the comprehensive and multi·generallonal nature of economic, 
educational and social deficiencies in the most disadvantaged neighbOrhoods, 

67 "PtemaritaJ Sexual Experience Among Adolescenl Women· United States, 1970-1988,' Morb;dify 
and Morlality Weekly Report Centersl(lr Disease ConlroL Jan 4, 1991. Table'. 

$6 Hayes and HoHrelh, 1987, pp. 75, 62, 

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

Ttl Hayes, 	'1981, pp.98'104. 
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Federal resources could be coordinated and pooled to encourage appropriately 
comprehensive inteNentions. For example, Federal 9"'Cance for 
implementation of empowerment zone legislation could mclude a prevention 
theme, encompassing the complementary elements of economic and social 
reform in the disadvantaged neighborhoods that will become empowenment 
zones. 

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

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

05, 	 Executive agencies providing socia: program funding to states and localities 
could be instructed to determine the legality and appropriateness of inCluding 
inne!r·city church groups as grantees or SUb-grantees. 	 . 

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

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

The public is more certain than the experts about the effects 01 television on character 
and behavior. A 1987 Poiliound that 81.perCent 01 respondents (87 percent of those 
with children) believe that tetevision influences the values and behavior of Ihose who 
watch several hou,rs a day. More Ihan two-thirds of parents expressed concern about 
the eiteet tetevision has on the values and behavior of their own children, More 
specifically, 64 percent of alt respondents believe that television encourages teenage 
sexuality, and 83 percent believe that televis;on exaggerates the importance of sex in 
American life.71 

Researchers often share this intuition about the power of television. but the way 
television influences behavior and the impact of sexuat programming on children and 
adotescents afe stilt matters of controversy While knowledge of sexual subjects 

" Plarmed Parenthood Federation, 1987, pp.3·4 
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clearly is increased through television programming, evidence of influence on behavior 
has been limited largely to effects 01 portrayals of sexual violence!' However, a more 
indirect. but perhaps more pervasive influence of television upon sexual behavior is 
the apparent increase in general impulsiveness and reduction In the ability to tolerate 
delay of gratification that has been observed in the conteXl of research on television 
and violence'" These characteristics have been associated with a number of lorms of 
dangerous behavior, including early sexual initialion and poor contraceptive praclices, 

We know Ihat the ties between at-ris~ teenagers and the social institutions that usually 
transmit sexual norms - families, scnools, and religious inslitutions - are weak, We 
know liule about how the apparent substitules for fhese Institutions· peer groups and 
mass media, particularly televiSion - shape teenagers' views and values." 

MUCh less do we know how me effects of television may have changed over the past 
several decades, Content analysIs of television programming found a sharp increase 
in programming with implicit or explicit sexual behavior in the t 9705, References to 
possible negative consequences of sex are rare." However, as one author notes, '",it 
remains for researchers to discover the long-term effects on human development and 
behavior for a generation of young people who have never lived without a TV:" 

A PreSidential commiSSion, Or some other high-profile gathering, might be convened to 
.. promote and summarize necessary additional research on the relatlon of television to 

character development and sexual behavior. and :0 oversee a public debate about 
how best 10 limit any negative effects of lelevision and promote positive effecls. 
Positive or "pro-social- po!ential tor ~elevisjon has been confirmed by research. On a 
short term basis, pro-social televis;on programming has been shown to produce 
desired behavior in children, and the medium played an important role in the public 
education campaign against smOking, The potential for television to have a prevention 
effect through parenting education seems especially promising, Judging from opinion 
surveys, a high-profile search for knowledge and practical solutions in this area would 
be supporteo by a large majority, particularly parents, 

:, Alatha C. HUslon, et.a!., Big World. Small Screen· The Role of Television in American Sodety. 
{University of Nebraska Press, lincoln} 1992, pp. 46·51.135, 

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

1. Hayes. 1987. pp. 105-6. 

" Hayes. 1987, pp. 91-2. 

tl\ Hayes, 1987. pp.91-2. 
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Although the public's interest in the possible effects of television on character 
development and sexual behavior is not likely 10 be disputed, the ongoing public 
debate about the effect 01 televised violence shows how di!ticult it is to address the 
social eHects of television, Free expression is a fundamenlal value in America, A 
public discussion of Ihe effects of television on characler would have to cOI1front Ihe 
possibility that free expression has been ascendenl over responsibility to others and 
tne common good. 

Option D2 - Neighborhood and comprehensive approaches to prevention 

. While leenage Childbearing is not exclusively an Inner-city problem, leenage mothers 
are of len more concentrated in inner-cily neighborhoods Ihan elsewhere. Research 
indicates that neighborhoods themselves may promote teenage childbearing, with the 
most disadvantaged neighborhoods having very large eflects, n 

"Epidemic" and "tipping" models have been suggested to explain neighborhood effects 
on underclass behavior. Whatever the process, in lhe worst neighborhoods, the pillar 

social institutions typicalty are all in decay· families, schools, policing, other municipal 


, services, and employment. The comprehensive nature of the problems seems to call 

for maximum coordination of resources in an equally comprehensive intervention, 

Option D2(a) . A 101 of interest and hope fOllows efforts 10 coordinate and optimize the 
eHects of the considerable levels of government social spending already flowing into 
inner-city neighborhoods, However, one ingredient widely regarded as a necessary 
foundation lor turning a neighborhood arou~d . employment - seems 10 require more 
than better use 01 current government program tunds, 

Programs exist to prepare residents of disadvanlaged inner-city neigr,borhoods for 
employment outside their neighborhoods. Increasing employment opponumlres within 
these neighborhoods would require either creaOon of a public jobs p'rogram or an 
infusion of privale capital. Empowerment zones represent an unusual opportunity for 
the lalter." 

n Jonathan Crane, ·Oropping Out and Teenage Chjldbeariog,~ in Jencks and Petelson. 1991, 
p.317. 

r. Six urban zones (each with a population 01 no more lhan 200,000 and a poverty rate of at leasl 
20 percent in each census tractf will each recei\le SSO million block grants in each oi the first two years 
of designation. They also will share most 01 $2 btfhon in lax incenlives over the firSf twe years o( 
operation, nod gradually declining tax incentives o~t lhe remainder 01 their len years' duration, Under 
the largesllax incentive, employers locating withlll II: lone wi!! receive up to $3,000 in tax credits for 
each zone residenl employed, (It is expected lhat most Of the employees covered by the credit will nol 
represent net employment gains tor the nelgtlbothood ) 
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The most direct means of promoting prevention themes in empowerment zones would 
be to require the strategic plans that applicants subm it to address subjects and issues 
research and experience show are cntical to pregnancy, drop-out, and welfare 
prevention. For example, applicants might be directed to address in their strategic 
plans how they will increase opponunity for male and female youth who display the 
characteristrcs and behavior that puts them at-risk of early sexual initiation and 
becoming a teenage parent. In light of what we know about the links between stable 
families, educational success, pregnancy prevention, and employment success, the 
introduction of prevention themes into the strategic plans would be consistent with the 
primary economic and employment focus of empowerment zones, 

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

Prevention would become a more oplionaltheme it, instead of, specifying issues for 
the strategic plan to address, federal guidance only suggested that prevention was an 
imponant factor In the coordinated economic, human, community, and physical 
development of the zone. Technical assistance could be provided to zone applicants 
who asked for hetp in developing this aspect of Iheir plan. 

However, it must be kept in mind that designing and implementing an effective 
stralegic plan focussed on the economic development and employment elements 01 
empowerment zones represent a very large challenge. It may be unrealistic to 
suppose that local zones will also be able to make a quantum I',.p from the current 
tangle of social programs in an urban neighborhood to a comprehensive services 
approach favored by much theory and little practice. 

A medium-sized urban zone of 100.000, With a poverty rate of 25 percent, might, over the firs! fNe 
years, receive $300 rrnliion in grants and creqils, Of $3,000 per person, or $12,000 fO( every poor 
person, Although the internal distribution 01 these h.loos will vary trom lone~to"zone, clearly. 
empowerment zones have the potentia! 10 provide a rare large infusion ot private capital and 
employment subsidies into inner-city neighborhoods where teenage childbearing is most prevalent, 

To be designated an empciwerment zone, an area must Submit a strategic plan thaI describes the 
coordina1ed economic, human, community. and phYSical de.... elopmeni proposed for the lone. Statutory 
language describing uses of grant funds echoes the theme that social and community development afa 
intended to complement economic development in the zones. These statutory references to social, as 
well as economic, obiectives could be the basis otledeta! effons to promote prevention themes in 
development 01 the strategic plans. 
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Option D21b) - A more controlled approach to the development and trial of 
comprehensive services approaches mighl be pursued outside the conlext of 
empowerment zones. An interagency initiative might develop models or principles of 
comprehenSive interventions th'al could be usad to solicit interest among slales and 
cities. For this purpose, currant funding amounts and statutory flexibi:ity mighl be 
marshalled, or special legislation for controlled exper;mentation might ba sought. 

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

II is not clear that sufficient resources could be allocated to create much economic 
improvement and increased employment within the neighborhoods chosen to pilot the 
comprehensive approaches. As Mted above. to the degree that this foundation of 
economic improvement must be the basis for turning around the tamilies, schools, and 
other pillar institutions ot an inner-City neighborhood, empowerment zones represent a 
rare opportunity. However. a competilion tor authority and some special social 
program tunding to pilot such comprehensive service approaches couto'set as one 
criterion the ability 01 local areas to assure economic development and employment 
increases within the pilot neighborhoods through private sector and state resources. 

Option 03 ~ Voluntary socialiZing institutions 

An extraordinary expansion ot socializing eflort by non-governmental groups has been 
identilied as one 01 factors in the long decline 01 crime trom the mid-19th to the m,d
20th centuries, Many 01 these associations are slill in existence, often in 
disadvantaged neighborhoods,79 One strategic approach to early prevention is to 
support the work 01 these VOluntary socializing institutions in the neighborhoods that 
need Ihem most, through an organized nelwork ot paraltel instilutions from a ·sisler
neighborhood. 

For example, lederal planning and coordination grants mighl be provided 10 a coal ilion 
made up ot pairs of PTAs, YMCAs, scout troops, little leagues, and church charity and 
SOCial service agencies, one of each pair Irom an inner-city neighborhood and lha 
other from a more stable, mainstream neighborhood nearby. Such a variety of paired 

7~ A frequently used cut·oHlor discussions ot ul"Iderclass neighborhoods is a poverty rate of 40 
percerll, meaning up 10 60 percent of the neighborhOOd maY!l2! be pOOL 
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associations probably would develop a similarly wide variety of ways that the more 
stable could help the less stable. 

In addition to the provision of help in the form of material resources from the more 
welt-off to the less welt-oH member of each pair, the presence of the other's members 
in the functions of each neighborhood's organizations would be sought. In light of Ihe 
level 01 violent crime in many inner-city neighborhoods, such interaction of 
memberships might calt for an unusual level of social solidarity. However, social 
conscience is at Ihe core of many of the groups included in the example above. And, 
in light of Ihe possibilily that a declining prevalence of middle- and upper-class role 
models in inner-city neighborhoods has contributed to development of underelass 
behaviors.aa helping to diminish the social isolation of some inner-city neighborhoods 
could have a significant preventive effect independent of strengthening the local 
socializing institutions, 

Option 04 - Reach One Child 

A wide variety of prevention-oriented programs employing volunteers rather than 
government employees exists already on the local level. A separate, on-going 
interagency group might be established to think 01 ways to promote such programs, as 
Ihe Points of L'ght oHice did under the previous Administration, 

The Points of Ught initialive was very broad in its coverage. and lacked an organizing 
or unilying theme, beyond volunteerism. An organizing theme is important to 
communicate overall objectives, obla,n vls,bility, promote continuity. and give 
partiCipants the encouragement and hope for success that comes from being a part of 

. a common etlM much larger than themselves. The framework of ·sister 
neighborhoocs: described above, proposes an institution-based theme on which to 
orgar:ize volunteer resources, 

Volunteer programs dealing directly with at-risk children on a one-to-one basis could 
be promoted under a prevention theme of reaching one 'child, Big-brother and big
sister programs, boys clubs and girls clubs, scouts. recreational programs. tutoring 
and counselling programs lor children and youth would be included. In addition to any 
primary service or activity of the volunteer groups, reduced social isolation of the most 
disadvantaged children would be a common theme, Prevention issue group members 
provided firsl-hand examples 01 such programs, including volunteer tutoring, 
counselling, and attendance moniloring and encouragement eHorts in D.C.'s Hine 

,-' 
/10. e.g., William Juliu$ Wilson, "Public Policy Research and The TfUly Dis.advanta9ed,~ in Jeneks 


and Peterson. 1991. pp. 461·2, 
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Junior High School thai appear 10 have had substantial impacts on attendance over 
the last four years. 

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

Such an option would inevitably invite companson with the Points 01 light effort 01 the 
previOUS Aclministfa.lion. That initiative was criticized tor being a substitute for bolder 
government action, 

Option 05 . Religious institutions as qrar;tees 

In some of the nation's most disadvantaged neighborhoods, the strongest pillar 
institutions are churches, Through their sectarian activities, religious institutions 
inculcate character In individuals and support other socializing institutions. particularly 
the family, However, inner-city churches o!ten provide non-sectarian services and 
programs that are largely indistinguishable lrom similar publicly funded activities. A 
limit on publ,c funding 01 the social service activities of religious institutions is the 
Constitution's prohibition against government "establishment" 01 a state-sponsored 
religion. 

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

Executive agencies could be instructed to actively expand tna range of federal funding 
received by religious institutions, or their coalitions, to provide human and social 
services within disadvantaged neighborhoods. Principles governing government 
funding already received by religious inst!lutions would be followed in any expansion of 
funding, so that new legislative authority would not be needed. 
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The National Council of Churches has recommended such a policy. arguing for 
funding to coalitions of religious organi,allons that are inherently watchful that lheir 
aCllvities do not promote the sectarian aims of any member. They note. "Housing. 
nealth care delivery. supplementary education. job training. public works projects in 
local neighborhoods. and small business development are projects religious bodies 
already try 10 do but are limited by meager resocrces: 

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

Option 06 - Prevention counselling by young AFDC mothers 

The weak atlachment ai-risk youth often have to instilutions that are supposed to 
transmit sexual norms - the family. schools. and religious institutions - may mean they 
are more likely to be influenced by the mass media or peers. Researchers have 
consistently found that a teenager's atlltudes are associated with his or her beliets 
about the behavior of peers." One result has been development of peer-based 
counselling and education programs to increase teenagers knowledge and willingness 
to discuss sexuality. To date. the ellec!:veness of peer counselling on sexual 
.behavior. pregnancy. or childbearing has nol been tested rigorously." However, there 
are good grounds to at least explore this intervention more fully. 

In theory. counselling 01 at-risk teenagers by young wellare mothers could be 
especiallyelieetNe. The peer counsellors' similarities in age and background would 
increase their credibility. and Iheir personal experience as teenage molhers on weifare 
would increase their aulhenticily. 

While not every young mother on welfare might be suitable as a peer counsellor. it 
seems clear thai many have learned lessons that would be useful to those a liltle 
younger. In one recent locus·group sWdy 01 young mothers on welfare and the 

&1 Hayes and HoHreth. 1987, pp,21·S. 

&2 Hayes, 1987, pp. 145-6, 
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absent fathers of their children. Frank Furstenberg found tnat virtually all the young 
parents believed it would have been better to postpone the birth of their first child." 

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

Additionally. post-transitional community service could include peer counselling 
assignments. As with counselling during time-limited eligibility for AFDC. post
transitional aSSignments would have to be among volunteers, Generally. it should be 
expected that parents who reach the end Of the time-limit and become subject to the 
community service requirement will have fewer labor-market advantages. such as less 
education. and work experience. and perhaps more emOlional and behavioral 
handicaps. These characteristics might also reduce'their effectiveness as peer 
counsellors, Accordingly. we should expect that assignment of post-tranSitional 
community service workers as peer counsellors migh1 require more screening and 
training than aSSignment of transitional period recipients. 

$J Frank F, Furstenberg, Jr., etaL, 'Caring and Paying: What Fathers and Mothers Say AboUl Child 
Support,· (Manpower Demo,nstratlon Research Corporation, New York) 1992, p 54, 

IW Hayes, 1987, p,146, 
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DRAFT 

EDUCATION.(lRIEI'in:D DROPOUT AND PREGNA.'\,GV PREVE1'oTION PROGRAMS 

, 

The evidelll:C on education-orieDled dropout and pregnancy prevention programs indiCa.., that: 

• 	 Disadvantaged youth do not have adcqua.. infoImlltion on educational or occupational 
opportunities available to them. 

• 	 When: opportunities are available, disadvantaged youth require social support systems 
10 enable them to take advantage of tho", opportUnities. 

• 	 I:mmedia.. and longer Itfm incentives are necessary to provide motivation to improve 
their school performance and comple.. bigb school. 

The following summarizes the re..arch on dropout prevention, outlines components of effective 
dropoul preveDlion programs. and describes incentive programs for improving school 
performance and completing high school. These components and IDuntlves are best 
implemenled In comprebellSi•• programs and school·wide reform efforts that provide eatly 
imervention and j..:lude bigh upectations for all students. 

LACK Of IbTORMATION LOWERS EDUCATIONAL EXPECTATIONS 

The evidence indica.., that youth from ..elfare and other low-income tamWes fall 10 attain 
high school graduatioD because they see DO connection between remaining In school and 
hoproviDg their future prospects, At-risk youth often have UttIe Information about jobs 
and careers and few role models In good jobs, They are convinced that they will never 
attend college, because funds 10 go 10 college will nol be available. 

• 	 Young women wbo attacb JW hoportanu 10 school or work and wbo feel tbal they 
have few .ducationaland occupational opportunities are more likely to become leen 
motbers. Those with lower scores on tests of academic performance and, particularly 
for blacks. lack of furure educational plans are more likely to become pregnant and drop 
out of school or vice versa to drop out of school and become pregnant. 

• 	 \VhiIe early childbemrs are more likely not to flnisb school. ltWIy c:omplet~ high 
school, obtain bbl. employment, and control their foture f.rtWty-<ontrary 10 

stereotyped images of adolescent mothers. Highet levels of success are relaled to: 
b1gber educational aspirathots. especially If the young mother was at grade level at the 
time of the pregnancy; the willingness to avoid additional pregnancies; and temporary 
residelll:C with parentS, who often provide support for a leen parent 10 finish bigh school. 

From a policy perspective. this suggests thaI teenagers's awareness and perception of what she 
would ,WId 10 lose by becoming. single mother can act as a powerful de..trent to doing SQ. 

Youth need to be better informed of lb. opportunllies available to Ibem and provided wilh 
inceutives 10 take advantage of those opportunities. 
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CREATING OPPQRTJ.Jr.lTIES FOR LONG TERM SUCCESS 

Disadvantaged students frequently begin school without the skills needed to succeed and. by the 
sixth grade. many srudents are already two yem behind grade level. The fo!lowing components 
of effective dropout prevention projects could be implemented as special pragnuns far at-risk 
youth in regular schools•• "school within a school •• alternative schools that serve only at-risk 
youth. or other similar arrangements or could be incorporated imo school-wide reform efforts. 

• 	 Aculerattd learning strategies for improving academic perfOfllllllC.:, 

• 	 SY'temod<: mooltorilla or attendance and follow-up with p....nts. 

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

• 	 EuIHime counselors may work with teachers. parents. other community service 
agencies. and employers. 

• 	 Aavjsor/m£mo[S also assist students with school-related problems and in their 
interactions with community agencies and employers. These individuals..both 
school-based and volunteer...... proactive in their approach. seekiing OUt students 
rather than waiting to be contacted by students . 

. 
• 	 Career awareness and preparation services (sueb as career guidance. vocational 

training. enhancement of employability skills. job internship. and job plaeemem 
services). and 

• 	 I.'.i!jd-wOfk experience is a key incentive and means of linking the value of 
schooling Ulngibly to future work. 

• 	 Social support services can be based in the school to provide services such as day care 
for cMdten of students. health care. and transportation. Alternatively. a case manager 
located in the school can refer Students to service. available in the community such as 
legal aid and financial support. 

INCENJ]VEa TO DO WELL IN SCHOOL 

"Tuition GuaranI .." Plans. Although the availability of student flllOlltial aid is broadly 
advertised. many have concluded thaI the message is re.ching only the academic achievers 
among the poorest students. This has led to several "tuition guarantee" plans through which 
elementary 01 junior high school students from the poore" families. in return for various 
academic and moral commitments. .... promised full-<:OSt funding for two or four yean of 
college. 

• 	 Sponson or these programs have rouncllhat in aclclllion to lultlon auar...t.... other 
suppol'l services. such as mcnlorinl. tutoring. and establishing links with colleges. 
:are also necessary to encourage youth 10 remain In school. 
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• 	 Qmaha Housin, AuthoritY Proaram. Four college. ha", earmarked scholarships for high 

school graduates who li.e in Omaha', public housing. E.ery child with a perfect school 
attendance record receives a 5100 saving bond at an end-of-year ceremony.. These 
bonds, as well as rec:reational and pamlV.tudcnl aClivities. are partly funded by a $1 
surcharge on public bousing .... id.nts' cable TV fee, whith .... discO\lllted. 

"Job Guarantee" Programs. Paid work experience of I... than 20 houn • week can provide 
work-based learning that enriches school-based learning and links at.dontic learning to futu ... 
employm.nt. Adult supervisors and co-workers act as role models in the work place. Job 
pacem.Dt a ..istance is particularly imPONDt to disadvaruaged youth with Utile information and 
f.w connections enabling them 10 ftnd initial employment. 

• 	 Comp.g PatI!l<ahips. The purpose of the lob Collaborative program of the Boslon 
Compact is to improve the quality of public 'education and inc...... employment 
opportunities for youth by seturing employment opportUnities after school. in the 
summer, and upon graduation. 

• 	 Placement of high school graduat .. is based 011 their high school achievement 
8Jld attend8llce. 

• 	 Career Specialists provide a variety of services 10 students such as career 
awa........ job training, counselling....sume and interview preparation. college 
and fmancial aid applications, as well as job placement services. 

• 	 The number of youth served has increased since the program began in 1980 as 
the number of companies participating has iDcreascd. Boston public hlgb scbool 
graduates earn 53,00 more per hour than the national avuage and bave 
mU(;b lower uuemployment rales, 

Welfare San<:tlons and Benefits. Welfare ... form programs such as Wisconsin's uarnfare and 
Ohio's LEAP program show that fllWlCial sanctions and incentives alone are not effective in' 
,increasing school emoliment and attendance. 

• 	 Ohio's uamin&, Earning, !Ill\! Pawliw, (LEAPI Program uses fllWlCilll incemives and 
penalties to premote school attendance among p ... gnant and pareming teenage" on 
w.lf..... Teens who provide evidence that they .... enrolled in a scbool or program 
receive a hocus payment of 562 and 562 in their welfare cbeck for each month in which 
they meet the program's .atteodancc requirements, Teens who do fail to provide proof 
of school enrolimcnl have 562 deducted from their grant in every month until they 
comply. Similarly. enrolled teens .... sanctioned 562 for each month in wruch they 
e,ceed the allowed number of unexcused absence,. 

• 	 Eacb LEAP leen Is assigned 10 a tase manager, who Is responsible for 
••pWnloa th. rules, monttotinl eompllan<e, and helpinK Ibe teen o.ercome 
barrie ... to school attend8ll<e_ Teens are also .Uglble to r..:.i.e assistance 
with dIIld care and lTaDSpotUllon as needed to attend sc:bool, 

http:pacem.Dt
http:employm.nt
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• 	 The evaluation of LEAP shows that school mention increased school retention 

among in-school teens and many dropoul5 returned to a school or adult education 
program. 

• 	 Rates or repeat pregnancy are hlgb among LEAP teens, tlIId LEAP appt'lIrS 
to ba.. smaller elTects on teens wbo bave SlIbsequent pregnancies, Originally 
LEAP did not automatically exempt pregnant Ieens; bowever, after the flnt year, 
a pregnancy exemption was added, This exemption may send an inappropriate 
message about additional pregllallCies. 

• 	 Wiswmin', Learnfm requires all AFDC recipielllS between the ages of 13 and 19 to 
regularly attend scbool or an alternative program leading 10 a higb scbool diploma or a 
QED credential in order for their families to continue to qualify for !beir full Moe 
grant. Learnfare'. use of financial In••ntives Is limited to sanctions; It does not 
grant Increase ror good school attendance, 

• 	 An evaluation of the Learnfare program found that attendance bas not improved 
among students wbose familie, are on welfare, however, sanctions bave not been 
consistently applied, It is our understanding that teS1Ilts of !be Learnfare program 
bave heen more positive in areas other !han MUwaukee, where a range of 
alternative services are available to studenu retW'lling to school. 



Policy Option 7 
Supplem~ntAl Input ; 
Off1oe of Population Affair. 
Public Health SQrvice 

Our discussions of proqrams and eervices tQ diverL parsons from 
~he welfare system Center around &e~ic•• ana approaches which 
support familiee and Assist them to operAte aa ~rQ coherent and 
effective .ocial end economic units, Nevertheless, 

o 	 family planning programs are unlikely to work very well if 
adolaaeanta b$co=a ••~ally active before th~y are awar~ of 
clinic funetion8 or even existence; 

o 	 jobs programs Are ~nl~kely to WO.A very wall tor youn9 
per.ons for whom work ie merely an alternative meAnS to 
secure resources, and tor Whom a work ethic i8 theoretical 
rather than experientially ingrained; 

o 	 .choo~-to_wo~~ proqramg ar. unlikely to hA~A much effect if 
the school curr1cul~ is, or i8 seen to be, irrBIBvan~, or 
if kids drop out, physically or emotionally, before the 
achool.. t,Q-work intervvnti.on kIcK" in; 

o 	 intensive ease management proqr~ desiqned to stabilize 
individual families are promising in theory, but intensive 
interventions Ate enormously expensivel .&em to work be,t 
only when ,taff.a vith exceptional caae manaQers, And they
do not take advantage of the efficiencies j or opportunity 
for peer r.lnforce~nt, of a eurricul~ quided school-based 
ln1:erven'tlon. 

This is not to eay that these components (family plannlnYI work 
traininqj school to wor~ transitions, are not important.
Howevor, All of th••• approftchae are enhenr.Ad hy ~he component 
that has been given least attention in our diBcuS51ona: early and 
eomprehenalv& lite skills educAtion ca.plemented by a parental
eaueStion component. sucn an ln~&rventlon can provide; 

o 	 80e appropriate h••lth and sexuality education, including
information on d11eaa8 and pregnancy prevention, 
contraception and Acces. to clinic aerv1cea, and 
avoidance of oubstance abue., •• W91l •• coping with 
subatance abuse in the household; 

educAtion and traininq on d.cieion making, includinq
eonslderBtion of deferral of gra~1fieation, resistance to 
peer pressure and refu~41 skills; 

http:enhenr.Ad
http:intervvnti.on
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o 	 education on "the w~y the world works," including the role 
and functloninq of familieo, racism, the relationships
between ed~~etion, employment and income, and identification 
of risks to individual end family dGv91Qpment: 

o 	 a parental c~PQnent~ This is particu14rly important for 
parents who themeelva~ became parents too young J or with 
1n.ut~lcient paren~ing .kille, or with 11etl•. pe~Qonal 
experience with a functioning family. This won't work for 
everyone, but some parents will participate, and they will 
derive benefits from it. 

o 	 Linkag$ ~o eoun.o1in9 and eaawworx service.. School baaQd 
curricular interventions can only do 10 much. and when the 
limits of their capabilities are reached, indiVidual 
profeaaional services are: needed. Bu.t. th. achool program 
can identify the kide (and families) for whom the school 
baaed service. Are insufficient, and referrals can be made. 

Curricula delivered to 8tudent8 on an intensive two ~ek b5sie, 
o. Qnll h~ • VOQk ovor on••Ql\'lQlitCl'r or one year ar~ nnlikfltly to 
have much effect. We WQuld never propose that math be taught in 
such a mann9+ 1 because we know that it WQuld be insufficient. 
Yet. the lite eki11a curriculum tor at-riax-uf-welfcu:e kId" hi at 
le4st 64 important 68 math •.• if only bec.use it may qive kids a 
reason for dealing seriously with their math 1e6sons. 

Rather, this life skills education should be started early 
(kindvr9"rtfitn) lind continued thl"ouqh high cehool. Obviously, U1A 
material, whether sexuality related! focused on decieion makinqJ 
or on coping with substance abuse in the family, should obviously 
be introduced only as the aqe of student~ makes such introduction 
appropriate. 

Curricula exist which heve been shown to be effective in dealing
with many of these issuee, althouqh we ere unaware of any that 
deal with all of thom or l&.t from ~lqm.ntary thrQugh high 
school. Different curricula could be used, several could be 
combined and modules on specific topics developed to make for 
smoother transltiOns in approach and materitil. SOme of th~ 
8ubstance p~oPQsed for inclusion is more controversial that 
others, but the entire approach would require community and 
parental review and approval before adoption by any school 
diotrict. 

A Fede.a} role could include development of (or combining)
curricula. as well AS demonstrating and/or test1nq ~heir U6e in 
communL~les vhlcn aqre8 to p4rticlpat~. A lon9-teL~ Pederol 
commitment would be necessary, however, if the effeet of a 
complete (13 year) program of life ekills education is to be 
assessed for even one cohort. 
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GROUP 19 
PREVENTION 

FAMILY COMPREHENSIVE PROGRAM/POLICY 

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

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

In the process of planning, thoughts could include a ·Pamily 
Comprehensive Program or Policy· that would serve as a STABILI2ER 
first. then as the CATALYST to move the entire household towards 
self-sufficiency. 

WHO WILl. IT SERVE? 

-Severely "At risk" households 

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

WHAT WILl. IT DO? 

-Aocess individual household members to determine levels 
.of service 

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

-Previae intensive case =anaqe~entJ referral, and 
follow-up 
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PREVENTION GROUP 
FAMILY COMPREHENSIVE PROGRAM/POLICY 
PAGE TWO 

EXPECTED OUTCOMES, 
(AFTER 2 YEARS) 

-Decrease in flU-eyCLZ BYllDROKEn 

-Decrease in "T01'AL" public assistance needs 
per household 

POSSIBLE INCENTIVES: 

-Extension of hOusing subsidies 

-Extension of medical coveraqe 

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

-Clothing allowance only tor children whose attendance is 
95\ of days required per school year 
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Policy DY,§tion U. family Planning IIltvice!! 

IIIU, 

Adel.8cent childbearing has lonq bean ....ociated with numerous 
consequence. that are well documented in the literature. Among
the•• ore reduced educational .tt.l~nt and amployment
opportunities for adol••cent parenti. In turn, poverty and A!'DC 
rece1pt are ~re prevalent 1n familia. bequn by adolescent.,
particularly tho.e tha~ are unmBrrled. Xt h •• boon eatt..tad /• f.b.t more than $M.bUlioD h Al'IlC, rond Stampa and Kedicaid 
could ba .avec! if all coot. attributable to adol••cent 
childbearing ware elim1nated (Which il e theoretical, elthoo;h 
not a praeeical, goal). (Centor for Population Option., 1992).
Korcovor, the ohi14ron of adol••eont par~nt. are more likely to 
become adole.cent parent. them••lvee, p4rpatuat1ng the cycle. 

~ the eX~8fi~ that early childbeor1nv in~~.... ~h. 11klihood of 
welfare dependency, eopanded famlly plannin; services nave the 
potential to rftduce the 1ncldene. of adole.cant p~llncy and 
thu., tne early famlly formation that i. typ1lied by 81ngle 
pennt statue and dependence on pul:>lic a88iatan",,_ It haa been 
••timat.d that fo% ovory dollar !nVAatad In family plann1nq
••rvlee., a eavin;s of $4.40 1n AV.~ed expenditure. for ~lfare 
and medical ••rviee. i. reali,ed (forre.t and Sln;h, 1"0). It 
Ihould alway. be recognized, however, ~Qt oontr&o.p~L~ 
education and .ervlc•• cannot be effective if adole8centa are not 
motivated to avoid pregnancy I>oeauoe t.ney do not perceive any
advantage in deferring parenthood. 

BDctll[o!lniS 

The 7amily Planning (Tl~l. X) funding 1•••1, which in nominal 
terms .urps.sed in 7Y 1993, for the fir.t time, the appropriation
level of tne laot (1981) carter bqdget, n...rthele.s h•• much 
l.as purchasing power than 1n 1981. ~a 1.. the relult. ot thue 
f.OtO%8. (1) inflation, (2) cllent. pre.entlng with more ••rieue 
problem. (young_r .. a greAter rnnnber of lifetime partner., more 
likely to be infected witn a 6TD ..nd ""''''' at ri.k of a ...riooa 
STD, hclud1ng HIV) &ad (3) lncr....ed eosta of cllnic operationa,
incl ud.J.nq more .t..d.ngent OSHA z:ulea, JIIIOre n.ad. foZ' iftfactLcn 
control procedur.. and CLlA. 

The rr 1"3 end 1"CTltle I budg.t. "aIled tor sUb.tantiol 
lncre..... , .. nd the Py 1'~5 budg.t 1. likely to call for further 
increaaee. However. it Ihould be Hcoqni.z...s that. the.e step.
represent only dec:rtle.ee. 1n tho:eervie. gap, rather than net. 
lncreAa•• 1n overall pro9ram capability fram some already
achL...d .tAhd6rd~ W!t~in the pr1orLti•• Identifi.a for Tltle X 
.ttentio~ are increased ~t~each to low-income women including
adol••cent., Oth9r per.one at risk of unintended preqnoncy or STD 
ana greater emphal~~ OP teen pregnancy, 1ncludinq oovalopmant of 

http:dec:rtle.ee
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new coun~el1n9 techniques and new eervice arrangement. and 
auspIees for COnducting counseling And Berv1~G. to teen•• 

Wh!le there ar. a number of other Federal program. which ofter 
potential for incre••!nq omph••i. on family planning. Title X and 
an adolescent pregnancy or adole&cen~ neal~h approaeh tOCUB most 
directly on prevention of teen and other unintended preqnancy end 
.~ most amenable to change in poliey directioni 

-0 	 Medicaid, while _pending more on family planning than Title 
X, doee 80 mainly th~ou;h prLvate phyaie1ana O~ gafter.l
focus clinics ratber than through organi.ed family planning
pJ'Ograma. rurther, the structure of XCJdicala revard. \mit.. 
of service prov1de~, rather tban ou~~.ach or coun.el~ng. 

o 	 Maternal and Child Healtb, the Social Services Blac~ Grant 
and PHS Primary COre programs all provide f&m11y planninq
••rvlc•• , 1n moat caeea .a part ot a braadux apectrum ~f 
«ro. None of theae frog-rama h••• particular foeu. on 
prevention of unwanted pregnancy or outreach to aexually
active teens and young ~.n. 

o 	 T.tIe X polieie. typically govern a total program that Lo 
triple the 11•• of the ~ltle X qrant. ~ne.e additional 
fun<la i:lcluda IICl1 and SSlIG funds included u part of the 
Grant.. ,s Title X program, patient t ••• collected trom 
middle 1nco.. Qlionta. Stato.~ loe.l 90vornm.nt fund., anrl 
reimbursements, includ1nq Med1caid~ 

PaliSI ARQbeAches 

1. Ezpan.lon of f&m1ly planning servicea to reduce the 
probability of welfare dependency can build on Title I plans 
already bo1n! enph••L.ad. ~o.o lnelude: 

o 	 Increased OUtreach Bffort8; OUtreach would include 
1ntorma~1on to demyBt1ty clinic prucedurea ••0 well c. 
dispel myth. and incorrect information about sexuality and 
contraceptive.. Cl!nic personnel WQu14 deliver information 
directly to adolescente, throuqh education and 
faml11ariaation 8e••ions at clinic., through pre.entationa
in .chaol••n4 In location••uch 8$ Jnb corpe alta., 
community center., runaway shelter., ha.eleaa .heltera, dru~ 
treatment center. and juvenile daten~ion faciliti... (Hote. 
sueh 	outr••ch 'e not new tor -title 1:. HoweV1tr, budget,
constraint. have led program ad=iniatratora, fACed with 
whether to emphaalEe outre.ch or to amphaai&e ••rvice to 
client. already 1n queue, ~ chooso the lat~.r.) 

http:outre.ch
http:90vornm.nt
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o 	 Enhanced Coun8elln~ Service.. Coun.ellnq services would 
include encouraging abstinence where appropriate, 
reinfQ~~ln9 decie1on-making and refusAl .xill••nd~ for 
per_ona ehooeln; contraception, the importance of proper and 
consistent u.e~ ~ crucial aapect. of an enhanced 
counle11nv effort WQuld be attention to the a~oleacen~·. 
personal situation when deciding a=ong contraceptive methods 
and amphelia on 8.fe~ ••x practical, ••pecially condom usa 
to prevent STD even when Qral contraceptives, ~orplant or 
other nonbarr!er method, Ire chosen. 

o 	 ACce.sibility of Servic... Clinic per.onnel would be 
.paCifiCall! trained to counsel and treat adol••cents. In 
addition, c in1c protocol. ¥Oul0 be Qaveloped tor 
adoleecents••includln9 &mph.eis on asauranee of 
confidentiality, service hour. that WQ~ld co1acide with the 
hours adolescents ate Available (&f~ar achool, eveninq8,
weekende), aceomodat1on for walk-in .ervicea a~d an emphaais 
on STD ocreenln,. Servico _itoe muct al.o be .cce••~ble. 
with clinics e.t up in locationa that are in or neer 
.chools, e~ity cen~ers and l~income nei9hborhood.~ 

Research indicat•• that aool••cents delay vieitinq a clinic or 
physician for cont%'ace'Ptive aerviee. because of coneerns _bout 
confidentiality, rear of the pelvic exom1nation and other clinic 
proceQuraa and a belief that contraceptive., specifically medical 
methode, Aro dAn,oro~.. For ~ho.o .del••cant. who do ...k 
ecntraceptive service., confidentiality I carin; staff and 
accessibility are primary eoneidexationa In clinic cho1ce~ In 
addltion, c11nic attend.nee, 800n attar 0% befo~ ee.ua1 do~t, 
1s 8e8oelated with clinic outreach services, convenient hour. and 
av.ilability of group counselino and education ••8sions. (Sabin
and Clark, 1991, Zabln and Clark, 1993; llaker, 1984) It haa 
also 	been found that a more dirlctive approach with adolescent 
clienta, "outhorit.atLvo 9'1d.danoo" _ i. mer. auee•••ful in 
maintaining continuation ot a contraceptive method. (Nathanson
and Becker, 1985) 

In addition to clinic charac.eriotic., success of clinic ••rvices 
also se~8 to be coupled with other interventlonB such a8 fooused 
educational or coun.elin9 components. A recent evaluation of ela 
8chool baoed clinic. found that providinq eontraceptive service. 
alone va. no~ enough to iner.••• th.ir u... Rather, increase. in 
contracaptlye use were observed 1n thOle clinic. where the 
associated school had • Itrong educational provram on prevention
issuee. (Kirby, 19'1) avGlua~1Qn of G achool l~nked proqram 1n 
Balt1aore .hewed delays 1n .exual activity, 1ncreae•• 1n 
contraceptive use and decraa... 1n pregnancy among particlpatlnq 
.t.ud.nt.~ Clinic:: eervic•• ..,.re .llnJt4Kl "lUl two .choale enCl., 10 
addition to medical and contrae.ptive services, the program
1ncludod Qoxual1ty .nd contraceptive education# a8 well aR 
~ndlvidual and 9rouP eaun••liftq. (Jabin, et.~l~, 1986) 
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2. Adolescent pregnancy prevention (or, more broadly, adolescent 
health) services through the Title XX pr09ram, or ita successor, 
1ifOuld b. g-reatll" expa:nd:ed "to provide II. nloro co.mpr9hon.J.vo : 
"pproaen. 

o 	 Development and D1sae~nat1on of Se~u.11~y !4uc"~1on 
'Curricula. 	 Currioula would be d...eloped as part of " 
eomprahenu1.. h~81th education proqram which begins in the 
..rly 9rada8. It would include age appropriate aexuality
education including reason. and ~anl to delay ee_ual 
oet1v1t7 (especially targeted to young.~ _dolo.cent_) And

• also 	complete infOrwAtiott on contrac.ptivaa. 

o 	 Support for sehool Da••d an~ Scnool L1nked Sorv1ce81 
Funding support for school bas.d and .cnool linked sarvic•• 
would en8ure the provision of campreheneive health education 
and services. In addition, eupport tor contraceptive
education and earvicea would be provided for tho.e 
communitie. that ~~eat the.. 

!Valuationa of ••xual!ty education proqraml have .hewn little 
.ffeet. Gain. 1n knowledge have been dtmtOllot.rated, but. thot doee 
not .... to tran,late into chenge. 1n behavior. HoweV.r, three 
re16t1vely new .exua11ty education curricule have shawn promielnv
result. with respect to dalay of sexual a~t1v1tYf a•••11 •• 
incroa.ad contraeeptive u•• when ••xual activity 1a initiated. 
(Howard and McCabe, 1990, Xi~by at al, 19'1, wt••n at al, 1'90)
All three p~ram. include info<aation about ••xuality and 
contraception, ae do moat traditional ,exua11ty education 
programa. The .s.mPQnan:t:; c1iffer.nce its that they 41eo include 
tralninq in, dec181on-••kinq and re.i.tanee .kill. and practice in 
applyin9 thol. akills. It ie in~ere.tin9 to note that thee. 
proqr&ma appear to be mar. affectlve with younger adol8scents and 
with those who have not yet initlated ••xu41 activity, provlding 
.uppo~ to: tho .r~.ftt ~.t ••xual!ty ~ueat!on Deqin earlier 
thAn i8 crurrently the norm Another study has shown t.h.t young0

men who reported reeeivln; instruction 1n to.ilt.nee akl1l8 had 
lower ra~•• at B9xucl act!vlLy th«n ~o•• who did not r~col.e 
lueb instruction. (Ku. at .1, 1'92) 

Ivldenc. to .apport the efrectlven••• of contra~9ptlye .e~1c•• 
in sobool baaed or linked clinics has bean discussed above. It 
1. important ~o add, bcweveT. thAt ~~.re are approximately 500 of 
thea. clinic. throughout the U.S. and, while not all provide
reproductive health .e:vic•• , 1IO.t do provide a comprehensive 
array o~ phYILC*l and mental h..lth ••:vice., •• well AO"hoalth 
edUcation. IVan 1n the ab.ence of reproductive health and 
contrAcoptive ••:-vice., th. experlence of th••• clinica Can be 
applied to .om. of the i.au.. c~ncernLnq servicee and prov~6ab 
fer A!gh~ri.k youth. 
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A recently compl.ted proeeas evaluation of the Robert Wood 
Johnson Foundetion'. School-Based Adolescent HeAlth Care ProgrAm 
indieates that clinlc location within A school, _taff with 
._pert1De in and a preferenee for working with adolescent., and 
provilion of comprehensive aerv1cea--lncluding education in 
••xuality and family pl6nning, STD. and KIV, .ub.~ane. abu•• , 
.tree. management, decision making end self eeteem--h&8 Increa.ed 
etudenta' acee.a to and ~8e nf ~.rvicel. In addition, the 
.valuation find. that salntalnlnw confidentiality and 
demonetrating respect for &tudente are crueial in recrultng and 
r.ta~nin9 clinic cli.nt.~ (H.xke and MArak., 1993)

• 

Jlj.§CUII ~on. 

ThAre ara a numn.~ of obstacle•• Iden~lfled in tho l1terature, to 
luccessful contraceptive ue9 by adolescent8. Some are 
peycholoqlc41--relyctanee of adolescents to admit their sexually 
active .tatu. ODd, dlr.ctl7 connected wi,h thi., th9 notion t.h~~ 
intercourse ia more acceptable 1f it 18 ·8pontaneoue·, 10th of 
th••• , ot cour••, preclude eontr6ceptive use becauae, other than 
withdrawal, such u.e mu.~ be planned. tor &hera" Q' ....uu.. 
~.8e problems obv!ou81y will not be solved by Increaeinq acee•• 
to fam11y plannin\: s.rvic... H........er. they Il1ght be ....enable to 
outr48ch and education .fforts~ By reaehing adole.cen~. in their 
own environmento to reeQlve myth. and f.ara about .exuality and 
contraeeptive8, .B wall aa provide 1nto~tion about availability
and location of .ervicea, thGle barriers to contraceptive uso 
eould be reduced, In acd1t~on, ~e role pla71ng u.ually omp~oyed 
in rea!8tance ekill training provide. praetie. for de.llng with 
unplanned event. and, 1n t.ct~ helps legitimi•• planning_ Foeu8 
Il'r<l\lpw cond\lct.ed wnh hlgh-rlak youth indicate that while youth 
are reasonably well 1nformed about health issu••, they need help
with 1nt&9rGt~n9 and Applyin9 that ~fo~'Lon. (BBS, 199]) 

It ia aloo well ••tab11Ihed that eTen when adoleacenta do "ae 
eontre~ept1v•• , they o!~en do not ule eff.c~1v. m.~od. and thoy 

" do not use them consistently. Aiain, education and counae11nq 
play an iloportant role. '!'here i. little reuon to believe that 
providinv .erviceD alone will Lapro•• adole.cent contracept1~Q 
U•• , but there 1e evidence that e~1ning eervleee with education 
and counoeling vill bay•• poILti•••ffoet. (".bin at 81, 1986 
.....d Urby, 1990) 

TheN are allO 1••.,ert. 'to be lHrntJd trom .z.:.earch comparing: the 
experience of U.S~ and Velt European adole.centa. Although 
levals of adolescent sexual activity appear to be similar in the 
U.S. and we.tern IUt'Opt), pregnancy and birtn rates are M'-iCh 
hiqher for u.s. adolescents. COftv.~.ely, ••xua11ty education and 
contracoptLvo ••rvie•• are more ecce.aLble tor West European
.dole.cent. and eontrac.ptivo ue. higher. (J9nee, et aI" lQS6)
While European policieB CAnnot be adopted wholesale by the U.S~, 
the European experience doe. p~lde further evidenee that 
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education, throuih the .chaols and the med!al and acce.s~ble 
service. do increase contraceptive use among adolescents and 
In~r.~.ed eontroco~t1ve U8Q coo. 10WAr preqnaney and birth ratea •. 

Additional problema wIth reduclni .dol.ocefit ehl1~b••ri~ that 
are particularly pertinent to high-risk population. eoncern 
l ••u•• dealing with perceptions of lelf and of life options. If 
an adolescent hAl no beltet in hi. Qr her future, or ~.lr 
e~trol over lt, there i. little lnc.n~ive to avoid pregnancy and 
parenthood. SufU,ot.ntly -.xpand.od fAmilY planninG' aervJ,c•• can 
beg1n to addre.8 th1. through education and coon.allnw effortl_aanr c~rrent sexuality education curricula include components
de. qned to 1mpro~e .elf-&ete.. and decl~ion-~klftg .kL1I. and 
there La lorna limited .vidence that thvy are .uc~e••ful. 

Integration of th1, typo of program with con~aceptlye ••rv1c. 
prov1.ion and programs to eiqnlf1~antlr enhance educational and 
caploymon't OPP01'tun:1t •• could reaaonab y be expected to show 
po.lt1ve reault. for at-risk youth-.both in terms of reduced 
ch;ldboarlnq and w.lfar. dependency. Any 8ingle intervention ia 
unlikely ~o wort. It ~oe••ppear that hiqh-~i.k youth heed the 
.otlvation--be11.f 1n their ability to affect tne;r future and 
that 	that future holda promi.e--and the means--elthar BUppert to 
dalay sexual involvement or education abOu~f and .c~¥•• t~, 
contraceptive. when they are n.c•••ary--to delay parenthood and 
become product!•• ~r. of their community. 

In 1987 t Th. National Academy of Science. r.lea.~ a report on 
adolescent sexuality; preqnaney and ch11dbe.r1n9~ Slakina th= 
future. Althou~h conclusive evidence ~. lacking 1n support of 
lpecific pro;r&m model., a n~er of recommendation. were .ade in 
the interest ot reducing the rate and 1nc~4ence ot unintended 
prawn.ncy among adoleacent•• (Hayes, ed., 1987) 

o 	 Enhance Life Option.. Higher-risk adol••cant. need reason. 
to delay parenthood. through help and encouraqelftent J.n 
establL8hLng oareor goal. And undo~.t.ndinv the value of 
educatiQn and tralnirtq in achieving· th~. Recommended 
proQram intervention. included 11fe-planninq eourlel, 
programs to improve achool pertormance, employment pro9r.mg
and pOaitive role =odela. 

o 	 Delay Sexual Initiation. Older adolescents are better able 
to make relponaible deeJ.aion. about lexuality and 
eont~De~pt£on. %ftt.~.ntion. tho~ht tn have lome potential
for helping young adol.scent. pO.tpOne 8&xual activity
included aex education and family life education, ,
4Geertiven••• end deel.1on-"~ln9 tralnln" po.ltlve rol. 
modol. and re.ponalble .841a tr.a~ent of .exuallty. 
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o 	 Incour8q& Contraception. Although contraception alone 
cannot adequately reduce adoleacent fert111ty, it 18 -. 
necesaary part ot an overoll at-ratefY. Xnt.X'Vont!ofta to 
encourage contraceptive use among adole,cents include sex 
education, contraceptive ••rvlcea and contraceptive
.<lvarU.inq. 

Wb11e thera r. atill not • l~rg. body of evidence that any
partIcular intervention-ocr combination of interventione--will 
work, tho reaearch and evalUAtion findinW8 that are available do 
appear ~o .uppo~ th••o re~ommend4t1on•. 

Aft additional obetacle to conetder io the faet that there will be 
acme 	political and public resistance to expand1n; tamLly planning
••rvices and education tor adolescents. TO be effective, aueh 
init1at1ve. vlll·boeome more visible and thus invite opposition,
particularly at the local level. Bducation and .erv1c•• provl0ed
direetly throuqh '~er.lly funded pr09roms oucb a. Title X are 
likely to gene~ate fewer p~obleme than .dUC4tloftAl efforts 
throug-h local school ay.tams. flowever, Icbool ay.~em& have tho I
benefl. t of immediate acce8S to larqe n_... of ]'OI'th and • 
nu.mber of atrategleD have J)een shown to be ueef'lll in ..1\_9.11\9 / 
local controveroy, involving parent. in the planninq of school v' 
baled lorvlcea and encourao1nq them to act •• advocates: fo~ng 
a community advi80ry committee to guide the planninq effort and 
requlrinq parental conaent for atudenta to receive eervlcea. 
(Mark. and HArcn, 1993) In. ad.cUtJ.on, Peeleral aupport for 'the 
development and testing of « variety of health and ..xuality
edueetion curr1cula, aa well aa supplementary modul•• , ~111 be 
noce••ary to ensure a 8utf1c1en~ pool of .at.riAl that can be 
adapted to individual community need., ensure a balanced and 
cca'lpranona1ve treataent of the subject mat.ter and t.aper local 
oppoa1tion. 

The Dwpertmont of H.41tb 4nd H~.n s.rvic•• h•• al~.ady expr•••&d 
renewed commitment to inereaae access to reproductive health 
education and 8erv!ee. for all person.; including adolesoent•• 
There ere Compe11Ln9 reasons , aaide from p~cvent1n9 p~gnaney and 
dependency, to do 80. Prevention, d1aqno8i8 and treatment of 
ITO., ineluduQ" BlV I are ot Nratnount importance. The prevalance
of the.. diseaaes i. rising and edoleecents are 
dlapro·port.l.onately affected I ._nd~ effort. 1n prevention
V(iu<.!o.t.ion and ect.'o6nlng for Sm/JIIV bre lont; overdue. In 
addition, family plannlnq clinic. are often. point of entry into 
tbe health eare .yatem and remain the primary or only source of 
health care tor lov~lncom. women and Adolo.oon~•• 
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INTEGRATED PREVENTION STRATEGIES 


A welfare reform plan to "end welfare as we know it~ should incorporate a prevention focus 
throughout~-in lhe incentives to families and individuals within those families. in the services targeted at 
families, and in the expectations of those who receive welfare benefiu and services. Traditionally. 
obligations and servict.s to welfm families have focused on the designated payee and not on other family 
members. Yet, the circumstances of other family members often adversely affect the behaviors of and 
outcomes for the payee and set the stage for the intergenerati()fla] transfer of poYen)'. 

in order to maximiu: the primary effects of any welfare refonn strategy that emphasizes worX as the 
avenue to self~sufficiency. the support services and obligations should extend to all family members and 
their varied needs. No! only should we t:l.pect a case head to work or engage in an employment-focused 
human capital endeavor while receiving benefits. but we should C:Xcpt.Cl healthy and productive behaviors 
of other family members. Children shQuld receive importanl health services; preschoolers should be in 
safe and preferably enriching day Cafe or preschools: school age children should be in school and 
performing at grade level; adolescents should be knowledgeab!e about human sexuality and family 
planning; teenagers need sound career counseling and work experience opportunities, 

These needs are frequently not fulnlled among children in welfare families. often with more general 
consequences for other family members. Sometimes the failures stem from chat"lilCteristics and actions of 
the case head, But. seemingly more frequently, there art Simply family and community dynamics that 1ead 
to compounding problems. 

We propose that a key aspect of the Administration's prevention strategy be a broad and intensive 
focus on family support as pan of the work-support programs instituted under welfare reform. Case 
managers should be assigned responsibility for families. not simply case heads, The dn::umstances and 
needs of all family members should be considered in determining the support services needs of case heads 
who are subject 10 time limits and offered employment-oriented services. Moreover. the case managers 
should be much mott proactive than has historically been the case in addressing warning signs of longer 
term problems fot chlldren from welfare families andlo-r the confoundmg influences of problems l1S$ociated 
with other family members. 

. Specific suggestions for preventive strategies thai should be incorporated into the family support 
servkcs provided under the refonned welfare system include the following: 

• 	 Childhood Immunb:atiotl5 and Basic Health Care. Case managers should ensure that all 
famBles are getting the necessary medicaJ cue (OT their children as well as themselves. This 
need not be a burdensome activity for cue manage~, Rather, case managers should be 
familiar with the health status of family members and initiate referrals if immunizations are 
not up (0 date or other needs are going unattended. 

• 	 Child Can and Preschool. II is critical that all children whose parents are in the work force 
or doing out~of~home activities preparatory 10 that have adequate child care during their 
parent's absence from the home. At the ~ basic level, when parents are uneasy with their 
cart arrangements or when the arrange menu are not supporting the parent's need to be out 
of the home, the case manager should enw~ lhat the family receives necessary guidance 
and/or tinanel!l support to address this probkm. As chi.ldren approach: school age. case 
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managers should ensure tha1 families take full advantage of availabIe enriched preschool 
options. playing the family advocate where necessary. Finally. in any cast: of special needs, 
case managers should gel the family Hnked with appropriate health, education, and social 
suppon services. 

• 	 School Performance. School failu~ is an immediate sign that something is wrong at home. 
at school, or mD$t likely both al home and in IiChool. Currently. neither the schools nor the 
welfare system feels sufficiently accountable for school failures, The schools are bJaming 
"dysfunctional" families and communities for t11eir poor perfonnance indicators; the welfare 
system and society more generally tend to blame the schools, We need to forge a partnership 
between the welfare system and the schools to support the needs of children and families so 
as to ensure educational success. A major step in this din:.ction would be ferr the welfare 
system to take a more proactive interest in the educational .success of poor child~n. The 
system also should help families create a more supportive home environment and attain 
maximum support through the schools, including possjbly testing for learning differences. 
providing after school care and/or tutoring. working with parents to plan and foUow through 
on an educational strategy for the student. and providing coordinating social seNlces to the 
student llnd hislber family. 

We should send a cleat message to parents and children that dropping out 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 l..C'amfare program). However. a more constructive 
approach would be to bave teen·focused JOBS·type services available fOT aHisJi: and dropout 
youth. Perhaps we should be Jess concerned about whether a youth is in or out of school at 
any point in time than that he/she is pursuing "productive activities." that might include 
employment or -community service. If good-faith efforts on the part of the family support 
agency did not result in the child engaging in an approved activity, then we should consider 
a reduction in the family's welfare grant. (The current sys~m sends different messages to in~ 
school youth, dropout teen parents. and other dropouts.) 

- Discouraging" rusky Behaviors and Minimizing TMir Consequen:cu. Adolescents 
are prone to "risky" behaviors. particularly drug and alcohol use and sex, Family support 
services should be available (0 belp parents guide their children to avoid peer pressures to 
engage in such activities .and to minimize the conseque!lCes if they do succumb to the peer 
pressore, For example, parents need to know how to talk with their children about sex and 
substana abuse and they nud to rt(;ogniu the signs of substance use and know how to 
respond constructively to them. 

Adolescents need to have g~ instruction On human sexuality and family planning. as well 
as the perils of sub$tan~e abuse. For those who get involved in drugs and/or alcohoJ abuse. 
ueatment services and family support services are important. 

We need to make more effective corHra~ptive methods available to those who wi!1 continue 
[0 be sexually actlve-contraceptive methods luc:h as Norplant whose eff.ectiveness is nat 
contingent on foHow through actions by the teenager. Those who become teenage parents 
need to be held accountable for the suppon of their children. bUI many also will need some 
transitional support in attaining the skills and employment that enable them 10 support their 
children. ' 
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Integrating these types of support services into the basic welfare reform plan is sensible from a
prevention perspective. and consis;ent with maximizing the impact of the basic change in posture vis a 
vis the role of welfare in our se<:iery. There win be a consistent theme for all family members··weUare 
is a transitional support program made available to those who are trying to put their lives back together 
or get over temporary problems thai impede the family's abilily to suppon itself. This also has the 
advMtage of being a relatively low-(osl piece of the welfare refonn plan as we are talk.ing about mainly 
the marginal costs of the added case management services. 
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1. 	 Interventions with pte..adolesce:nts to increase educational and career aspirations and 
address school failures. 

What Research Has Shown 

tumjn,: Points, the Carnegie Commission report on the Education of Youn, Adoleseents. found that 
during early adole$eence~ youth: enter a period of tria) and error during which many {Int experiment 
wllb alcohol and drug. and risk penn...nt addiction. More and more adol.,cenu 15 years old and 
youth are becomin, sexualty active. risking sexually transmitted diseases or pregnancy and the birth 
of unhcallby. low-birthwelght babies. They live in urban neighborhoods and even in some lUtal 
towns where the stability of close-knit relationships is rare, and where the sense of community has 
eroded. The Commission considered middle grade schools to be a critical point in the lives of youth 
and had several recommendations that are key to improving educational expectations and performance 
and preventing youth from dropping out of school. The recommendations included the following 
strategies.; 

• Create small communities ror learnine: such as schoo!s-within~schools. students and 
teachers grouped together as teams. and small group advisories thaI ensure that every student 
is known weU by at least one aduh. 

• Improve aeademic performanc:" through fostering the health and fitness of young 
adolescents, by providing Ii health coordinator in every middJe grade school [and] access to 
health tare and counseling services. 

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

• 	 Connect school ~ith (ommunities. which to£ether share responSibility for each middle grade 
student's success. through identifying service opportunities in the community. establishing 
partnersnips and collaborations to ensure students' access to health and social services. and 
using {;:ommunity resources to enrich the instructional program and opportUnities for 
construttive after-school activities. 

Current Proposals and Other Possible Options 

Department Qf Edutation discussions on the reauthorilation of Chapter 1 of the Elementary and 
Secondary School Act have centered around a number of issues that share lbe concerns of lbe 
Carnegie report. The following is being proposed:' " 

• 	 ExpandlnC the school-Md. approach In Chapter I by lowering the ourrent 75 per",n! 
poverty threshold to 50 percenl would allow more of lbe poore'l ,chool, 10 usc Chapter I 
dollars. in combination with state and local funds, for comprehensive instructional reform, 



• 	 Strenglbening school/community connection. by supporting: 

Greater parent involvement by requiring schools to inform parents of state 
standards for ...nat all children ate .xpected to know and how their school's program 
is designed to help their children meet these standards~ emphasizing parent training; 
and setting up parent/school agreements. that identify the murual responsibilities of 
parents and schools to help children succeed. 

Thi. proposal acknowledges that patents in Chapter 1 schools are less likely than 
other patents to encourage learning outside the school, such as visiting a museum or 
library or. reading to a child. Parents want to be more involved, but otten do not 
know how. 

Integrated services by asking school districts to show how Chapter I services are 
coordinated and integrated with educational. health, and social services funded 
through other sources, including Head Stan: allowing Chapter 1 to provide resources 
to support the coordination of services; and requiring Chaptet 1 funds to be used as 
the funding source of last resort for health screenings in high-poverty elementary 
schools at school entry and at a later grade" 

This proposal recognizes the poorcr health and the lower access to health services in 
high poverty ,chool,. More than one·fifth of· first graders in high·poverty school, 
are perceived by their teachers as having general bealth problems, almost twice the 
percentage in Jow~poverty schools. Principals in bigh..poverty schools are more than 
three times as likely as low~poverty schools to see physical conflict as a problem-
learning is difficult when students (car for their s.afety. 

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

In middle and high schools. Chapter I should ,uppon services such as career 
counseling and memoring that have holding power for students and help motivate 
them in setting and attaining goals. 

The Administration might con,ider additional options for linking education to welfare reform that 
reach out to children and their patents. 

• 	 AddrtsSinl teen prtpancy. Prevcntion or delay of teen pregnancy increases students' 
likelihood of 'Laying 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 skill, curriculum that provides age·appropriate bealth 
and sexuaiity education. A life skills curriculum would include information on 
disease and pregnancy prevention. contraception and access to dinic services, and 
avoidance of substance abuse. as well as coping with substance abuse jn the 
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household. Facilities for neglected or delinquent youm should also be • special focus 
of such efforts. 

Help pregnant teens and teen parents stay in or retum to school. Providing them 
skills to become employed or to attend postsecondary josllrutions can help them avoid 
welfare, Access to schools must be made easier through providing trarisponation and 
child care facilities or access to child care, 

Encourage Of require teen parents to participate in parenting classes, This is 
particularly important for young parents who may have little personal experience with 
• functioning family. 

• 	 PrO\jdin, children with e.rlehln, alternativ .. 10 the street. Children in high poverty 
communities have access to fewer community programs that provide them with enriehing 
opporrunitjes during non~schooJ hours, 

Extend time in schools by providing slots for before and after school programs for 
children in high poverty schools or whose familie. are on AFDC. Study hall> and 
after schoo1 programs could be set up in housing projectS and in homeless 
shelters/centers, 

• 	 Rearhina: out to parents to involve them in their children's schoolinc and their OMt 

education and providing Camlli.. with social service support. 

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

Require that parents receiving welfare attend parent teather conferences, Token 
payments that would assist with transportation or child care could be provided. 
Sanctions could be applied to patents who refuse to partidpate; for example in 
Arkansas, parenu are fined if mey do not anend required conferences. 

Encourage schools to reach out to students and families for whom school services are 
insufficient and refer them to appropriate social service aa;endes. This should be 
linked to reducing the ease load of intensive case management program. designed to 
stabilize individual families. 

J 




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

• 	 Create .mall communities ror learning wh.", ,Ubi., cia ••• murually respectful relationship. 
with adults and peen are considered fundamental for intellcctUal development and personal 
growth. The key elements of these communities are schools·within·school$. studcnts and 
teachers grouped together as teams, and small group advisories that ensure that every student 
is known well by at ....t one adult. 

• 	 TuC'.h a c.:ore academic proeram that results in students who are literate, inctuding in the 
.cience., and wIlo know how to think critically, I.ad • healthy Iif., behave ethically, and 
assume the responsibilities of citizenship in a pluralistic: society, Youth scrvic:e to promote 
values for citizenship is an essential pan of the wre academit pro,ram. 

• 	 Ensure IUCUSS ror all students throliah the elimination of trackinc by achievement level 
and promotion of cooperative learning. flexibility in arranging instructional time. and 
adequate resources (time, space, equipment. and materials) for teachers, 

• 	 Empower teacbers and administrators to make decisions about the experiences ofmiddle 
pde students through creative control by teachers over the instructional program linked 
to greater responsibilities for sNdents' performance. governance committees that assist the 
principal in designing and coordinating school·wide programs. and autonomy and leadership 
within sub-schools or houses to create environments tailored to enhance the intellectual and 
emotional development of aU youth. 

• 	 StalT middle ,,"ade scl!ools ..ith k.acll.. who ..... exp<rt alleaddn\: youn, adolescents 
and how have been specially prepared for assignment to the middle grades. 

• 	 Improve academic performanct through rostering: tbe health and fitness of young 
adoles.cents. by providing a health coordinator in every middle grade school, access to hnhh 
care and counseling services, and a health~promoting school envirorunent, 

• 	 Reenga~ families in the education or youna: adolescents by giving families meaningful 
roles in school governance. communicating with families about the school program and 
student's progress. and offering families opportunities: to suppan the learning process at home 
and at school. 

• 	 Conned school with communities, which together share responsibility for each middle grade 
stUdent's success, through identifyin, service opportunities in the community. establishing 
partnerships and coUaborations to ensure srudents' aecess to health and social services. and 
using romrnunity resources to -enrich the instructional program and opportunities for 
constructive after-school activities. 

! 
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OPERATIONAL DEFINmON OF TEENAGERS MOST AT·RISK OF TEENAGE PAIlENTING 

The goal 15 to have a procedure for l-denlify-iDg YOUDS people who are al greatest risk of ' 

becoming dependent 013 welfare or of havini: offspring wbom they CAnnOt support. 

Identification sbould be at the earliest POUlt when effective prevelllion stnte,rtcs ca.o be 

implemented. Ideally. the procedure would identify efficientl), a web percentage of those who 

will faU into dependency in the absence of intervention. would screen out t.OOse wbo would 

make it on lhf:ir own, and would be implemented ill. tlon"-StiJlDAtiziDg I'lWlnU. Such a 

procedure should no! increast the chanus that the identified group would fall into dependency. 

NOTE: This goal is broader than Iha! oUlllned in the issue group memo of July 1, 1993. We 

have nOI restncl¢d the £oal to Identifying those who will become teoenage parents. 

THE LITERATURE ON THE AT·RISK 

Allhoujih there arc two separate bodies of lilcrafure dealing with teerulge motherhood and 

fatherbood. the r~rch points to II common set of causes and cottSCquences, Two interactmg 

conditions pro::ede welf.ue dejkncicncy for oneself IU'ldfor one's children: (l) having cw]dren: 

and (2) having limitt.d or no SQUrt;: of financial support. Teenage patenting creates lbe fOmler 

and greatly incre.ascs thl! odds of the lauer by lnh!rfering with schooling and work. and 

jeopardizing s.upponive family. relationships, The latter condition is precipiated by " variety 

of factors, among them lhe parent's limite.:! educalion and earnings power, 

Remick and Burt (Resnick. el aI., 1992) propos!;: that "risk- for carly adolescents is a function 

of a) negative ant~ent conditions which' create vulnerabilities and b} specifk negative 

behaviors. This definition tils with the major firn:hngs regarding girls and boys at risk of 

bt.coming pregnant or fAlheritlg children early and OUI of wedlock. 11 suggestS that tbese youth 

could bt: identifl!W as high risk durin!; t.lrl~ ,adnlescence before conccivwt any childreo. One 
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caveat to the predicto~ for leenagc childbearing and fatbe1bO<Xl is that our ability to , 

distinguish at risk adol.escents witb spe<:ifi~ risk factors appears to be less precise for Blacks 

than for 'Whites or otber minorities. 

Poverty is • critical antecodent factor connected with beine "al risk.· Boys wbo become 

'young absent fatbers tend to come from low inoome families (Lerman. 1986). Disadvantaged 

\tIens .re 3 to .. times more likely to lave children out of wedl..:k thm teens who are DOt 

disadvantaged (Robinson, 1988). The ramily incomi fot young white males who bcc.ame 

absent fathers 'Was 48 % below thlt average fur aU while families; the equivalent pelUll1.ages (or 

Hispanics and Blacks ar!! 35% and 20'1!!, respectively. 'I1le.s<! young mea were more like!)' 10 

come from familieS that bad been on welfare. The NallOnal Longitudinal Survey of Lt.bor 

For~ Particip.ttion data from 19'79·1983 showed 27 ~ of absent fathers bad lived in families 

that receive welfare, compar~.d 10 8~9lJt of all other young men, Prior ~fate lnvolvement 

was much more of a pt~l(tor of absent fatherhood for whites and Hispanics than for Blacks 

(Lerman, 1986" Young black mothers who wen: 0l'I welfare a' the tUne the)' bec:amL'!- mothers 

are signHiC&'lII) trIOn: likely to Ix poor and depend~t 00 welflilrcS: well into adulthood than 

those ~ho had nol heeo receiving \4"eJfare (Duncan and Hoffman, 1990), 

Family environmenl is a similarLY impol'tAlll anl~ent factor, Robinson slates that young 

fathers are more llkety to be products of teenage parents, to have a sibling bom out of 

wedlock, or to have. sibling who was an unwed partnt. Marsiglio studied NLSY data aM 

detennincd that males who had not lived wilh two parents at .gc 14 were ove~k:d in 

the subsample of teenage fathers several years later. These fathers were more likely to luIve 

fertility are sttOl'lgly tdatw to their family experiences. Oirls who bave Brown up :in Q)Otber~ 

only famili¢& Ot who have sist~rs who bsve given birth OUI of ;Ir-edlock, or who bave lived in 
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families on welfare .r~ more likely to become teen mothers ~ogan ct aI., 1985; Ante!. 1988). 

Resnick and Burt assert thai poor school performance combined with poverty or I difficult 

family environment create high risk status for youth. School r,ilure is both • factor rel.ted to 

lncreased incidence of teenage parenting &Ild • major indepeudent contributor to welfare 

dependence. Moreover, teenage pareDting sometimes precipitates school failure among those 

who arc ·on the edge:.· Children who are failing in school frequently seek other avenues for 

gratification and success-includinG participalion in social groups and behaviors thai are related 

to teenage parenting. Somelime:s the same factors thaI pr~ipitatc teenage parenting also lead 

10 school failure. School failun: also directly limits the potcotial of teenagers to support 

themselves and theiT children. as wdJ as their access to employment and training services 

designed 10 enhanc~ their e!'1ploymenl skills. Adole5C4nl girls who place Iittl~ value on 

educ:uional aflainrncnl and who do nOI do well in scbool are more likely to bave intercourse al 

'a young a£e and 10 use contraceptives either poorly or not al all. In ODe nationally representa

tive survey of sopbomor~ girls, t~ns with disciplinary prohlems in school, class-cutting and 

ahsenl~ism w~r~ mor~ likdy to claim Ihal Ih.e}" w~r~ or might ~ willing to bear a cbild 

outside of marriage (Ahraha~ et al 1988). Th~ younger and more disadvantaged WomeD ar~ 

when they hav~ th~ir first child, the less likdy Ihey are to graduale from bigh school 

'(Upchurch, 1989). 

Surveys of t~n fath~rs have shown a high degr~ of carrelalion between poor school 

pcrforttWlce and early falh~rhood. In Lerman's analysis of young ahsent fathers, he found 

thai 40% were high school drop-oulS (49~ for \Vhiles). More bad been placed in remedial 

Enclish classes, and they had lower math and verbal abilities than childless young men. In a 

stud}" of fathers of children born to 1\\len&Ce mothers in Baltj~ore, 53 % of wbite falbers had 

I~ss than a 91h grade education - only 12 ~ had finishtld high school. For Blacks the levels 
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were much tess dramatic though still low: 11 ~ had less than~. 9th grade education and ool)' 

49% had fUlisbed high school (Hardy. d al, 1989). 

In.idatiOft of sexual activity is • key risk behavior, Silty~five ~t (55 'Ii) of boys who 

becot:l'lte ·.bsent fathers- started bavlni sex before age 16 coa:tptted with 2S~ of cb,jJdless 

kens. That 'NaS in 1983;.11 indications pomlla teens startin& sex even earlier tocbiy. Ofnote 

ls the fact that the median la, from first sell 10 f.therhood was 4,S )'N.nJ. with. longer deJay 

for Blacks. It appears tMl unlike girls:, tU,best risk of cooception for yonng males does not 

tend to be during the first months of £uU&1 activity. This information can belp to targec arl}' 

adolescent boys who at.; sexUAlly «!ive: and 'intervene with pregnanc), prt;v(:otion programs 

before .agt 15 or 16. And It points out til us that progr.ul\s promoling abstinence among boys 

must begin quitl! c:.arly in adolesc~nce to bave any effect among the population mosI ~ risk for 

becoming absent fathers. On the other band, females who tiM have: mlUcourse at age 15 or 

below have been found to be nearly rwic¢ as likely to get ptegnuH in the first 1 to 6 months of 

sexual activity as adoles:.cents who w.all Utltil ~y.are 18 or 19 to bave intercourse. ThIs points 

out the large risks of pregnancies among the a~e groups most likely to fall into welraf\:

depenclenct.';. Knowlool:( and undersLanding of abstmence &lld contraceptives are key for young 

girls befor< Ihq b.::cOrIk: sexual!y activt. 

APPROACH 

Our preliminary .approach is to eoruukr t.lTij:cting prevention services on all children wbo meet 

oae of two criteria: (1) they e).hibjl ~anjfiunl problems in school: or (2) they are children in 

welrart households. This Largetmg stmclY will capture the vast majority of those at nsk of 

dependency-those woo wiU hecomt pate:tltI WIth limited SOUfU$ of financi.a! support. It also 

will capture others who may nOI become lelWii~ pal'!nts, but who may CODSUtne large public 

expenditures fOT a vuiety of othtr ,...,.. ....t~ to poor school performance or outcomes-

CSKntially, those who are likdy to t., .... """"" k"cls of labor market attachment and/or low 

http:1983;.11
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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 suhsidies. health care, and so forth. 

lllis type of identification strategy presumes availability of a wide nt.Die of interveolioo 

services 00 an as-needed basis. Many of these could (and arguably should) be provided by the 

education system-services such as ~fore and after school care, tutorial services. and social 

work services. Others may be services that Ire more appropriately part of the welfare system, 

such as family counseling. and health care. Other services might he provided through. 

variety of channels with welfar( case managers or school staff who make appropriate referrals

. -for example. suprert and community eroups. or substance abuse treatment. As childreo 

approach teenage years. they also should have family planning coun~li.ng and education. as 

well as access to s(rvices. 

Prepared by: 	 ASPE, Department of Health and Human Services 
Rebecca Maynard 
Ron Mincey 
Mary Faltynski 
Ma,£ar({ Trostel 

July 12, 199) 
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Options for changing the opportunity and reward structure in federal educSlion, 
employment, and training programs 

,. 	 Expand programs intended to increase opportunities lor at-risk youth. 

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

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

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

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

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

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

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

Currently, federally-funded education, training, and employment programs olten 
set general conditions of eligibility in add ilion to need Or preparation. 
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Frequently, programs are available only to U.S. citizens, or to thoSE! withoul 
delinquent educational loan repayments. All programs could add as a condition 
of eligibility that applicants may not be adolescent parents, or, alternatively, 
unmarried adolescent parents. 

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

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

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

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

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

• The policy would have an unfairly harshar effect on females than on 
",ales. It is still much easier to determine whether a female adolescent 
is an unmarried mother than whether a male adolescent is an unmarried 
father. 

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

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

• The policy could be cr~icized for encouraging pregnancy lerminations. 

2 



DRAFT 	 July 27, 1993 

3. 	 Make eligibility for only some appropriate and desirable programs (such as 
school·to·work. TRIO, residential Job Corps and JTPA II·A OJT, and /I·B 
Summer Youth Employment). or set·asldes within some programs, conditioned 
on avoiding adolescent parenthood. 

Pros 

• 	 Setting good behavior conditions on a few programs offering expensive 
and desirable opportunities would targe!!he mas! significanl opportunilies 
the federal government fundS to the group we want to influence. This 
CQuid represen! a noticeable change to the reward structure in 
communities with concentrations of at·risk youth. 

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

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 portrayed as a 
weak commitment and reform on the cheap. 

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

The policy could oe criticized for encouraging pregnancy terminations. 

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

• 	 A guarantee 01 post-secondary opportunity, either education and training 
or a guaranteed job. may be MElded to motivate students who have low 
educational aChievement and weak aHachment to regular secondary 

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

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

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

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

• 	 We have no experience in successful implementation 01 initiatives that 
aim to change the economy and social structure of distressed 
neighborhoods. 

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

• Demonstrations imply evaluations. It will be practically impossibte to 
perlorm a rigorous evaluation of a program that involves such 
fundamental changes of a whole neighborhood along so many 
dimensions, 

5. 	 Provide hiring, training, or wace subsidies to private-for-profit firms, private-non
profit or public agencies that will make iob guarantees to junior-high and high
school students whO graduate, don't commit crimes, and don't become 
adolescent parents. 

• 	 The most effective form of increasing opportunity, especially for those 
who would not benefit from college or !raining in advanced technical 
skills, would be a regular job. 

4 
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• Subsidies for employers who hire at-risk youth can be more economical 
than creation of jobs for that target group. 

• A subsidy would represent a major new program and make the 
Administration's commitment evident. It could be distinguished from the 

, 	 Targeted Jobs Tax Credit by the level of subsidy, new childbearing 
condition of eligibility, and inclusion of public-sector employers who do 
not benefit from the current federal tax credit program. 

• The program would be inefficient. Many at-risk youth find employment 
successlully 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 to increase employment among the target groups. 

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

• Increasingly. research and experience with employment and training 
programs lor the most disadvantaged find that getting a job in the first 
place is not hard, even in socially isolated and impoverished 
neighborhoods. Rather, the problem is keeping the job. This proposal 
would not help that. . 

5 
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Job Corps 

CUmllltly, the Job COljlS serves approximately 60,000 new enrollees each year. TIIirty-eight 
percent of enrollees are females. Female youth with children can enroll in the Job COljlS, 
and • small number of centers have child ;;are programs on-site. Other site. have developed 
off-site child care programs, and non-residential slots are also available for young women 
with children. Roughly 20 percent of the women woo enter the lob COlJl' have dependents, 
and 4 percent of the males who enroll have dependents. Forty-eigbt percent of the women 
woo enroll in non-residentiallllou have dependents, .. compared to 13 percent of the women 
woo enroll in residential centers. A SO percent expansion of the Job COljlS is planned by the 
year 2000. 

School-tn-Work initiative 

The Administration will introduce legislation later this summer for a major scbool-tn-work 
initiative. 1'he legislation will provide for joint DOL and DepaJtment of Education funding 
for grant' to restnIcture high schools to belter link schools to the workplace. The program is 
aimed at increasing the aspintions and long-term career opportunities for non-college youtb. 

YDulb Fair Chance 

Youth Pair Chance is a new DOL initiative aimed at high·poveny inner-city neighOOmoods 
and rural areas. The program concentrates R:Sources into neigbOOrbood.s restricted to a 
population of 25,000 or less and with a poveny rate of over 30 percent. All uman 
neighbomoods reached by this program will be predominantly black or Hispanic. The 
program combines school-tn-work initiatives with a variety of interventiollS involving spons 
and recreation, local colleges, community development, and job training. Currently, there 
are 11 pilot sites, and SSO million has been appropriated for the program in the recent 
supplementallegis!ation to the FY 1993 budget. The idea of the program is to saturate an 
area with all types of positive interventions, and to tum negative peer pressure inm positive 

. peer pressure. Rt<Iucing teen parenting is one of the goals of the program. 

17. 0P110NS FOR PREVENTING 'J'EE.'I1 PARE1',rBOOD 

The disappointing results of the STEP demonstration suggest that no one intervention, in 
isolation, is going to dramatically reduce teeD pregnancy. However, because the costs of 
"elim are so bigh for families SWIed by unwed teenagers, it is wolth a lot of time and 
money to attempt to cbange cultural panems of adolescent childbearing. Research on both 
young males and females suggest that youlh wbo are doing well in scbool and have 
aspinlions for college are markedly less likely 10 become teen parents. Research also 
suggests much bigher rates of teen parenthood in high-poveny uman neighborhoods. 
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What may be needed is • series of concentrated interventions..~ed wben children are 
small--tO boost their educational achievement and aspirations for college. To increase the 
cost-effectiveness of such programs, fuoding could be ""trieted to areas of 30 percent or 
bigber povert)'. This woold exclusively WIle! the fund. to minority inner-<:ity area, and' 
rural areas whicb would al.!o be minority except in the case of Appalachia. People who 
worl< with youth indicate that there is DO more powerful force operating on youth than peer 
pressure, and the goal would be to introduce enough positive interventions into communities 
SO as to 111m peer pressure from negative to positive. New federal program. in such a 
prevention initiative could be based on the foRowing models: 

o 	 New lIeginnlo:s is • program aimed at increasing the involvement of parents 
in the education of clilldren in elementary school. It is based in part on James 
Comer's ideas for increasing pareot led community involvement in elementary 
scbools. 

o 	 U's Best is • comprebensive after-scbool program operated in inner-city 
elementary scbools. Students receive a variety of positive experinnces, 
including tutoring, spons and recreation, an instruction, and tield triPs to 
various cultural events. 

o 	 J Know I Can-Start Early is a program that starts in tbe sixth grade to get 
children interested in tbe idea of going to coUege. Parents are also involved. 
Duri.tlg summers, children work and study 00 college campuses. 

o 	 Middle Stbool Restructuring bas been identifted by the Carnegie Council on 
Adoleseent Development as fundamental to effon, to refonn urban schools. 
TYPically, students move from small elementary schools whe.re they receive 
much attention to large, impersonal otiddle schools. In tbeir Turulng Points 
repon, the carnegie Council lists a number of recommendations for improving 
middle schools, including hmlking up large schools into "bouse,' or 'schools 
within schools'. 

o 	 Sports Programs bave been very effective in some of DOL's Youth Fair 
.Cbanoe pilot sites in expanding tbe involvement of youth in positive activities. 
There is much room in most inner-city oeigbborboods for oxpanded sports 
leagues in baseball, softball, soccer, football, led basketball. Sucb league, are 
Deeded for both clilldren and youth, and for both boys and girls. 

o 	 Co1JeceBouod is a publiclprivate collaboration staned in Baltimore in which 
minority youth attending high scbool are assisted in applying for led enroUing 
in college. Counselors make sure that studentS take the PSAT and SAT tests 
on time, apply for fllliDcial aid, and fill out applications for coileges. 
Coonse!ors also take students on trips to colleges, and parents are also 
involved. Counselors also wort. witb local coneges to belp youth get accepted 
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and receive fmancial aid. Also, 'last dollar' finallCial aid is promised to make 
up the difference between fmancial aid available and what the student needs to 
attend college. Combined, the I Know I Can and CollegeBound programs 
can be the equivalent of the more expeDsive I Have a Dream program. The 
promise of college financial aid is impotUnt to the I Han A Dream model, 
but perhaps just as impotUnt is the follow-through 10 make sure youth are 
making good progress in school and then apply 10 college. Combined I Know 
I Can and CollegeBound programs can provide beth the "last dollar' 
guarantee and the follow-through. 

7 
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Prevention as a theme in welfare and child supPOrt raform 

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

In addition, the issue group views prevention as a policy theme that could run through 
several elements of the welfare reform package taking shape, So a significant part of 
the mission of the issue group is to state how the prevention theme could be 
incerporaled in welfare and child support policies, and to make the case that it should, 
These prevention objectives Can then be balanced against other possibly compeling 
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 litlle to lose ~ they don't delay becoming parents and little to gain if 
they do, This view does not entail a belief that adolescents make choices about 
sexual activity and contraception based upon fine estimates of the present value of 
future income streams, But Hdoes assume that, il the desirability of the options at· 
risk youth see before them could be changed, their childbearing behavior would 
change as well. More would be cautious about fathering or bearing children if the 
futures they associated with those outcomes appeared relatively less desirable Ihan 
the futures they associated with alternatives, Such a change in the relative desirability 
of these futures might be brought about by: 

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

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

The prevention issue group has identified several elements in the welfare and child 
support reform package that seem most consequential for enforcing parental 
responsibilities and establishing relative opportunilies, At this point, the issue group 
has not settled on particular policy options to recommend, However, the bearing of 
the prevention perspective on key issues can be sketched, 
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First is establishment of paternity and an order to pay child support. In the most 
recent year for which we have data, about two-thirds of all teenagers giving birth were 
unmarried. More than nine-in-ten black teenagers giving birth were unmarried, 
Currently, an unmarried adolescent father can be relatively confident that he will not 
be forced to provide regular chitd support. It is estimated that paternity is established 
in about one-third of all cases where children are born to unmarried mothers,' Only 
about 24 percent of unmarried mothers have court orders for child support. and only 
about 73 percent of these receive any of the support they are due' 

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

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

In theory, a post-transitional safely net thaI amounted to work-far-welfare would 
constilule an added cost of assistance for mOlhers. It could be a large cost. relatrve to 
the currenl program, in leisure lime or time with children. On the other hand, a post
transitional job Ihat was much more desirable, such as regular public employment. 
might make welfare more attractive than il is now, and possibly even more attractive 
Ihan other employment expeclations of the most disadvantaged at-risk youth. 

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

Testiroony of David Ellwood before the Human Resources Subcommittee, June 10, 1993, Table 
VI. 

:1 Gordon H. Lester, Child SuPPOrt and Alimony 1989, Bureau 01 the Census, 1991, P·60, No.173, 
Toblee. 
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welfare careers, intensive and expensive interventions to increase their earnings 
potential have been recommended. More frequently now, the same kinds of 
arguments are being made for intensive interventions for absent fathers. However, to 
the eXlent that an alternative high-school, or skills training, or community college 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 assume that welfare, 'child support, 
and human capital enhancement programs can influence antecedent behavior, such 
as initiation of sexual activity, contraception practices, and pregnancy terminations. 
We have lillie of the kind of knowledge we would need to make an estimate of 
whether these pOlicies would have measurable prevention effects, No strong effects 
of the lev91'01 welfare benefits on lertility have been found.' However, much altha 
analysis of this issue has been based on cross-state variation in AFDC benefits, which 
is not an Obviously appropriate basis on which to predict the effects of a time-limit on 
e,.g'bility for AFDC, fOUowed by work relief or some other universal work requirement. 

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

This analysis did not concentrate on fertility impacts, nor, explicitly, on the behavior 01 
adolescents. Predictions of behavioral impacts of policy changes on these particular 
behaviors of Ihis target group are especially difficult. AnalysiS has shown that models 
01 pure economic choice do not explain current childbearing behavior of teenage 
mothers very well,' 

On balance, research does not assure us that incorporating a prevention theme into 
welfare and chitd support relor,m would actually prevent many adolescents from 
entering the welfare rolls, On the other hand, wellare time-limits and a certainty of 
child support orders lor unmarried fathers would represent very big changes in the 
message welfare and child support programs send to adolescents regarding the 

t Robert Moffit!, -Incentive Effects of 1he U,S. Weliare System: A Review,' J¢umalof Economic 
Lfferature, March '1992. pp.21·31. 

, Robert Moffitt. "The Effect 0' Wettere Training P'0'grams on the Welfare caseload: Report 10 the 
US Dept of Health and Human Services, (August, 1992). 

, David EHwood, 'Unders1anding Oependency. Choices, Confidence, or Culture?- US Dept of 
Health and Human Services, {Washington, DC. lee7}, pp.9J·4. 
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responsibilities of fathering and bearing children. We don't have research on the 
effects of changes of this magnitude. It is not unreasonable to hope that such large 
changes in the signats welfare and child support send about responsibilities may have 
behavioral impacts, especially if complemented by increases in altemative 
opportunities. 
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Summary of a Neighborhood Approach to Welfare Prevention 

The goal of our proposal would be to demonstrate and rigorously evaluate a series of 
interventions committed to changing the circumstances of youth 10 a degree that would 
be large, meaningful and readily discemable to the members of thal community. An 
additional intent would be to create a "success story" proving it is possible to reverse 
the adverse trends for youth and. as a consequence, initiate a growing chain of 
successes. At the same time. the demonstrations could provide information for 
administrators and policy~makers for improved dfans. 

These efforts would encompass the principles presented below, They would use 
existing federal, slate and lo,:al programs where possible, and available private 
resources. coordinating and focusing their use in a deliberate, manner. The 
demonstration would folJow and inter.'entlon strategy put together from the best 
expenise available, and it would folloy.' a period of consensus building with involved 
parties. 

Principles 

Our goal should be a prevention effort which produces results which are large enough 
to be apparent to society. 

Early child·bearing and o<her problem behaviors are interrelated and strongly 
influenced by the general lift:~ex:perience associa!£d wilh poverty. Any prevention 
effort which fails to deal with lhose factors is likely to have an impact that is minor 
when compared to the extenl of the problem. 

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

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

The factors which influence youths' behavior if( powerful, often Jong«term, and 
pervasive. To be most effective. interventions should have similar characteristics. 
This suggeslS <hat effons to change <he environmmt should be concentrated and 
focused so that they achieve a sufficient sizc or -,"tical mass" needed to change day 
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to day experiences, decisions and behaviors, Therefore. resources should not be 

dissipated. 


In regard to support and intervention services it 'means thal they should be non~ 
c3lCgorical. tntegrated and delivered with a personal dimension, such as through 
mcmoring. in~home visits, and personal counseling/case-management. There is 
evidence that the interest and concern of the intervention provider can add much to the 
effectiveness of the tntervemion, 

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

helping communities and youth, 

In addition to changing neighborhoods. our proposal would include directly suppon 
youth and families. In addition to collaborations among existing institutions suc~ as 
schools. health systems. and justice systems, special programs 10 strengthen families 
and provide direct services to family members. panicuJarly adolescents. must be 
provided, 

In addition to programs whkh intervene in cri~s 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 
'p;u-ents and families and programs specifically focused on adolescents woyld be 
required. 

Family support programs which link families with other families and local institutions 
can lessen isol<ilion. increase coping skills. provide emotional support. and enhance 
parenting skllls as weB as provide opportunities for increased or improved labor 
marke~ panicipalion, The current Head Stan family support component is an exampJe 
of how programs can include a range of activitieS to improve the emotional and 
economic weUMbeing of parents and encourage child development Existing models 
can be used as a basis fOf expanding Of improving services [0 families with 
adolescents. 

Research evidence indicates thal peer support with adult guidance can help address the 
many negative influences faced by adolescents. As with their parents. actoJescems 
have been shown to benefit from programs which reduce isolation, increase self~ 
esteem and assertiveness. and improve decision making and problem solving. 
Opportunities to create and maintain positive relationships with adults and peers has 
been shown, to be important. 
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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 Defmition of Teenagers most at-Risk of Teenage Parentine. 

The suggested approach attaches great imponance 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 "flIst 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 
activities. " 

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-suslaining cham 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 aboul 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 significantly 
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 constraints 
and opportunities in neighborhoods in which the population is overwhelmingly socially 
disadvantaged--constraints and opportunities that include the kinds of ecological niches 
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that the residents of these neighborhoods occupy in terms of access to jobs and job 
networks... involvement in qUality schools. and exposure to conventional role models." 

Others note that "Once a neighborhood begins to substantially lose its economic base, 
however, other factors come into play. Adults and young people become socially 
isolated. losing the kind of networks and self· or group identification that support 
eustomary behavior... (Wilson, 1987; Fernandez and Harris, 1990; Harrell and 
Peterson. 1992; Crane, 1991) Social institutions~schools. the social welfare system, and 
the criminal justice system. tend to anticipate failure. shame, and hopelessness 
(Williams and Kornblum, 1985) Parents also lose some degree of hope and have fears 
form the well~being of themselves and their children (National Commission on 
Children, l!>91). Employers also respond: people living in underclass neighborhoods, 
even with lhe same backgrounds and skill are hired less often than those in olher 
neighborhoods." "(Kirsehenman and Neckermanm, 1991) (See attachment A for a 
further discussion of research on neighborhood effects] 

We know of know direct evaluation of the effect of a comprehensive change in 
environment or setting has on families and Y01..Ilh, However, Chicago's Gautreaux 
program. designed to Counter the legal problems of housing segregation, offers a 
limited experiment of the effects on gheno residents of changing their environment. 
The program provides for applicants to be moved with government subsidies from 
public housing to better housing in the city itself or in the suburbs. Measuring certain 
crucial behavioral responses to these moves provides the data for a natural experiment 
where the "control" group moves from largely segregated pubJic hOUSing to better 
quality but still segregated private housing within the city, while the "experimental" 
group moves from segregated public housing to integrated private housing in the 

'suburbs. Program participan~ were not purposefuUy selected for city or suburban 
housing; when a house became available. the nexl person on the list was contacted and 
offered the shelter. The two groups are very similar in socio·demographic 
characteristics. 

While there are some minor problems with the study and results should be accepted 
with cautionary warnings. James E. Rosenbaum's evaluation of the program produces 
some interesting resullS. 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 coUeges, 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 l!vident in the city." Interview comments from 
participants also turned up very positive attitudes about the suburban moves. One 
said:"[Uving in the suburbs) made me feel that I'm worth something. J can do 
anything I want to do if I get up and try it." The Gautreaux Program provjdes an 
opponunity to see some clear*cut positive effec~ of changing the environment of low~ 
income people, 

A. 	 This approach has the potential for societally significant reductions in early 
chlld·bearing and other be~aviors which put youth at risk. 

By dealing with the general influences that promote at-risk behavior a broad approach 
such as this has the greatest potential for large imp-acts. Just as !.he great gains in 
puhlic heallh carne from eliminating the sources of Infection from the environment 
fi"~;';,;r than dealing with the disease or sympwms, we believe that a necessary part of 
an intervention which would have societa.Hy Significant results is to deal with the 
environment which promotes at~risk behaviors, Essentially the approach we 
recommend differs from more narrow interventions only in that it includes steps 
designed to deal with the "negative antecedent conditions which create vulnerabilities'" 
in the words of Resnick and Burt.. by reducing those anteCedent conditions and 
consequently the "vulnerabilities" before they occur, 

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

While envisioning a demonstration which is attempting 10 reduce the rOOl causes: for 
the adoption of risky behavioI we recognize the need for more specific programs that 
attempt to deal directly with those behaViors, Adoption of this option for a general 
approach does not preclude adoption of any or all of the more specific approaches 
recommended by the panel. 

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

Just as muning seems to be more effective when it is felt by the person to be relevant 
to his or her life. specific pregnancy prevention interventions should be more effective 
when youth are prepared by their experiences to be receptive to the message. Being 
lold there is an opportunity cost associafed with early child-bearing will be more 
effective when the target of the message believes. or reels thai it is true. This belief 
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needs to be inculcated by their life experience and consequently their attitudes about 
themselves. 

D. 	 The demonstration need not involve additional cost. 

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

D. 	 It is likely that foundations and other private entities would be interested in 
forming a coalition with me federal government for th~s initiative. 

Many major foundations are interested in at-risk youth and community development. 
They have already begun 10 think in terms of an approach that is comprehensive 
across a number of crucial services. that integrates and coordinates these crucial 
services. and that saturates a local area with lbe kinds of services the area needs for a 
rea) difference in Hving standards and fUlure development. The Cleveland 
Community~Building Initiativ:: is an exampl~ of an approach similar to the one we are 
advQcating. 

E. 	 This approach would be in line with the growing consensus regarding what is 
needed 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 
importance of the environment. "Our decision to focus on sewngs reflects the panels 
appreciation of the profound influence that COntext has On adolescent behavior and 
youth ... The lack of attention to settings has resulted in concentration on individual 
adolescent behaviors and categorical programs such as teenage pregnancy 
prevention.. ,Because these problems are interrelated and have common predictors thllt 
are largely environmentaL more comprehensive integrated approaches are needed to 
reduce the exposure of children and adolescents to high-risk settings ... The categorical 
focus on individual behaviors has been largely ineffective because behavior is the 
result of individual and group interactions with the environment. Sustained llttention 
paid to reducing the risks generated by these sruings is vinuaHy the pre condition for 
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achieving widespread reductions in health - and life compromising behaviors." 

William 1. Wilson expressed a similar view in his book The Truly Disadvantaged. InH 

the history of inquiry about the development of youth. the focus has traditionally been 
on individuals rather than context. and the latter has generally been ignored, This is a 
good time to right the balance. to extend understarlding, to acknowledge and elaborate 
the per.'asive influence of contexts Or settings, Second, the role a setting plays must 
actually be seen as twofold. and thus, doubly important: it influences the development 
of a person over time, through experience. socialization, and exposure in various 
contextS. and it also Jnteracts with that person at any given time in influencing the 
specific behavior that occurs. Third. it is evident that there are large variations in rates 
or levels of health ~ and life~comprornising experiences and behavior associated with 
different contexts. especially for differences that relate to the level of poverty (for 
example. rates of school failure and dropout. unproteCted sexual intercourse. 
aggression and violence. and drug and alcohol use) ... policy efforts to prevent or 
ameliorate bad outcomes (such as school failure) are clearly more feasible and more 
likely to be efficient when targeted toward changing COnlexts or settings-using what is 
known broadly as a public health approach~than when targeted at changing individuals 
on a one-by~one ba.sis.« 

CONS 

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

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

C. 	 As compared to less complex, more narrowly focused options. this option will 
be less readily seen as a welfare pre-.:ention intervenuon. 

D. 	 Areas of program ove.rlap would have to be dealt with, possibly through 
legislation. . 

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

Implementation Plan 

There are various approaches all incOrporaling. organization of a public/private 
initiative to plan a demonstration, pool resources, select one or more demonstration 
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sites, manage and monitor. evaluate, One spedtie variation: 

1) Develop a public/private pannership with leading. foundations with an interest 
in the problems of aHisk youth and community development. 

2) Commission papers that: pull (ogether what is known or hypothesized about the 
root causes of the behavior of at- risk youth; based on that understanding 
presents one or more comprehensive intel"Vention strategies that could be 
implemented in a community or neighborhood; identify existing resources thal 
could be used 10 m«:t the specified intervention needs; and identify additional 
resources or interventions that would be needed, if any. 

3) Distribute papers (0 II panel of appropriate policy makers. adminisu;nors. 
community leaders and academic experts. 

4) 	 Convene a conference with the goal of approaching or reaching agreement on 
a demonstration intervenlion and agreement 10 coordinale resources as dictated 
by the intervention design, 

5} 	 Establish a cooperative decision making and coordinating entity of panel 
members or representatives to select demonstration sites. and to implement, 
e\'aluate and administer (or monitor) the demonstration. 

6) 	 MaJotaln interest and momentum. by involving the original panel as advisors on 
a continuing basis. 

Funds for planning and orga.'1izing the demonstration could come from a variety of 
sources, including Section 1:,10 Social Services R&D funding, Attachment C provides 
a preliminary list of some of the proglilm resources which could be included in the 
demonstration communities> intervention. 
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ATIACHMENT A 
Neighborhood Effects and Impacts on Adolescent Behavior 

Such As School Drop-oul And Pregnancy 

Few studies have been conducted in !.he area of neighborhqod 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 "undertJass". 
Defining the tenn "underclass" has been controversial among scholars and has 
increased the difficulties in operationalizlng definitions for the study of neighborhood 
effects. William Julius Wilson (1987). one of the first scholars to reexamine the issue. 
defines undercJass 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 Jong~tenn 
unemployment or are not members of the labor force. individuals who are engaged in 
street crime and other fonns of aberrant behavior. and families that experience long~ 
tenn spells of poveny andlor welfare dependency." 

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

In efforts to empirically test hypotheses on the underelas, and their neighborhoods. the 
operationalization of definitions has vaned due in part to these different theoretical 
approaches. Definitions for testing have been arbitrary and to some extent diclllted by 
available dalll (Prosser. 1991). As a result. 'estimates on the prevalence of underelass 
persons or neighborhoods remain dramatically different from study to study. 

By focusing on the controversy of undercIass definitions and prevalence, many of the 
approaches to the study of underclass neighborhoods have emphasized the 
determinants and analysis of underclass. spacial concentration of underclass behaviors, 
and intergenerational transmission of undercJass behaviors. A list of key theorists and 
researchers in these areas is included in the appendix. While these issues are relevant 
to the understanding of neighborhood culture. these studies do not directly address 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 (1990) who conducted a study to examine three different theoretical models 
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for the purpose of specifying a model as the basis for empirical study; and, Jorge 
Martinez·VaZQuez and Rubin Saposnik (1990) who analyzed. contagion model of the 
underclass. 

The existing empirical studies have applied and tested some of the theoretical models 
mentioned above. Jonathan Crane (1991) tested his epidemic theory of neighborhoOd 
effect on teen childbearing and school drop oul. Mary Corcoran, Roger Gordon, 
Deborah Lacen, and Gray Solon (1989) studied the effects of family and community 
background on men's economic stalUS. Most recently, Rebecca Clark (1991) applied. 
model of the epidemic theory to test the neighborhood influence on school drop out 
for male youth. A final study conducted by Mary Corcoran examined three theoretical 
models including the epidemic theory to test the impact of family and neighborhood 
f.ctors and will be .vaHable in February, 1993 (Prosser, 1991). 

Theoretical Studies 

Modeline the Growth of the Underciass: 
Neighborhood Effects and Neighborhood Dynamics 

Wolf et al. (1990) focused their study on three tIleoretical models. Prior to specifying 
these models, Wolf et al. (1990) addressed numerous definitional and conceptual 
issues critical to the development of empirical neighborhood studies. These issue 
were raised through a review of the literature available in 1990 which. as previously 
indicated. was not focused directly on the hypothesis of a neighborhood effect. Wolf 
et al. (1990) infer that such research had not been conducted due 10 the lack of 
theoretical models designed to reflect the complex and interactional relationship 
between an individual and their neighborhood. 

The issues raised emphasize the process of measurement Measurement issues such as 
the definition and prevalence of an underclass have already been mentioned, however, 
Wolf et al. (1990) also point outth.t "it is difficult to describe tile underelass as a 
whole and simultaneously to 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 multidimensional aspects of 
underdass definitions has also been cited as a measurement issue leading Christopher 
Jencks (Wolf el aI., 1990) to derm. three distinct categories of underclass: an 
economic, a moral. and an educational underclass, 

In addition to these definitional issues of measurement, Wolf et al (1990) identify 
three criteria areas effecting measurement. These areas include income-based. 
behavioral. and Iocation~based criteria. In identifying income-based measure for 
studies. researchers have argued that the underclass and their neighborhoods should be 
distinguished from the poor and low-income areas. The official poverty threshold is 
the most widely accepted and utilized income-based measurement, however. it does 
not reflect the duration or the socia1 context of poverty (eg. some graduate students. 
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farmers. and long-tenn AFDC recipienlS would all be classified together). and 
therefore. does not serve to differentiate among poor and underclass groups (Wolf et 
a1.. 1990). 

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

Locationwbased criteria focus on "poverty areas" or spatial concentration of poverty 
(Wolf et at. 1990). Census ""CIS or zip code data are often used to determine high 
concentrations of poveny, Some researchers such as Sawhill and Ricketts have 
applied other criteria to their location· based measuremems to define underclass 
n'·;j:hborhoods. Sawhill and Ricketts (Wolf el aJ., 1990) e..mined census traclS that 
had high incidence of school drop-out. Single parenthood, welfare dependency. and 
male joblessness. While lo(:ation~based crit.eria may effci;:tively identify underdass 
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 rip code may only arbitrarily define areas based 
on geography without taking into account the social context or culture that transcends 
geographic houndaries. 

AS a result of these research issues, Wolf et aL (1990) stare that current research has 
not been ahle to establish a strong basis for a "theoretically relevant neighborhood 
attribute to include in • model of any given outcome". Wolf et oJ, (1990) argue that 
these problems complicate the process of model specification. however, without a 
theoretical base for which to empirically test neighborhood .ff""lS, resea<l:h in this 
area can not move forward with any directIon. 

With the acknowledgement of these definitional and conceptual issues, Wolf et aL 
(I990) approach the development of three theoretical models by examining the 
outcome of high school dropout behavior. These models are based on the basic 
premise that the decision to drop out of school is influenced by twO factors: (I) the 
number of choices available at the point of decision and. (2} the nature of the 
preferences the student uses to rank lhese choices. By applying these basic factors. 
Wolf et aI. developed a regression fonnula for the general study of high school 
dropout independent of neighborhood effeclS. In addition to this equation, three 
distinct mechanisms by which neighborhoods e!fe',",' school drop out are applied. The 
three mechanisms influence by (1) serving u a resource or reference group for 
information, (2) influendng the preferences of >II individual, and (3) effecting the 
rewards or sanctions of various chokes. Wolf e{ 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 hypcthesizes that an individual bases behavioral choices and 
preferences on the information provided by hislher frame of reference. namely, the 
residents in the neighborhood. Wolf el at (t990) note !hat the issue of identifying 
theoretically relevant attributes to specify a neighborhood is not problematic in this 
particular model since data describing the high school drop out rate can be clearly 
spe<:ifted. 

The preference model hypothesizes that the manner in which an individual ranks 
his/her preferences of available choices is influenced by the observable behaviors of 
the residents in the neighborhood. Wolf et at (1990) relate this model as most like 
the contagion or epidemic models, The benefit of this model is the acknowledgement 
that concrete financial cos!~benefiLS are not the only influences on behavior. The idea 
that the observable behaviors of one's reference group can influence the desirabiHty of 
various outcomes is further supported by Moffi,'s (Wolf et al .. 1990) model of welfare 
stigma by the notion that stigma can become an influential factor in an individuals 
ra.nking of preferences and the degree of stigma is determined by that individual's 
reference group. Wolf el al. (1990) point out that a complication of this model is, 
however, that it does not take into account the degree or the duration of expos-ure to 

these reference group behaviors. Similarly. Olher problems with the preference model 
relate to the changing environment and the question of how malleahle one's 
preferences are to the environment. Once preferences are formed. SOme theorists 
argue that it is not dear the degree 10 whicb preferences can be influenced or changed 
(Wolf et a1. 1990). Child development studios on ,he relationship between 
environment and nature as well as studies on resiliency currcmly indicate that 
preferences and tendencies are quite malleable. especially in children (see earlier 
memo on child development). 

The reward and sanctions model hypothesizes that an individuars 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 thal of Ll1e preference model (ie., capturing the 
sometimes subtle difference between influence and pressure). 

Of these three models. Wolf el at (1990) identify the information model as the most 
scientifically rigorous model and describe Lhe other two models as weak because they 
do not have a "cle~lt'~cut relation to model specification". Wolf et aI. (1990) also point 
out that these three models are not mutually exclusive and !.hat empirical models need 
to be developed to take into account more lhan one statistically distinct mechanism. 
Another key element misSing from these models is the question of how a 
neighborhood becomes "bad" initially (Wolf.t al .. 1990). 

12 




DRAFT July 27, 1993 

Many explanations for the cause of neighborhood decline have been provided by 
theorists. Wolf et at (1990) identify the mechanisms of "exogenous shock" and 
selective migration as the most common, however. the dynamic relationship between a 
neighborhood and the residents through the course of change is less emphasized yet 
considered an important mechanism for explaining neighborhood declines. 

Wolf et al. (1990) describe the interdependent or interactional effects that. 
neighborhood and the residents have on each other as a "process of dynamic 
evolution" while also referring to the exchange as "cross-sectional in that current 
decisions made in a neighborhood can effect the individual decisions of residents in 
the future. Wolf el al. (1990) see the ideal model as taking these dynamic and 
interactional mechanisms into account yet raise concerns again about the method of 
defming or quantifying such quality~oriented issues. They credit Crane with most 
closely addressing this "quality" issue in a neighborhood effects model. Relating to 
these model specification concerns, Wolf ct al. (1990) raise the questions that since 
"models are typically estimated using data representing a disuibution of neighborhood 
quality, are the implications of such a model uniform across neighborhoods 
differentiated according to quality?" and "do the findings from a cross-sectional 
relationship representing the effects of neighborhoods on individuals. have sensib1e or 
even plausible implications w},cn embedded in the dynamics of neighborhood 
change?". 

Wolf el al. (190) conclude Iheir tbeoreticalanalysis by saying: 

It docs seem reasonable to conclude that models in which neighborhood 
aruibutes influence their individual residents' behavior may have subtle. 
posslbJy unexpected implications for the feedback of individual behaviors onto 
the neighborhood contexts of future decision makers. Models which average 
over a broad range of neighborhood .ttributes may not be uniformly applicable 
to that range for purpos.es of prediction and forecasting. Hidden interactions 
and unexplored nonlinearities may undo the researcher's attempts to marry the 
cross-sectional and dynamic perspectives in a model of reCiprocal associations 
between neighborhood .ttributes and the behavior of the people that inhabit 
them. 

"A Contagion Model of Underel.ss Neighborhoods" 

Martinez·Vasquez and Saposnik (1990) approach the theoretical srudy of neighborhood 
effects by examining Wilson's hypotheses and Crane's epidemic theory regarding the 
cause of underel.ss neighborhoods and the notion th.t 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. Martinez.Vasquez and S.posnik (1990) 
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emphasize that a neighborhood is defined more by its function than by a geographical 
or physical characteristics. however, they contend that the less communication and 
education of the individuals in the neighborhood, the more overlap there will" be 
between functional and physical neighborhoods. Other factors considered influential 
include net income available for purchase of ordinary market commodities and a 
complex commodity representing "social standing". Both the individual's contribution 
to social standing and the contribution by other members for the individual are taken 
into consideration as well as the price or opponunity cost for such contributions. 
Personal interactions and feedback among members of the neighborhood are taken into 

. account through the inclusion of social standing in the model fannula Social standing 
is also assumed to be a chara(;teristic 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. 

Martinez-Vasquez and Saposnik (1990) anempt to 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 addrl~ssed regarding this approach. First. the approach does 
not account for the possibility that underclass behavior could grow and then reach a 
stable level. Second. the level of aggregation in the equations do not allow insight 
into the various aspects of an individual's decision making process. Another ~ssue, 
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 simulation. it is assumed that the 
individual will compare the value of their various choices following four different 
action patterns. These four actions involve the individual choosing to: (1) remain in 
the neighborhood and participate in conventional behavior. (2) remain in the 
neighborhood and panicipate 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 lhese 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 to undercJass behavior, 

Empirical Studies 

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

lonathon Crane developed his epidemic theory of neighborhood effects in 1988 and 
has been a pioneer of this theoretical approach by arguing that the underclass beh.vior 
grows much like an infectious disease (Martinez-Vasquez and Saposnik, 1990) in that 
as a neighborhood declines in quality, sharp increases wiU occur in the probability for 
individuals to display underclass behaviors (Crane, 1991}, The basic assumption 
underlying his model ,is that these "infectious" behaviors are spread through peer 
influence. Crane looks for critical levels of incidence. He argues that the incidence of 
problems "move toward equilibrium levels" but once the incidence reaches a critical 
point, Crane contends the spread of incidence will "explode", 

A community's susceptibility to the spread of behaviors is based on twO conditions: 
(l) the degree of risk factors that individual residents present, and (2) their 
suscepLibility to peer influence (Crane, 1991), Through his review of the literature, 
Crane fmds that adolescent boys. parucularly poor urban boys, are more susceptible to 
peer pressure to panicipate in antisocial behaviors. In addition. his theory argues that 
a pattern of incidence is found in these susceptible communities. Crane contends that 
two distributions occur with the first distribution including those neighborhoods which 
are poor but have not experienced a epidemic of the problem. The second 
distribl:llion then includes all the "undcrcJass" neighborhoods. Within these two 
distributions, Crane argues also that social problems will not increase or decline at a 
constant rate but will increase significantly at the bpnom of the distributions as a 
result of higher prevalence. 

In terms of methodology, Crane (1991) utilized. d.w set not oflen used, This data 
set, which defined geographic units as neighborhoods and provided characteristics 
regarding the' individuals. was collected by the Census Bureau in 1970 and made 
publicly available through the Public Use Microdaw Samples (PUMS), The 
neighborhoods in this data coUection were not identified 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 proponional in size to census traclS (approximately 4,(X)()¥ 
5,000 people). No socioeconomic or demographic data was used to define these areas. 
Crane examined only teenagers Hving with their parents. Since Crane's model 
assumed one~way causality and "made no adjustment for a simultaneity effect. Crane 
could not conlro) for the effects of teenagers who moved out of their parents home. 
Although this exdusion is a weakness in the model. Crane assertS that estimates would 
be biased upward. Teenagers were also excluded on the basis of two data~cleaning 
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criteria and those with inconsistencies were left out. The total number of 16·19 year 
olds was 113,997 (56,233 (emales). After exclusions, the sample size for the study 
totaled 92,512 for s<:hool dl<>p out and 44,466 females for childbearing analysis. 
Crane uses a piecewise linear logit model to estimate the neighborhoods effects. The 
index Crane uses for defining neighbomood quality is the percentage of workers in the 
neighborhood who held professional or man.gerial jobs (% High StaIUS). 

Crane found the pattern of neighbornood effects 10 support his epidemic prediction in 
both black and whi", 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 59 times greater than the effect in the middle (The ratio 
of the su:ep slope to the flat slope is 52.7). For whites, the neighborhood effect was 
15 times greater below the critical point. For hispanics. the pattern of increase was 
approximately linear across the entire distribution. 

In a subwgroup of the largest cities compared to "other places". Crane found the level, 
the absolute level. and the rate of increase in drop OUI probabilities below the key 
point to be greater within the largest cities. Among the subwgroups of black males and 
females. black males showed a neighborhood effect of almost 38 times grea",r below 
the key point than above it 

For teenage childbearing, evidence of an epidemic was also seen for sub~groups of 
black females. black females in large cities, white females. and white females in large 
cities. However. the increases in childbearing probabilities were nOI significant. 
Crane argues that the pattern of results could have been sensitive to the scale of 
measurement and that the nonlinear pattern suggests a neighborhood effect did occur 
in the worst neighborhoods, Crane ties these effects to social interaction within the 
neighborhoods beeause of the strikingly sharp increases in probabilities and the fact 
that these increases occur at approximately the same place on the distribution. 

Crane (1991) discusses, at length. the'many biases related to this study including 
sampling bias, mea.liurement etTor, specification error and endogeneit)' bias. However, 
he emphasizes the effort to structure the analysis so that estimates in the overall 
neighborhood effect and the relative size of the effect al the bottom would be biased 
downwards. The exclusion of certain teenagers from the study is identified as the 
most important biasing factor. Since these excluded teenagers would be 
disproportionately school dropouts and teen parents. Crane argues thal the net hias 
would be downward. and therefore. resultS would be probably conservative. 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 distributions in the largest cities is valid". 

In conclusion. Crane (1991) calls for more research on the epidemic theory, He sLates 
thaI the data needs to be upd.",s, additional models need 10 be formulated. and 
alternatives theories for explaining the resulu need to be developed and tested. While 
acknowledging that the research is tOO limited at this time lO make policy 
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recommendations, Crane identifies two policy interventions suggested by the epidemic 
theory, First, neighborhoods that have already been effected by an epidemic should be 
given intensive services and have large invesunents of resources in efforts to raise the 
equilibriun) level above the key point on the distribution. If the equilibrium level is 
not raised above this key point. intervention efforts and resources are lost. From this 
implication. Crane contends that the best approach. to resources allocation given the 
current situation of limited resources is to concentrate resources in fewer places. Once 
low equilibrium levels are attained. resources shou!d then be transferred to other 
neighborhoods since maintenance of the low equUibrium would be rather inexpensive, 
Se<:ondly. Crane argues for prevention of epidemics by targeting the at-rist ' 
neigh.borhoods to keep the equilibrium levels l~w. Resources for prevention,then, 
should be spread out across all the at-risk neighborhoods rather than concentrated, 

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

Mary Corooran el ai, (1989) conducted their study using intergcnerational data from 
ti : Panel Study of Income Dynamics (PSID) 10 investigate the effects of family and 
community background on men's economic SUituS. The PS1D is a longitudinal study 
thaI began in 1968 with approximately 5.000 families and family members have been 
reinterviewed every year since 1968 (Corcoran et aI,. 1989), The sample that 
Corcoran et at uses in their empirical analysis includes men in 644 families who were 
belween the ages of 25 and 32 by 1983, Communities are determined using zip code 
data for the men during childhood. Corcoran et at use a regression equation to 
ana1yze the data with family income and community background as the outcome 
measures. The life cycle stage of the individual and general time effects such as the 
business cycle are controlled for. Background variables include a set of income 
variables involving family inc-::m1e and family "needs" (ie. welfare receipt. 
unemploymem nne), race, and parents' education, 

Using coefficient estimates, resull5 showed tha! strong negative associations occurred 
between all outcome variables and the proportion of years the family of origin was 
below the poverty~related needs standard. Substantial economic disadvantages were 
found among black men, men from lower-eeonomic families. and men from more 
welfare-dependent famities and communities (Corcoran et aJ.• 1989). Neither parental 
education nor communily background appeared 10 effect economic status, however. 
Corcoran et a.t argue that the findings for community background may have been 
related to a grossness of geographic definition for which community variables 'Ycre 
measured. Other potentia) biases inciuded concems regarding measurement bias and 
the possible omission of variables. Corcoran et al. concede that these problems 
preclude formulating any causal inferences from lhe associations found, 
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AITACHMENT B 
CLEVELAND,NEWFUTURES 

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

A comprehensive study of Cleveland poverty neighborhoods had shown a common 
thread: deteriorating social infrastructure. The srudy went On. as many have, to point 
out the relationship between deteriorating social infrastructure in communities to lack 
of support for family structure and a consequent deterioralion of both family and 
community. This analysis suggested mac treating dysfunctional family symptoms was 
to fight a lo&ing battle. and that another approach was appropriate: f~cusing resources 
on community development wherein poor families resided, what they call a 
Community~Building Initiative. 

Five principles guided the Community~Building Initiative: 

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

,.. 	 Strategies should be tailored to individual neighborhoods . 

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

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

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

What this means is a comprehensive program that includes: 

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

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

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

4. 	 Health care as a key to school and work perfonnance jn include rehabilitative 
services that will help disadvantaged or disabled individuals integrate into the 
community's economic network. 

5. 	 Human resourCe development through job training and other forms of tnlining 
designed to connect jndividuals to opportunities and community needs, This 
also includes enhancement of critical family and parenting skills that produce 
children ready to learn and develop in school and later in the labor force. 

The Cleveland approach emphasires use of programs that have already been proven 
effective in other contexts. and development of programs tai1or~made to handle 
specific problems in the targeted areas. It recognires the plight of many poor urban 
neighborhoods thal have been passed over as the economy that once used to recruit 
from their labor markets has moved on to the suburbs. A prime goal of the approach 
is to reconnect poor neighborhoods to the mainstream of the regional economy. 

It is obvious from the ambitious goals of the Cleveland'Community Building Initiative 
that virtually every community resource has a role to ptay in the overaU scheme: 
health, education, welfare. hOUSing. law enforcement. community development. 
economics, commerce, and many others. requiting a coordination and integration effort 
made up of a number of Federal. Slllte. and local government and private forces, 
Clearly, the mechanisms for that coordination have yet to be developed. 

A series of projects in Bridgeport, Dayton. Little Rock. Pittsburgh. and Savannah. 
sponsored by the Annie E. Casey Foundation. and called New Futures, is based on 
similar philosophy. but is more specifically focused on the needs and problems of 
youth. New Futures works on the assumptions (among others) that the problems and 
risks experienced by disadvantaged children are interrelated and muSt be addressed as 
such. ard thal educational. health. and other services are fragmented and do not ruu y 
meet the multiple needs of many children. and therefore muSt be truly and e£f<'ctively 
integrated. 

New Futures rejects the notion that nothing can be done .bout the pUght of poor 
children's academic and later work performance because there are too many factors 
beyond the control of the relevant institutions in the community. New Futures is very 
clear that "the failu~ of community institutions 10 do what they can do to equip 
youngsters with the expectations, opportunities, supports. and incentives they need to 
become aspiring, responsible and successful adultS" is the proper focus of solutions to 
the problems of poor youth. Community institutions "have real power to create 
environments that actually shape the values. se1f--estcem. expectations and behavior of 
at-risk youth. in spite of persisting social and economic variables. In a sense, the New 
Futures strategy presumes that the shapers of community institutions have a choice. 
Institutions can either reinforce social and economic disadvanmge by communicating 
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(through their policy, practices, and structures) low expectations, negative labeling, 
cultural bias, and limited opportunity for those at risk, Or they can address these risk 
factors by creating countervailing environments based on the premise that all young 
people are able and are 'enuOed' to succeed," 

Since fragmentation of services is a major cause of ineffective youth service, New 
Futures places a great deal of emphasis on requiring that "participating communities 
organize and maintain a multi-sec!or, politically empowered 'collaborative' to initially 
plan and then (0 oversee the ci!y's aI-risk youth reform agenda" and then, through case 
management, to encourage staff "to integrate multiple resources. supportS and services 
to more fully address individual needs," 

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

There are very many Federal programs alone (not counting State and local ones). 
covering a host of areas that could be appropriately targeted on a local community in a 
demonstrntion such as the one t'ontempiated in this paper, One of the critical planning 
phases of the contemplated approach would be to obtain a fuller and more detailed 
understanding of these resources and beginning 10 plan how they could be coordinated 
moS! effectively to accomplish the goals of the demonstration. 

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

Comprehensive Child Development Centers 
Child Development Scholarship. 
Child Abuse State 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 Grants 
Temporary Child Care.and Cri,is Nurseries 
Child Welfare Services 
Child Welfare Training 
Adoption OpPollunities 
Drug Education and Prevention for Runaway and Homeless Youth 
Aoti-Drug Programs for Youth Gangs 
Abandoned Infants Assistance Program 
Emergency Child Abuse Prevention· Substance Abuse 
Family Violence 
Developmentai Disabilities State GrantS 
Developmental Disabilities Protection and Advocacy 

Outside of ACF there are also a large number of relevant programs such as the food 
programs of the Food and Nutrition Service, health programs covering a number of 
diseases and pathological conditions (both preventive and basic carel.·education and 
training programs for all ages. hOUSing progrnRU that provide basic shelter. encourage 
home ownership. improve basic housing stock 011 community. programs that improve 
the area's economic and physkal infrastructure:. iu law enforcement capability and 
transponation facilities. The hst is long and vll"ied and nowhere near complete. This 
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treatment of the resources llvailable for a community is meant to illustrate a little of 
the faJ1ge that could be drawn upon for demonstration purposes, 
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Title I: prevention 

Minor Parents 

- No one under the age of 19 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 tj.me of birth, regardless of welfare or income 
status. Voluntary in-hospital programs and civil procedures that 
offer multiple opportunities for voluntary consent will be 
strongly encouraged for all Qut-of-wedlock births. The benefits 
of paternity establishment will be emphasized, includin9 the 
restriction of ~st government benefits in the future to those 
with two legal parents. A media campaign would be used to 
disseminate this message. 

- No child born one year after the enactment of this law 
will be eligible for AFDC or other federal benefits until 
paternity has been established. 

- In cases where paternity has not been established, mothers 
will be expected to cooperate in identifying the father, and a 
presumptive determination of paternity will be made at the time 
of application, except in cases where the 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 f incest, or 
endangerment of the mother and child. 

A New Social Contract 

- ~ll parents applying for AFDC will be required to sign a 
contract specifying the types of assistance to be provided and 
their obligations. Assistance 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 required to provide benefits without obliqations~ Individuals 



,. 


that do not live up to their part of the plan can be sanctioned 
(denied benefits)~ 

- Sanctions 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 (1), school-based or school-linked health clinics that 
provide couselling, health screening, and family planning 
services to adolescents. 

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

- Fundinq 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 to nonprofit community-based 
orqanizatlons that est,ablish innovative programs that use peer
group activities to foster responsible attitudes and behavior 
among this group. 
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W clfare and the Family: 
The U.s. Experience 

Charles Murray J Arncyicall £,ue1pli~c bmitJdt' 

After describing tht development :anJ dimcn~iQos oi ,he Anwrican 
wdbre system, this pa.per tKplOfeS ,ht! rdatiomhip t)f iIlt'bilimacy tu 
wclf;m~_ Aiternuive measures of iJlotgitimacr are dj).(:ussed. -11)(; rc~ 
I;.tionship of the welfare pa.:kage and the illeguiml.cy min ili c1>amim.-J 
over lime and a.;:r(HS 51:1ft'S, by face, Ahivanate rd;niou~hip of welbre 
anJ lIIt<gitimat.:>, cxj~n among whites, hut oot among hla.;ks, AUllIng. 
blacks,,a slrong cross-sute rel.uionship existS between d.::nsil; of the 
black. popul:alion and the iHc::gilima<:y rAIIO. nH~ relationship i:-. robust. 
persisting ~fter controlling for a variety of demogr.lphk and el:of1nmk 
v.uiahles. and persisting acron: lime. 

I. Introduction 

In the United States, the rela'tionship of go".ernmem wdfan: pmgrams 
to the family bet::ame .1 subject of COrHh1\'e!$y shortly after thc I';'!~$age (If 

the first federal welfare program, Aid to Dcpendent ChikilCII (flUW krltlwn 
as Aid to Families with Dependem Chiitlren. AFlX:). An aide to Frances 
Perkins, ooe of the architects of AFDe, I;ranklin Delano RooSt!\'d['s ~c· 
retary of labor and the first woman c:tbinet member, spelled UIII ,Iw HUX 
of the cOntroversy that ha~ rt'maim:d to [hi) J"y: 

{Perkinsl felt the Children's Bureau let her down on the pruvi~i(m 
for aid to mothers with dependent chiJdren. She rllainuinct,J th,lt she 
always thought a "dependent mother" was a widnw with ~n1;1!1 <.:hil
dren or one who,>e husband had been Ji..;1blcd in an indumi:\l ;'!~'cideilt 
or one who had nlarried a nc'er~Jo-wdl wbo had tle~t'm·d h~'f \If hit 

My thinks, 10 (;ary Seeker, ScytllOUr Matlin t.ip~CI, .md I )",,~I.h ;\11"11, \dl"'~~! 
COlllIlH.'l1ts on e;lrlier drafts uf lhi~ Htide imp!<w<:d it gn'Jdr· 

S.!l5 

Ihe buule. She said j( never occurred (0 ber, in view of the £.tet Ih.Jl 

she"'! mn active in drin~s for the homes thin took care of mothers 
Wilh iUegitim,ue children, dut these mllthen: would be called "dc
pl.-'II,bm" in th... m'w 1~·bi;j'ltlon. She bJ;uu{,.,\! the hUh!.: iUq;itiulJcy 
ute aUlIllIg bl.:tl"ks un aid for IllQlhers with dependent chiitlren, 
lL\HI(hheim 1~8J. p. 17S1 

I)tH.·S the n iSlem.:e of welfare undermine marriagc and the falnil)'? Aflcr 
IlW((.' "tan;) hJIf-remury of the US. experience, the answer is slill inct)m
pt~>fdr urulenwod. 

Th;: general public believes in such a link b«.tuse lWO kind,. of widely 
n:wJ;n'7l'd dau support if. Quantitatively, ,he total wdf:ue package has 
h(...·ome more generous over the last several d«ado, and iUegitim;lt..)' has 
bt'\:o!lle more ,,·idc$pre.:td during the same time. That the IWO phenomena 
;.Irc liniu:J scems tno pbu::;ible to require Illore proof. Qualitalivei)" m,m), 
\V.lIluon ~':1ubllt up in Ihe s),stem upeilly sure thai the link is red" Often 
this is C:1pturcd in print journ.1Ii$lll or in television progu.ms. Rill Moyers's 
)98(, CBS sp<.'ci:ll on the vanisbing black family is one of (he ht"st known. 
Hut cvidence is Ih)! limited to anecdotes. A recent $urvcy of H9 Chi.;:a!;t) 
wdfm' mUlhl"rs found th:.u 67')1, believed fhllt m:civing wei/Me '<has had 
a Ilegali\'e eift't:t Oil their family life." The scpedfic comments were about 
as explkit AS it is possible In be: "Public aid made the probiems with my 
older girls w;)(se," as one respondt,nt PUt iL "H they knew ,hal thl'Y 
w(l\ll~lt) 't gel no hdp. they wouldn't be having:lll tht'se babi-:s. I have tried 
telling them to wait until !h('y gel e)'t.1blisbed and married. bul they don't 
ii~(en to me" (Popkin 1990. p, 68). 

The reason fnr tile IciCClit.n of the link by many academidans is based 
.>.11 til!: h"lid IIMt r!u.' Ullill'O SIMeS' system of AFOC prov.ide~.1 natural 
t'~p~:rim;';lIr for {l·~ting the pmposi{iml that welfare is linkt"tl to family 
brc,lkup anJ th.u the results of this natunt experiment fail to cunfirm 'he 
h)'pHlhe~i> thai a link exists, Dame! Vinlng.Jt'., pot tilt': cue mml exptidl1y 
in responding to Gary Hecker's 1"yt:41ise on thl! Family: 

The wide varialion in fevels of wdfare payments across SUICS provides 
a lutur.tl cxpl.'rimeot by whith to (est Recker's model. In particular, 
S,)lHhe'nl $t:H\'~ pto",ide alen·f of .assistance to familiCt with dependent 
chiltlrcil which is fe.;, Ih:m !t;\!f th\1f of Ihe r('st of the country .. , ' 
Ami yet, despite the large Jiflcrl!lHi~J in welf:lre p:tyments between 
tilt' South ami dle rcsl of Ihe country, the blACk illegitimacy r.ltio in 
111\.' Southern slates is oniy slightly lower than in che n:Sl of the country. 
h is: this simple fact thai Lmtil'rlies and explains the results of eve? 
t·f<l~j.·H,.. Ii!m;;1 cconmnClfk lcst, hHwt:vcr complicated ana sopbislI
nl<.".l il~ ~pcdf;r,Hinn of Btcitt'r's thesis •• 1Ileast with ft'Spe;:1 In bl:u:h, 
IVinilll; 1 ':IfU, p, !O71 
11) "'H\ D,h';" Ellw<lcki and t.bryJo Ihne p\lbJishcd a p:liwr enti.dctl 

"i\J'I H; Imp.in nil r:ulIilr Smu:mrl,' ;tllli Living Arrangement)," whkh 

http:lutur.tl
http:Vinlng.Jt
http:progu.ms
http:illeguiml.cy
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expenditures of $182.6 billion. I This di§crepancy, a substantial $55.3 billion, 
is explained by a variety of education, housing, and jobs programs that do 
not seem to fit a common understanding of "welfare" and by a patchwork 
of other assistance programs that have changed from year [Q year and do 
not lend themselves to consistent statistics over time. Similarly, the an
nualized expression of welfare payments shown in table 1 is a minimal 
figure, 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 19705. Spending continued to increase in current dollars 
through 1981, but it did not keep pace with the high intlation rate during 
those years. 

The relationship of U.S. spending on public aid [Q GNP has \'aried 
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 II, where it remaineJ until the last half of the 19~Os, 
when it began the same decade-long rise seen in the pre\'ious figure. 

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 19505 (up 11% for the decade) and 
some9.·hat more rapidly in the first half of the 19605 (up 9% from 1960 to 

1965). Then in the last half of the 1 960s, the average payment rose by 
24%. Furthermore, entirely 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. 

Estimating the total impact of these changes on the income a\'ailable to 

AFDC recipients is problematic because their availability was nOt uniform 
nationwide. In some states AFDC payments increased more than in others; 
Medicaid was not immediately adopted by all the states; public housing 
was virtually an entitiemeO! in some cities and entirely absent in others. I 
will return to the problem of valuing the welfare package lau'r; for now, 

I The IWO .abIes are shown in U.S. Bureau of the Census'( 1991), tab[t'~ ;76, 5S0. 
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FIG. I.-Real ~r capiu publi~ ~id npenditures, 19lO-87. Takcn from U.S. Bureau of the 
Census, HiJIoric~ St.ltistin oflM Unilcd St.tt<'J (Washington, D.C: U.S. Govemmcm Printing 
Office. (973), H32--I7, and Sf.Jlisti,.J AhwMt oftbt UniurJ Suus (Washingmn, D.C.: u.s. 
Go,-crnmenl Priming Office. vuious years). 
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FIG.l.-Publi. aid ~nd the gross n~lion~1 product. Taken from u.s. BureiU of Ihe.Census, 

HiJto.ic.J Sf.ltiltin ofdx- Unitta Sl.Iln ('VJ.'ishington, D.C: u.s. Government Printing Office, 
1975), ublcs F 1-5, Hll·-I7, ~nd SwiJlic~ MnlT4C1 of1M United Sum (Washington, D_C: 
U.s. Go,ernmenl Priming Office, "~rious yem). 
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T:J1tIc 1 
Lantlnurks 1.11 lite Orvt'lopmtll( of the U.s, Welfare S)'$tem 

1'J.\5 t ;",..timl Qf Aid rt> r",,,,,lid ",II:! I k(*nJenl Ct.;WtNt {Al'nC). Aid ....hi" 
(J,IJItI'AI) Agel.!. and Aid III Ille Bhnd 

I'H1 Humin$; An ~UI!"><i,,u t.t!l;Ill.II'''S of publi,' hous;"c 
19:' .. P:mJr,r ,,f !liubilit;r Imurance p,r{)!"~.%, Sf;;ur, ~Ufh(N;Ud HI IJOK' AI't >C {,,.. JllIilk« wilt. "" IUI""'pl,,) c.1 r..lhfl (AI'!)(: ·HI,} 

1i,...1S(~mr projtWIl i:>r!l:in.".. "'",Ii("~id 1"·I:.[m."".1'<;,; 1 '1':;~!.lIi,'lI r<'r"\i~$ "'rlf~,.. w<'il';c"" ,,, "r"I' r'U! "j dR'ir 1\1-1 lC bnwi,,\ '" f,iI,' 
",,".,liul1 ~!\,l .~,,!horil;C' 1\I!J;d~ I,,, ,br ,'~r~ I." WI'II~I" "",11,..", ... 1", "h' .....I... II!: 
'" '" ~ ,,"',u.1\IIIng 1"'''Il.~n, 

I' /I,S S"f'l' HI<' ( '""," ,tfi"'~, .1.,,,, II d1t:,bifily n',uk!i",,! 1m An)c: : """""'" j;vi,,!: ,\'hh ~ 
nul'l 


Ph,." SUP:'"mt Cuurl ;,uik« d",wll I-y~~r ~1~le fU;J"llq '<'qu.iH·m"lIl< f,,,, .... db.~ 

di&ibili!r 


1911 I q;jU~lioll lighltrn child sUPp.?rt Cl'liOI.:tU1C1'It pf\wi~i\1M 

11)$ I (i>l>:1ibu~ IIIIJJ,':{,I".td R«"n"'i~di)fl Au liltiluM eliliibililY fm A!'!)(: 

l'l'll~ !, J!;,fJtiuOl (nJf,I,·~ I""'I('J ",cI(Mt n'dpituu to kccr Mnlioi,j ,,,,..I ..:h,f,i ,".1<' 


I"...tlit~ ,,(Itr ir.Wi01!: ...tlb.e; ,,!so imrndlK"s pn~5i1"li!V HI "~tmua! ",',~k
,,.,,,,h,,,,,, IIh 

,1 !t"l~~l'l.lhlc ht'ndu(lark t:'"~tilllatc IS tllllt rC.:l1 bendi[$ TOW un the onln ,,( 
~D':;.-IOO'~. durin/-: dw 1.1\1 h,11f of tlw 19(i)t., Jepclllling nu j{K;lliIY· 

TIlt, jH~n.,p;!: ill lilt, mtlm'!~Hy vJlue ~i{ the wl.·lfJle p,1<.:klge w,1<;.11\I1 lilt' 
~mr,\' l·h.lll~~'.luH\"'\Tr. !t W.H ,Hj:\uJhly n." i'vcn Ih' mOSt impOnal\L lu;'l 
\',lIil·lf.,i 011...1' W.IY" AHx; in ll.utkul,ll' .md "..il.llc it! ~rl\"fAI ,,1'1<' 

!!',u~dulln('(1. TabJ!: 1 !>unlOlMi)'t'$ the key e"ems· 
Ill'llil till' 1%0.., Ametjean weHare waS ~tigmati7.t'd not oilly in Iht' puhlic 

I>ill IIpcr;uiun;dly, 'l1u" AFOC mottwr w.l~ \uhjtYI 10 n v;ail'lj' of 
H'"uidillm, hrsl, dl(: Ryiptelll waS m b ..:t alw,1p a SIH:; mJnicd (!lupk's 
wn\' Bot clihibk for AFDC payment<:, runhcrm(lt~.. ~hl' ~uufd lIot livc 
widl a m.1fI. Shc (I)uld nO! hhltl a if)b, She might 11,1\'1.' to w.Ji, dllou~h a 
fl.'o;:iden(y period before iwc()rtling digibll> for nssi!<uucc. Her cucwotker 
W,h ,1\ mud) ,In cnforcer IIf Ill(' wit,S ,'IS ,l sourcc t,f }!uid,1n('c tlml h",ip, 
I hl.inJ,; til<' J',Ji.{h, .111 ,)Ilbt'l>~ t~'irricti\lm Wl'I,' rd,I.\nl PI' dil11il1.ltnl. ttl 
I%L it'dcn! 1,1\\' w;)s chanj:;l'd to p('rmlt AHJC p.1)'lllClIlS II) LllIJilics with 

;)11 uneUlpll,~c(1 father. Enl1tually. half the states .l.d(lp\\·d ,his optiml. In 
I'}(,f•• ,hi' l~panllll'nt or Ileallh. FAucat;,!", ;uul Wd{.11 c issuetl guitldines 
fog hiddi Ilg aI-hom..: eligibility .hl"t'xs, anJ the pnhcril'tiufI Hn wdlnrc rt·· 

.:ipinHs livirl~ wilh mCr) wa~ cffectively repealed, A yell' later, Cungn'ss 
('naocci Ichi\btlHlI prnniltinf, women w ke-ep;} pupi..u tlf tlwir camin~s 
fHIH) inlt, whill.' t:uminuing to rerch'c pania~ hcne!il~ (,lis,) kllmvl\ J,~ .it(· 
$ \O',IIHI- 'l-ti!inl rull.').1 10 Ihl.' rl(,)(l ynr. I<JMJ. [he SUI'H'lIIt COlltt formally 
~lllId, dOWIl IHJU' ill-liH,-holl'" digibililr 1t"11 id i"Il', 'f1 1'1(,'1. 11.1' SUpH"m,' 

'5;. JI,lIIwd hc..-",,,.... th~' law pt;rmine-d AFDC t«if»I,'!1t<> til k....·p ,11(' lirS{ $'0 flf 
e.Huiu./t" wllh Hlllt"lnnion III lilt· lJ('flt'lit, Tlwrl'3ftn, dlf' tl<"udil "'.1' Il,\I .... {'tl hy 
!<.' j,,, ""'1)' tJ ,,' '''I!H;n~~, 

Wdhr('; Tilt' United Slau."~ 

COUrI ended thi.~ burst of welfare refQrm by striking do~n state residmcy 
requirclllcliu for welfue eligibility_ Tablt 2 shows how these: changes fit 
in thc ovcrall development of the wdfau s),stem since the New Deal. 

These legal chatlgl:i: were accompanied by .a t:hange in the reawd wis.. 
dOIll rcg:uding wdfare in academic and policy cirdtt. B)' the eRd of the 
1%0£, Ihe nun in the street might continue to think u"u welfan: ~ecipienu: 
were parasit{',~ 3nrllnafers, but a coruensus among academks. Policy ¢.Xpens, 
';IlVCfflIllCfU offkials, and Supreme ('.our! justices WillS pressing for welf:ue 
10 he $t"Cl) as .:ni!;ht ami welfue Jccipienu to ~ $«1'1 as people who w~J"e 
il\lHm~1H ",i<rims or cin::umsunce. Advcrtiting CAmpaigns for food stamps 
were imtituted to combat the Jingering impression among pou:ntiaJ recip. 
ients Ihat tht're was something deme.ming about acupting govemtnC'nt 
assist;am:e, A new phrase cami! into vogue-"blaming the victim"-to 
cha.racterize argument !ugg~sting that somt o( the problems of PO~tty 
;and dependence could be attri~ted to some recipients' own hehllVior. 

Durillg Iht· 1970$, rhr rC'gul3tinns invo!vingehild support were tight
('unJ (j\}74). making 1\ common-law husband mor~ r~sponsjbll! fot the 
support of a d!ltd of his companion. During thbi de<:ade.,the increut$ 
in wcliJre henefits stopped, and inflation eroded the purchasing power 
of pn.'\·ious goljm, 

During Ihc 19801;, two important refonns were enacr~d. The fitst W,1.$ 

IUrI uf tilt' Ollmihus Uutigt'l RccoQciliati(UJ Act (OBRA) of J981. The act 
Lightt·ani till' digibility rrquirements of MDC in seven! war.. cutting 
off everyone whost' gross income ex~ 150% of each state's uneed 
stafldanl': and cst.lblidl,it!g OJ $75 maximum on work expeoJe deductions 
and;1 $ J60 nlot"imull1 p<r child on chiJd~carc- ~xpelise dedoctlons. further, 
the OHRA afll('udmentsapplied the $3(}.an.d··iHhird rule to ntt rathet than 
gross en.l1Ings and cut otfbenefits altogether after four coruecutivt months 
of empluynlt'nr in any 12~month period. In '988, a U'cond tmjor piece of 
iegislation W,lS passed. Th~ immediate effect (If the bill was to qualify 
AH)c W(lm!'n f~t. n year nf Mediuid {;Overage and day-care IJtne6ts aIte-r 
Jtl.'Hillt: .1 job. The lungel'-term intentions of the bii1 were to link we-llnte 
10 t\"Ol'k. Trw Icgislatwn was widely referred to as a "wudfau" bill. In 
rc;ality, the lH.:lln intention uf the bill {loosely specified. with wide- Jatltude 
for stale-by-$t;lte discretion nnd no guarantees of funding) WilS to provide 
wclfm: r('('ipicllts wilh opportunities for fob training and placement, leaving 
opt'n the pmslbilitj of renllwing from the rolls tedpients who failed to 
coorx·r.lle in tll('SC cHUrl", 

III. Rcview of the Technical Evidence for a Unk bctw~en 

Welfare and Family Structure 


In tilt' 1960.., durinj:; Ihl' same }'ens when reform wa$: most vigorous. 
two dcvelopnwms afr!f)ng American families began to c.:tuse. great ron. 
~h'ru:Hij)ll; ;l <;midt'll, r,1pid rise in divorce, and a sudden. rapid rise in the 
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11l\';)I tide is Jil11illi~h~'d h}' its me" of a variable I,) dl'Holt' d1(: ".HlLldin'lless 
uLwdl;ur" (h,ll CUH5ist~ Ill' th~' r;nin ~l( AFDC P,I)'tlII.'IItS tn t1w (""Jl(·ctnl 
fltll1w!Jitt· malt· jUU)HlC, whieh is dclim:d as "the pruJm'r of 11l;11 ~mup's 
pwh:tbilil)' ~)f iwinlt t'fllp!o)'t'd ;md the il1wrne rct:ci\'cd if l,ntl'l"red." This 
\',U ial;[,", whidl j~ uwd as a mC.l!>UH" uf the aliractjVl'nCS5 of welfare o\'cr 
liw(', i(!nOH'~ r",l{j 'it.lmr~, tllcx/icai(f, housing mb~idics, and all othn forms 
pI wdf.1fc, It " ,1j,.;() hi~hlv ~l'nsjli"... I1mh ,<> £h,' tn:lId .. in rt:,d wat.;e.... ;Hld 

il; UlWI!!l'lopllt'Hl during ~h;~ flt-"liot!. U\lllf~ thl~ IllLl'>Wt', ,Itt' ;l\uh"f' 1m'! 
Ih,u flv Jllla<:II' .:nc~> .,1 \V\'II.lre ,It'rlill(''> fmm 1955 ~mtil I<JR'O, tll'l\1 .,h,1! ply 
tim 1!lf: tit\' I"~ril!d 19h7 It) 197J. 'fllt' amlwf'; c(lIldll.lc- In'HI till'il ;U1:11pl.~ 
Ilul Iht' iIKid':nn' of fcmak h(\ldship Jrl\TS dll'lt'~'d of l\H K,: !".'IH'firs, 
lI"t Ill<' Pliler \V,l}' :1fHlWd. It i\ impo<'<,iblc- to (,\,:thule thi~ (nndmlOn, 

til !1<I1(' III.., jt rdit,s "n a me;j~Ufe tlUl shows n'al "".ALite !'nKlih 
,ilK,' 19(,(,-:1 I't'f\f'ntin' uniqllt, ill tlw liH'f;II1UC 

It IIIq:itinun 

p.lIUllh"".j-· wa~ 
FI,''/li,t' lilt tJ,e 

moJdnl in <'CHnnHl(ln( «'flll<; nl!"rh~ 

;ml~l!l\ wltndl\' wd!;'i!( Imght be <'x recti ..! to illcrl';lo.r iIIq~'! r 
HHll"ludl',j !lLlI "111(' !!;fOWlh 01 I!J~'SL' Iwdbrl'j pr"f:.1ams in H· .. TlIt yC,U5 

h.1'- '·'Hlili1m tnl h,',I\!lV 10 11K .~'W_lp !-;H>\uh in till' uti" "/ !l!q~j!iIiUl,' l<I 

kgilinul<' hil til r:J:tt'" slm.\' the I'i(;,Os" (Hccker 1"8 I. 1" 'J7), MUll ,tr tl"t:4} 
;11 ~;lw,llh;11 ;'\ l<)!ubil1,UIOD (.f dl,mges in' we!bf(' brndil."-, ",dL!!!, digihilil: 
Ild,'~. ;md fPIHnnpmancHUS changes in ed'K.HioH,ll ;JHtll.!w <.'Jlfnrn'lHi'll1 

1'.. 1;, il'~ hJJ ,1Jlert..d tlit' okubtiol1'ic (If j mmt: mt'll ,llhi wPliten III wap 

til,ll ,'ould OpLIIIl in'TC1~V(t iikgilim<l(}' r,lIio\, Ibl ,11 111.11 linl(' Iwillwf 
1k.:l;"1 IInr ,t.,luHay ((lldd point In a b-ody (.1 rt'5t>;u..:h din'<.-"!!}, H',;h"jnR 
!lIL'if UItI~)Il.lll'\ lor the link, TIlt' f... w studies ,Iut Iud 1"IKfwd "II ~It~ il 
kguII11;n;y I'~~l!e had ;lrgucd, though ip,'lllwlmiITI\', tku no df{'(( t')listed 
(lI.l"l,n' ,lJId Cll('wl'll 1977: J\holC' Jiltl Hurt 1(}!lZ), St'V(>(l ~1I!di('~ Ib;H It:!\'(, 

.ut..h""nlllli, j'\\ll' ~lIh""'1lll'lItlr ;11" ~tllmllafilc'd Ill'h.w. 

Uh"(j(,,1 <md 1t,1I/(' (I'JRS) 

Thl' ,llltllOl5 used Ibr.:;: ~eparat{' 1lI,,'lh(lih !(lr l'\tll11.lIing till' rd.lIioJl,hip 
pf u·df,Ul'!(1 f:ullily Sitllrrme, ming ~1:ltt'·b}'·'ltlHc· data 111 ('aeh C.l.~(": (I) a 

tiPI\- -~nit''' ;l11;llrsi~ of w...H,\1 t' b('f'ldit~ ;\IId (.,mi!\' ~I t WOllr,' IC' ,c¢ wi WU H'r 

l'h'lIlh('~ ill bllli')' ~tllH'!IIIt-' Wl.:tl: j:;H';IIt'~1 ill StJll'~ ",IWH' (h~' l'h:HI},.l" ill 

IWII.:Iu !,'vc!" 11~,1 hCt'1l gr('.\tt"t; (.n ,1 (f(l:''''~{,(ljo;\'ll :lIL1ty~i., (HIllP,\rlllg 
Ili,;<>,-,.,· r,llt~' rd \\"(HlWH with ;Ifld wiilu!lrl dli'dlen, to '>C',' \\I!-t:dlt·! IIi).:!. 
1"-lll'lil In'eb In! to c"UlI'.lr,llivdr hi b!, .);\,01\'<' r;lh'S ,Hllnny; \\'"nwn witll 

childn'lI; ,m,1 (l):l nm~",t'ctim);ll :l1l'llpi\ b~t;;('lI 'Jil till: diI1O:lill~: plOh:t 
j,ili,;, ... ;1< I"V, '.l,d'" !lUI _I W;l111.11) will III Llrt 1,,,11.,,,[ J\rl ~(; II "!\,, Iw, naw\ 

W'"H.1h·.' Tlw tJ'lIH'1f S"1le~ 52:;:; 

a sin~f(' tnt)thC-f, to see whe"tnef, in high-bcne6t states, tbose who <Ire most 
likely III c(.]jcn aho have relatively more divorces or unmarried births. 

Elh\'{)()d Jud 8,111(, found that. by methods I and 1, h!gh ~~6ts letj to 

a s\tb~S~(!1nti;.1 increase iIlIhI!Rf9'ponion.ul AinglL~omell who lived iruJe. 
p~y~Jow:;:benfflt stares,..tIlf:)Ltendlt..d_ ~o Jive.iuSread with a-parent. 
They found evidence by allthfC"t' method$ that a modest relatlons~ip exists 
h('tween Jin"n.' of wo~en Ii'.'ith childr~n and high benefit rates. Bm they 
Iouml (lilly :-demlt'f ('viJence, .lnd only via method J., that high- bcllefits 
;1lft!t:1 illegi(inury. The cfff'ct Ihey l'ound .amounted to perhaps a 5% increase 
il) the !lumlwr of ~illt:;1c IIH)thers pCr $100 increase in monthly AFDC 
h"flCliIS, 

"nIt' ,maiy;,eq wltirn {he alJthor<; considered to be most imlXlrtantinvolvt'd 
IlWdl"t/ 3, which rmplll}eJ the Survey of income and Education (SIE), 

J'Jll'ir pm_j.·...!l,n' ;0 <:t!,-,C! usd ,:,,,!cmen whh d low piobaLjlii:y of receiving 
1){"lIdil~ .11> ,1 t-'PlUml group for thost' women who had a high probability 
HI rn'('jl,jrll: lli,ndil~, '111i~ was imemkoJ as a method of compensating fur 
tlHlIIchllrnl tlillt'ICHl'~S <lntHlIg IfJ.. stales, Their method invohled a two~ 
$L1t:t I'wn.J'ure. III the first siage, a linear probabiliry- regression w~s run 
f"t 311 ludeprndent female heads in the sample. The dependent v;!.I;able 
was ,\ hinary '(.arlaMe indicating receipt of AFfJC in the past year. They 
usnltl!!' c;Id{I{"icUIS !WIll this process to enim<lte the probabilitfof AFDC 

11 ~1H' W('I"(' (0 hctumc ;J single mother, for e3Cb person in tb~ 
III lilt' st't\,llld stage (regarding specifically the analyses of iUegili. 

rna,,'}"", dll;'Y used liIS the dependent variable a dichowmous variable with a 
",lIU(, "lone if the WOlHan were both oever~rnarried and 11 mother, and 
Zl'fO ndlt:r\\'i~l'" "f1lC dependcnl variable is a rate,based (or fertijity-bas.:d) 
m,,'>l~ur<> [llhel" than a l'<ltiu-based measure. Then, ;llong wtth a !et:tot of 
t:Olllnll \':lJiabll''i. the author.. investigated whether the meuW't:" of welfare 
lWl1dil, cldU'f alone or iflwrporating the pmb.tbiliry- o(welfare receipt. 
\\,,15. $L1ti~liollj' .~igfli6cam_ In all {Wascs using this metbod. it was not, 

h'r the on'l-time corriparison, the ~ufhors used st;lte-by-stare census 
&ua fur 1'1[,0 afld )970, using a model incorporating t!1(:' birth rate for 
Ul)!\l'ilf'inj m.Hllt'f<;:;S Ihe dcpemleOi variable and, as independent variables, 
,t \lectof of (()IIlml V,U iabtc-5-and,J me-.lSure of wdf<1lre .benefits:.. Once again, 
IMne or till' aJlal}'<;C"~ revcalcJ a ~if:';nificant relationship bct~een level of 
wdfarc benefits and illegitimacy. The .mthors etllpha~ize the consilltency 
of the Icsllh~ acrtns llU'thmis and :u;ross many different ways of specifying 
lilt' models, 

\f!i1l(;;;ardm (1988) 

'j 'I!i~ "tud~- was a i illll'-wries -an~lysi,~ also employing Grangcr's ( I%9) 
pmC{,JuH', which is base<1 ()tl the concept that variable X may be said to 
cmq' 1',1l1;lh'., r if f'1t"1,!'r1l )' em l)(, beller predicted by using past \laluc~ 
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Ilf X th,m by ntH tloint; ~U. 'fhl.' autllvr pmp<)seJ a m,}tld in whi..:h tile 
JlUI ~inJ.l bcndit of "H,' AFt >C plogram i" vi.·wed ,l~ :1 lin<:,tf fun,',i,)!l of 
I Ill' 111....11 t".l...!t p,l},lIll'lH pu H"Cil'knt, tf~l' lHuut'IT "I t·hildecu I'tT 1\ FI)C 
bmily. Ihe .lwr.tt!l.' hourly I.' ..wings In H'lail ttalk (it" ,1 pW'I')' for ""pC(leJ 
1!Kl1Illl' (rum ,} Itlw-~kiU tnh). ami a dld\~ 1[(I1!1111J~ ,'II,u j"bll.' j I.'pf'''i.'nting 
Luyillf: ~'()f1Jitioll\ of AFJ)C .wailability, with 1947 -(,R n ..If"J J." 7t'W and 
19(,'j..lI,l,)~ OUt' (ha~cJ on the abmg:lIinn of the "m.ln-iIHh('·hvu<;c" rule 
,lUd the a.bilily 0' wdfare rccipit,nts to k ..ep Nrnings fmlll ,1 joh, hoth of 
wllkl1 IIU)!. dl(''::1 in 1'l61-l), The :mll!"T .:ll~n ill';'Il!"<'f.lI.,.l UJlcmpl,.rnlt·n1 
l,Hes !tu t..:IIHIV<: dw dkct~ l~ll.abor ll1.Hkl'c tuntliti!l!\\l.md I.lhg~'d tit' 
IX'!!tkm \'ariablt'\ (In capturc un~)b"crvt"(t iajlul'llrt.'~ un ",dCllt' d"~wnrlt'm;r 
'Hch .1\ dung{'s in cuhura.l :alimdcs), Using n:Hlon:tlli.lu In! the ye.:lr" 
!'H 7- fD, tile .tUlhnr daimeJ SllOllg l'mpiric31 vt·rilica.l;on lh.Jt AH)C IX'n
di1 kwh "If("d till' nOJlwhite illc~itim;1l:V falio. A dPlo\ll\i" Silllul.,tiull of 

'yp" SUl1g('5tctl by Cn.ll\gcr imlicUI:J .h'lI "h(lu{ lulf (O{ the riM' in Ihe 
lionwhile ilIe~l~;I1l.lCY r.3lio b"twel'l\ PH,) .wd 19H3 lll.lr 1"," .Hlfibutet1 to 

til\' grnwlh d AFlIC nct hendil~" 

Ozm.(',t ( 1 <)89) 

Th~' .1ulhor \I\nl dw "il1q~ililll:1cr r"lt' III birth HI ;It!\.h~,rcnl~,'' v.:hil'h 
15 \'qllil'.,lenr w wlm i~ m(iH' CO(llln{lolr c.lkJ dw illq:;itima< \' r.ui", limite!1 
it! th;.. Cl~e h) bird.!> h) }'otlllg women 19 jt"n<> or yrl~lIlt:t'r. thillA )t.ltc
hy-~LlI~' tl.lt:1 i')f I 'lH4, the allthor u'~ICtll HInde! in whidl III,' illq;l\im<1q 
r,Hi~1 W,l1 the Jl."r~'ndcnt variable, IflJCpt'l\dcnl ~"ariabJc$ wcrt' tlu' ,\FDC 
hnll'r). lel'c!, tile AH>C JCCt'pta!'!ce raw, J'didmwmnth \';tj'iJhir to deS
it:ll.IIf ~ta{c,~ with AFI)(~-UP, a IlIl';t;,Urt.' for (:nforccllwnt of .'hltd support, 
til\' I'overt)' r:lI!' for <:hlldft''H undl'r 18, th!' uneml'lopllt'!1\ rail'" .11Id per" 
rl'lltJi-:t' i.f Ih.. P!,!,ulatiutl th;u i~ bhrk, The fC·;UIt~ ~hllwnl th;l1 till' AFlX: 
P,IPIII'1l1 w;'\'> ~iknili~';lIltl)' (p <. ,01} rd:Hni t" 1111' iIIq::;ililll.ll"}' r ,Hlp fllr :III 
wulll~'n" Tilis rd,lIion~b;p W.1S <1'1:I."IIUlltl"l J~)I' by while", 11"w('\'.", Amnn~ 
bl,!(k\, the n:blicm"llir was ill~ipllfl~Jntl.r il1\'t'r'~'. 

111'11/5/,1111 ( 1 ').18) 

This .., laly t?(!lainrd tlw mo\{ lull,. t·xr1it.'ltcJ tht'"rr' If tlw n:btioll..;hip 
w~'('n iIIe~jlim;Kr :md WdfaH" Tht' Juthor ;1pplit,,,) /l.lJhhtl~i,IU ILulle

~,-"r!t In the pfohk'IH and hrin~, a "ill It'.}, (I! (r"~~'!I,lli"lI;11 alltl hj~lHfil.:al 
.bl.! to IWJf. )-'ni' om purpo~ .... ~, til!: key rnillt~ imoh., 1111.' ;1utl.ur\ im'lI!
p' ,t .\1 ion nf bhvr 11IM h:l \"3ri;lhf~s jm~) the model: "\\'('11.11 (. "l::'!tC' rq:;lIl,uion~ 
~~"H'f.lt\' Ihl' di'l"lllp\nyed ;11111 u!lIH.:lni.l).\eablt! "q:;!lwu(~ III til{' ......iely... 
1;1.' plOpl ,sed, "'whik' \"df,lIc ~taH' tr;m..ft"l" p.l)' ~inj.;j" 1II.)llIl.'l'h••"d ~\.!l)"idie~. 
'I'll,.. ,re.ut's a 1l<,~iljH' lIotHllarilal knilily <'IIL'n" (I'" I~). Tlw ,HuboI" 

tl'''lt'd .ht' lIIod," will1 1,,'1} ,ttL! ~ct~ (~t:ll\'-I<-,\\'I d:lI,1 Jud tilt' I'ISO Cl'I1~U'i. 
I'uhli(' Us.- 1'1" Sample) ,mJ ('mplo),l'd tha'.- k\'d,,> 01 "bwH',ni"n hlat<.... 
1"(Jli"n within tll~' ,>1.11(' fnllr,hly t:olll'''polHling \H tit!' r<,lluty. ,IIHt indio 

Wdf,l!l': TIl<" (jlllh"tl $I~tl'~ SV7 

vidual), 'file models wete tested with ordinary least squares, t~()o-$ta~~ 

l(,ast ~qu;lI{'S (for Ihe st:tte-lev"! dllta), and m:lldmum likdihood probir 

(''il imilh::. (1m tlu' I....·atl"n- :tml individual-level d:lta), In the jt'lSt~uarL's 

aJ)aly"c.~, tIlt' dcpeudclIl v.ariabte was nonmantal fertility rate for women 

agl·d 15-19. For the probit ;analysis, me dependent variabte y,ras bl~ to 

an unm;1I ried W(lman aged 19, The author claimed genetal rori:espondtn;;e 

b".\ween his th('ufCtical model and the empirical results. S~i6(:atly te

gmling welfare benefils and illegitimacy, he summariud the r('sula a5 

{oUt !\\'~: "( :hiMbe;lrin~ ill 1979 to unmarried women aged 19,in 1980 may 

h,1h' ill(rt'.I"cd by 6')1" in response to iiiII 10% increa5t' in welfare benefits.. 

Amung blacks, such an increa$t may have been 10'%. It is: irnJ)()J'~nt tlJat 

tllCU" findint!" are more or t~~ eonsisunt .among differmt independent 

d"\;1 'selS" (p. (.1), 


P/mnit'k ( 1990) _d /..JmdMrg and Plotnick (1990) 

I'ltltllick used data ftom the National Longitudinal Sorvey or ¥oUlh 
{NLSY) for the period of 1979-84, Employing logit ero$~-secliQn and 
di50;"((' time hazard mmld.. t'slil"lUled separatdy by ra(:f', the ~uthor found 
,II;\[ the welfare guarantee bore a significant, positivi' relationship to lilt 
ljkelihood of plemarial childbearing for whites. For bfacks, an lodex of 
string('ncy of tilt' .~late$ digibility rult's fQI' AFOC Wll$ signi6cantly neg
ali~dr related to prt'marlul childbearing, For Hispank$, none of the $lat~ 
welfare poiicy variable! was significantly a!i:iOCi.ated with pn'm.ariul child· 
Oe;lring, The author discusst'd possible reasons why his results are at vui~ 
.loce with those of Ellwond and .8.ane, suggesting.as.a hypoth~i$ that the 
rdationship has dtaogrd in the 19SOt. Tht' 6nding~ of this pa~f"wf'ft'-
eMended in b1nJberg and Plotnick (1m). which found ,that tht bel or 
wdLm: lIl'nents is positively and significantly rt't.tud to We prowbility of 
H','a nUh)!' we(II".:k. birth for whitt'S, bur not for blacks. The Siime ana:ly~js: 
fHund t!t:u Itlllt-:"lClltt upportunity COStS wcre a significant factor in redtu:ing 

probbililY of rrcgoaocy am(mg whites. TIle opportunity~eost moJ~1 
ditillot tit Iht' data (or Macks, nor was th~t1:' evidence that the Generosity, 
Ilf wdf.1w pl..ycd a ~ig(\lli('allt rnle Cur women in the black sample. 

Duncm: and Hoffman ( J990J 
The aUlhor~ I1Imld«1 tbe Jt't:isi(')n to n4.ve ..n out-of-wedlock birth as a 

t\'l'rMg~r'" t'oltlp:tris,," of lhe nel attraclivene!ls of tbe weJf~ hem-tits 
a\'.lil.,hlc to ht·f if she had a child. and the «onomic opportunities available 
tu hn if ..he Jitt um.l1\illg a \'llfiable estimating a young woman's income 
;11 ,11;e !.(, if sht' ~Iid nol han:! a child out of wedloCk. Dau were uken from 
Ille I'.mel S\Udy ~Jf lll~-(}me I>ynamlcs (l~lD), The a\l~hors ;;o.nduded that 
.kll "AH x: !>nldit levels have a ruoocst but statistic:tUy insignific<'Int 
po\ill\'1.' din-t on the incidl.'nce of teen out-of~wedlock births. whtt('a, 
hl1l1n: (,;:'1I1,lJ)lit" opportunities have a larger and statistically si.gnific:lnr 
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nq:.,1tivt· dk'(\" (Il. 5.10), They '11l'o f(lUlht <;igllilic.wt dll:~tl' {mm luw 
('collomi.: SI;'ttuS, parental le<:eipl of AI:I )C, and li ...in~ in th(' NortbeaSl 
"1 Nnrlh Cl'llIl':ll r('p)Hn~, (';:('n ;thlT (onan!!ing fur ~'(' m"mi( "I'p"rtunili,'~, 

;\11. J1.1t>t'1/1.I1(, ,m,[ Wld{.. ( /<)'10] 

Th..' .\IIdt"", n1'lll~'lnllhe dn'isiHIl .,. ~;\'e binh .,,, wHvnl h'\'lUj.\ns aud 
tlll,lt. h.WLI1)t t::i\lnt birth. the dedsil>ll to apply lor AFDe ht'lU-·iil~. [h,t'\ 
~Wh' ttlkt'll from rhl' ['StD. The)' fnuml tJUt tht' pl~.h,lbilitr '"f Il't'O out
of.wnllnd, hint. W;lS ~ignlfi('3ntlr inH'I~dr rdatt.,,(l w lo\\' ~H,:h~ron{JIl\ic 
~t.it\j~ Jmllll'~lher'~ e.lucllion;t\ :1I1;\iuIlWnlllhl \i~Hili",mtly Ililn't!,. Id;ltt·~! 
In p,\lO,'mlll s~'p,lfations, p~u<:Ilt:l1 H'm,nrI3gt', }~',11!< Ih'ing 11\ ,lit, ~1:Hl(brd 
mrh(lp.~liun 'It;\ti~tiol .an'a (SM$/\), '.md bdng h!.lrk. Keh·lnlin~ wdhfC 
h,:udits, tlu' (~~llid,"1H W;1~ not H'~ljslil'aH>' 'Signili(""nt lH 1II:ll-\lIllIlIle w:.\s 
.'lKh th.'a ";t 10 peln~nt incre;l;sc III wdbf~ &eut'w'ilt)' ;l(IO~S Jii Sl:'lll'S 
wHuM inCfI';l'>l,' Ihe rrnhabitit~, uf 1('{'!1 hiflh. hy ne,1I1y Iii r CTCC'Il1" 

(p. .D), 

IV. An Exptoratory lonk;1t tht Oal:t tin 1flq.:ilim;lcy. 
\l?dbn'\ :md Race' 

1':,I,-1i of tilt· \tlHlll" ;;.ullIlll:ui:.t'd ;,[,u\,c is 3rt ,Htcmpt tu HI'Cf'lti~I1l.1ti"c 
~'1I11(" p()tIiott HI Ihe dcplunt thaI ron",I\tw."$ Ihl! W,-U3H'!iltq;itin\;lcy 
c"IlUmlrtlUL Yel EII~'OI.ld ,tnd BallC', [)\lUC:;O and 11011111.\11_ JnJ An c\ ,II, 

fuull'\ nO) ~igllil;';:\!lt df<:n uf wt'lf.m! ()JI itktiiliuu..:)'" wht'le;l~ \\'iH~'g.,ttdcn. 
O::,'I\\'a, iknht,ull. ami "Iolniek di(t iiflJ significant t'lIt'c[~. '!lIe pl.HpoSe 
ollhl.' fuUowing Is. to :1ugmcUI II1175C tln~lillft~ or vpt'uinlt IIp Iht, data h> 

1"1';".~ inspeuion. 
TIll' dl~CU\~UIl! rake$ the geu{"t;tt f(lun of explur:ltory tbt~1 .m;;ly,\is 

(EOA), idcmi{ietl1Uu~,. closely \O·jlll n:ui$lit'i:llI j ••hll \'1/_ Tukt'Y (Tllk.')" 
1977), who argued tiM! sorial )d':!\ti.ts slwvlJ (onlt' tn lilt' (Llu lHlt;1'1:1 
ph}'\irist tcq$ J rrf'd~clr spccifit'J I heol)' btl, 35 a ~11!'~'f:livc t"I;.l!llinCS the 
\l.·~·m' of a n'jl11c T., tin Ill;\!, ht' ur~nl. ((';,,(·a[..:II':I\ Itlu:~t ~Iay intimately 
dll'w 10 till' .t>ll:! -lilerfllly looki111: ;11 thf ~t'.II1t'fpl~'IS, Ihl" h;~ll'h' Jm~.• IIL' 

Plltlil"'V -It> t1y 10 h:,1~1' "m tilt' umkdr;lI~ p,lIIl'lIh. Thi~ .1l'1'1';1.11:11 is 
empl"p-..l h..:w \lut uf ,) h~'m'I',11 P,)\iliorl lh,lI til(' !II,lth\'uPll,'AI p"w('1 "i 
(1~I.lIlril.lti"\"<: 11'H'lhutis ill the io-ci,d :.;.:i"I~t't"" 1,3;5 \lulsniJlpnl till' ~'apJdty of 
'ot,'1.11 "t'irnti ~l" to UI}('r;lI;, <t1;1li ::,e iiI! >'Il' nj",k"j,., I t'" li~li, ';Ill r. Th 11 i~, I'"Ji(;~':11 
~~'inllhlS llllJ <;Ol'l,jlll,;i1(S til p.tttkubr :1n.' tno qU;":K to tH~.11 lhl' \ari.ll>i.·, 
;w.lil;,hl(' w tlWHl ,n aJcquaa' reilir;ui'lll' (If dw l'llll!<tru,'! tlwy 1',1H.' ill 
miwl. S(1loW tamili:u '::'lfllplrs an' til(' tn'MIIlI'nl!' ul PO\C!\y ;11111 um'lll
pi, ,YWCHL \\ hnc ,,,,d;\1 .....:it"l\ti~t\ II\{' ,11IY lU~mht'r I~dqw tlK P"\'(:I!y Imk\ 
,.. fl'p!CSCn( "the 5{,lU' of being \Vjt!llIUl Ilv.: IHcall~ W lin":1 1I1o••k:'1 LUI 

tl.'fell! (''(;~t~'IICC'' allJ U$" the DeparwwJII Hf Labo. '!< HIi("l1lp!\'YIlWllt rate 
lor "If\<' sUte HI WJutinglO wmk hut bCIll~ utuhle hi lind;; i"h.'- In dlt' 
PH'WHt rll~UI1(1~. tlw \':11 iable "wdlilrt' I"'ndil~" 1'1t'~....1t~ \111111.11 f'mbl..:m\. 

\\',.jtUJ'.' 'l'h~' Ulltl<:J St;lI\',~ 

III articles employing such me..sutes. the discussions o( mU$Urement error 
;;11.! idtn~yncra!ijC5 (If the o;).la oose are extensive; discussions of wh..t Uer
1>4'rt CO!<lntr co'IUed "rpistt'mic" e:rror--the differeoce beuveell the ()pera~ 
l;!'ll;Illlu..tStln~ lx<ing used and lht' construcl thou lies beflind it (COsmer 
It'71 )--att' virtually nout"xiJ:lent. 

Anti yt't $w:h di:.crep.'lncies betwe-en (tmjitrucl and openniOltlll nlcasUre 
au' (.ilt'n ~u f;;'Iping, in such important ways, that the I!'nttre analysis is 
thmucncd. In this sense, the articles descrihf:d above are, ultimately, U11

illlerprt'l;lolc, For f'x:lmple, Duncan lind Hoffman's procedure for .con~ 
struning ;\ \'al'i:I.hte estimating the alternative to weUaff in the- form of 
t'~fX'':(t'd inwnle, ttl agt' 26 is both sophisticated and ingenious from a 
st,\li~,ka! \l'l1)dpoim, It seem! fair to S<ly as w~U that it remains an open 
qm''Sti,)Il wh!!thcr the variaNe they constN("tt'd bean any re!emb!:tnce to 
doc wa)' a teenage girl (rom Ille inn~ city thinks about her future economic 
npl'l,rtunitics-hut tlte assumption thac it bears I'lot only :it rc$t"mbl:mce 
but ilJdc~J is a quantitatively accurate reprcst:ntation of the perCeptions 
of;l Ic('oa\te girl from til(' in nCr dty is the linchpin for the amalyses and 
('ondusit)lIs that fotlow. 

TIll" mi.' of man}· Ifl41epcndenr variables that are $upposed to be serving 
a~ '\:!lntrol\" pO'iC$ similar obst~des.o intttprrtation. first. there is alwaY$ 
11w qllt"~tiCin 01 whether the), are in fact accurate repr~senutillns of thf' 
thing '~t'Y In' $uppo(fd 10 tOlltml for, Docs. for ~x..mple, tlu~ "ord~r in 
whi,,:h ;I st.JIt" urified lhe Equal Rights Amtndment" (one of the control 
\'31 IJh!cs in Ellwood and Bane) accurately apture an upect of the political 
t'lwironmem within the state? And once elut question is answered, .here 
is anCllhcr, equally problematic one: lloes the control variable refer to 
some cnmtilion whidl, if not controlled for, would distort the relationship 
bdn{: t(,qed betwt.'~!l AFDC nnd illegitimate births? It is seldom remarked 
Upl'll dut ;l "nmtml" variable may as cully m3;sk an authcnti~ c:aunl 
rd.ltion\hip ;\$ (nlt'ai it, by Sillking up variance that is ;lppropliately ac
mUlllt'tl fot by the." independent \'an;lble of QusaJ interest. 

Slidl \lU\·~[i('oI.~ apply to the choice of variables in any analysi" (induding 
Iht' ,lll:dy,t:!; th;a follow), hut th~ point is that thry .1-0 tfll.Jt'«1 rtpreSl!nt 
dW1H '\ tlUt (;lllllHt hI.' ut.cn for gr.mted wbtn contemplating re-gr~5Sion 
rc-~\llts, Al the <,ild (>! it aU. the- reader hu little more than a beta coefficient, 
lIf pH,lllc-m;lEic rcal n1l.:'llning. that may indicate that a relationship is SU~ 
li'lirA!!\' ~jp;ll;lica!lt but othefwi~e gives him ycry liu!t" la build un. 

''!It· rtlfpose of I Ill' following i') to providt a more visual and lntuitive 
b'I\;~ f,ll IlIhlcf$l;ll\\fin~ what ha:t been happening toillegitim:lcy and welfare 
\IUf in!-: til(' h~l ) d,'cades in the United States, Unless otherwise specified, 
;dl Gul')c>:lul.'n! d.H;I ill the text and ligurcs are drawn flOm three products 
of tlw U.s. Ihlr('Ju of the Censu~ (1975-), Sw;nica[ Abrtract of tlx United 
Sl'II"~ ("J!'iuu>; yrars), ;md Gly and County Data Book (various issues); 
;,!Hl In~1ll tht' No'Itiolu:1 Ct'nh"r f"r Health StatiSlics' annual p\lhlic:itioll, 
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ri/,'/ St"liHjl', The discussion f()(uses 011 illegilimJcy ratba Ib:\Jl lIlJrit;d 
.li~~,.luti"n .l~ [Icing til{' fall1ily,formati,m plK'1l01llenlln nu·st l'I'l~ely linked 
[,) bw _~'Kim'(' 'liomic class (Robhins, Kapl.lIl, and ~laTiin I'IRS; Abr;tll.lmse, 
t.lrlrri~oll, and \X/aiu' I'JR8) and therefore pU[Jli\'ek nlllq lik.·h· \(I be af
k<'h'd \1\. dl.lllgl'~ in wL·llart' benefits. . . 

A l.on~illl"in;11 Tn'l1Ils in U.S. 11Il'~itim;ll')" 

"IIII' lir~t rlil lintlty in a~~"s~illg tlU' n.J..1t !onshi r (If wdfJll' \(' illl').:it illl:KY 
lil'~ in undl'''I.lIldin~ \\'II~II h.ls in fact bc('n dl(, Irl'nd in the plt"ludion of 
h.l[,i." bill II (lIll nf \\Tdl",·k, Fill" \\'hitl'~, till' "ir[ufl' is H,l.llin·ly 1l1ll"OIll

I'li.·Jlcd, .1, ,ll"wn in fiplrl' J. 
TIll' Intili[I' r.UI' of single II·hit" \1'lIllll'lI (number 01 bi)lhs 1'<'1" 1,000 

~i 11;-:11' \\'''111('11) ,lild the i!legit im3l'), r:ttio (dll' pr0ponioll o( Ii VI' birt h~ thai 
,,,',ur '" \in).;1c women) lraH' both rl\CII ,in", I'U,O, with ,ltl' tn'nd lilll'~ 
1I),)I'ill!-: 111<1),' 'Ii" Il'~' ill t:lIIdn\1. 

1:,,1' 111.u:k" the ~turr i~ rltll ,1111.\' l'{lmplir:ated but apparelltly (,(lnlr.uiil'
1,)11". CPIlll',If<' tilt' trcl1,llifH'~ for wltiln ,hOWll ill fi).;lIl"t' J lI"ith till' Ill'nt! 

lill(" '''f hJ..d,~ ~Ir(l1l"1l in figlill' 4. 
TII~' hl.Kk inq~itilll~Ky l~lIiu, \\'hit'h Ilt'gan .11 ~1 lIIurh hi gh":l ("1\(' tll.l11 

the whilt, 1;1Iioorose r.1pidl)' from 1965 to IIJ7-I and ha~ rOluinllCd.1 ,lower 
hul ~tl',ld~· 1i~(' ~ill(e tl1<'lI. JlUll1K' nllmber ,If biltll'i ptT 1,000 1r1....k ,illgll' 
\\"llll'll kll '1Ih\t.lIl1iJlly. ope(;iallr lronl I'J72 ulItill')gS. 

. rill' I e.lson for this peculiar contraSI in trend lines lies in nUrI'iage pat tanS 
,lIlH'l1g b1.1(·k~, Bl'Ainnill).: in 1'1(.5, Ihe 1~\lorti(\l1 of bbrk W"llH'l1 .11',('" 
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1",,;, ~.-m",,;t;'m(y amung U.S. bI~cks, 1%0-88 

'5-014 who were married drQj.!Jled steeQ!r from 64.4% in Ihatyear to 37,5% 
~. !'11l8. [)Ul illg the ~3tl1e period, Ihe white propprtion fell from 68,8% 
hi S8.0~·;,. For all.11yscs of the issue, see Espenshade (1985) and Schoen and 
Klellgd""(i9R8). The nature of the problem this poses for interpreting fer
tililY ral(" is .1!1.11('g(luS to thai of interpreting SAT scores during a period 
..... 11t'f1 till' pool of test takl'rs is changing: Are the ch~nges in the Scores 
tlUl' (0 diflt'rl'l1rt's in til(' p<'pub:ion mean or differences in the pool? In 
l'ifl'~·t, Ih<' rlel1l1111IIl.ltnr for (he l-lack illc~itimacy rale tJas hc-en flooded 
\\'i,1a I>I.,,-I!, 1,',!lltl'n wlru 1I'1"1I11.'rl,. would have been married, Do these 
11'01111'11, who lor whatever rea~ons would have gotten married in 1960 but 
He bilill!', til J;CI Illanit'tl in 1990, have ttJe same ~i21, economic, or 
,'"lllIr.d 1""PI'H_,il), '" h,I\'(' '-abies ('UI of wedlock as the women who 
\\'<Iuld It,ll"(' hlTIl \illgle had the marriage rates remained the s.ame? The 
\[IIl',tiUIi has 3S ),('1 110 empirical answer, bur it seems extn:mely improbable 
illJ! th(,y would IU\'e Ihe same propensity. A measure of illegitimacy rate 
tlut i~ ill,liffer"111 to dlJngl's ill marriage rates seems desirable, It is avai~able, 
ill the [, .tn. ,If till' Ill1u\ber 01 ilJtogitimate births per 1,000 women of child
he.uill!; '.1)',('. The 1'I'.~uhs usinl'. this definition of fenility rate are shown in 
fi).;llIl'.1, :11"I1~sid,· lilt' r.1fl' f"r unmarried women. 

U~;Jt!-: .!l1 [,I.H·k W(ll1ll'l1 abc~ 15-·14 for the denominator transforms the 
"i,·lUll'. In 1'lIr0, l'\'1'n' 1,000 black women of child-hearing age produced 
J.l ilkgitiHl:lIl' h.lhi,'~" Thj~ li).;UH· had riscH slowly to J5 by 1968 and then 
IUll111t'd '" ,1.\ hr 1'170. As l,f 1'I8H, il stont! at 56. Thus the paradox: each 
1,000 unl1l.ur;l'd bl.lck woml'1I in 1988 Wl.'re producing fewer illegitimate 
Ir.lhieo; tll.1I1 Ibn' did ill IW.O, I'lit a cohort of 1,000 black women of child
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1'1<;, Ii, .'1""". ;,.,,' ,'f il!<'I~'t;m~~t' f>;tlk~ f'<'t l,o<:!J hb.:~ "".....", I'U,(,'-SR: 

1",,11 ill).; '!).:\' W,I~ in 1.1~·1 pi pdudnt; !J 1I1~'''' ilIq:ililll.lW h,d 'IC~ ill I 'Jxx dUll 

,I ,illlii.tr ..,.,bllrt In 1<)(,0, 
()n,: ;:\'n.,hl\iun 10 Iw.lraw!1 tn.m thi~ rs\'r.'i~t,;,,; IJut lilllf'">!'! il'~ ,Huh ~\'~ 

lH wlli,-lI lilt" t!qwnd"1H \'arl;1hk i~ lilt, PWh,1hi!ity of J ht1<"k IhlHU1;it,,1 

W"\II.jl! gi\ing !Jillh It! a 1Mb)' ;\IC (,.\II'·lIIdy .tilii"llh tn illlnl'l'n, fl.t1ll'(' 
c, 'Ilt rl'wty. tbe ~l'nt'l "Ill" fJllin~ illcgitim_ll'Y 1',11(' :l!l\,mg "111f,1l' hb...-t., \\'1)l1k'it 

!lllIJl 1'160 \(1 N:i) i~ 11Iidcatling lfl,>oLu .)::-. II illlpli~''i liut fl'" "! il1l');;li1ll,ll1: 
h,lhil'\ pl'l p{JpubtjPIl uHit Jfl' !n:ing prf.>l.illt:c(l The nmnher h,l" ,u:ud1r 
IoWIi illnI'J~il1g, hn,\I1~\ il may lx' IlmcJ t1MI fill' ,~tn'p..'\t iiKH',I"<: ill {.-nilil~' 
l,lI~' Imill~: lilt' <:<,h"l1 <If bl:wk wOIl\4'n II( I'hil,lIW,l1l!1g ,lg;' ,1' tli,' <ll'il,)I\I

ill.H"t) '>l-t'11111'11 ill tlw pni•• l! IW,H-7:!, wlwn tilt· C"!,JIl';"1I "I wdlarl' 
h!-m lih ,Hltl fjgJ1I.~ \\',1\ mu~t prtl'UltIIl,'nl, '1'111\ .J"I.'~ Hot 1'1'''1'(' III,' ,'.1""" lUI 
\\l,lI,lll' ,11> ,I rau~e. bw it if, \u)';l-lc"li\"l·. 

\\'11:11 \t 1':11 ~hi 'Ill{l "IW 11W ,1\ tlw df:ln'lHklll \'.;ui"lllt,: \,\1(, !1,)\~' n'II~ld\'f(..1 
,11I000e p<l\\ihililit"s f"r I'xpn'>;!'inl; t ht> {"'1t'1I1 of iltc1:;iliul.lcy. t 1ltp!UYlllg IWO 
,~r IIIOH' (lilo!lf \'arilhlr\~ hin!!:, lu [!flmal !it'll w"nwll, ff,}_l>illh~ to nlarrkd 
W"lllrll (If",), 1I1\1lL\lli,:t! W('I11('I\ ;!grs 15 H (\F.), :inti m,l!!i~'d W"Wl'J1 

:Il!\'" !S +1 (\~:.. ), Tl!l,'w !ll(';'~UlC~ m~v l.t" \umm,ui'led ,1\ tHII"w'i: 
, RIll', h'"io~1 J: I:.I\V..~'The il'Hil;I~' ralc III (1II11l:'!n inl \\(>11)("11. 

],',111', ~'n,i"n /f:Ji,fI\\', ! \\'",) Jll"i~;lilll.jh· hi1ill' 1",1 I,CeD \I'djll,')! 

,of ,hild-b'\11 ill~: ,lb" 
'n'CJ<I/I;': /l,j(R, -1 H",),~-!IIq,:ililll.l!,·l>inlh ,1~.1 1>1'I'\"'lli"lI "I all Ii ... 

l.illl1.. (Ill\' iJJ.-gitim,I(\' I,,!iu), 
'I h~' fllt'lil<. ,.1' Ih<' t/;1('<' '11"'flutiv(' 11\1'.I"UI<'\ ltqwnJ ill P,IJ\ ('" '1'101'[11<'1 

ll1n' ,H.- f" Il\' 11""..11'01 ;1 t'r"",,·,"'~·lilH1,11 .,1' lil1l<,·'>t"!;t" lil."hUH:. II ~l"'\' 

\\'dl.il<·: '111<' Unil.-.I Stall" 5.HJ 

sCl"lional, dwn either the fertility roue Of the ratio an be dtfended as the 
IlW.l)'llre of (:holC'c. If comparisons art oong ili3:Ue ~ross time, however, 
til(' ~impl,' fcnility ute i. likely to bt- unl.lsetul at best and misleading a1 
worM, for Iht· reason.. discussed abm'c,lkeause the fo11owini analy$('s lise 
hoth (W~\-S"lliollal Jnd limc'''('J"ies pre,~entati()ns. they employ the illc
gilim,u:y r'lIill. It would be desirable to replbte the ana1yse$, with rate
d.n."!, usin~ Ihe \"Illire age ('ollOrt of women as the denominator, but tbat 
t;I~1i will he Id. to Htllt'f'i, 

It U.s. Ltmgiuulinlll'l'rends in Welfare: Nationwide 

'I'hrc :u<: as m:my Jificft"Ot ways of aSst'ssing the value of the weH:I!C' 
I'J.:k;'tU~ as thl:re are ways of expressing the prevalenct of,illegitimacy. 
FIgUf(' 6 ..,huw~ an arproximation of four maior versions of the welfar<> 
I'.u.'kag,l'" ' 

Until 1<)6,. lilt" wdf:uc package nm~is~d of the AFDC payment and, 
fllT;t r'Omp;t(:nivetr snlJ.U proportion of AFOC recipients. publk hou);ing, 
In (%5, dll.' F()ml Sump program began operation, In 1966. Medicaid was 
illili:urd, Nt'ldu::r of these bUl'r progrJms wetIL inln every statt immcdi.lfdy, 
$0 Ilw bUJlIp in the 1965-66 period is to that extent exaggerated. Use of 
Ih,' pft1gl ;tlll~ spr(';ld \'cry rapidly. however. and was mandated natioowide 
by till' late 1%05_ Throughollt the 19605 and continuing into t~e 19805, 
flllHh \p.'111 till p\lhlic hllming and hou$ing subsidies exp~. Tbeover.aU 
C<;tll)!,ne is thought to repre:!it"nt a conservative eSti'm;ul! of the average 
P"H'kll:t· (,j lWlldil(, (pr r('a~u(!$ explained in dIe not('$,! 

!

'TIl<' doli,lr ~'aluc of AI;1 x.: (f~f~f$ 10 the avC'rage family AFDC p:l~nI_ F,lOd 
St.ltnr~ JU l"aiculated for il ,,tmil), of four, iUSUmifl& lhC' wnllard dedllt'tlon ap
PH'P! i,ltC to ud, }'CU. TIn" ~le-di<Jid valuation poSC'$ nulll('rotlS problem" In .me 
~'lI~', the \-"rtl<' of .l>lcdi\:aitl h,t~ h«ll com.tant sinCe" 1~6 insofu ill it 1)fl)vi.l« 
(",..'. ,Ig., fur ~'(k;lnS, In '\I11Ollw:- \4."\St'. the value- of Medicaid hu incr~Ud ;!I:$ dIe 
re"j .).~t of llJ~l' Illcdica! t'ue ha~ dun, MUffQver, hospiuls and physlcialu l'lt th<
j~(,O, ..hell providni free "r cur-rale eHre to low-income patieflu. whereas 5uch 
rrJC1;U'~ hl'~' ,uusll<tucntl'r become UI1(OmmOlI-Mcdi.:;.arc is in that mpeCi more 
l'~~l'nli"l 1<1 I"w,in~'omt f~Hlilies now nun it was wlltn it w-u e5tltbli~h«l, To 
('ffl'I'Ji~a~e lIHlll'fS furdwr. Mediraid b;os no C()f1crete value \InlC$$ SOUll'.'(lne get! 
slck-bur Ih\! wi.k~prcad reportS of AFOC recipko", woo are reluttmt to leave 
.he r<,I!~ 1m klr ,)f losing theit medic,t( co ...era~ (a maJor afgument in behalf nf 
the j'IS8 \4'l'Il~n: rdullu biIJ) 1u!;f:eSI thlt tbe wd\l'lon of Medicaid is indud 11; 

IlUil>l lJd(lr .lill..ng recipients and Pfesllm;tbly ptrup<'(ti~~ retipteots in 1l5sCSStng 
d... wdf.l1(" pafk:li:I-', To (mf Mt'Jicaid, for whith there art a variety of rnclhods.. 
dll' l;~;t!r<' "'III'!"p!l1t' Pfil<'('I!urc 1I>c{l by the GAO when it wa$ tostillg out wtlf.lre 
,.I< ko'k"'; ill I )<' t.m' 1'J70~, ;h4;~nilll-\ Mctli(llid;l vlluc C'qui\'alent to) 1M COSt.,f l. 
"'''''' I:",,'nuuflil IItm: Cl<'''~ l'oli.:r-$J I!/mllllth ill 1979 dollus (Govrrnllll'ut 

J'''\oUHI'IIf; (jlli,,' I'lOO), Til... prict, iude..: rm rntdiC'<li «'rvi<:es was then uU'ti to 
~~I;!ll,n\' dWIJ;I.'" ill Iht' (me (II ~u.-h a policy tllr 1966-S8. The ~slimated v~tm' {Ii 
~kd;".li;l, t'~I'H" ........I ill '<riO dv!brs, WlS $165 in 1961> and had O$(.'o to SZ;6 by 
J'JSN, t'.lf:llld >l!qlY<.('$ <\'l'rr eVllductcd using an altt'mative fl}l":ilSUff in whith lh~ 
1-,IItW "jlll,',!-iqi.! W,I~ J~~<ll1ll..1hi Il(' a nonSUl1l, for which th~ 1979 figure (whkh 
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J"'(1l11l'li"H', Tlw IiI" t.<1 ,1j,'UUW~ th,lt {I) f"'llilit~ hdl,l.,i .. l j, hil;hh' Sl'll

~ilil'l' 1,1 im'I{'Il11:IHJI dl;1n~," in l)t.'udib. Ilh'H' 01 It'" ih(kpnltll:luly of 
II.~' n i'I'lug un,d 11m'; (.?) Iii,' h.,lu\,jpc,1 fI'"I''' 'u,>,'<: <),'>:lI1' \l'il h lin I..· or an 
i.!): ! illl<': ,li1,1 (J) ymIHj; WOllll'n ;In'uLll,,'h' ,III'11/uiddr .1;" "11111 !h uuiual 
iIKH',!',' ill wdi,II<' llU'\'I\!illg 10 dl.1I1I~O III !Ill' ("Il~U!HO "rift, index. 
Til.."",,· J"~\Hnp(i\llls p>:rmil !HI\' ell ilut"rprt't iipm:~ 7 :1\ ..·.·iJnh.... '\J,:~in~t a 
lillk [,,'{\W('O ~\'dfart~ 1)('lldj(~ and iUI'AittlllJq'. Ahcln.uhdy, tIlh' n);lY l~
(U/Ut' Ill.!1 (11 ",\me b~ [imc ~r(':\tt·. thall 9 1lIliIHIn will u,','ur hetween .t 

dl.m~" ill h"l1dih ,lIal., hdU"lnrat I<':<oi'lHIW a, ""III!'!." ,I'> 1',IViElf: J hJr.},; 
(:O};1)1 indi\'iduJ.r~ pt'r(l'pliull Hi dl,\ltl:~t"> in til... p'!';III'lin'~ bp,s (,1:hinJ 
..-h,\ll!<t'~ ;u tH l111in;lj plin·s; :l1I!1 (.\ l ;1\ nUI~"f l\'cdl( .d( hinhs, 111,""( Ollie lIwn; 
e, 11 HI 11"11, Ill.1ll}' ,) J lilt' :<o( n:ial f .. rn~~ III iliuting af,Jlml I liq!; (i t!l,1t'y, l",'1:dally 
"'''I'i.,1 \!ij.;Ill.l, an.' I!wlll~dn'" H'1lurt'tl, ,11kning. 'mbwqw'llt IH'llth Th\.'~c 
~1~~.tll1l'liHjI~ 1'I!'ll1Iil "Ill" 1.\ ,uhllt' !lmt ,I H'll' I.ttj:~: in,Tl',V'l' ill hCllciin 
llminf, d",l.hl lull 011",- I'N,Ck /I,l.I!>\' Itll' ,'ml "ill)!! .fn:il<lr pw~llIu.J 
.1 h~~nL ~1i.H ply r!~jnh l.llc 01 hlack iliegiti1H,lry. :u1.1 eh." tbi~ nlluinll<.'J 

.1' ,h\, lI"mill,,1 ;'alul' 01 \WU,lI(' (,Ulu~mH'ti to ri,l' .tlHill1; tli,' bq h.\H of 
ill<' 1"':(')., .1H.I"li~:(II,1 ,li:,110'-' h.\\ ill!:.1 1',11,:, HI!! ,,1 \\",11",,1: .''''Iiwlfd~" 
dil1lilli~h, 

\\ hi,:lw,!'!' ,If tln's(' nl'i:llullt>ll' ~<'t'J1h Im,n' pIJma,I<·, liglJr~' ::' ,j( k,l\t 
m"J- .., plain why l'C,m(>IIH~ll';(' (luw-q'ril's ,II1.1h':<oo oi w<,IL1h' hC'l1dit~ (ill! 
1'1 ".Iu,'.' t', .nlll\'! I "l-: H",uh \, 'l1w 'Pt',:i!i..:.lliul1\ "I til<' I'H ,«',~ ,II" ,'lul'i:IL 

(:. j IS. Tfl'll,l~ ill \'\',AI.Ih' II!q~i!ilU,lI ~'~ Ik'l\nT'i'~LlH' I Jdil'H'm~'~ 

\\'1' ,',1111<" 11<''''' 11' Ih." {"pil' ,.f IWI,q'O:II 't_llt" diHn,'n,·~" ill 1.,dLtH·lx'lI
'I h\' f!lq 'IB"~linn to ;I\'dr.'~~ i., h"w unld, d;"JlJl'in' "flu;!lI}, t'\;"I~, 

1/ AH)j: ;11"lw I" met'! ;l, tilt' l',h;~ 11>1 tlit' ~·ul11l'.Hi"un, til{' di\"'t:p:1l11:Y 
r ,111 1,<, ,!uitl' brgt'. [0 l~S~, 1,'1 1'\ .111lpll', 111(' ('XII ~'lll1:~ 1':1.'/<' Abh,HlU, with 
,,11 ;J\'(i'.Igl' 1';\}'11)~'11I HI SI H. ,wd 1\1.1<,1,1, \\'itl! ~yJ<j_'l1h'I" dUll ,\ I!w
luld dill"H'll<'l', \'('hell Hiller heIH-lih ,til' bn"II.'J Im<1 ,III' p,u:k!gl', til'" 
di,..:! qnnry d">L'~, \VIW!1 I ill' (;"IICI'.II i\,., "lmnll~ (, lllk.· ~lIId('njl(,k ~uch 
,111 ;)11,llni, (n1' mll,1lI ,'H',l'> ill I) stain. a~ "f 197H, til.., ,·"IH'!1W' in the 
,I (1,1 h ...;, " "",,;~! 1'1.1 ,,[ 1."l!i~I,I!l,l .111. I ( :,11; IOIlI;,r {( ;""" IIllH'II1 A'''''''!l1 i"& 
I Ir!;;'.' 1'1$0). TIl<' AH lC !;LUIt f, ,I' ,I 1.1Iuih 11' ~ \II h ,m,i~," W."- !,1. tiH1('~ 
111.1\ "I Nt,,," I.ld,..lll~. Hill wlwn IIl.,,1 ~L!lHI'" h"H~ing ,;!!h~idK~, ..d!<)ui 
1I1t'.• h, ,Ill.! Mnli•.•;J wen' ;td;.It',I, lh~' S,111 l:l~1I1(;<,n' 1',\\'1,,1:':1' \\',l~ .mly 1.3 
linw' 1.11 I;l'!' [h.1J1 tilt' New Or ]..:111\ p,h k,p;\'. \Vi1l'll rhl.",t' p,tt:ka).:c~ ,II" dwn 
pIli in In'lI~ "I tilt, loral ':(01)"(11:', 11l<' San FrJn(j~((1 jlJd;:Jg,· Plp,j,jt'd an 
inn'IIIl,' "'!H;\"~llnll I" /'{,'X, 101111(' Il1l'di,IlIIiUIli>fh,)ld iun.nll' in $,m h'.m
<';"". ,,:hilt- tilt' Nt,\'.' {),lc.llI\ p,h:kJ).:t, I'tH\i,lt"il ,III i!lenl1iI' !'qun;llnu 10 

/,)";. ,., rh.. Nt'w ( h I~'all" l11nl;,11\ I,. 'lI,,:hnl,lll1< "111<', S! .lU' "y-',Uk .lilln
flh"~ ill 1'It'IL1fI' h"'Ih'lih do \'(;1'1. hut !h~' 1I1,1::;1I1UI<I" "I ,11"'.1' .tillnnWI'~ 
j" \I!I,;",.! \" witl,'I.I' \' itvi,,); '·'liw,lh'~. 

1'1 til" ;J!N'lll'\' (,f ,1 ,kl.libJ \I\ah' • ,I ~p<'~-iii._ IOGlliri, ". i; i ... dili;,'llh (I) 

'.,1\' 11m..!! Hh,!<' ,11'''JH 111<" 'lA!<',I'~''''l.Ih' ,1;11('1<'11<',,,, III tlu' I"ul \'.dm· ..f 

\\.elbrt·I~·lld;t~. '11K' Jidt'rcnces among the SUtc.s in the nature Qf Ml,.linid 
(<1'o'efa1;l' amI differenc(,'S anhmg IOCliit:ies in housing bent'flu are too gre;at 
to C~I;Hl,lle 'lI:llCwiJc values of tbe total welfare ~ckage wi.th any clH\6· 
.!.-tl(t', 1\' a $1-'1 of gl'lI("ral ~Utt';nellts ;about ht"tw.e.en~SUl(!i differenccs .'I\TOSS 
['mr. i! \lUi' be said thaI (I) the cfiling for benefits (taken as. a package) 
rose :'tharply betw«n 1960 2nd 1970 2nd fell almon as. fn benve('n 1970 
alld 19aO; (2) the floor continued to rist beUlleen 1970 an& 1980. however, 
falling slightly (m!n )980 to 1988; (3) the tange has nan'owed subst;ulIially 
since l'17l), \X'lu'n using AH)c payments as oltl int4epcndent variahle in 
staw-h),·qalC lh.atj'se~, it is imporu.nt to remember these changes in (he 
way Ihat the variance of the welfare p«ckage has dimin~hed over time. In 
dleel, .hp \'ariable has had tlimini,~hing leverage in cxctting a croSl·sel',j~ltul 
dfecl Oil ;lIe~itima('y" 

Wi,h thew iimilJliun'l in mind, we may nonetheless examine romc tlif
lei ~m:l:~ .1I1IOIIg SIaIC~_ Th~ lMlyses. that fullow U~ sutt'widc aggreg:lIions 
of llm."t' \'ariah!es: 'IX'EU'ARE, refemngto dw m~n l::tmity AFDC p.tpnent 
phlli til(' f,~)(t stamp all<)tmt'nt for a family of four in a given state, RATtOw, 
rdt'nint:: In tIll" stJlewiJe illegitimacy utio among whites. and RATIO&. 
tdcrr~l1j; to tht' statewiJe illegitimacy ratio among blacks, Sr..newittt· ille· 
",idlll~h',\' ,btu aft' .w'libbtc for 34 $~.ltes from 19$4 to 1965, 39 Stilte.'> hont 
1966 t<, 1'179, and.all SO stat~'1 fwm 1980 to 1988, Complete bi ·yearly tfau: 

!'JS..J-!)8 were ohu.int'd for 30 Slale$.. 
Tht' »UiS! prominent resuh of [his exmise is consistcnt with the findings 

or Ozawa (1989), l>1otnick (1990), and Lundberg and Plotnick (l990): a 
l'Il.>IWI'~'ll"S!,H<~\ rd,'lion$hip of welf.ue payments with illegitimacy exisis 
21t111tlj.\ whites, bot flO[ among blacks, An examination of the year.by·ycar 
rio!> uf J\H)C paym{'nts and iUegitim.u:y ratios among wbit~ lind bbdts 
elw:;(btt'~ the r('a~nm {(If this divergence. 

\Vhite:s 

I\m.lug whitt,S, it liimple hivariate relationship between the si:r,e of ~'!El· 
I:AltE JlIIl dn' ill~itiltul'Y ratio in that SlatC emerged du;';ng the 1%05 
;>11<1 l'1.minu.,d ,h':H::lfter, dilllillidliBg ,tunng the 19805. Figure 8 slww:$ 
III<· IIcmllill<' til the ..,"(" vi lin- I\',HSPII corrd,aioll (j)f,-tilcient fur \YFL· 
h\HE .11I1{ HATIUw lor the rears 19:"-1-88. 

Thl.!' ~,lHlpl<! sj7{".~ <ltl' ~m"Jl, and the absolute magnitudes of the <orre
lHiu111 ,~huuM II!{Tdore be int('rptered cautiousiy! But the shape or tile 
tfcIHll'lU' i~ inmuctive. The baste point to be made is that there wa~ no 
«"1.;11<)II"hip hCIWl'Cll AFDe pa}'mems and Ihe illegitimacy ratio ill the 

• '111l' W!il,I,," ..f ~1.I1n wilh iIlegitilluc)' dlU ill a gh'ell yC;tf ranged from y. in 
!Ill." IT~, 1" 'Hughl}" 40 in 1011(' IW.\fi am.1191Os, r~achLng the lull 50 only in Ihe 
1';1\1)., I,:, H111,kw (tit.; nU;'f lltl' .'ntirt' period CO\lld be obuirlt'd for only :;0 SUt('5, 

CUl!d:l!illll" h,I~.',1 Ull Ih,,~t' JO Slates, 114t sh.own. pwcJuce ~ plot vinullly h..j;<;:
lillj.;ui,'!u!.!,' !'''IH dw "m' \h"WIl in fif:o R, 
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J'J:;'J, .H"I !Jl,!~ .1 "ul...,t;ttl~i.d l,i\·Jrl.llt· IdJliOIl~hip J(,\d!lp<'li Llpidl), JurJng 
dtl' l'j(,O", Th" rd.uiotnhip remained bidy fllMlallt dUIHl~ lilt' I'J70~ .lOt l 
tlll'll !1ItL'I1HJt"d in I'I~' l'l\\(k 'rb;.. eJllt'lgl'OCt: HI it rdOlti!.lu,llip dllring lhc 
l'j(,(t, JIIlI,,\(, ,1!l('nu;ui<!11 uf it in th,' 19RQ;; i;; ,\ pwvoC1ti,'(' p,lIt('11l with 

,I \.uiv,y uf inh'fpft'tiw l'"....ibilitif''>. i shall rt'Wr1! tP it In (h~· di"'-II'."tun. 
T" 1",a'l.k ,I Itl"I<' .',Hlnt·le- itil'J ~,llm\\' tilt \\.1\<" ;U,·.111,lyt,.J "tI wbiti.' 

i!k:.:,ilim.h? ,lilt! wdf.U('I"lYlllt"ms. liv;un: '1 ..11..".,,, IIII.' ~C\Et"lpIOl (;II'tllt' 
11111"( h'(!'rH d,tL\, l'JRX. when !11l~ c(uJrbtinu 1),1(1 ,1I1t'!1l!.lt\·d II' 1.!,J, 'f1w 
,J"tl('tllilln d.'noH' tl\l' mnm for the tWO \";'11 i,lht~~, 

'1 1K hl",ltJ ~n'j.\~.lphio! .}b...'n';nion w IK' drawn (r"lll ji~IIH' ',~ i~ th,1I 
tl!.: ~"Iull !LI" Iwen ~h,W,KhTili..J "iuc\' lh~' 19.')(), liy AH)C p.lyl1H.'ot\ .1ml 
",luI,' ill, l:il'"l.1'" !,lIi"" dl.ll II,,,... I""lh 1,'111,1'111,.1 w ..l1 L,-!.,\\; til<" 11,,11,,11.11 

.I\c'( lp." hi" i... i;1 "h.1I1' l!>!lH"'"li~!iIIl'l;"H I., tI .. , [,1.1..1, <"'I'<"lin",' ill th .. 
'j,.utk ,I~ .li~(l1\,,~,d b<:h,w. 

1:);;111 {' (j ... 1", 1 I'"im ~ up ,1 P'lt(,lIti.11 dm:;tt 1., in 1"'1 pI t'llI I!~ w hil (' il k~:i\ im:ll' r 
1,Ili.., .H"I"'~ qat~'~: "Ili'p.mi(" i\ nllt J I.ld,).] "JII'gHli/,\ti"n in til<' !I,ll-lillY 

d,H,I. "1,,',! lIi'p,lIli(!> ;In' d,I\~;Ii~'d ,l~ whitt'_ In l'ifW 0/ th;~, it j" w.llth 
11<'"111: (hll '!Hiin~ Ill<" 1.11\' 1<)7D~ ;u,d I'I){O~, N.:w I-tnk" ,lin! AI!fl'll.1 

11.1\" 1"'U'!l1l' "!H\PliUnlP, "udi.,!" til 1'1,,1\ til wdLllc ;lj;,IIfI,>1 ill,'};lliUl.1<.y, 
wii h hd..,\' l~·i'!'.l!:l· ,will,,· P,I},lIIClH" hm ilkgitim;u:r I ,tti; ," I n ,II" n'l,' Ih( 
11.11;"11.11 w!li(t, '11<'.111. T11I,: "h;llI~t'~ ill II",,",' Iwn ,t.It.·~ :1["11<' ,hY'HUIi lor 
I!!p'.r (.1 d~\' Atl<:mu I iOIl i II til\' hj\·.ll i.ne ,-pu d,ll H,,\ ..J \\' JJ h\ It E ,w,1 
HATl;)", "jn,'" llll' !.II!: !'I;"(I~. 'f11t' "j,~;"!I' 11YJ"'l!l\"j,,;, !fl,ll tI", whih' 
1'1:111<' 1,,1 "ut,'" ",ill1 f:ll'itllr i!1'T(,;l~I!111lli"Jl.IIli.: ppl'llljt;",,~ Idh'(h Ih~' 
hi::11"1 ; II, '~:i, i"l.I, \. 1;( (i. , 111.1 I In ~. l);lj ;1,' It'1 i1("0 I II ;"p.lIO ie I\. 'I 'Ill. II i, 'II">. \\' i I h 

\"l'lf.1I~': Till' 111011<,,1 SUh'\ 
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AFOC+Food Stamps, In 1990 'US 
1-1,;. 'I .. ,- W"j(~I(, .",,1 illcll,idma.:y anu:mg ",hiles hy u;t;tr. 1983 

nOl,\hl~' j'X(('Prlt1O of the 1,ll'ge Cui>.tn-American community in AOJid.a.~ 
This hypollu:-"i~ w(,»ld apply a'> .....ell to the companuiveiy high illegitimacy 
ratios !lbWl'<;~J 1m California (wilh a large Mexicao~Ameriqn popula!ion) 
,lntl Nt'\\, Yt~th (J'uerto Rk;tn). _ 

Wb,u \ltill'!' $lJtf'witlc V.1fI;1b!cs are relared to the wllite illegithnacy ratio? 
I\e\;~ 1(,-; \';11 bitll:, that :m: wnf.;unded with the iflegitimacy meiUure (e,g" 
pwp.lIlioll of tIll.' popuhtioll 011 AFOC). the 1;Ii.-g~s! correlations ·ut: ob
~~.".,.J l"r 1Ill' ~Llt{"'j\ "J7t; (r with residcnl populil(lon ;: -t ...32), urbanitatjon 
{r wid, ~jze uf Ilw lar~('st city = +.31; with percent of the population 
li\'inA in urban ;m:,lS'" +,25), and, imriguinglY.lbc size of Ihe n.inont)' 
1"'I'IILni,'n f'- wit!1 lwn'~'HI,Ij:r (II hI.H::k'l: in Ihe poruhdon = -.40), Tile 
• <!Hd,ni"l1 01 ilw wl,ll!.' i"q~ilillH\ir r;ltiu wilh IIIt',,"1I per capita incumt' 
W,h .j .IK N'llH' 1M'; all (lln-it.us rationale :1$ a direci cause of illegitimacy, 
h i\ mudl t',l~i~l" 10 C'xJ1Jain whr s,ome o( the same V"rlriables Ate R'laled to 

.. in' nf Ihl' i\FDC p,l)'iHff1l: rich 1Utts t:an afford to be mQre gent'f(ruS 
dUll j'OOf {IlleS (r of \~EI.FARE with mean per (·.1pita income:= +,6.~); 
wl';l11izl"ll Sl.!h·" It,ltd Itl bave !lIon' liberal politic .. which in tutn tends 10 
l>l,,~IH' e 1.1f~n' wdl.u.... hl'lwlil~ (r (If WELFARE witll si-z.... of the targest 
,il~' '" ·1 ,2')); ~~;Ut'~ with tug!; proportions of blacks tend to be southern 
allil p~""' witlt '111.111 w,·IElIr helll'ii,s (r 01 WEU:AI{ F. with percenugc of 
!,b.·b in tllt' 1"'I"ltHi"lI "' ~~.f,Oj, 

'Ill I'/S,\{, Ili"I1.1tll" iIlq;itiIHJ<]' r~d')$ by lIrijVn ur mmher :u n:ported b)' IhC' 
N,II i('IPI {:nm', I,,, I i"allh 5t.u;s!i(~ wcr('! 1I1e:m:.art. ]~,O%: f'uerto Rican. 53.J'%.: 
(:HhJu, 1',. \':;.; f :,'''0.11 .11111 S"lHll J\mcf;~J.n, JflA%. 
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S-'5C ~ll1lf.ly 

()un' ,l!;ain, Ill}\\"l:vcr, lilt.' Imefprcl.Hlon of Ihe ffSUh~ .,f;ln .l.riJlpi~ of 
lilt.' I d.lliomlliphelwccn iIIt'!~itimlu;r and wdfare tlt'l1Cmt~ o:ritil..'.lllr on IlU' 
$fl<••:ili..:ation Ill' tho: IlHxld. GiWll tltl"~t' int('n.:orrdJtillft'\, :l rt.'grfs'\ioll 
t'tjlulion (11;)1 ll~es Iheso: JC!HograpiJi.: bJ.ckgrounJ variaMes as ~Olltf(l!:s 
will tIUTCh,. reduct' or eliwinale Ihf Jebtiuuship helWft'n tilt" nu...a~urt' of 
wdf,IH' ami lilt: ml..'JSllrl..' (If illcl;iILmJI-.y. A. mudd tbt J~sunl("\ ("Il a path 
mudd .II' ;imii.tr lI1ulti~l:lge .1ppWJl'h("s) Ihat \Ul:b vJrjabl('~ rm'tiid "'cHan., 
w11,I1· weifafl' iht'H pfpdi"h illegil;II\'\~Y. will he Illutt' lik"'!' 10 lillll ;1 
n'bli, 'n~bil" 

m,l~h 

AliI< IIllt hI,Kk~, 110 ct>,np,'fJ:hk' ht,'m ;,lIt· rd'\doll~llip h.1" h~T" dl'i\'j \'e.1 
iu 'l.II,'wi']I" AH)I.: IUy!lll'lIl~ ;tml d1l' illt'tllim_H)' I.ui", fUtil"nl, Itil' n" 
tHlt)u,bil' lx'! weerl l,/;wk ilk-gitin1,llT r,HJo~ ,llll! AFt )(: \\',11 hi~hl.\" iiCg,Hi\ C 

iu tl1I' 1'1,0\, \'o·ilb dll' , Iwtw('("n AFIJC and RATlOu in l'X":C'iS lIf ".:;0 

lill"llglllJ\lt n!.. *,1 11( the Jl.'cade, 'J'he neg.alivc rdoltiwunip ;llt('nuawd during 
Ihl' l'1(,O~. but no signijiC1l11 biv.:uialt' posei!!\"{' relJliomhip Ila<; ('n'r hem 
,.h~n,'~d, 

'I'll..: Ill~ ,..l ~ ,1"-lllu" C.UI~I' l'{ tin' ne~,UiH" H:I:ui! '11\hip ill lilt' I<}'\()o; W.I~ a 
cwnhil1;lliotl \.1 low AFt)(; payments ilnd high i1iegiein1.1c)' r;uim III tilt, 

S!lIHh. A It's\ l1h~';')uS explanation for .he '$llUatiott in III(: !4j5{k W,tS ;l 

'""Ilibina.iun "j ('<)mp3.r.lti"dy bigh AFDC l»yHll"\HS bUI cump.lfativrir 
I••w tll'-r-i! liI\;\n' j ,111(;~ in :l11\IIII('r $<'t 01 "I ,lies th,lI is It'\~ <'J\ilr ch:lf.a<.:rtriZt'tf 
F;t~UH· 10 ,111 0\\" lilt.' ',illl,lIlul) in j';54. kl~~'d ~ III A H 1( • vf!I~' ,t\ [hl' \VI]." 

F,\f{E ml"l~OIt', 'lnn: ;Hmf !o.1<ill1P\ wert.' !lOt )'1'\ p;.lH ~,f tilt' 1),lI'b~l" 
'1'1,,' ~f(lUp to tilt' Upp."f let! in li~urt' 10 i" dl'ar cut: it induJc~ I'Vcry 

51:11t.· .)f tiJC' CtJl~fed('raq' (fnr whit:h J:lt:l tI:en." avaii,lbl(' f(lr j1)S~) plus 
t>.li''o{'uri. TIlt' gtnul' inlht' lowcr ri~llI i!l more 11('rl'''lgt'Il('(I\I~, htl!;'Ill of 
tlw \t;lIl'~ h,l ..f ..,mH! tllil1gs in nllnmon ;IS of 1')5~~111w 'l'~'ds uf m 
i; .11 i,," ,uul 'HI,.II (,hen millllsculc) hL..:k pupu!:Hlnll.,. LKk of UI [.;ml;qtioll 

cmo.'l ht t11t npbf!;:nl)~ r variable, lto\\"..~ytr, fur til<..' ,\Hudwrn ~!,Ht'~ :II", 

l.h'kl'(1 uriu!!i/.uion .lmt j'd Iud high black iIIt·~jlima-t:y l.ui>1'. Tht' ~17C 
pi dw htll"I. popu/Jlic!O 15 It'll as the obvious JislinrlilHI. ~!KhitJil Jnd 
Nn~' In\cy au: p:lrtial ('xrcpliollS (I) thi$ A<fl('raliz;uion, but not as nwrb 
;1~ llllf;ln be suppuwd. 111 19SO. ;ust (.,9% Jnd (•.h'lt" r('\IWt,tin"r. 01 
p<'ruiadulls were b!al'k. 

Tlli~ 1'<lIl~W l (>lI{inu~·d hI Ilnld {Hlr, .m.! inll ...."d \\' .1\ ,K<'l'lml.ll~,.I, dIll ing 
till' lh-X' 1 dl'l':lJl"", :I} ~l:llt"; willi t'On<ipIl'I1I1\1\h, 1~·I"w-,hT(;lht· [,1:1(" il· 
kg;!;"'''''T ~,H;"~ br l';Ise .. uoti!lucd h' ....n~i~! ndmi\'dy ..f ~Ut('s !lut 

" 1\,ld I,,\\, black PUPUI:llIOU,. T" illustratl', jiP;IIH' II ~bll\\"s til!' f9XS Illn! 
widl Ill .. II.!)I>":' of tll(' oudier !,tI'OIiP JiiJt'd in, Tlw \IJ1I' witll til" !:uj.;e\, 

l'I"I""lIiun til bbl'k, :I!1l"ng lilt" H W,I~ (:"lor.J(lu.. wI,h J5''"; .. Nilll' "i till' 
'Lil ,.'. h,!l1 "Lid, I" 'I'"LH;' ,I I" • ,I k \\ Ilun 1 "~., Th ;.; '-II' >Ill:h' ~\' !:;:I"',!" '" l! 11<' 

'''II "I ;m,'r:I' li"l1 helwi"I'li IIII' hl.td~ illq~iliH\.Il'r Lui" .Iml 'Hm,' dpumi. 
JU'IHj: In If.. willi ,III" I"'" "Illl;lti"u "I MJ.,II .. \\"td"n ,\ I:!',,!:rdl'hi,' .1"·,1. 
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V. Some Directions fof' Future Ji1,vestigation 
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$ometirnes contradictory characteristics of the data on illegitimacy and 
welfare, They tended to focus on an economic process whereb}' the young 
wom:m weighs ahernative economic- benefits and responds to economic 
incentives in the welfare system by having a baby. That approach is not 
implausible, but it netds to be enriched. Two supplemental hypotheses 
Sffm to offer promising karls. One. proposed elsewhere (Murray 1986), 
is that w~fare en~es poor singk ..l~31mro~t>Abiru~!~uces 
them to I) so. Tht argument is th.u rOllng men do not need to be inducrd 
by econom,lc incentives 10 wam to have sex with young women. Young 
women do nO[ need to be induced by ewnomic incemlves to hnd L».hies 
endfanng, Young mtn refrain from having sex and young womtn take 
precautions not to have iii baby brcause of economic and social penahies 
associaled with having a bahy oUlsiJf marriage. The role of social policy 
in the lasl 30 years, according to this logic, has bccn to lighten penalties. 

With regard to economic inc.entiveii, it is hypothesized that the right 
analogy for thinking about welfare is not a price syStem in 'ivhich InCrM5eS 
in welfare increase tbe vatu<: of having a baby but, rather, (he concept of 
"enough," whereby an event (ha·."ing babies) that is intrinSIcally desired 
becomfi-fi.lsible, At some very low level, a wdfare package i-\< $0 small 
th:u hardlY any woman will think that it constitules "cnough" to support 
herself ,lnd .a baby, If every woman had precisely Ihl;' same threshold dd
initi.on of "enough," then illegitill1a('"y ratios would be discontinuous as 
the welfare package increased, It is more reasonable to assume thaI women's 
threshold definitions :ue different but bunched wi.hin a relatkel), small 
range, SQ that 011 some point there is a bump in the "cnabling e:ff~(t" as 
the welfare package reaches .. point whete any poor woman can reasonably 
decide that the jUckage is large enough th.tt she can take cart' of the baby 
by hmelf if she h.ts to. 

The second. relat~ hypothesis is dlJ.t the incidence of iIIt"gitimac-y is 
:roffected by the local dominant cl.llture, or what will be called here the 
"proximate culture" (set" also Case .and Katz 1991). if a persun live" in a 
culture where illegitimacy is bmh rare and highly sligmati<:cd, the economic 
etIe!;'ls one might expect from the size of the \\'elfarc package will be 
damped. At the limit, ther will be virtually extinguh.hed. SUI il I;Ufnt 
propensity to.h<l~·t' illegitimate children will be present in all cuhures, for 
the demental reasons noted above: sC'x is fun and babies are ff'l{jcarlng, 

Two changes in Ihe environment will pIJusibly change thf illcgitimacy 
ratio, One, alluded to in the enabling hypothesi~. is .a subHanlial sllift in 
lhe economi.: feasibililY of having a bahy without a spouw, which will be 
affected by the welfare package among tn,lt p.m of the population for 
whom the' ~ize of the welfue package seems arlequ3te-namely, lvw·in
come grou.ps. The smaller the weH.arf package, the more limil«llhe sroups 
that will find it a relcvAnt inccmh·e. 

The second change Ih,lt will aiter ~he ilk-gilimJc}' r,njo j\ a ch;mge in 
the opinion of the people who li\'e in ont"s immt'di>llc neighbbrlwod and 

\'\'tlLfl<'~ lilt' I !1I;tl'd :;utn S2'H 

jUfm tilt' plw(illl«tc cuhure. It is nsumed here that the prtlximate cultur(' 
i~ Jd/lll,,1 in g("ogtaphically quit(' limited tttnlS lind that, when it comes 
10 St'XIMI bckl\'ior, i15 etll,<:ttveness as.a restntint can rudjly be undermined. 
Sex is sudt a powerful incentive, c:spedaJly among tht young. thtt an 
pl'flpk nt<eJ i'l a nudr,e. h is not necessary d12t a majority of ~ peopJ~ in 
the proxim.ale culture have changed their norms in order to produ<:e marked 
ermin" of ;l:tigma :I,pinst ha\'ing a b3by out of wedlock, 

1\. Applying Ihc Interpreulion to While UlC'gltimacy 

Rcg,wJing whiles, this pair of hypothese'S is consistent with two oh~r
\';l1il1l)~ ahoul tlte u.s. expeliencc sin~t> the 1950s. Fifll, the hypotheses 
;m' CUI1SI\ICUI \ .. ,ith I~e obscrvillion thill, during tbe J9S0s, the white 
f;ilimacy r;,uin ..howtd "cry little correlation with variables that wouhl 
Lu.:r hc.n s\lbstJllIial bivarllte rdation$hips-·WELFARE, per(:tntage of 
bllek\ in the pnpublion, urbanization, size of the su.te, During the ~950s, 
tht'SC cHndltinflo; were cffcClively l.i!ro. The proPO:ied ex:phmatlon is that, 
.as of tbe 19S0~, illt'gitinuc), w.as ruu.ch more independent of statewide 
\'ariahJcs dun it was to hl'(~ome later. Virtually no whitt' women anywhere 
tdi S<l~'i,ll1r ,)r l'Clln"lIIi('ally enabled to b'lIVe a haby without a husb.aru1. 
Virt\lallr .111 uied 10 amid ie The rclativdy tare failures were JUSt thai .. 
I,)ilurn til :n(,id .\ drc.H!nl t:oMcquell(''. with few ~ysttmatk e¥pfanation5 
{<It 1,lihtH'. Till: 1')50~ n'!'II'8l'III('d Ihe h:'l~djnc conditi(')ll when tbe effecn 
III \WIl,IH" 1>11 iJJq:itilll.)~'Y w('rc d:unpcd to the point of ~tinc(ion, both 
h(~am\' the ~uci;ti norm ;\nl()ng wbir~s was $0 uniform and suongly (:n~ 
InrH'" with ...",i,ll :'>;\IICIIOns and bCc:.tuse tht- weJfare p,.adugt itself was 
l)t,},,\\, lh,t thn'\lwld;tt whkh it meanxngfuUy "~nahled",a significant mltn 
il, r oi pOOl whill' WIlI~l('jl ttl ilt'll,:tve differently. 

fill tilt' 1'.Irir J<)(.o; .onward, ,he dominant cuhur~ in the United Slat('~ 
IX'g,lll Iq dlJIlt:t' ils aHlwdc wW<1rd premarital se.", This might have been 
(',\ prl tel' til iIh'IT;I~e the {l\w:11I illegitimacy rate slightly, just becausc "cx-, 
PO\lIH,H I\'.I~ il1l'n:asing, Cl'l'tl jf welfare had remained unch:.mged. BUl tht, 
dLlllg\.'~ ill d,., ,miw""" hlwtml premaritaf sex should not in tbemse!H'" 
hJVl' ;lIf,'(,ll'd (hl' rcl.ttion>hip b(,tween the iIIegilimacy ralio and the size 
llf lllt< wd (.tll' p,lr1llt't1t. 'J Ill' contemporaneous changes in the welf.are sys
tl'Ul,I'Hlh in Ilw ~in' ami in th" variety of the supports and the digibility 

\'nlnn:nll,-'m ruk.., <"Ire .a m!l(f.' pbusihle culptit. The observro p:mem 
"I \·"Hd,tti,,"~ 1>('1"'l'l'l1 I"t' whitf.' iUegitima.:y ratio lind AI'DC (fig. 8) 
Ii." t". "'1111 I hi ... npLII>-11i..n - Ill' l'(lnrbtiU11 in til<" 1t;l50~, ,Ih'll :t !th'l'pty 
'l".iUI; \"!l.·I,jji"jlll.l,,"~h III(' IWi)<:, 

UVI wll)' .!i,1 th.' "'II , ... t.niIHl Icmain tlm,lUgh the 1 '170s (lllld {'ven incre.lsc 
\til:hd:;I \\'IH'11 IIIl' H'JI \';1luo: (I( the ltl(,JO welfare p,aYOIents W:lS sliding? 
TkH jl '''''lIl~1 ILI\(' dOli,' '0 i~ iHwnsjst~·nt, if unnl.lrried fertility is" line,lt 
hlll,'(j"11 nl Ibl' ~i"l' ,d th(' welLlre p,l),menl, HUI it is nc)1 inconsiSlfnl if 
wl'ihll\' ['!ul>in _d!c}"i!tm.wy ht UCCUL A$ I~mg as the wdfare p.:Ickage re
flHin"d ",·lhlll!-:h"-·.t!}<Wl" lilt' Ihreshold· 'H'Jucrinns were nill going II' 
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Murr<l),5'" 
produce a one-for--one downward P\111 on megitimacy. in this regilrd, it is 
worth remembering that the maximum v.!ue of the welhrc p;ackage ilivail
able anywhere in the United States fell during the t970s, bur the miniml.lffi 
amounts available everywhere continued to increase. If enabling is indeed 
the correct cO'nceptualization O'f the way that welfare actS on megir.imacy, 
more and more states may be seen as luving pused the threshold during 
the 1970s, and the rising illegitimacy ratio mould come as no surpnw. 

B. Applying the Interpretation to Black fltegitimacy 

We turn to' the more complicated cast of black illegitimacy, As preface. 
iI should be empbasized that (he studies of the link betw«n Jabor force 
factors and illegitimacy discussed in the literature review are promising 
CUITent Lines of inveHig1.tion. 'X'hat foJtvw:j; is intended not to supplant 
those lines of investigation, but to augment them. 

Black$ as of the 1950s differed from white'S in that, in .some partS of the 
(Qumry. they already lived in communities that counremrt"ced a degree of 
illegitimacy that W;l$ still unac;;:eptabJe in white communities.' Even in the 
tarly 1950s, the ratio in the southern states was running in exeen of 20%. 
A broader definition of "family" and II. generally lower level O'f stigma 
associated with illegitimacy meant th.at. in many black C{)mmunities, the 
proximate culrure was ;lIlready f;l.iling to limi~ the naturallendem::y of young 
adults to have- sex .ma: babies. 

What may we expect to happm when the- ecollomic punishments for 
illegitimacy are lowered in ~ community where Ihe social punishments for 
illegitimacy are already low and the O'verall ecO'nO'mic norms of the com~ 
!nunity are already low? One mOly model the interaction in se\'eral \\'ay~. 
It seems reasonable to expect, however, that an ~onomic increment of X 
will excced.the "enough" threshold for a fOilr higher ptoportion of people 
in such J. community than in a community where tbose tWO condition$ 
do nOt ilipply. Or. to put it more roughly, from the point (If view of people 
at the bottom of lhe economic ladder. disproportionately black, the !;hanges 
in welfue during the 1%05 did more than just add value to the f»ckage. 
The ch.anges were qualitatively dii1utm, providing in cff~t a guarantee 

"Some bbck communities but not all;.ill wme poillls in the prc·I%O period but 
nm all Tht ethnographic liter.aturt' in Ihis ~ilrd i~ rich ~ esp, Du fkli~ (18'J1J). 
Borchm (1980), fkthd (1981), 2nd Davis (1988). A';cmJnts <.'If thl"~ varinions 
art imporunt for I.Hldcntanding the """ys in which 3 pro..imale' culture works.. h 
~hol.lld be emphl~i2cd. nowevc-r, tint the ar$l.lmc:nt dOC's not require that on~ pos
tul.Hc ;11 uniquely bl.tck culture, It 4uirt'5 only tht empiric.ill ohwt..,.:nion .illl 
somerhiJl! in Ameriuti b!~k «>mmulllti~ hu led tj) ille-ghim:!c}' rOltlO$ lhdl wert' 

much hig leT than in AmericlIo while NllIrnunities at .flY hiuorinl moment. No 
m.ljor ~(udr has bun :.&bte to introduce a Vt'CWl of control nrUbk~ tbl dimina!t:i 
this discrep.1!1C)'. 

'\X'diaN.': Th~ United SU{u 5255 

that formerly AFOC alone did not provide. From 1966 onward, a mother 
with il child but no husband would nonetheless b;tvr two. critical nreds 
provided foJ': food (food stamps, WIC. school lunches) ;lind mdical cm: 
(Mediuid).ln many !oulities, she was also guaranteed housing. Standing 
in a det;llched puspenive, one ffiilY note that th~ rovtrage provided by 
Metiic2id varies from ~H;lIte to state, th2! the qwJity of the housing is not 
good, and ;hat the increases in the aCtUal AFDC altotment fuve not kept 
up with inflation. 'Wh<It one muSt question is w~ther any of thc~ con
siderations override the more primitive understanding in the posH966 
world that a young wom.an whose et:onomic expectations were not hlgh 
to begin with W:1S. in fact economiC<ll1y enabled to have .a baby without a 
husband in a Wl)' that she was not prior to 1966, and this fundamental 
change has not been affected by subsequent perturbations in the system. 

In short, given the tWQ condittOlU of low stigma and a large proportion 
of the population for whom the size of the welfare package will be e(:o
nomic.ilily relevant, changes in the weHue .system such as occurred in the 
1960s will lead to a large n$C in t"ht illegitimacy ratio everywhere. This is 
one obviou~ Wl.y to interpret the bistory-of the black illegitimacy ratio as 
presented in figure 7. But though blaek illegitirnai.':Y HliO$ rose everywhere y
and by large amounts, they nonethel~ ro!lt' at different nltes lind to dif· ~ 
ferentJegrees. In trying to unden:tand why. we may.also draw interpretive 
leverage from the finding that the black illegitimacy ratio in a number of 
states was conspicuously lower than the average. 

Earlier in the pili~r. i( was noted th.at all of the sUtes in which this 
happened were one~ in which the bla<:k populilitlon wu $n14I1. But why 
should a low proportion ofbiacks in a Stilte'S population be a causal rea$Qn 
for lower.th;tn~aveuge illegitimacy ratios? The C'Qncept or proximate cui· ! 
ture suggests [his cxpl~nation: the key is. not only the proportion of blu:ks / 
in a uate, but the proportion of blacks in a given community. The working 
hypOthesis is that in states where blacks constitute not only a tiny minQrity 
of the state population but a small mlMrity within the cities in the state, 
the proximatt cuhure for bladis will u:nd to be represented by white 
norms, including norms regarding illegitimacy, In sutes where a luge 
proportion of the black population Jives in aU-bl.aek or nearly all-black 
communities, the proximate culture will be constituted of bl.ilck nOmlS. 
OperJtion~lIy, RATIO" ~m vary according II,) the density of the black 
population, with efferu presumably stemming both from tht DveuU pro
portion of blacks in the '11tate popul.auon and the degree of concentution 
within urban communities. 

As suggested by the nature of the outliErs in hgure II. this indeed IS the 
ca')('. Figure 12 shows an enmpie, using as the expre~sion of black pop
ulation density the highest proportion of blacks III ..ny city in the state 
(of >0,000 population or more), TIlE illegitimacy dua are for 1988. 

As figure 12 shows, RATIOa has ~ distinctly curvilinear relationship 
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u~ by lime, 1<188, 

with the density measure, Thi~ holds true e\'en at the lower eod of the 
demixy valuC$. as the plot of logged values shows. The bivariille T of 
RAnoS, and density of the black populuion (logged values.) is .an ex· 
traordinarily high +.86. There seems to be rt"aron to conclude, therefore, 
that we om only obser\'e.t strong empirical relatiom:hip berween proportion 
of blacks in a sute and their iIlegitimal."Y tatios but also have a consistent 
expl,malion of why this !>hould be so. In passing. we also have an (,"pla
nation for the odd relationship noted earlier in which the white i!lcgi(~macy 
ratio is negativel}' correlated w,ith the per~el!tage ,of black... in the population. 
It is not that white b<-ha'\'iur changes as the propottion of blacks increases, 
but that black behavior changes. 

To explore this rciationship more s),stCmJ.ticOllly, an index was con
structed using three indicators: percentag,e of blacks in the StalC population. 
the pe«:entage of blacks in the stale's largeSt cit)', and the "'ari:lbl4' repre
sented in figure 12, the highest proportion of biJ.cks in an}' city of 50,000 
popula.uon or gre,ncr. In states where the state's largest city also had the 
highest proportion of blacks of any ('\t)' in the 5t.He, the yalul,''jO for the two 
indioltorS were identin). The logged values for each were added. The 
reliabilitr o~-lhe index, using Cronbach's a, W:H .951 (Cronba.:h 1951), 

The nm qUl!'stion i.s whether this telationship has persisH!"d O\'er tim.., 
and the answer is res, The bivariate correlation between RAnO If and the 
black population ot'nsit}" index acros~ SlaleS has tended t,. get stmnger 
over time, rising from the +.6. range in the mid-1950s to the +,8 range by 
the early 19705, It IS not the .:hange, hOW4'l'er. but Ihe simpl!.' magnitude 
of tht' f.:orrela(ions for the .:ity-based indicaton which is striking, few 
uo:.::onfounded. compl4''' sociAl variables sltt"'''' cmf~lation5 near t .S, when; 
the correlation bet"'t'en tlte demit}' index .and black illegitimacy ratio ha$ 
remained for almost 20 years. 

~'dLuv; Tlw Hili I"" SUh.~ SiS7 

it mit}' he aJdcd tbat the d('n~iIY iudicatoI' is not capturing some mOle 
~:('nl'i,11 va:!l,lhll' tbat ~orrelHes with illegitimacy in aU grutlps. The cor
rt'htiun tt('tw!;'en Ibe white illegitimacy ratio. RATIOw. and the bl;:u::k 
pOl'ul... ion df'f1~i!y index has hovered neou uro since the 19SOs. 

The relationship between black population dens.ity <lnd illegitimacy is 
whuJ;(, Enterf'd wi1h difinent combinations of control variables tlu.t in
.-1mb! PC( npita iu<nme, !Otate population. population of the largest city, 
ntu(";Ulnnal ;Hl.1if1t\lt'nI of the pnpubtion, ~f(:cnl of the population living 
illlll'l\rur,l1 :tre.n, RATK~·, and WElfARE, and rl!'pt';:uing thl!5c an;ilys;tS 
on', lime, tilt"' htKk pnrtlLllit>n ({ensiey indclt consisuntly explained much 
111.)1 \. ! ,f tht' \",11IJnr:<' than any other variable. r'Or many of the oombin:niof1s 
alld jPf 1II:!1l)' <11 the rI'r1i<.:"tions over time, it Wg the only variable thou 
n.''.\o,;h~d $t'lll"Iicai signif;cant:e. furthermore. the indusion of density u an 
expLm,lwry t:triablt, !ypii"<lllr changed the pattern or OOt'fhcienn, oftt'n 
th;un;!tic.lh' Tablt.') shows the results f{)f 1988 when. tWO models for 
c)(pl.Jinillg RATIO" ltt.' employe-d. identical except th.u the second modd 
ndtl~ hbdt populalion density as a predictor. 

ill 1t1L>t1d I. III(' \":!lilM...... rr.u:lling statistical significance are RATIO",,". 
I"~h<'li \',lhH' Il/ \t:tfl' purll,"uinn, and per capiu. pers(Hlal income, nil uf 
whkh had p!l~itiv(' l'(I('!iici(,lltS. WELFARE hn a small. slatisti<::ally jn$ig~ 
lIiJil'allt lIeg.llivr codl'irinlL In modell, ""hen the black population density 
index is added, the R' jumps from .570 to .760. The size of dle state 
pnpH!.ulnn is nv JOI1~t'r signifiealH- RATIO", continues (0 have a stronj.l 
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!I<.,..itin' Id.lliumliip. Amlillc WEU:AI{E CI'c-dlcinll ..hilt .. !I ,'111 II<j~.1.tiH· 
h' l'<I:.II;v<,. s(1tiQic.llly ~i~n;fic-ant :\1 tilt, ,05 len''

l.iuk impnnallt:e ..lulU/d ~ :utadwd hlll;c st;uinit'al»igllilif"ItCc'l,f the 
(\ H){ : foclliell'lIt. TIlt' I t.:1;1c-~~iml ;'ill,tly...i( 11.1" "uly SO Uj,'>l'1 r,ll ;'J!lS, Itrp- . 
lk,u;HIIS fN yt';lrs prtQr IV 1980 bnc fm nwre thai! 3<} C<l)(,1>. In neither 
t:,,~e is the s.1.mple lacr,c t'nough 10 have cuujidencc in rc~n's";nu tesults 
\\'\111 wV('fal indcpcmlcrn \'ariablc$, When tlte analysi.. i'l- rerlJrJwd, Iht' 
rd:tti!.tl~lijp "f WEU;t\RE is signifil'afll in SHme year'l, not in otl,er.~, 'Cltc 
~uh!l" lotlh cq;.arJing \,\IELFARE. wurth bl'3Iill); ill mimI whell ap
plH.Kltiug this is~m' ~'ith othu {l.lIa St't~, is !lUI til<' intltOdlll'li"n ,,111)(: 
bbL·k pupul,nion demit}' vUIJble consislentlr dMl1tt'd tlw si~tI I.f (he 
lebtionship_ With,rullhc Jt'tlsity vari,ablc. WELI;ARE has" nq~Jtin': c-l:lcf
licit'nt tluoughout lhe lim(' SCrlCS tHlder \';niml!> n,Hnhin.ttium 01 iud~Il("I
,It'l11 ";ui;)bl{'\, \,\lith Ill(' density \"ulabk, dK' "{WOk-it'llt fll't WEU'l\I{E is 
J"''>!lin' for alllt'plk;nil)H" Sil~('C 1970 and all but two ..iw.l' IW.o. 

,\ 1111.11 uw "r tilt' n:;adl~ 11l1.lM".. J i~ to iIIu\lraw wbv \iIt\1(' Hf Ihe >.TOSS' 
$t'dlmul ,In;llp~'s ({',It., Ucrnstam i 9Hft} have imlee.f foum) that wdfarc 
p,tpuenls. do h:an~ :tn ('If('ct on black ille~ilim.:lt:y, as well ,1\ iIlustr.:lting 
wll\' (l11l('r~ haw nol found such ;'Ill dfn:!. 

VI. Cunclusi(11i 

'Ille lopi(' ()! wdf;lte :md iIIegilim.acy ill Ih~· Ulliu'd $t"ItCS h,l~ bn:ollle 
;:''' h'I;III;' r.oliticilcd Ibal t';\'en with Ihl' biost of intent!ons It has hecn 
(lilliulh for irl\'e~ligatol$ hI build block b~' block As Ibe revit'w of IltCr,ltlJfe 
imli..;ne.1, it is difficult to point to aor ma;nr ctuSJI js~m:\ (HI whJ\.h ('j;n~ 
!>m~u~ lu!> been fl'.h:lied. The depictJon Ilf some ba\ic trl'wllint's ,HId re
blill~p.hlps- lc!O~S !>Ule, ;Hul OI'U tlmt' .tS I'H'\l'IlICil 

.lrn" ill wili,'11 mote nm\,·ll\u" ou~ilt tn Iw pn~~ib!c in till' 
perhaps will iuggt'st \\';ly~ in which Ih" ~bybpin!{ l!ch.:lIC i.) C'Illat1:1 IIIlghl 
:lllliEI rcill\'cilting ccllltwv('rsies IIiat <Itlgll! tu tlt' n'sl,kllblt' tllI~.ugh dJla. 

'I 'hc J~'h~Il' Ol't'r whether iJ[c~it itn;lCY h,lS bceu jn~'n'Mirlg ,WIl>!,!: MJl:ks, 
\\,j,idl I1;\', It'lld.~d tu c-PIHpan' ;1 ri~;n); illcllililll:tq r,lIi(. wid I .1 f.~II!HC 
!-Ilth r.lEt ;town!; !-Lngl(' W'IllU:U. miSCHH:<,tnH'~ the i~\uc'. JI is lIot jm[ lite 

uti'l whidl il.li II1t:ICOl:>t'J. 'rhc pHJliu(linu (If Lbc-k illtg'liuUlc (hil.llcn 
qllil rnpul~;:i"l1 per rC3C has iIlCJ(·.ased sulmalltially ..il1c{" 1%0, and 
inCH'lHe \\'3S. cHllct:nU>lt{,t! rWliu';lhly In Ihe b ..t lulf of till' 196& 
duo earl)' l'Jl0s, 

'j Jll' ."':to" E,( tile wd/nrc I'>lduge i'i dillin,1t ttl !li1',t,Ul (" r>tn:i~,,'lr, t ...pn i.tlly 
a(l''')~ dili('fI!hI Inf.dillt'S, OIud Ihi~ IclltOlio'> il ht:'IWil1e l'hsudc ill :lualyJ'illg 
Iht' rdatillnship or wdbH' belldll~ w ,'my citang(' in f:uni1r Sltt!l"IUU·. Uut 
tlw ~h;lpC of ,he- ".\ltHIl;tllrcnd line in wdfarc hcndits is r("Hofl,lhlv clt'JL 

• ',here W;lS a \'err luge inClf'a~c ill thc si<:t.' of Ihe p.:Ifbg" from ;Ill' laSt 
11..11/ ..f tilt' IWlO~ through til(' l'.u1r I')/O~, SlIh\('(jm'fH Influi.'n '·IO.lnl.fw 
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\'alm: (){ tllis package during the n:st of the 1970$ but left the siu of the 
SMi:kage wl"lI.;tbm·e the Jevcl, ttl31 obtained until 1966. 

Gill('l\ lilt' IUiUf(.' of tl,e nation:d tt('od lines in iIIegitim~~ and wdlJte 
hClld'tlS ilvCr ttme, the pf3tlSibility of any given model depends crucially 
on iu underlying omumptiollS about flu- lag tim« betwe.t~ Changes in 
fx.udia and changes in bch;avior and ,he' Jag time. betWftri .~nges in 
oOlllin;)1 value :tfld perceived r~ar V3fu~, Th~se assumptions .aie virtually 
IIl'V!'r ~t3tcd. 

A bil'arialc rel.lliomhip CXISts betw«n AFDC payments across state$ 
;11111 whll<' illegitimaq'. II dC\'eloped during the' 19605 and bas mminu('d 
suh~~'·lU(·lIIly. ancnu;nill& somewhat during the 1980s, Whether it is callS::1 
H~mJillS ali Opt'll qu~stion. but th~ e'J:inence of th~ rel:uimisbip is dear. 

An unusually Sirong cross-state rci:uionship extsu between mtasurt~ of 
thc df'n~itr of tile hiack populatiDn within communities in .a state and lhe 
bbck iIIt'gitimaey ratio, The c(Jlttlation between tb~ black iUegitimacy 
latin ;mtJ ;m index or such jndie,Hors has consistcutly bun abovc .8 since 
tlu' e,1f1r I 970s. The tcbtinnsllip is mhUst, peuisting after comroUing for 
a ,",:Hittr or demotnphic and ~ronomk variables aru:i persisting 3cross 
lime, '111<" "xistcnct' or the rtluionship is consistent with a vi~w of iUegi~ 
lim>ll"}" J'I-:t fnnClltm of Ihe "proxim3te culture" and offers promlliing tbco. 
n'ti'-,lllt'H'r;ll1,;e in analyzing iIIegilimacy in bf;u:k communit~_ 
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June 22, 1993 

Prevention issue group 

The Challenge: 

A. How do we design a welfare Dolley that is oro-familv and encourages persooal responsibility for the bearing 
and rearing of children 1 

Many pOlicies in the welfare and work sections of Punlng People First promote parental responsibility 
employment for custodial parents and suppon 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 to deter out·of-wedlock childbearing and the growth of single parent families? What is the 
evidence about the importance of two-pafent families for child health and development? What additional 
policy options or '91'i%",eMts might reduce the growth of single-parent families? 

'" ~ 
B. The Types of Policv Ootion that might be Examined: 

Conditioning Welfare Receipt. ~t-. evels, or the EITC on: 

-Establishment of paternity 
-WiUingness of a minor to live with a parent 
·Whether additional children born on welfare 
-Marital status 

Preventing unintended childbearing. especiafly among unmarried teens 

·Family planning, abortion, and adoption assistance 

."..,Jobs 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. Outside experts? 

Initial Meeting: Early next week. 

Products: One or more background papers on questions listed under A. above. 

6:- One or more policy papers assessing the pros and cons of the must promising specific 
policy options (or new ideas I listed under B. above. 
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The ,Meiol-science t"Videnc( is in: thQugh if 1110)' ben('jillhe adults involved, 


Jilt: dissolution ofinlnct I'«:JO~p(j"(f1I j(Jmilies is harm/ulfo large numbers ofchildrm. AI(jrco'Vet; 

Ihe author (Jrgu('s.fami~y diversity ill theform ofi1Jcr((lsing numbers ofsingle-parmI 


andsteppare"t jamilits does not strengthen tilt? socia/fabric but. 

rather, dr(]m(Jlico/~v 'li!)eoJ:ells ond ulJdermines societ), 


DAN QUAYLE WAS RIGHT 
BY BARBARA DAFOE WHITEHEAD 

IVORCE AND OUT.OF~WEDLOCK CHILDBIRTH ARE TRANSFORMING THE LIVES 

ofAmerican children. In the postwar generation more than 80 percent ofchil
dren grew up in a family with two biological parents who were married 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 hair of ali chil
dren born today will live continuously with their own mother and father 

throughout childhood. Most American children wiil spend sevetal years in a single
mother.family. Some will eventually live in stepparent families. but because stcp
families arc more likely to hrcak up filar. intact (by which 
I mean tw(~·biot(l.gical~parcnt) families. an. increasing 
nllmber of children will experience family breakup two 
or even three times dlitingchitdhood, 

Ac;.:ordinv; to a growing body of liocial·scientific evi
dent'c. children in families dismpted by divorce :Jnd OU\

of-wedlock hirth do worse than children in intact families 
on Sc1lcrol measures of well-being, Children If} single-par. 
COl families afe six times ll!f likely to he J"'OilL They are also 
likely tu $(\Ij' pom JongcL Twcmy-t\\'n petcem ofchildren 
in one-parent families will experience poverty dllring: 
childhood fur seven years or more, as compared with only 
twO percent of children in tW<l-p4,cru familie~, A 1988 sur. 
vey hy the National Center f..lf Heahh Stallslit'S fuund thaI 
children in ~ingle·parent families ate tWO to three times as 
IlkelY:l:j dli!drcn in twn-parent families to blve emOtional 
and behavioral problems, Tbcy tne all.!) more likely tu drop 
OUt of lugh school, to gCt pregnant ns teenagef5. to ubuse 
drut;S, and to be in trouble with the law, (',ompared with 
children in intact familie£, children from disrupted famiw 
lies Me at a much hi~her risk for physical or sexual abuse. 

Contrary to popular helief. m;any children do no\ 
«bounce back" after divorce or rem.aniage, Difficultics 
that ute as!>ocilltcd with family hreakup often persist into 
aduhIH::md, Children who grow up in single-parent or 
stepparent families are less suc<:essful as ttdu!u. partkw 

ul:uly in thc tWO domains of life-love and work-that 
3re most css('ntialw happiness, Needless to say. not all 

(hildren c)(pcricnce such negative effcct~. Howcn:r, 
research shows that many children fwm disrupted fami
lies ha\'1; a harder time achieving imimo(y in a relation
ship, fOfmin~ 3 Mable maHbge, Of even holding a STeady 
joh. 

Despite this gHlwin~ body of evidence, it is nearly im
possihle to discuss changes in family structure without 
pmvoking angr)" pmte~t, M:my people s<:e the discus~ion 
as 00 mme than an attack on struggling single mothers 
and their children: \\'hy blame single mothcrs whcn they 
arc doiog the vcry he,~t they can? After all. the decision to 

end a marriage Of.1 relatiooship is wrenching. and few 
parents are im,fiffen::nl Hl (h( painrul burden [his declSI{ln 
imposes on their children, :\bny take rile perilous step 
w....'ard single parenthood as l) last resort, after their best 
cffort' to hold a maHiage together hase faiJc(L Come
qucntly, it cm secm piHticuLuly cruel and unfeel!n!; to 

remind parcnts of the hardships tbeir children miJ;ht suf
rer as a reslllt of family brc:l.kup_ Q[her p~{Jp1e bdicvc 
that the dramatic changc$ in family :mUClllre, though rc
grenahle, are impos~iblc HI reve-rse. Family break tiP is an 
ine\'itab1c Feature of Amaican life. and anyone whu 
rhlnk~ otherwise is indulging in Mstatgia or trying to turn 
back the dock. Since these new family forms are here {() 
May, lill~ rea5(ming goes, we must ;In::ord n.:~pcct to single 
ptlrcnts, n()t criticize rhem. Typical is the view expressed 
by a Rrooklyn W(Jm:m in a recent lette! to The Nn.n Y()d 
TWU,f: "Ler's SHip moralizing or blaming single parents 
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and unwed mother>, and give them (he respect they have 
earned and the s.uppOrt they deserve," 

Such views are not to be di$missed. indeed, they help 
to explain why family structure IS such an explosive issue 
fot AmeriC"4fiS. The tlcnatc: shou( il is nut >imply aboul 
the social·sciemific evidence, altiwllgh thai is surdy an 
important part of the discussion. It is also Ii debate ovcr 
de<;ply held and ofren confiictin~ values. How do we 
begin to reconcile OUt long-stamJing helief in equality 
and diversity with an impressive rn)dy of e\'ideo('c Chat 
suggCSts thai nQt all ramily S(wctutcS produce equal out
comes for children? How can we squllre tI1lditional no· 
(Ions of public SUppOH for dependent women and chil
dren with II: belief in women's right to pursue autonomy 
and independence in childbearing and chUd·rearing? 
How do wc uph(Ild thc freedom of adult., to pursue indi
vidual happiness in rhcir privare rc!ationships and at the 
saml,': time respond to the needs of .:hi!dren for stability, 
security, and permanence in cheir family lives? Whn do 
we do when the imerests of adulu and childrcn conitict? 
These arc the difficult issues at Make in thc debate ovcr 
family suucrurc. 

In thl,': past these issues have turned out m be tOO diffi
cult and too politicdly risky for debiue.ln \ltc mid-l%Os 
Danic;l Pauick Moynihan, then an aSSi'ltllnl secretary of 
labor. was denounced as a raet,;t fur calling attcntion to 

the relationship between rhe pn:vah:nce of hlack singJc. 
mother families and thc lower :mcloCJ;:onomic standing of 
blllCk ehildrcn. For nearly twenty years the policy and re
search «Immunities backed away fwm the entire i:,!.l.Ic. 
In 1980 {he Carter Administration cunvcncu a historic 
White House Confcrence on Families, dcsigncJ to ~Id
dress the growing pmbtcms of children and f:lmilics in 
Amerku, The fl:sult waS;1 prolonged, publicly sub~idizcd 
quarrel ovcr the definition of "family," No PfC~ident 
since ha~ uicu to hold a na(I!,oa! family I.:nnfcrcrtee. L,l);;C 
year, at:l time when the. rate ofOut-of-we.dlock hirths had 
fC:H:hcu (l histmic high. Vicc Prcsident D.m Quayle was 
ridicuicd fnr cliticiziog ~1u(phy BlOwn. In short, every 
(ime the i;;;;ue of family structure h:l~ been raised, the re· 
sponse h:n been first cornrm'crsy. then retreat, and final· 
ly silencc. 

Yet it is also risky {O ignorc tlte issue of changing: f:.tffii
I!, strUCtufC. In fecen~ years the pmhlcms lis:i;odalCLi with 
family disfuption ha'l.'e gmwn. Overall child well-hcing 
ha\ dcdined, de"pirc a decrease in the numhc( of chil~ 
drcn per f;;mily, an lnne,lst; in (hc educ;,ui(lnal level of 
parents, and hi"wrically hiAh lc\'cls of pu!;lic spt;ndlnl~' 
After dropping in the lW:rOs and IY70s, the pwpordon of 
children in poverty has increased dramaticall)" from 15 
percent in 1970 w 20 percent in 1990, while the percent
age Qf adult Americans in poverty has rc:m,lincd roughly 
COI1.'mIrH, The tcen suieidc rate has morc than tripled. 
Jm'cnilc crime h:ls increased and become nUtre \,ioll.:nt, 
School pcrrormance has cominued <I> decline:, Thefe ale 
on sij!ns (hm these tfcnd~ are ahout to reverse thcmseh'cs. 

If wc fail ttl come HI rerms with the Tel;Hionship be
t'W"ccn family S[WCttu'c and declining: child well-being. 
th>co it \\ ill be increasin~ly difficult tt> improve ehildrcn's 
life pro~pecb, no matter. hnw mllny new programs the 
rederal ~o\'ernmcndunds. Nor will wc be ahle to make 
proWess in bettering school perfmrrHwcc Qr rcdm:iov; 
crime or impf{J\'inl!, [he quality of (hc nation'; futun: work 
forr.:c-al! domcstic pwhkms doscly connccted to family 
bre:lkup. WorsC'. we may contrihutc ttJ che rrohte~ hy 
pUfsuinl-t policies th .. t acuJ:ally IIlcreasc family m,>tahility 
and brC':.;kup. 

From Death to Divorce 

1\
:kO-",:; TI\lE At>:n ACROSS CIlI.Tl!RI':S, I'AMIL'\' DIS. 

Hlptinn has been rcg;.ude4 :as an cvcm that 
.hre3tCm a t:hiltJ\ wdl·bdug and C\'cn ,;ur.·ival. 
This \·ie ....· i:i; TOnted in a fundllmcnt:.l! b!(lIH~ical 

fact: unlike [hc ,000mg of almc.s! any other ~pCclCS, the hu
man child i" born in an abjectly hclpk~~ and immawfc 
SW1C, Years of nunurc :lnd protcction ate needed hefore 
thc child (an achicve physica! indcpcndcn..,c. Simil.arly, it 
takes YC;HS of imcraetion with !II lea~t onc hut idcnlly rWI> 

or fl)flfC aduh~ for a child to dcvc!op into !I socially com pc
tenr :Jdulc. Children raised in virtual isolation fHlm hllm;ll\ 

hdn~s., thllugh physically intact. dispby few rccor,nb.ahly 
human beh:1\'iors. The social arrangcment that h:l\ fHtJ\'l;d 
n~os{ sm:ccssful in ensuring Ihe physical slII'''I\':d and pro
moting the social developmem (If the child is. the family 
IInit of ~hc biological mother and f:uhcr. Consequently, 

http:i:,!.l.Ic
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any event that petmancntly denies 11 child the presence 
and protection of 11 parent jeopardizes the life of the child. 

The classic form of family di~fOption lS the death of a 
pafcnL Throur;hout hi).lOry thi~ OSS been one of the risks 
ofchildhood. Mothers frequently died in childbirth. and it 
was not unusual for both parents to die befme the child 
was grown. As recently as the early decades Qfthis centu~ 
ry children communly suffered the dearh of at Icast nne 
parent. AlmrlS! a quarter of the children born in thiS coun
try in 1900 lus1 one parent by rhe time rhey were fifteen 
years old, Many of these children lived with their wid
owed parent, often in a household with nther close rela~ 
tives. Others grew up in orphan;!ges and foste. homes. 

The mcaning of parental death, a~ it has been trans
mincd o\'er time .. nd faithfully (ecarded itt world litera
tun: and lore. IS unamhiguoU.\ and essentially unchang~ 
iog. It is universally regarded as an untimely and tragic 
evcnt, Deafh pcrma'lendy ,'levers Ihe parent-child bond, 
disrupting foreyer one of the child's curlicst ;md deepest 
human attachmcnt~, It also dcpilye~ a child of (he pres
ence and p,mcction of an 3dul,{ who has a biQlogical stake 
in, as well as an emotional commitment to, the child's 
1urvival ami well-being, In shan, the death of a parent le
the most extrcme and sevcre Joss a child can suffcr. 

Because a child is so vuloerable in a parent's absence, 
there hll~ been a common cultural response to the deluh 
ofa parent::an Ol,II::poutin~ of support from family, friend5, 
and strangets alike. The surviVIng parent and child ate 
unlred In {heil grief as well as their loss, Relatives and 
friends 5-hare in the loss and provide valuabte emotional 

and financial assistance to the bereaved family. Other 
memhers of the community show sympathy for the child, 
and public as1istance ls available fOf those who need it, 
This cultural unJers£allding of parental death has formed 
the basis fOf a tradition of public support to widows and 
their children, I ndeed, as recently as the beginllin/.;'; of thi5
century widows were che only mothers eligible fOf pen
sions in many 5tateS, and wday widDws ""ith children re
ceive more-generous welfare benefits from Survivors InM 
5!U'lnce than do uther single mothers with children who 
depend on Aid to Families With Dependent Children. 

It has taken rho\l~llnds upon tnousand~ of years to re
duce the threat of parental death. Nor umiJ the middle of 
fhe twentieth century did parental de.nh cease to be a 
commonplucc eVent for ehil'l.'lren in the United Suites. By 
then advance~ in medicine had dramatically reduced 
mortality tates for men und women, 

At .he ~amc time. other forms of family disruption
separation. dinJfee, OUt-or·wedlock birth-were held in 
check by powerful religious, social. and lega! sanctions, 
Divorce was widely regarded both as & dC\'lam behavior. 
especially threatening tu mothers and children, and a:\ a 
personal !apse: "Divorce is the public acknowledgmcnt 
of failure," a 11)40s sociology (cXlbook noted. Out~of
wedlock birtn was sflgmatized, and stigmatization is 11 
pov.crful means fif rep;ulating behavior, a5 any smoker or 
o\'cre;ncr wi1l1cstify. Sanctions against nonmarital chi!d~ 
birth discouraged behavior (hat hurr children and exacted 
compensatory bchayior [hat helped them. Shotgun mar
riages and adopti(;rl. two common rc~ponses to nonm:lft

4') 
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tal birth, carried a strong message about the risks of pre
marital se~ and ereared an intact fantily for the child. 

Consequently. children did not have w worry much 
about losing a parent through divof¢! Of never having had 
one bc<:ause of nonmariul birth. After a surge in divorces 
{enowiflg the Second World War. the rate leveled off. 
Only II percent of children born in the 195Qs wuuld, by 
the time they IUrned e;ghteen see their parents separate 
(If divQm:., OUt.-of~wed!(lCk childbirth barely figured as. a 
cause of family disruption. In the 1950s and early 19605, 
~rcent of the nation's births were out of wedlocK.' 
Blacks were fTIQ!e likely chan whiles to &<isr ehtldten ffiit· 
side marriage, but the majority of black children bom in 
the twenty years after the Second World War were born 
to married couples. 'fhe fate offamily disruption reached 
a historic low point during those yeaTS, 

A new standard ()f family security and stability was es
tllblished in postwar America, For the first time in history 
the vaSt majority of the nation's children could expect to 
live with married biological parents throughout child~ 
hood. Children might still suffer other forms of adversity 
--poverty, racial dis<:rimination, tack of educational op
portunity-but only a few would be deprived of the flur~ 
ture and protection of a mothet and a father. No longer 
did children have to be haunted by the cla1!slc (ears vivid· 
Iy dramacized in folklore and fable-th.t their parents 
would die, that they would have to live with a stepparent 
and stcpsiblings, or thaf they would be abandoned. 
These were the years when the nation confidently boafd~ 
ed up orphanages and dosed foundling hospitals, certain 
that such institutions. would never again be needed, In 
movie theaters across the COUntry parents and children 
could watch the drama of parental separa(ion and death 
in the great Disney !.':lassies. secure in the knowledge that 
such nightmare visions as the death of Bambi's mother 
and the wfen~hing separation of Dumbo from his mother 
were only make~belkve. 

[n thl;: l%Os dIe nl((; of family disruption suddenly be· 
gan (0 rise. Afte! inching up over the course of a century, 
(he divorce rate roared. Throughout the 1950s and early 
1960s tbe divorce rate held steady at fewef than ten di
vorces a year per 1,000 married couples. Then, beginning 
in about )%5, thc rate increa~ed sh;uply, peaking at 
rwenty~(hree divorces per 1,000 marriages by 1979. (In 
1974 divorce pa§~ed death as the leading cause of family 
breakup.) The flue has leveled off at about twenry-<'ne 
divorces per 1,000 marriages-the figure for 1991. The 
out-of-wedlock birth I11te also jum~d. It went from five 
percent in 1%0 to 27 percent in 199(t In 1990 dose ~o 57 
percent of birth$ among blaCK mot!le(; were nonmarital, 
and about 11 percent among white mothers. Altogether, 
about one OUt of every four women who had a child in 
1990 was not married. With rates of divorce and nonmar
iul birth so high, famity disruption is at its peak. Never 
before have so many children experienced family break. 
up caused by eVentS other than death, Each year a million .. "... 

THE ATI,r\NTIC MONTH I.)' 

children go tbrough di'IQrce o!.S~n and almost ~ 
many more are bom out...Qf~edloc...!~: 

Halfof atl marriages now end in diVorce. Following di~ 
'loree, many peopJeenier new rc:JatJonsb"ips. Some begin 
living wgether. Nearly balfofall cohabiting couples have 
children in the bl)u5(';hold. Fifteen percent have new chil
dren togedtet. Many cohabiting couples eventually get 
married, However. bod. cohabiting and remarried cou
ples are more likely to break up than couples in first marw 

riages, Even social scientists find it hard to keep pace 
with [he complexity and velocity of such patterns, In the 
revisc:O edition (1992) of his book Mamou, DivtJm, &. 
mamogt, the sociologist Andrew Cheflin ruefully com
mems: "If there were a tmth-in-labeling law for books, 
the title of this edition should be something long and un
wieldy like Cohobilation, Morriagt, Dit;Qf't(, Mft" Coh(/!Ji:l1~ 
liftn, Dnd Prolmbly &marriagf," 

Under such conditio-ns glowing up can be a turbulent 
expc:rience. In many single-parent families children must 
come to terms with the parent's love life and romantic 
partners. Some children live with cohabiting couples. ei~ 
ther their own unmarried parents or a bioJogkal parent 
and a live~in partner. Some children born to cohabiting 
parents sec their parents br~k up. Others see their par~ 
ellts marry, but 56 percent of them (as compated with 31 
percent of the children born to married parems) latcr see 
their parents' marriages fall apart. All tOld, about rhree 
quam::n of children born to cohabiting couples will live in 
11 single-patent home ar leust briefly. One of every four 
children growing up in the 1990s wilt eventually enter a 
stepfamily, According to one survey, nearly half of all 
children in stepparent families will see their pafents di
vorce again by (he time they reach their Illte reens. Since 
00 percent of divorced fathers remaH)', things get even 
more complicated when the romantic or marital history of 
the noncustodial patent, usually [he father, is taken into 
account. COllsequcmly, 1U it affects a significant number 
of children, fumily disruption is best understood not a:> a 
single event but as a string o-f disruptive: events: separa
tion, divon;(:, life in a single.parent family. life with a par
em and Jiv.-:.jn lover. the remarriage o( one or hmh par
ents. life in one stepparent family combined with visits to 
another stepparent family; the breakup of ooe or both 
stepparent families. And so on. This is one reason why 
public schools have a hard time: knowing whom to call in 
an emergency. 

Given its dramatic impact on children's lives, one 
;night reasonably expect that rhis historic level of family 
dtsrupti()O would be viewed with alarm. even regarded as 
a naliona! crisis. Yet this hlU nOt been the casco In recent 
years some people have argued that the!>e trends pose a 
serious thrc:a( to children and to the nation as a whole, 
bue they are dismissed as declinim:, pessimists, or nostal
gists, unwilling or unable to accept the new facts of lifc. 
The dominant view is thtu the changes in family StfUC

lUre are, on balance. positive, 
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A Shift in the Social Metric The Vicw From Hollywood 

T

ilER!:: ARE Sf.\,E1VI.L kl':",<;ONS WHY TillS IS so. 

hut the fundamemal rcawn is that 3t some 
point in the 1970$ Americans changed their 
minds .about the meaning of these disruptive 

behaviors, What had once been regarded as hosrile to 

children's best interests was now considered essential to 

adults' happiness. In the 1950$ most Americans believed 
that parents, should Sfa)" in an unhappy maniage for the 
sake of the children, The assumption was that a divorce 
would damage the children, and the prospect of such 
damage gave div{lfCe iu meaning. By the mid·1970s a 
majority of Amelicans. rejected that view. Popular advice 
literature reflectcd the shift. A book on divorce published 
in the mid-1940s tersely asserted: "Children are entitled 
to the affe;;ticn .lOd oJS(xia!iofl of two parents, not one," 
Thitty years later another po-pular divorce book pro~ 
claimed just the opposite: "A t\m-parent home is not the 
only emotional structure within which a child can be hap
py and healthy, , ,. The parents who take care of them
selves will be: best able to take care of their children,'" At 
abour the sam;; time, the long-standing taboo against Out

of-wedlodt childbirth also collapsed. By the mid-19iOs 
three fourths of Am;;,icans said lhal II was not morally 
wrong fOT ;] wvm:m to have a child outside mnrriage. 

Once the social metric shifts fTOm child wellwbeing to 
adult w;;lI-being, it is hard to see divorce and nonmarital 
binh in anyd,ing bur a positive light. However distressing 
and difficult they may be, both of lhese hehaviors can 
hnld out the promise of grearer adult choice, fr;;ednm, 
and happiness. For unhappy )pouses, divorce offers a way 
to eM.'ape Ii tloubJeJ or even abUSive rd:uionship and 
make a fresh stare. For single patents, remarriage ill- a sec
ond try at marital happiness as weI! a~ a chance for relief 
from {he stress,l(mcliness, and economic hardship of rais
ing a child alone, for :rome unmarried women, nonmari· 
tal birth is 3 way ro be.. t the biological dock. :n'oid marry
ing the wrong man, and e);periene(~ the pleasures of 
motherhmxt M()(c(lvcr, dh'orce and om-or-wcdlock birth 
involve .a measure of aJ.;cney and choice; (hey {Ife man
and wom:m·made eVCrHs. To be sure, not cvel)"onc exer
cises dmicc in divorcc or l1onm\lrital birth. Men leave 
wives for y()Ungel wumen, teenage gifl5 !',Ct pregnant a<> 
cidentilily-) et even these unhappy events rcAeet the 
expansion of the hOllmlarie$ of freedom and cholee, 

This culturnt Sllift helps explain ~'hat otherwise would 
be incxpltcabk: the failure {O see (he rise in family disrup
tion as a severe and !{(Jubling national problem. It 
explains why (hefe IS virtually no wlde.ipread public 5emi~ 
ment for .cstigmalizing either of these cl3ssically disruptive 
behaviors and no sense-no public 1.:·onsensuS-lhat they 
can o-rsilould be avoided in the future. On [he amtrary, the 
prevailing opinion is that we should accept the changes in 
family structure: af> inevitable and de\'lse new forms of puh
lie and private support for single-parent families. 

5Z 
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effects of divorce and nonmarital chl1d~ 
birth, this opinion is a fixture of American 
popular culture today, Madif>on Avenue 

and Hollywood did not invent these behaviors, a~ their 
highly paid pubHdsls ate quick to- point out, but they 
have played an influential role in ddcnding and even 
t:debl1lting divorce and unwcd motherhood. M-ore pre~ 
cisdy, they have taken the raw material of demography 
and fashioned it into a powerful fantasy of individual re
oe.....al and rehirth, Consider. for example, {he teas.er for 
ProplL magazine's cover story on J03.n Lunden's divorce: 
"After the painful end of her 13~year marriage, the COM 
Afrm/rlfK Am~rica cohost is disco....ering:.l new liCe as a sinw 
gle mother-and as. her own woman." P~ople does not 
dwell on the anguish Lunden and her children might 
h;Jve experienced over the breakup of their family, or the 
difficulries of single motherhood, ;;ven for celebrity 
mother,.,., [nslead. it celebr.ates Joan Lunden's steps tn

ward independence and a bener life, PMp/f', characteris
tically, focuses on her shopping: in {he first weeks after 
her breakup Lunden leased "a brand-new six-bedroom, 
8,000 square foot" house and then wem to Blooming
dale's, where she scooped up sheets, pillows. II toaster. 
dishes. seven televislom, and roomfuls of fun furniture 
th3.t was "totally unlike the serious !tJldltional pieces she 
was gIVing up," 

This is not just thc vlcw taken in supermarket mnga
7.1nes. Evcn the conservative bastion of the greeting-card 
industry, Hallmark. offers a line of cards commemmluing 
divofce as liberation. "Think of your fOfmer marriage a' a. 
retord album," says one Contemporary card, "It was full 
of music-both happy and sad. But what's important nnw 
is ... YOU! the recently released flOT, N ..:w, SINm.E! 

You're going to be at [he TOI'QFTm: CIIARTS!" Anorhcr 
card reads: "Getting diwJfced can be very healthyl Watch 
how it imtHOVes your circulation! Best urtuck! .. , " lJall
mark's hip Shoebox Greetings division depict~ two fe~ 
male praying mamlse-<" Manris One: "It's (ough being a sin· 
glc parenc" Mantis Two: "Yeah.,. Mayne we :"Ihouldn'[ 
have eat-en UUf hmbands," 

Divorce is a tired ct)O\'cntiun in Hullywuod, but unwed 
p:lfemhoml is vcry much in fashiun: in the pasl ye:tr ur so 
bahies were born to Wau..:n Beatt)' and Annette Bening. 
Jack Nicholson and Rern."("ca Broussard, and Eddie Mur
phy and Nicole Mitchell. V'U1itj' {<"'ni,. cclebn;ued Jack 
Nicbolson's fathcrhood with a rovcr story (April, 19'J2) 
called ~Happy Jack." \Vhat made J:.tck happy, it turned 
PUt, wt\s na-fanlt falhcrhood, He and Broussard. the twcn~ 
ry-nine-ycar-old mother of his children, lived in scpara~e 
houses, Nicholson said, "h's an «nustla! J.fungemcnt, Iwt 
the LaSt twcnty~five year~ or so have shown me thaI I'm 
nor good at coh ..bit3tion... , I see Rebecca liS much as any 
ather person who is cohahiting. Anti sll, prefers it. I Ihink 
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most peuple would in a more honest and truthful world," visions of child abuse, including one mixed~media piece 
As fOf more·permanem -commitments, the man who is not witb knives poking through a little girl's $kin., The piece 
good at rohabitation said: "j don't discuss marriage much . is titlcd FotMrKff(Jft)S Brsl. 

with Rebecca. Those discussions are (he very thing I'm No one would ebim that (WU-parent (amilies arc free 
trying to avoid. I'm after this immediate real thing. 'That's from conflict, violence, or abusc. Howcver, tIle ilttcmpt 
aliI believe in," (Perhaps Nicholson should have had the (0 discredit the two·parent family can be understood as 
discussion. Not I~mg after the: story appeared, Broussard pan of what Daniel Patrick Moynihan h;IS dcscribed as.(l 
broke off the relationship.} larger effun to accommodate higher Icn;h, uf webl de

As this $lory shows, lJnwe:d parenthood is thQughtof not viancc. "Thc amount ofdcviam bchaviIJ! in American so
only as a way tQ find happinc'ls but alsc; ll~ a way to exhib ciety has increased beYOIUftbe levels (he oommunity can 
it such virtues a .. hanesr,' and courage. A similar argument 'afford tQ recognize,'" Moynih3n argues. One response 
was offered in defense o( Murphy Brown's unwed moth has been to normalize what was fince considcrt':4 deviant 
erhoOO. "'hny of Murphy's fans were quick to point out behavior, sueb as out-of-wedlock birrh. An accompaoying 
thaf Murphy suffered over her decision to bear a child out re.;,p(ln~e has been to detect dcviance in what once :;tood 
of wedlock. Faced with an accidcntal pregnancy and a as a social norm, such as the marrled-couple (amily. To
faithless iover, she agonized over hcr plight and, aftcr gether these respono;es reduce [he adml)wledged levels 
much mental anguish, bravely decided to go ahead. In o( deviance by eroding earlier disfinctions between rhe 
short. having 11 baby witholl( a husband reprcscnted a normal and du; deviant. 
higher Icvd of materna! devotion and 5anificc than having Several recent studies describe family life in its post
a baby with a husband. Murphy was not jUst exercising :war heyday as the seedbed of alcoholism and abuse. Ac~ 
her right.~ as a woman; ~he 
was cxhibiting true moral 
heroism, ,~J h I 'I h'ldiT·, esearc s 10WS' t 1Jt many c 1 renOn the night Murphy j .;\ " 
Brown becamc an unwed 
mother, 34 million Ameri ii I): from disrupted families have a hard-
cans tuned in, and CBS 
posted a 35 percent share of ! ,J \' er time achieving intimacy in a rela
thc audience. The $hQW did 
not stir sip;otficant protest at U},~,tionship, formih g a stable marriage, the grass roots and lost n.me 
of its advertisers. The ac
tress Candice Hergen sub· or even holding a steady job r::: 
sequently appe:tHed on I 
the em-'cr or nc:uly every 
women's and news m3ga~ 
zine in the country and received an honorary .!cgtec ae [he t:ording to Stephanic Count'!., the author of the book TIt, 
UniversifY of Pe:nnsylvllnia as well a~ .an gmmyaward. Way W, N(tI(r Wl'fY: /lnuri((Jfl Fnmiliu ono tAt NOJtolgi(l 
The: show's creator, Dkm<: En~lish. popped up in Hanes Trap, family life ror married mothers in the 1950s: consist
stocking ads. Judged by convcmiun;tl !n(:1l5ures of apw ed of "hooze. bowling, bridge, and boredom." Coontz 
proval, Mu.phy Brown's motherhood was a hit at the box writes; "Few 'Would have guessed that radian! Marilyn 
office. Van DcrbUf, crowned Mis:. America in 1958, had been 

Increasingly, the media depicts the married two-parcnt sexually violatcd by her wC;lhhy, respectahle (a(her rrom 
family as a source of p.:nhology. According to a spate of tbe time she was five until she was eighteen, when she 
celebrity memojr~ ;tntl interviews, Ihe maUled-parent moved away to cullege." Even the budget-stretching 
family h,uhors terriblc .secre!s (>( abuse, vloicnce. and in casserole comes under :lt~rtck as a sign or culinary dys
cest, A bumper slicker! saw in Amherst. Massat:husctts, function. According to nne food v. riter, (his hQmcly staple 
read UNSPQKF.N T!{."D[TJO~AL FAt..1fL), VALUES, A1Hl$I~, of POSfW:.lf f.lmily life hrings back images of "the good 
ALCOHOLISM, INCEST. The pop therapist John Bradshaw mother (If the 50's, .. locked in Ozzie and Ilarrict IlInd, 
explajn~ away this generatlnn ':; pJ{)hlcms with thc dic1Um unable to move past the caf'\\'as (If a C'.orning Ware dish, 
tbat % percent of families arc dys(unclillt'wl, made that the: palettc Or:l can of Campbell's soup, tbe mushy do
way by the addicted ,>ocieey we ~i~'c in. David Lynch cre miniun of which 5bc was quecn. n 

ates a new aesthctit; of creepiness by juxtaposing scenes Ncvenheless, th~ popular portrait of family Life dlleS 

of H>lditlonal {3mily life with images of seduction and nm simply reflect the views of a culcuml elite, ~ some 
perversion, A Buswn-area muscum put~: (m an exhibit have argued. There is strong sup1'on ,It the grass mms ror 
ealled "Goodbye to Apple PIC," feawring severol -:l.rtists' much o( thb "lew of (amily chan~c:. Survey af(Cf survey 
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~hows that Amcrlcans arc less inclined thnn they were il 
generation ago to valuc scxual fidelity, lifelong marriage, 
and parenthood as worthwhile person.al goals. Mother
hood no l<loge,r delinc$ lldult womanno(ld, as cveryune 
knows; equally important is the fact that fatherhood hns 
declined a$ tI norm for men. In 1976 Jess than half lIS 
many fathers as in 1957 £,;lid that f'rovidjn~ for children 
was i life goal. The proportion of working men who 
found marriage and childu;n burdensome and rcstficclve 
more than doubled in th<: slime period. Fcwer than half of 
all aduh Americans today regard the idea of s3crifl(:e for 
others lIS a positive: moral virtuc. 

Dinosaurs Divorce 

I
T IS TKOE TH"T MAN\" ,·.nuLT:> A~::"I~:l'rT FROM or. 

vorce or remarriage. According tQ one study, nearly 
80 percent of divorced women and SO percent I)f dl" 
vNeed men say they are better off Out of the mar" 

riage. Half of divorced adults in (he same study report 
greater happiness. A competent self¥help hook t..'alled Di· 
t-!/)rrl alid /VN RegiltftitJgs notes rhe advantages of single 
parenthood: single parents can "develop thcir OWn inter· 
estS:, fulfill [heir own needs, choose lheir own friends and 
engage in liocial activities ofthdr chulce. Muncy, even if 
limiu~d. can be spen! as they $(;'e ik" Apparently. some 
women appreciate the opportunity to have children OUI 

of wedlock. "The {cal world. however, docs not always 
allow women who are dedicated to their careers to devote 
the ~i[f!r;-llnd energy It takes w find-cr oc found by~the 
perfect husllil-nd and father waona-b<!,'" one woman said 
in a Icucr to 1M iI"nsninglon Post" A morher and chiroprac· 
lOf from Avon. Connecticut, explained her unwed matcr~ 
nity to an intervlewcr this W:.ly: "It is M:lfish, hilt this was 
something I nC":edtd to do for me." 

There is very liule in contemporary popular culture to 

contradict rhhi optimistic vicw. But in -a few small places 
another perspective may bc found, Scveral raeks down 
from ils divoree Cltrds. Hallm(lrk OffCI5 a line of cards foc 
childrcn-To Kids With Love. These cards come six to a 
pack. Each card in the pack has a slightly different mes
sagc. According to the package. the "thinking of you" 
me.~sagcs will let a special kId "know how much you 
care. 

p 

Though Hallmark docSn't quite say Ml, it's clear 
(hese. canis arc aimed at divorced parems. "I'm snrry I'm 
not always there when you need me but I hope you know 
I'm always jllS{ 11 phone eal! away," AnU(f;er card reads: 
"Even though yOU! dad and I don't live together nny
morc, I know he'n still a vel)' :.pccial parr ufyom life. And 
as much 3S ! miss )'011 when you're not with me, J'm s£il1 
happ)' that you two can spend time together." 

Hallmark '!' m-esuge:. are grounded in a su~tantjal body 
of 'well· funded market rcsean::n. Therefore i( is worth te~ 
flecting on the: divergence in ;-.cntimeflt berwecn the di. 
vorce cards fot adults and the divorce cards for kids. For 
gruwn"ups, divorce heralds new beginnings (A HOT NEW 
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S(NGLE), For children, divorce bring'l separarion and loss 
eTm sorry I'm not always there when you need me"}. 

An even more telling glimps<: imo the meaning of fam
ily disruption can be found in the growlngehildrea's (iter
ature on family dissolution. Take, for example, the popu~ 
lar chl1rJrc:n's book J)ittOSOUlS Diwra: A Guid, jorCluJaging 
Familirs (1986), by Laurene Krasny Brown and Marc 
Brown. This is a picture book, written for vcrT young <:hil
dren. The book begins with a short glossary of "divorce 
words" and encourages children (O "see if you can find 
them" in the story. The words include "family counselor," 
"separation agreement." "alimony," and "child custody." 
The book is illustrated with canoonish drawings of green 
dinosaur parents who fight, drink too much, and bre(lk, up. 
Olle panel shows the father dinosaur, suitcase in hand, 
getting inw a y(:U(lW car. 

The dinosaur children an:: offered simple, straightfor. 
ward advke on what ro do about the divilrcc, On <us/cd) 

dl"flsiunJ: "Wheo parents can't agrec, taw'yers and judges 
decide. Try to be honest if they ask you quesliulls; it will 
help them make better decisions," On sri/iN!. Ihr "ous,,: "If 
you move. yuu may have to say good-bye to friend\ and 
familiar places. But soon YUllr new home will feel like the 
place ynu re ..l1y bet(lng." On fhr mmomic import ofdiwm: 
"LI"I-'tng with one patenc almost always means there will 
be less money. Be prepared to give up some things."" On 
nolidfIJ's: ~ Divorce may mean twice as much L'ek:bmting at 
holiday time!>, but Y(lU may feel pulled apart,'" 011 parUlIs' 

It(''G7' /OW/"S,' "You may somctimes feel jealous :and want 
ymH parent to y()ur~elf. Be polite Hi your parcnt~' new 
friends., even if yOU don't like them at first." On porrnlS' 
f7I11nmoge: "Not everyone lo\'cs his or her Sfepparents, 
but showinp; them respect is impurtant," 

The5e t:lIrds and books point to;tn uncomfortable and 
generally unacknowledged fact: wh:lt con(ribu£es to a 
parent's happiness may detract from a child\ hapfliness. 
All tOO often rhe adult qucst for freedum, independenee. 
and ch!)it;c in family relationships c!)nttiets with a child's 
developmental needs for stability, cons[an{:y, harmuny, 
and pcrmanence in family life. In short, family disHiption 
creates a deep division between p:.lrenu' interests and the 
interests of children, 

One of the wom consequences of these divided intcr~ 
CIa;; is a withdrawal of parental invcstment in childrcn's 
we1l~bcing. As the Stanford econnmist Victor Fuchs has 
pointed out, the main source of ·melal investment in chil· 
dren is pri"a!e. The investment comes from thc childrcn's 
parents. BUI parents in disrupted familics have less time. 
attention. and money to devore to their children. The sin~ 
gle most important source of disinvestme:nt has been the 
widesprclld withdr:Jwal of financial support and involve_ 
ment by fathers. Matemal invesnneot. £00. has declined. as 
women uy to raise families on .heir -own and work outside 
the home. Moreover, huth mothers :Jnd fathers commonly 
respond til family breakup by i:westing more hell\'ily in 
themselves and in their own personal :lnd romantic liVeS. 
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Sometimes the tables are completely tumed. Children 
are called upon to irwes.t in the emotional well-being of 
their parents, Indeed, this seems to be the Llrger message 
of many of the children's book:> on divorce and remar. 
riage. Di"osQlln Diveru asks children to be sympathetic. 
under5landing, rcspectrul, and polite to confused, unhap. 
Py parents. The sacrifice comes from the children: "Be 
prepared to give up some things." In the: world of divorc
ing dinosaurs, the children rather than the grown-ups are 
doc exemplars of patience, restraint, and good sense. 

Three Seventies Assumptions 

A

I'!' FIR~l' TOOK StlAI'f<: IN Tlif: I<nos. Tl-lli OI'TI


mistic view of family change rested on three 
bold new assumptions. At that time. because 
the emergenee ofrhe changes in family life was 

so reccnt, there was little hard evidence to confirm or dis~ 
pute these assumptions. But this W:l$ an c:xpansive mo
mem in American life. 

The first assumption was an economic one; that it 

WQm3n could now afford [0 be a mother withom alro ocw 

ing a wifc. There were :lInple ground, for believing this. 
Women's workwfmce paniciparion had been gradually in~ 
creasing in the pMtW3r period, and by the beginning of 
the 1970s women were a strong pre~cnce in die wmk
place. What"s more, even though there was still a subst.:lf)~ 
tial wage gap be~ween men and women. women had 
madc considerable progress in a relatively short time w
\\-ard bencr-payingjob. and greater employmcnt oppon:u· 
nities, More women than ever ocfore could aspire to seri
om careers as business eMxutlvCS. doctors, lawyer!>, airline 
pilots, and politicians. This circumstance, comhined with 
the increu\ed availability ofchild carc, mean! that women 
muld lake on the. responsibilities of a breadwinner, pe(~ 
haps even a rotc breadwinnef. This was panicu!arly true 
for middk..duss women. According to it highly regarded 
1971 study by the Carnegie Councilnn Children. "The 
I!:reater a\'allability of jobs for women mcam that more 
middlc·cktss childlen today survive their parents' divorce 
without a catastrophic plunge imo poverty." 

Fem[nist~, who had lung argued that the path to great
er equality for w.}mcn lay in the world of work outside 
the home, endm~ed {his assumption. In fact, fm many, 
economic independence wus. ;1 stepping-SlOne toward 
freedom from both men and marriage. As women began 
to earn their own money, {hey were less dependcnt on 
men or marriage. and marriage diminished in importance. 
In Gloria Steincm's ffl1;morah1c words, ~A woman with
Oll( a man is hke" fish witholtt a bkyde." 

This assumption also gained momentum as the mean
ing of work changed for women. tncn::asingly. work had 
an expres"i,'c as \~'eU as an economic dimension; being a 
working mother nm only gave )'OU an income but alsn 

scenario was dtiven by II cultural imperative, \Vomen 
would ilchie\'e financial independence became, cultura'!
lyas wen as economically, it was [he right thing ro do, 

The second l:l!>sumption was that family disruption 
would not cause lasting harm to children and coold a,w.. 
ally enrich their li,'es. CrNJt1w DirJ(ut:t: A Nn." Opportunity 
Jor Ptr.rotlQ! Growtb, a popular book of the :>evenries, 
spoke confidently to this poitH: "Children can survive any 
family crisis wid,out permanent damugc-:and grow as 
human being:-; in the process.. ,." Moreover, singlc-par~ 
em and stepp:lten[ families created a more extensive kin
ship network than the nuclear family. This network 
woulu envelop children in a web of warm and supportive 
relationships. "Belonging to a stepbmily means there arc 
more people in yOU! life," a children's buok published in 
1982 notes, "MQfl; sistcrs and brothers. including the s~ep 
ones. More people: )'ou think ofas gtandparentli and aunts 
and undes. Mme cousins, More neighbors and friends. 
".. Getting to know and like so mao)' people (and having 
d;<;m like you) is one of the ocst pans of what being in a 
lltepfamily ... is all about,'" 

Thc thifd assumption was that the new divcrsity in 
family structure would make Ame(ica a benet place. Just 
as thc ;;;uinn has ~cn strengthened by the diversity of its 
elhnic and racial groups, so it \\'ould be Strengthened by 
diverse family forms. The emcrf>:ence of these brave new 
families was. but the latest chapter in the Sll.g:t of Ameri
can pluralism. 

Another version of the divef.l.lty argument stated til:H 

the real pmblem \\'35 nm family I.hsruption itself hur Ihc 
stigma slill attachcd w the~ emergent family forms. This 
lingering stigma plac.;:d children at psydw1(JgkaJ ri;;k. 
making them feel ashamed \If differen(~ as the rank" of 
sjngle~p'HcnI and stcpparcnt fami!ic~ grew, children 
w{)uld feci normal and good about themselves. 

These assumptions continue (() be appealing, becam.c 
~l:ic)' accord with strongly heltl Amencan beliefs in socbl 
progress. American5 sce progre_.... in the exp~nsion of in
dividual opportunities fnr ch(}icc, freedom, and self-ex
pression, More()vcr, Amel;cans idefltify pw).:rcss with 
growing tolerance ofdiversity. Over the past half century, 
the poll51cJ Daniel YsnKelovich wtlre:s, the: Uniled Stiltes 
has sCe;ldily wown mote open-minded and acccptin~ -of 
groups [har WCIC previoHsly perccin:cl as alien, unuII:!>!' 
WQrthy, or unsuitable for public Icad<:r..hip ur soda! es
teem. One such g.roup is th.:: burgeoning number of sin
glewparem and ~~eppllrem famllies. 

The Education of Sura McLanahan 

I
I'; 1981 SAtli\ MCL.A;NAHAK. !'lOW II SOC10l.OGlWr AT 

PrincetOn University's Woodrow Wilsnn Seh!>!)]. 
read a thfce-p:trt ser~e:~ hy Kcn !\\ilctttl in TAr Nt":;.~ 
Yorhr. Later published as a book titled 1'hr [Jutlfr·

Ii made YOIl mote interesting and fulfilled th;lfi a stay~at closs. the series< presented a vivid portrait ()f the drug ad
> nome mothcL C,.mscquemly. the optimistic economic dicts. welfare mothers, and 5chnol dropnuts whn tooK pal r 

., .,, 
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National Survey onin an education-and· 
Children, conducted by uaining program in 
the psychotogist NichoNew York City. Many 
las 2m. had set out inwere: the children of 
1976 to track a largesingle mOl hers, and it 
sample ofchildren aged was Auletta's dear im
seven to eleven, 11 alwplication [hat single
interviewed [he chilmother families were 
dren's purentS andcontributing to the 
teachers. It surveyed itsgrowth or Ill) under· 
subjects again in 19tHclass, McLanahan was 
and 1987, By [he timetaken IIb.ack by this 
of its third (ound of innotion...It struck me 
terviews the eleven~as strange [hu he 
year~olds of 1976 were would be viewing sin~ 
the twenty-two-year·g[e mothers at that lev
olds of 1987, The Cali·el ofpachowgy." 
fomia Children af Di·"I'd gone to graduate 
vorce Study, diro:;:<:tedschool in the days when 
by Judith Wallerstein, a the politically rom::ct ar
clinical psychologist,gument was that singte~ 
had also been going onparent families were 
for a decade. E. Mavis just another Illtcmath'e 

family form, and it was Hetherington, of the 
University of Virginia,fine," McLanahan ex· 

plains, as she recalls [he was conducting a simi· 
lar study of childrenMate of social-scientific 
from both intact and dithinking in the 1970$. 
vorced filmiJies, For thcSeveral empirical stud
first time j( \\-'as possiies [hal Were lhcn OJ!

ble to test the optlmis.reor supported an op
timistic view of fami· tic view against .a large 

and longitudinal bodyly change. (They used 
tiny samples, however, of evidence, 
and did mlf track [he It was to thiS body of 

evidence that Sara Mcwell-being uf children 
over lime.) Lanahan turned, When 

she did, she fOllnd iirde One, All Our Kin, 
to SlJPPOfl the opdmi$~by Carol Stack, was 

reqUired reading fQf ric view of single moth
crhood. On Inc cnn~thousands of universi~ 

(y students. It Mid [hat Hary. When she pub. 
>ingle mother> h\td 
strcngths that had gone Ilndetected and unappreciated 
by earlier rcscafchers. The single-tnmher family, it sug
gested, is -an economically resourceful and soc:ia!ly em
bedded In>titmion.ln the laIC 1970s McLanahan WfOtc a 
similar study that looked at a small sample of white single 
mothers and how they coped. "So I was very much of that 
tradition." 

liy [he early 1980s, however, nearly (W(} decades had 
passed since the changes in family life had begun. During 
the imer'\'cn1ng years a (lll1er bc:Kiy of empiriC:lo! research 
had emcq.,>cd: studies (hat u1>Cd large:: sample;, ()( followed 
families through timc, or did both, Moreover. <;evenll ofthe 
studies offered a child's--eye view of family dismprion. The 

APRIL I4'lJ 

lished her findings with 
Irwin Garfinkel in a 1986 book, Sill.g/~ Aft;lilm (1lfd Their 
C/Ji/drm, her ponrait of single motherhood proved to be 
as troubling in iIS own way as Auletta's. 

One of the leading assumptions of the time was that sJn
glt; motherhood wa~ economically viable. Even jf single 
mothers did face economic trials. they wouldn't faCe 
thcm for long, it was argued, bccautt they wf}Uldn't re
main single for long: single motherhood would be:l brief 
pha>e -of three 10 five years,. followed by marriage. Single 
m(lthcfS would be economically resilient: if they c>:peri
enccd se;ttr..CKS, they would re{;i)Vcr quickly. It was a!so 
said rhat single mothcfs would be supponcd by informal 
nctw{)rns of farnily, fri<;nds., neighbors, and other single 
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mothers. As Md..anahgn shows in her study, (he ev,v 
dcncc demolishes all these claims. 

For the vast majority of single mothers. the economic 
spectrum turns om 00 be narrow, !\Ioning bety,'een pte
carious and desperate. Half the single morhers in the 
United States live belowth"ee;"eny lim:. (Cur";eotly, 
one out of (cn maUled couples with dtiwp::n is eoo1.) 
r\~(hets live on the edge of poverty, Even sing e 
mothers who are far from poor an:: likdy to experienec 
persistent economic insecurity. Divorce almost always 
brings a decline in the standard of Jiving for the mother 
and children. 

Moreover, the poverty experienced by single mothers 
is no more brief than it is mild. A significant ",umber of all 
singll:: mothers never marry or remarry. Those who do, do 
so only after spending roughly six years, on average, as 
single p3reniS. For black mother> (he duration is much 
longer. Only 33 pC1'ttnt of African-American mothers had 
remarrkd within [en years of -s<:paration. Consequently, 
sins;le motherhood is hardly a fleeting event for the math
er, and it is hkely to occupy a third of the child's child
hood. Even the notion that single mothers arc knit to
gether in economically supportive networks is not borne 
OU{ by the evidence. On the conUtu)'. single parenthoodI' 
forces many women to be on the move, in search of 

I 	 cheaper hou<;.ing and bener jobs. This need·driven rest~ 
less mobility makes it more diffi<.!u!t for them to sustain 
supportive ties to family and frie.1ds, let alone other sin
gle mothers. 

Single-mother families are vulnerable not just to pover
ty hut to.a p:mkulady debilitating form (If P(/Vcrty: wel
fare dependency. The dependency takes twO fotms: 
First, single lUmners, particularly unwed mothers, Stay on 
welfare lonl~ef than othcr wdf:lre reeipienu. Of thn~c 
nevef-m:u;rit:4-t»mheJl:_who rea:i!:e welfare benefits, ai
;;;;~ percent remain nn the ro.!.~s for ten year:; or

-JQng':!':;. SecQnd, welfare dq>endency tends to be passcu
on from one generation (0 the: ncxt. McLanahan 'wys, 
"EVidence on imergcnerational p<w(:rrj' indicates that, 
indeed, off$pring fmm hinglc-mmhcrj families arc far 
more likely ({) be poor and (0 fOlln mother-only famities 
than arc offspring who live with two parents most of their 
pre~aduh life," Nor is [he intergencrational impact of sin
gle mothCrhMd limited to Afric:an·Americans, as many 
people seem m believe. Among while familic.~, daughters 
of single parents arc 53 percent mure likely {{J marry as 
teenagers, til percent fIl()fC likely to have children as 
teenagers, j(~rcent more likely to have a premarital 
birth, and 92 pe~JJ[eJlkcII.' w dis~Qly~thcir own 
'3laJIiages. All these imergener:l.;i;;;;;r~nseqo;n<:es of 
single motherhood incrcllse the likelihood ofchronic wd· 
f(He dependency. 

McLanahan cites fhree reasnns why single-mother 
families :ue so \'ulnerable economically. Fur une thing. 
rheir eamin~s afC low. Second, unless the mothers are 
widowed, they don't receiVe public ~ubl>idies large 
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enough to lift [hem out (if poverry. And finally, they do 
not get much support from fumily members--especiillly 
the fathers of their children. In 19S2liingle white mothers 
received an average of $1.246 in alimony and child sup~ 
POrt, black mothers an average of $322. Such payments 
accounted for about 10 percent of the incume of 5ingle 
white mothers and for about 3.5 percent of the income of 
single bl;u;k mothers, These amOunts were dramatically 
limaller than the income of the father in a two-parcnt 
family and also smaller (han the income from a second 
earner in jl tw<>-pare:nt family. RQughly 60 percent of sin
gle white mothers and 80 percent of single black mothers 
rece:ived no support at all. 

Until the mid-J980s, when stricter standards were put 
in place, child~supp()rt awards were only about half to 
£\\'o-thirds wf\<lt the cutrent guidelines require. Acrnrn
ingly, there is often a big differcnce in the living mm~ 
dards of dh'ofced fathers and of divorced mothers with 
children. Afrer divorce the average annual income of 
mothers and children is $13,500 for whites and $9,000 for 
nonwhit<:s, 3~ cornp.ared with $25,00{) for white nomesi
dent fathers and $13,600 for nonwhite nonresident fa~ 
[hers. Moreover, since child·support awards account fQr" 
smaller ponion of the income of a high-earning father, 
the drop in living standards can be especially sharp for 
mothers who were married to upper~!evel m:magers and 
professionals. 

Unwed mothers arc unlikely to be awarded any cl;i!d 
SUppOH at all, p:lftly hel.:ause (he paternity of their chil
dren may not havc been cstahHshed. Acrordinp; toone (eM 

cent ~{Udy, nllly 20 percent of unmarried mothers receive 
child 5upporl, 

Even jf single mothers escape poveny, «(momic un
certainty remain~ a conditiun of life, Divorce hrings are
duc(i()O in income and standard of ~iving for the vast ma
jority of single mothers. One study, for examptc, /'()Und 
thaI income for mothers and children declines on average 
amllli 30 perccO!, while fathers cxperience a 10 10 15 per
ceO! increase in income in the yea! following a separatwn. 
Things get even more difficult when f;l(bers fail to meet 
[heir child-supp<)ft ohligations. As a result. many divon:ed 
mothers experience a wearing uncertainty aboU! lhe fam~ 
ily budget: whether {he check will come in or not; 
whether new sneakers can he bought this month or nOI; 

whether the electric hill wil! be paid fm timc Of nil(, Un
certainty about muncy tlip;gcf5 mher kinds nf um:eftalmy. 
Morners and children offen have to m(I\'C w cheaper 
housing after a divorce. One study s.hows that about 3H 
perccn( of divorced morn CIS and their childrcJ'l OlOt'C dur
ing the first year after a divorce. Even sc\'cral years laTer 
the late of mMes for single mothers i~ about;] third h;gh~ 
er than the rafe fOf tWfl-parent families. It is 3ho t~omm(jn 
fOf a mother \0 change het job or incrcaiC her wOfhlng 
hours Uf both foUowing a divorce. Even the composi(i()n 
of the household IS likely to change, With ulher adults, 
su;;-h us h',yfricnds Of babysiw:rs, moving in and out. 
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All this uncenainry can be dCVllSCating to children. 
Anyone who knows cl]ildrcn kflOW~ that they are deeply 
CQMCI"\';Hjvc crClI.IUrC$, They like things 10 stay the ~a;nc. 
Su pronounced is this tcr.dency that certain children 
have been known to fcqUC_H dlC sane PC;iflut·!;H1HCr
and-jelly Santlwich for lunch (or years on cnd. Children 
arc particularly set in (heir ways when it comes to family, 
friends, m:ighhornooJ$, aJid'!'chools. Yet when a family 
breaks l,lp. all these things may change. The novelist Pac 
Comoy has obsctved that "-sach divot.:c is the death of a 
~mall ci\,iIi;r,atlon." No one feels rhis mOle acutely than 
>children. 

Sara McLanahan"s invcstig:l1ion anu mhers like it hUllt 
helped to establish a broad eonscnsm on the economic 
impact of family disruption on children. Most soda! SCI
entists nuw n.grcc thllt single miltherho(,d is: an important 
and gmwing {;l!use of poverty, and chat chilurcn suffer 
as a rcs:ult, ('I'hey ({)minuc (() argue, however, ahout the 
relationship between family .\((ucture :md such eCOnum
ic factors as income inequality, (he loss of jobs in [he in
ner city, and du: gmwth oflow-w:t~e jobs.) By Ihe mid
1980s, hnwc\·cr. it was: cleaf that the pmblem of family 
disruptioo wa~ oot confioed to {he urban uoderdass, nor 
was its liule impal;l economic. OivtHCt: lind Otlt~of-wed
lock ehildhinh were affecting middle" and uppcr-class 
cbildren, and these more privileged children wefe suffer
ing negadve consequence, a~ well. It appeared (hUi the 
prohtems associafed with. f:lfnily hreakup were [;If decp
er and far mOre widespread than anyone had previously 
imagined, 

The Missing rather 
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search no the long-term psychological impact olfam
ify disruption 011 children. ·nu.~ Californi:. Childfcn 
of Divorce Swdy, which she d!rect.~. remain:. the 

m(OS( cndurin~ study of [he long~tcrm effe;.:ts or divotn; 
on children and their parents, Moreover. It represents the 
best-known effon to look at the impact of divorce on 
middle-dass childl(::n. The California children entered 
Ihe study withoilt pathological family histories. [lefor..: di· 
vorce they lived in stahle:, fHntccted homes. And ai
thl)Ugh some of the children did expaience econmnic in
security as the result of divorce, they were generally frec 
fmm the mOM severe fnrms of p<lHmy associated with 
f;tmily hre<lk.lJp, Thns [he stlldl' <Inti the resultin~ h<:ttlk 
(which Walkr!.tcin wrote with Sanura iUakc...!ce), ,\'mmd 
Clttmm: AIm. l\'o#Jm, Of/if C/:ildrm fI Dmid? Aftfr Divot.r 
(1989), prnviJc neW insight into [hc cOflSclluelll"e;, of -d i
vorce which llrc not aS5ockm.:d with exueme fmOls (.feco
nomic or emotional depri\,:;tion. 

When, in 1')71. \\'atlersrein and her colieagues set Out 
to conduct clinical intcrviews with 131 children fwm Ihe 
S:in F f:;ncisco area, they thought they were em harking un 
a :dlOrHcrm sl1ldy, Most experts believed that divorce 
was like a had cold. There was a ph;isc of ;iCU(e disc<lm
fon, and then a ~hm~ fet-i)l-Cry phase. Ao . .:mding ttl the 

conventionlll wi\tiorn, kids would he back on their feet in 
no tinl{' tH all, Yet when Wallerstdn mct thesc childrcn 
for a secnnJ intervlcw mote rhilft a year later. she was 
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amal,cd to d]x(}ver [hat Ihere hud been no miflteoloui> rc
coq::ry. In fuct, the childrcn :;ecmed w be doing worse. 

The news {hat children dill not "Rei over" divor-ce was 
not p:l:fticlJlatly welcome at thc fime. Wallerstein recalls, 
~We got angry leltcr~ from therapists, parenti>, and 
lawycrs saying we wetc undoubtedly wrong. Thc)' said 
<:hildren are rcally mueh better off bcin~ released from 
an unhappy m:mi:.lge. DivOIce, Ihey said, is a liberating 
expcflente." One of tbe main results of the Califnrnia 
~fudy was to flVerturn til is nptimistic view. In Waller
;Ucif1S cautionary wurds, "Oivorcc is dec<'pri\'e. Legally 
it b II single event, but p~ych;)logic;\lIy it is a chain
sometimes a never-endinn ch(1in-of events, relocations. 
and radkatly shifting relationships strung through time, 
.a process {hUl fore\ er eh:mgc5 the lives of the people 
involved," 

Fivc years after di\'tifce morc than a third of the chil
drcn experienced mudcf:ltc or sen;rc -depression. At Icn 
ycars a significant number of the nil'" young men and 
womcn appeared to be tHlubletl, driftinf;, and under
al;hicving. AI fiftl;en ye;lTS m:1I);' of rhe ~hiftyish adults 
were suuggling w e5wblish ~Hong; Ion: relathmships uf 
their uwn, In shmt, f:.u (wm rCl.:overinl! frum [heir par
I,!fHS' divOR:c. a significJnt percentage of these grownups 
were still suffering frum its dTerl~. In faci. according tu 
\VallcrMcJn, the, long;lcrrn cffcc(s of di\'o(t"e emerge at :1 

time when }oulIg.aduh~ arc trying IU make their own de
ci...lom abuut Im'e, m:Hriage, and family. Not all children 
in the ...tully suffered ueg,ui"c t:onsequcncc5. But Waller
su.:in·s research pn:scnts a sobering picture of diVorce. 

APRIL prj) 

~The child of divorce faces many additional psychologi· 
cal burdens in ;ldditiun to the normlltive tasks of gtowing 
up," she says, 

Div(;rce om only makes. it more difficult fot yoong 
adults to establish new relationships, It J'll~o weaken~ the 
oldest primary relaflonship: that between parent and 
child" According to Wallerstein. "Pafem~chi)d relation
ships are permanently altered by divOJCC in ways that our 
society has not anw;;ipaled," Not only do children expe
rience a loss of parental attemion at [he onset of divorce, 
but they soon find th,u at .every sGtge or theit de\'clop~ 
ment their parents arc not available in the same way they 
once were. ''In a reasonably h"ppy intact family," \\':\lIer
stein observes, "(he child gravitates 6(s( to one parent 
aJtd [hen {() [he othcr, using skills and awibute:; from 
each in climbing the developmental ladder:' In a di
vorced family, children find il "harder to find the necded 
parent at needed times." This may help explain why 
very youn~ children suffer the most as the result of 
family disruption. Their opportunities to cngat.."C in this 
kind of ongoing proces~ are the mo.~t truncated and 
compromised. 

The father-child bond is severely, often irreparahly, 
damaged in disrupted famllics, 1n a situation without his~ 
torical precedent, an asrnnishingand disheartening num
ber of American fathers ate failing w provide financial 
support w their children, Often, more than the fatller's 
suppOrt check is missing, increasingly, children ate 
bereft of any contact with their fathers. According to the 
Nationa! Survey of Children. in di:HUptcd families only 
one child in six, on avcr:ige, saw his or her father a:'i- oflcn 
as once a week in the past }'CaL Close (t. half Qid nor sec 
their father at all in the pasr year. As time goes on, con
tact becomes; even more infrequent, Ten years aftet a 
marriage breaks up, mOle than two thirds of children re
port not having.seen their farher fur a year. Not surpris
ingly, when :lsked ~o namc (he "adults you it>"k up to 
;md admire," only 20 peH.'cnt of children in singlc-parent 
families named {heir father, as t'omp:ucd with 52 percent 
of children in two-patent families. A favo!itc complaint 
among Baby Boom Americans is that [heir father!; were 
emotionally remote guys who worked hard, came home 
at nigh. to cat ~tlpper, and didn't have milch to ~ay to nr 
do with rhe kids. nUl the CHlrcnt generation has a far 
wotse father problem; many of their fjthc;~ arc val)i~hjnj; 
emirely. 

Even for fathers who maintain fe:~ul:u contact, the p;l!

tem of father-child rdationshir~ chun~c,~, The sl)ciolo· 
gists Andrew CheTlin <lnd Frank Furstenbcrg, who have 
5wdied broken families. wrile thai .he (alhers behave 
mme like other rdatives than like paTents. Hat her th:m 
helping with homework or carryinR. Ollt a project with 
theH dll!dICI), nonresidcntial fathers arc likely to !:lke the 
kids shoppin,t;. to the movies. Of OUl to dinner, 1m lead of 
providing -steady ad\'ice and Auidance. dinlrec:d fjther~ 
become "uea!" dads. 

65 



" 

I 

Apparendy-and par.adoxjcally-i~ i5 the visiting rda· 
cionsnip itself. rathcr than the frequency of visits. that is 
the real souree of the problem, Aceording!O Wallerstein, 
the few children in the California study who reparted vis
iting with their fathers once or twice a week over a ten
year period still felt rejected. The need to schedule a spe_ 
cial rime to be with the child, the repeated leave-takings, 
and the lack of connecrion to the child's re~ui::lr, daily 
schedule leaves many f:Hhers adrift, frustrated. and con
fused. Wallerstein c-alls the ,:isiting fadler It parem with
out portfolio. 

The deteriomtion in father-child bonds is most severe 
,t among dulufen who experience divorce at an early age, ,, ae<:ording to a reo::m study, Nearly three quarters of the 

rcspondenu, now y(lung men and women, repoft having 
poor rehuionships with tneiT fathers, Close to half have 
received psychological help, nearly a third have dropped 
out of high school, Ilnd about a quarter report having ex" 
perienced high levels of problem behavior or emotional 
distress by the time Ihey became young adulls, 

• \ ""'t"" 

thcrapeytic.c.ommunit)'~ Young adults from disrupted 
ramili!.':s arc ncarly twice as likely as those from imact 
families to receive pSyJ;;hological help, 

Some social !>cientists have criticized Judith Waller
stein's research because he. smdy is based on a small 
clinleal sample and does not indude ;; cCuiHol group of 
children from intact families. However, othel stud~c.s 
generally suppOrt and strengthen her findings. Nich{]las 
Zill hus f(lUnd similar long~term effects on childrcn of di
vorce, reporting [hat "effects of marital discord and fami
ly disruption are visible twelve to (wenty-tv.-{) years later 
in POOf relationships with parcnts, high levels of problem 
behavior, and an increased likelihood of droppi{]g Out of 
high school and receiving psychological help." Moreover. 
ZiH's research also found signs of distress in young 
women who seemed rdatively well adjuSted in middle 
childhood and adolescence. Girls in single-parent fami· 
lies are also at much gremer risk for prccocious sexualiry, 
teenage marriage, teenage pregnancy, non marital birth, 
and divorce than are girls in two-parenr families. 

Zill's research shows Th:n 
family disruption strongly 
affects school achievcmentIi as well. Children In disrupt
ed families are nearly twice " 

!~ a~_as thme In i~ 
fa[lllJies to dmp': Gut of hig"hI. 
sqlli19l; amOfl'g children who 

.', do drop Ollt, those from dis
rupted familic5 arc lc:l:llike-

U Iy eventually to cam a di
:1 ploma Qr a GEO. Boys arc 
! at greater rl'ik fm (iropping 

Out than girls. and are aIM} 
mote likely to exhibit ag

, 

Long.Tenn Effects 

S
IN(;l; MOS1·CIIlLnH~:,"lI.'\'~: WITH THElH MOTHlH,S 

after div(lJe-c, one might expect tnat the mmher
child bond would remain uoahered and might 

I 

Ii 

even be strcn?;thcnc(t Yet reseaH::h shuws thar the 
mo(her~hiid hond I!> also weakened as the result of diw 
vorce. Only half of the children who ~ere dose to their 
mothers before a divorce remained equally dose after the 

: I divorce. Boys, particularly. had difficulties with {heir , . 
mothers. Mnreovct, mother-child relationships deterio
rated over time. Wheg:;l5 [e~nagers io disrupted families 
were no more likely {han tecoagen in intact families to 

report poor relationships wilh their mOthers, 30 ~rccnt:1 of young adults from disrupted families have pOOf rela
tionships with their mo(hers, as cnmp:ned with 1() per
cent of young adult, from intact families. Mother-daugh
ter relationships often detcrlor.a[c as the daughter rcache~ 
young adulthood. T!,e on!)' gmup io ~ety rbaLOCIlves 
anLbcnefit from these weakened p;lrem-dllkLt~tJl~ 

I,. 

gressive, :!ctingwout behav~ 
lors. Other research confirms these findings. Accordinf,\ to 
a study by the National Association ofE!e-mental)' School 
Principals, 33 percent of two-parent elementary school 
student!> arc ranked a~ high lIchievers. as compared with 
17 pcrr:cnt of sinf!,kwp:orent stwdents, The children in sin
gle-parent families arc also more likely to hc [(Ilant fir laiC 
fir til han: dhciplinary action taken against them. Even 
after contmlliog for race, ioeome, and religion, scilHjars 
find signiflcan! dIfferences in educational attaioment be· 
tween children who grnw up in intact families and chil· 
dren wh() do not. In his 1991 study Ammm's Smnlk.u Sdllw/: 
TIlt Ft1mi~)" Paul Bartlm shows that the proportion of two
parent families varies widely from state to stall; ;md is rc
lated to v-ariariollS in a<:ademic achievement. North Da
kOhlL for example, scores highest on the mach.proficiency 
(C~! and st'cond hignt's\ on the two·parent·family scale, 
The District of Columbia is second lowest on ,he mlth 
tcst and lowest in the nation On the two-pafcnt~fami1y 
scale. 

Ziil notes th;u "while coming: fron; a disrupted family 
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significantly increases a young adult's risks of experienc
ing soeial, emotional or academic diffieulties. it does not 
foreordain such difficulties, The majority of young peo
ple from disrupted families have successfully completed 
high schonl, do not (urremly display high levels of emo
tional distress or prohlem behavior, and cnjoy realionablc 
relationships with their mothers." Nevertheless, a major* 
icy of these ynung adults do show maladjuMment in their 
relationships with rheir fathers. 

These findings underscore the imrmrtance of both a 
mother .and a father in fostering the emotional well~bc
ing {)f children. Obviously, nm all children in two~ptIrent 
families ate free from emmionallUJmoil, but few are 
burdened with (he troubles that accompany family 
breakup. Moreover, as the sociologist Amitai Etzioni eJo:· 
plains in a new book. TAt' Spirit of Community, twO par
ents in an Intact family make up whar might be called a 
mutually liupptmive eduCatlun c03tttion. When bmh pat
entllare present, the;, nn play different. even contraujc
tory, toles, One parent may goad the chftd to achieve. 

while the other may encourage the child to take time ont 
to daydream or toss a football around. Onl: may empha
size taking intellectual risks, while the other may insist 
on following (he teacher's guidelines. At {he same time, 
(he parent~ regularly ex-change information about the 
child'~ school problems and achic\'ements, an'll have.(l 
sense of the overall educational mission. However, E!
z.ioni writCS, 

The ~quenee of div{)ttt fn!lowed by a succession of 
hoy or g;rlfriend~. a SCC(I'nd mauiage. and frequently 
another div.orce aod another IUtoO\'er of I":mnet$ often 
means a repeatedly disrupted edueati(;oal c(jalj,jon. 
Each change in participants involves a change in the 
edul:3tionalagenda for the child. Each new fUrtner can
not be expee~ed to pick up the previolls ooe·~ educa
tional post and program .... As a result, chan~e5 in paf* 
eming paftner~ mean. at best, a deep disruption in a 
child's education. though of course several di1lfUfl/iom' 
cut deeper inw the effectiveness of the ICuucational 
coali1;on than just one. 

The Family 
and Public 

Policy 

X
IIMllHR OF .... I'.W PROPOSALS At}. 

dres~ the problem of family 
diuuption. Generally speak

ing. the)' have a single objective: to 

ensure Ihat childten have (hIC support 
and (·omml(ment of both biological 
parents. 

-The Family SUppOH Act {If 1988, 
which fcple~en!5 the culmination {)f a 
fifteen~year trend toward s.tricter 
child-snpfwrt enfou:ement, has en~ 
.sbled stares to imp-os.e legal child-sup
pon obligations on a greater numbe! 
of absent fathers and to increase .he 
percentage of absent fathers wh(} ac~ 
[Ulilly meet their oblig;ttiomL 

For example, the Family Support 
Act contains the sttonges.t Icgislation 
to date on p:llemal idenrific3tion, .he 
(:$$(';nlial first Mep toward making a 
le~ally binding. child-support :n...ard. 
In the caM:s. of abolH three (lut of 
every four childrcn born to unwed 
mother;, falhers haVe no. heen legally 
identified. Similarly. in the eas¢:$ of 

the great majority of mothers receiv
ing AFDC benefits., the father is ncv
Cl identified Of known to public agen~ 
des Of officials, In thc past many 
people reasoned thai j, was better to 
i~no(e the facher-he was probably 
unahle to 5UPPOf( the child anyway. 
lind might cause mOie m~tJbje if he 
were ~round than if he remained ab
scnt. The 19$8 legislation requires 
stlltes to gel the Socia! Security IHlm
bers of both parents when a birth eet_ 
tificale is !ssue& If palernity is in 
doubt Of contested. the federal gov
ernment will pay for 90 petcem (If{he 
eost of genetic tening. Irwin Gartin
kel, who has written a study of child 
support, estimates that this appm;.\ch 
will est:lhiish paternity (or n:.llf of the 
nation's nonmariul hirths by the tum 
of the cenwry. 

• The most comprehensive and most 
contfOversiai proposal is one for a 
child'suppon-aSSlll':1lnCe pwgram--,a 
univenat, non-means-tested cntitle~ 
ment plan akin to Survivol'5 Imurance 
(0, widows. Child-support lusurnnce 
would guarantee :a standard level of 
child support--some propose $2:,500 a 
yeat for Ihc first child in a family, lind 
$1,000, $1,000, and $500 for the sec~ 
ond, third, and fBurth children-wall 
single parentS whose children livc with 
them. The federal government would 

serve as a collecdon agency for tbe 
suppOrt payments, withholding in~ 
come {mm (he nonresidential parent 
and mailing a monthly check [0 !hc 
parent wilh the children. In cases 
where the par<:n( failed w meet the 
full support obligation, taxpayers 
would make up the difference. Ac~ 
cording to its. advocares, the child-sup
port·assurance plan would redm.:e the 
welfare burden in tbn::e way ..: it would 
prevent SQrne mothers fwm going on 
welfare, since they would be assured 
of regular suppmt; it would reduce 
AFDe Ix:nefiu dollar rm dollar as sllf~· 
port was rollected from the father: :lnd 
it would provide various incentives for 
mothers on welfa(c to get off it. for 
example, unlike a mother recd\,ln~ 
AFDC, a working fl'I(Jrhcr w(luld be 
ablc [() keep the full child-suppur1 
beneut in addition to her working in
eQffie, Con!K'quently, child-surport
assllTaJl(:e benefits would ixlOSI a fami
ly's income only if the mother went 
Out and got a job" Moreover, this plan 
would create incentives for establish· 
ing lega.l paternicy, since doing. $0 

would be necessary to (!ualify for ben
efits. And, the plan's advocates S3y, it 
w{J!lld pl"Ovide a nonstigmachdng, reg
ularized system of .?;uaranreed child 
suppOrt fm all sing!e parents. How· 
ever. critics say that a plan of guamn
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The Bad News About Stepparents 

P
ER11Af'S TilE MOST STRIKING. AND ro,."NTIALLr 

disturbing, new rese,an;:h has m do with children 
in stepparent families" Until quite recently the 
optimisd.; assumption was that children saw their 

lives improvt; when they hecame part of a stepf;:tmily. 
When Nicholas Zill and his colleagues began to study the 
effects of remarrhlgc on children. {heir working hypothc~ 
sis was [hat stepp:lr<~nt families would make up for the 
shortcomings of (he slnglc-parem family. Clearly. most 
children are better off economically when the)' arc able to 

share in the income of (wo adutts. \Vhen a second 3dult 
joins the h01.ls(;nnld, there may be a reduction in (he time 
and wnrk pressures on the single patent. 

The research overturns this oplimislic assumption, 
bowl;vt;:r. In general the evidence suggests (hat remar
riage ndfhl;r reproollces nor restores (hI; intact family 
structure, even when it brings more income and a s(:l;ond 
adult into the household. Quite the c!mH:lry, Indeed, 

children living with stepparents appear to be even mQre 

disadvantaged than children living in a stable single-par

em family. Other difficulties seem to offset the advan~ 


tages of extra income and an extra pair ofh:mds. Howev

er much our modern sympathies reject the fair)'~tale 


portrait of stepparents, rhe latest research confirms (ha( 

the old sturies are anthropologically quite accurate, Seep ; 

families disrupt established luyaltic:s. create new uncer I, 

tainties, provoke dcep anxieties, and somctimcs rhreatt':n 
 Ii 
Ii child's physical safety as well as emotional securiry" " 

Puref\t:# and children have dramatically different inter I' 
ests in and expectations for a new maniage. For a single 
parcm, remarriage brings new commitments, the hope of 
enduring love and happiness. :and relief from mess and 
loneliness. For a child, the same event often "te,,/ekes 
confused feelinl;5 of sadness. anger, and rejcl.:tlon. Near
ly half the chddren in Watterslein's stud), said they felt 
left out in their s.tepfamilies. The National Commission 
on Children, a bipartisan group headed by Scnator John 
D. Rockereller, of West Virginia, repnned that children 

teed child support would do nothing to 
reduce mmmarital birth, or to ,ein
force tile principle of ultimate parental 
responsibility. 

-In the meantime, sevet.a! !!.tates 
have revived stigma as pan of a larger 
effort [0 improve child-support collec
tion. Massachuseus, a staee wieh Some 
experience in .he public shaming of 
criminals. ha~ replaced stocks on the 
common with posters or "<.!eadbellt 
dads" on the six o'clock news, 

-Changes in divorce I<lw, teo. can 
help children, Mary Ann Glendon, a 
professor at Harvard Law School, has 
propnsed a ".dl.iliJ!en fifSl" principle in 
divwce pwcccdingj Undcr this .u!c, . 
judge:> in litiV,;.ued divorce cases would 
determine the he:,e pmsible p;;.ckagc 
of benefits, income, and services for 
the children. Only chen w(}uld [he 
judge wro HI other issues. such as the 
division ,,(remaining marital assets. 

I 
• Policy experts offer several proposals 
(0 reduce the likelihood {;If di,-oKe for 
patents in low-confiict situations, One 
is to introduce a two-tier system of di
vorce law. MIHtlages between adults 

./ 	without minor children would he easy 
to dh:solve, but marriages between 
adults with children would nm. Anoth
er idea is (0 reintroduce $omc measOfC 
of fault in divorce, Of to al!nw no·fault 

divOJee bm establish marital fault in 
awarding alimony or dividing matlul 
propeff)'. 

- Economic forces significantly affect 
marriage-related bebavior, Witb the 
loss ofhigh-payiog jobs for ntgh $('hool 
graduates. lInd the dis.appearance of 
good jobs from many inner·dty neigh
borhoods, [he ability of young men to 
provide for a family hllS been declin
ing. lmproving job opportunitics for 
young men would enhanCG their abili
ty alld prC.'lumably their willingness to 

furm lasting m<trriage.s. Expanding the 
earned·income tax credit wOlild ~h() 
strengthen mnny {;lmili;:" e-cnnomit:al
Iy. According to one receot 'Csdmatc, 
an expanded W>i {·(edit would lift a mil~ 
lion fuUwtime working families OUt of 
p0veny. Still other proposals include 
raisillg rhe penonat exemplion (or 
youn children in lowcr- an middle
• come families- and increasing t (:" 

ue of the marriage deduction in tho;!" tax 
code 	by allowing married couples to 

Incomes. 7
'*'"* . to enlist the support of leaden; in the 

-Changing tbe welfare system to entertainment industry-particularly 
eliminate its disincentives to marry sp<:lrts and movie swrs-in conveying 
wotlld ho;!"lp reduce out-of-wedlock to dlilJ~n that making babies ou: of 
motherhood, many experts liuggest. wedlock i~ as .stupid as dOing drugs or 
New Jersey, fOfexample, has propos-e-d dropping out of schooL This might, of 
a plan to encuuf'.Ige marriage by conw COUnie, a\Y'lti, m(>;'c exemp!ary behavior 
tinuing AFDC benefits to cbildren if by some of those stars. 

their naturul parents marry and live to
gether in dlc homc, as long as tbdt in
rome does not e;:o;ceed $tatc eligibility 
standard~. Another idea. not yet tried 
in any state, ili to pmvide II !Mge one
time bonus to any womu! wbo maf~ 
ties. leaves tbe AFDC mils, and SUI)'S 

nff fOf an CXlertdC"d period. Many pe(t< 
pte. induding President Clinton. have 
called for ttl(: imposition of striCt {Wo

year time limits for AFOC 

- At least as lrnpornuH 30$ changes in 
the law and public I)()~icy are effortS ID 

change the cultural dimate, panicular· 
ly the media's message:. I.Ib-out divorce 
and nonmarillll childbinh.l'arents con
sisten.tiy rite televiSion, with iH in
creasing m.e of sex, violence. UT the 
two combined, a'> (me of their strongest 
a;j\'efN.ric!_L One way to improve rele
vision programming would be to fully 
implement the provisions. of the 1990 
Children's. Tcle~ision Act, including 
the establishment of the National En

dOWmefH for Children"s- E:ducadonal 
Television. It would alsti' be valuable 
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II 
I from stepfamilies were more likely w say they often felt 

jonely or blut: than children from either single~pa.rem or 
intact families. Children in stepfamilies Wete the mo:..iI likely to report that they wanted more time with theirII mothers. When mochers remarry, daughters rend to have

I ' ,I a barder time adjusting than sons. Evidently, boys often 
respond positively to a male presence in the household,

.\ 
" 	 while girls who have establishcd close ties to their moth

er in a single-parent family often sec [he stepfather as a i'.1 
rival and an inuude:. According to one study, boys in re
married families are less likely to drop OUt of school than 

1'1 boys in singlc~parcnt families. \\hile the opposite il. true 
for girls. 

A luge percentage of children do not even consider 

l 
'I stepparents to be: pan of theit families, according to the 

National Survey on Children, The NSC asked children. 
"When you [hink of your family, who do you include?" 
Only to percclll of rlie chLidren failed t{} mentian a bioI 	 logical parent. but a third left out a stepparent, Even chil
dren who rarely saw their noncustodial parenu almost al~ 
ways named them as family members. The weak sense of 
attachment is ml,ltU3J. Wnen parenti were asked the same 
question, only one pert'em failed to mention a bio!ogic ..1 
child, whi1-c 15 percent left OUt OJ stepchild, In the same 
study stepparents with bmh natural children and s!ep
children said rhat it was harder for them m love their step
children thall their biological children .and that thcir chil~ 
dren would have been better off if they had grown up 
with tWO biological parent!,. 

One of the most se\'crc risks associated With step par
ent-ehild tics is the risk t>f sexual abuse. As Judi.to Waller
stein explains. "The presence of a stepfather ean raise 
Ihe difficult issue of a thmner incest barrlet ..... 'l'he incest 
taboo is stron~ly reinforced, W:lllerstein says, by knowl
edge of plltemit), and by the exp¢ck:nee of caring for a 
child sintt birth. A stepfather enters the family without 
either credential and plays a sexual rote as the motner's 
husband. As a result, stepfathers can pose a $C.xuaJ risk to 

1 	 tne children, c~pccjaJly w daughters, Accordintt w a study 
by the Canadian rcrearchcfS Martin DJly and Margo Wil~ 
son, prcschool children in step(amilJes are (~~ t}mes liS 

likely a:; thJIdren in intact families 10 suffer physical or 
sCiUarahu~c, (10..105, of the sc):ual abuse was cofmnined 
by a third parry, such as a ncighbm, ;l stepfather's male 

l, 

"I 

I 
fricntJ, Of another nonrchulve.) Stepfathers discrimmate 

! in [heir ;louse; they llrc f.aT mme likely to assault nonhio~ 
logical children ,han thcir own nanual children. 

Sexual abusc represents (be most c):trcme threu to 

children's wcll~bcing. Stcpfamilics alsu seem less likely 
to makc the kind ofordinal)' investments in rhe children 

I that other families do. Although it h true that the step
I family housebuld has a higher inrome than the 5inglc~ 

p,trent houschold, it duel> not follow that the addi(Ionai 
income is reliably 3\'ailab!c to rhc children. To begin 
with, children's claim on stepparems' resources i'.l shaky. 
Stepparems are not legally req(lired to support slepchil

." 

dren. so their financial support of these children is entire· 
Iy voluntary. Moreover, since stepfamllies arc fat more 
likely to brellk up than intact famillo;. particularly in the 
first five years, chefe is illways the risk-far greater Ih:m 
the risk of unemployment in an intace f.<Jmily--rhat the 
~ond income wi!! vanish wilh another divqrce. The fi· 
nancial commitment to a child's education appears WCJk~ 
or in stepparent families, perhaps became the stepparent 
believes that the responsibility for educating the child 
testS with tne biological parent. 

Similarly, studies suggeS( that even though they may 
have the time, the parents if> stcpfamiiics dQ nm invest as 
much of it in thei! children as the parems in intact famj~ 
lies or c\'en single parents do, A 1991 SUf\'ey by the N3
{l(:mal Commission on Children sh()wed that the parents 
in stepfamilles were less likely to be involved in II child's 
school life. including involvement in extracurricular ac
tivities. than either intac{~family parents oe single par~ 
ents, They were I,:.he least likely to report being involved 
in l>ueh time-consuming. activities as coaching a child's 
ream, accompanying class nips, or helping with school 
pmje<:ts. Ac(.'mding to McLanahan's research. children in 
stepparent families report lower educational aspirations 
un the part of their parents l1nd lower levels of parental 
involvcment with schoolwork, In shott, it appears thllt 
family income and the numher of adults in the household 
are nor the only (actor" affecting childn;n 's well'being. 

Diminishing Investments 

T
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ished intercM and in'>·csrment. In the IlIW, :IS 
in the children's eyes, s!epparent~ arc shad· 
ow)' figures. According to rhe legal scholar 

David Chamhers, family law nOls pretty !"/luch ignored 
:Hepparems. Chambers Writes, "In the substantial majm
icy of :>tates, stepparents, even whcn Ihcy live with a 
child, have no legal obligation to contribute to Ihe child's 
support; nut does a :lrcPp;lccnt'l> presence in the home al
ter the support obligations. of a ru::lfictlswdial parent. The 
stepparent al'U} hal> ... no amhonty to approve emergcn;;y 
medical treatment or even to sign a permi~>,~ion slip...." 
When a marriage breaks up, the stepplIrt.:nt has no WIl

finuint.; obligatioo to provide fur a stepchild, no maHer 
how long or how much he 01 ",he bas been cnnuibming w 
[he suppon of the child. In shurt, Chambers says, step~ 
pare!)! relationships lIfC based wholly on (.'onSCIH, sobject 
to the inciioathllH or the adult and the child. The only 
way a stepparent can acquire the legal !>taws of a parent 
is thfOu,e;h adoption. S('me researchers alsn pi)in~ to the 
cultural amhigui{y of the stepp3fenr's mlc as :l sour...-t uf 
diminished tmerest, whil<: othen; insist that it Ii the ahsence 
of a hlood tic that weakens the bond between stepparent 
and child. 

Whatevcr it" cause", the diminished invcstment in 
ehi!dren in both singlc:·parent and ~tcpp;uem families h;I~ 
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a significam impact on their \ifc chanc~ Take paremal 
help with college costs. The parents in intact families. are 
far more likely to contribute to children's cullege cOsts 
than ate those in disrupted families. MQreover, they are 
usually able to arrive at a shared unde~tanding of which 
children will J!;t> to colkge, where they wi!! go, how much 
the parent!. will contribute, and how much the children 
will conuiblltC. But when families break up, these infor~ 
mal undcfM:mdings {;an \:,mish. The issue of college tu

ition fcmains one of {he most ctJl'lIcst;;:d areas of parental 
SuppOrt, especially (or highet-income parents. 

The law docs not :;tcp in even when familial under
standings break down. In (he 1980$ many states lowered 
the age covered by child-support agreements from twcn
ty-one to eightt'cn, thus climin:ning !,;olleg;; as a coSt as
sociated with SUpp<lTt for a minor child. Consequently, 
th;; question of college 'fUl(i,m is typically not addressed 
in chikl-euswcly agreements. l~ven in stat;;;; where the 
cOllrts do rCftUIIC parents to eontrihute to college costs, 
the tequiremefH mlly he in j;;op:Hdy. Jo a recent decision 

mall, Terry, [wcnty~one. who had been tested as a gifted 
student, was doing blue..wllar work irregularly, 

Sixty~sevt'o pcfCt:nt of the eollt'ge-ag.e stndents from 
disrupted families attended college, as compart'd wiIh B5 
percem of other students who attended the same high 
schoob:, Of (hose attending college. lI(:ventl had fathers 
who were financially capable of contribUting to c(Jller,c 
COSts but did not, 

The withdrawal of support for coUcge sug~ests that 
other customary forms of parem:l! help-giving, too, may 
decHnc as the result of family btcaktlp. For cX:lmple, 
nearly a quarter of first-home purcha5cs since! 980 have 
involved ht'lp from rdatives, usually P:lfcnts, The medi
an .amount ofhdp is $5,000. It is hard w imagine that par
ents who refuse to contribute to coUege cosu wilt Onel 
help in buying fiest nomes. or help in bUYIng cars i)f 
health insurance for young adult family mcrnber~, And :1\
though it is too soon to rell, family disruption may affect 
the genef:ltionaJ ttansmilision of wealth. Baby Buomer~ 
will inherit their parcnts- e~ra!;e~, some suhstami31, a.:

cumulincd over a lifetime 
hy pa[ent!; who lived and 
sayed together. To be sure. 
the postwar gencr'dtinn hen
efited frum an expanding 
economy and a ri:;in~ scan
lhrd of living. but its ability 
fo accumu!:Hc wealth aha 
owed sQmelhin~ to family 
stabilicy. The lifetime: as
.,cts, like the marriagc itself. 
remained intact, It is un
likely that the children of 
..hsmpted families wll! Ix; in 
Sf) favorable a pDsition. 

in Pennsylvania the coun overtlltneu an earlier decisiun 
ordering dinnt:cu fMfcntS w <-1mtrihute h) college tuition. 
This decislofl IS likely to inspif(; challenges in other 
stutes wh<:f.e courtS have rcquired p:.m;nls to pay for col~ 
lege, Increasingly, help in p;tying for college is emirely 
voJun~ary, 

Judith Wallerstein hllS been analFing thc educational 
decisio{B of the eo!lq~e·a!;e men and women in her 
study. She report) th;n '"a ful) ·11 rct~ent of (hesc men 
and women from middle class familie!> appeared (0 havei 

II 

ended their eduCltlons without ,lttcmr[jn~ college or had 
left college tx:filtl.' acnieving a degree lilt either the two
year or the four-year [cvet" A ~ignifi ...ant pctcentage of 
(hese youn~ people haye the ahilit)' to attend college. 
Typicnl nf (hb gwul' ate :-.Jick and TCTry, \ons of a eoJ
lege professor. They had heen dose to thcir father before 

I the divorce, but their f:nher remarried S(I()t\ aft-c:r the di, 
vorce and saw his sons only t:lCCasionally, e\'en thounh he 
lived ncatby, At age ninetcen Nick had completed a few iI junior-college cour~es and was e.uning a living as a sales· 

I 7. 

I 

Moreover, children from 
disrupted families may be Jess likely to help their a~inp; 
parcm~. The sociologis! Alice Rossi, who has $tudieo In
tergeneratiorl;ll patterns of hclp·:ti\'in~, Seal'S that adult 
obligation ha;; its rems in carly.childhood expelience. 
Childrcn who grow up in intact f;lmilic~ cxperkru:c high
er levels of obligation to kin Ih:ln chi!dren from broken 
families. Childrcn's sense of ohlig:u ion ttl a nonrcsidcn
lial father is pankularly weak, Amon!; aduhs with both 
parents living, those sepamted from thci! father dUfinl~ 
childhood arc less likely than others to see the father reg· 
ulady. Half of Ihem see their father more than once :I 

year, 35 compared with nine out of ten of those whose 
parents arc sd!1 m:.\rncd, Apparently a kind of hitter jus
tice i.. 11t work here. Fathers who dB not support or sec 
their yOlln~ chiLdren may not be able to COUnt on their 
adult child;en'~ sUl'port when they afC old and need 
money, lo\'e, and attention, 

In short, a~ Andrew Chctlin and Frank FUfstenhllf~ 
pUT it, uThrough divorce and fcm3rr;a~e, indi\'lduals afC 
related to more and mote people. to <:ach of "'hum they 

APWIL r\l'H 

( 

! 
!
• 

I 
t. 

'! 

! 
l 

J 

I 




----- -

'.. .-' 

THf; ATLANTIC MOt>:TlIl.\' 

owe less and les~." Moreovcr, as Nicholas Zill argues, 
weaker patent-child attachments lease m:lny chHdren 
mOfe strongly cxposeu to In(1uence~ nU[.'i\de [he family, 
such as peets. ooyfriends or girlfriends, and the media. 
Although these outside forces an sometimes be helpful, 
common sen!'>e und research opinion argue agaimt 
putting roo much faith in peer groups or (he media as sur
rogateS for Mom <lnu Dad. 

Poverty, Crime. Education 

F

AMILY DISHUI'T1QN WOUI,I) 111-; A. !'<j.;IUOUS N<Otl· 


lem eVen if it affected only individual children 
and famili,:s. nut its impact is fat broadec ln~ 
deed, it is not an exaggeration to characterize it 

:15 a cenual cau~c nf many ofour mo~t vcxing social prob
terns. Consider three ptohtcms xh(lt most Amcric-.los be
lieve fank among the n(ltion's pres~ing concerns: poverty, 
crime, and declining 'SChool performance. 

More than half of the iru::rease in child poverty in the 
1980$ is attributable co changes in family structure, <lC
oording to David Eggebeen and Daniel I..,it.:htcr, of Penn
sylvania State University. in fact. !ffamily structure in the 
United SUtCS had remained relatively const:J.1H since 
19(:{I, the rate ofchild poverty would be a third lower [han 
it is today. Thb doe~, not bode well fm the fmure. With 
more than half of today's childr~n likdy [0 live in single
parent families. poverty and :lS50ciatcd welf:uc costs 
threaten to become even heaVier bnrdcns on the narion.

\ Crime in American cities h:ls increased dramatically 
and grown mote violcnt over recent decades. Much of 
this can be attributed to the rise in disrupted families. 
Nattollally. more than 70 percent of all juveniles in Slate 
reform ins[iru·rlons ('rulli! from fatherless homes. Anum. 
ocr of scholar!y studies find (hat eVCll"iffcT thegfOUp~ of 
subjects are cOIHrolkd for income, boys from single
mother homes are :.ignifit.<lmly morc likely {h3n others to 

commlr <:rimcs. and H, "ind up in thc juvcOllc jllsti<:e, 
cmnf, ,md pcnitemi:u), systems. One ~ud\ ~ludy summa
ri7£'S the rclatioli.~hir rn:twe~:n crime and une-parent fam
ilies in this \\/ay~ "The relati(lnship is so m(Jn~ that con
trolling for family configuration erusc:s the relationship 
betwcen r:lCC and crime and between low income and 
crimc. This conclusion show~ up time and again in the 
literature." The nation's milyurs, as weI! as poliee Qfficers, 
social w()rkers. prou;!(ion officers, and coml officials, con
sistently poim m family breakup as thc most imporUlnt 
source of rising rotcs {If crime. 

Terrible as poverty and crime arc. they tend to be eon
ccmr.ncd in inner cities and isola!ed frum thc everyday 
experience of many Americans. The ..arne cannN hc said 
of the problem af declining "choo! performance. 
Nowhere has the impact of family brcakup heen more 
profound or widespread than in (he mHI{ln'S public 
..chon!:;. There is a sutlng consensus that the schools are 
failing in their histuric mission co prep;lTe every Ameri

can child to be 11 good worker and a good citizen. And 
nearly everyone agrees that the schooh must undergo 
drnmatk reform in or~er to reach that goaL In pursuit of 
thal goal, rnoreovcr, we have suffered no shortagc of 
bright ideas or pilm projectS or bold experiments in 
schoul reform. Hut thcre is little evidence that measures' 
such as cuuieuktr reform, $ehool-based management, and 
school choice will address, let alone solve, the higge~! 
problem schools face; the risinA number of children whi> 
<:ome from disrupted families, 

The great educational tragedy ofour time is thar many 
Americln children 1m;: f;tiling if) school nm because they 
ate intellectually or physically impaired but because they 
arc emotionally incupadtated. In schools across the na
tion principals rcport a df:lmaric rise in the aggressive. 
accing~out behavior ch:lftlctcrlstic of children. especially 
boys, who arc Hving tll slnglc·parent families. The disci
pline problem' in today's suburban schools-a~~auJls on 
teachers, unprovoked att:lcks on other students, scream
ing outbursts in class-outs~rip the prob-lems that wcre 
evident in the toughest ciey schools a gencratio-n agcL 
Moreover, teachers find many childrcn emotionally &,.. 
tracted. so upsct and preoccupied by [he explmive drama 
of their own family lives that they arc unable to eoncen~ 
tr:lte fln such mundane mutters as mul~;plicatjon tables. 

In respon'SC, many schools have tumed to therapeutic 
remediation. A growing propnnkm of many schonl bud
gets i~ devoted tocmmselingand other psychologicaJ $e(
vices. The cunlcll!tlm is bct:oming more thetapcutit:; 
children ate taking courses in ~df.e'iteem. conflict resolu
tion, and aggre;)inn manugement. Parentul advisory 
groups are oon<;:(;iemimllily dcbJ,ing alternative appro<l<.:h
es to traditional school discipline. f:m~lng from teacher 
tuining in mediation to thc inum.luction of metul detee· 
tors and security guurds in (he school!'. Schools arc in
creasingl)' bing emcrgcnc . rooms of the emOlions, 
dc....ote not only to dc"e1(lping minds bur a so 10 repaIr
ing heans. As a result, the mission of the scho...!, along 
with (he culture of the das$room. is !>lowly changulg, 
What we arc seeing, !argcty as a result of {he new bur
dens or family dis'ruptiOIl, i.\ Ihe psychologil..ation (jf 
American educatton, 

Taken together, the research presents a powcrful chal
lenge to the prevailing view of f;lm!!y chanJ;c as social 
progress. Not a single one nf the assumption'> underlying 
rhat view can be sUj(~ained agaln~t the empirical c, i
dence. Singlc-p;lfCI'H families are flO( able ,n dn well eco
nomically on a mother's income. In facr, most teeter on 
the economic blink, and maoy fall into poq~ny and wel· 
fare dependency" Growing up in a disrupted family docs 
not enrich a <:hiltl's life "f expand dlC number of adults 
commincd 10 fhe t:hild's wc!1-bcin~. In face, disrupted 
families lnrc:ncn the psychological wcll-bcinp; of chil
dren and diminish the investmcnt of adult (ime lind 
money in chem. J~lImily diverliity in the fmm of incre.J~· 
ing numbers of singlc~p(lrenl and Sfcpp:ucnl far.)]ies 
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does not strengthen (he social fabric. h dramatically 
weakens and undermines society. pladng new burdens 
on schools, C(JIJtU., prisoM, and the welfare system, 
These new families arc not an improvement on the nu~ 
dear family. nt.r are they even just as good, whether you 
look at outcomeS for children or outcomes fOf society as a 
whole, III short, far from refHcseoting st)(;ial pro~fess, 
family change ref're~en~~ a stunning example of social 
legn:ss. 

The Two-Parent Advantage 

A
.L THIS EVif)P.NCf. G[vEs RISE TO AN OBVIOUS CON· 

elusion: growing up in an intact two-parent fam
ily 1.0. an important SQlHce of advantage for 
t\mcrit-an children. Though f:lf frnm perfecl as 

a social instirutinn, the intact family offers children 
greater security and better outcomes than il$ fan-grow
ing alternatlvcs: single-p:ucnt and stepparent families, 
Not only does the intact family protect [he child from 

ciated with family disruption. Others. including Judith 
Wallerstein, caution against treating children in divorced 
families and children in intact familie,~ as separate popu~ 
liuions. bea\\lse dOIng so tends to exaggerate the diffef· 
enees between the tWO groups. "We have to take (hi~ 
family by family," WaUerntctn says. 

Some of the caution among researchers can aim he at
uinuted to ideological pressures. Privately, sockll scieo~ 
tilitS worry Ihat {heir reseafch fDay serYe ideologic;ll C;lUS
es that they themselves do not :mpport. 0' that their work 
may he misinterpreted as an :mcmpt to "tell people wbat 
to do." Some are fearful that they will be attacked by 
feminist colleagues, or. more generally. that their com
ment:';, will be regarded llS an effort to turn back the clock 
to the 19S0~-a goal that has almost no constitucncy in 
the academy, Even morc fundamental, it has hecome 
risky for ;loyo,:,e-M:hoh1r, politician, religious leader-to 
make norm3tive statements today. This reflects not only 
the pershtent drive toward "value neutrality" in the pro
fessions but also a deep confusioo about the purposes of 

public discollfse. The domi· 
nam view appeats to be that 
social criticism. like criti
cism of individuals, is psy~ 
dwlogic:ll1y damaging. The 
worst thing you can do is to 

make people feel guilty or 
bad ahou, them'\¢lves. 

When one sets aside 
these cfJnstraims, hnwevcr, 
the case against the two~ 
parent family i~ remarkably 
weak. h is true that disag~ 
gfegating data can make 
family SlruClUre less signif~ 

poverty and econumic im;eclUiry; It also provides greater 
noneconomic investments uf parental dme. attemion, 
and emotional support ovcr the emire life course. TIllS 
dDCS not mean that all !'Wo.parcfit families arc heUC! for 
children than all 'Single-patent families. But in the facc of 
the evidence it bccomes incrca~ing[y difficult (0 sustain 
the propo~i{ion Ihat all family SUUC(tl!es produce equally 
good outcomes for children. 

Curiously, many in [he research community are hesi
tant to u)' (h.at two-patcnt families generally promote 
bener omcumes for children than single·parent families. 
Some argue that we nced finer mea~mres of the extent of 
the family-structure effect, A~ one scholar bas n()ted, it is 
possible, by disaggregating the data in Certain ways, to 

make family snucwre "go away" as an independent r:tri
able. Other fcsearcher.>- point til studies (hat show [hat 
children suffer Jli.y£hologil.."at effects as a result of family 
eonHiet preceding family breakup, Consequently, they 
rca~on, it IS the conHiet rather (han the srrucnJtc of the 
family that is responsihle fOJ many of (he problems asso
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kant as a factor, JUSt as dis
aggregating Hurricane Andrew Into wind, rain, and tides 
can make it disappear ali a meteoroln~icnl phenomenon. 
Nonerhclesli, research (Jpini{}n as well as common sense 
suggcllts that the effecLS of changes in family StroctUre are 
great enough to cause concern. Nicholas Zil! argues that 
many of tile risk factors fOf children arc doubled or mme 
than doubled ali che result of family disrujltion, "In epi
demiologica! terms," he WrltC5, "the doubling of a hazard 
is a substantial increase .. , . the increase in risk (hat di
etary cholesterol poses for cardiovascolar disease, for ex· 
ample, i~ far less than double. yet millions of Amerieans 
have altered their diets because of th>t perceived hal.l1rd." 

The argument that famity conflict, rather than the 
breakup of parents, is the cause of children's pSYl;,hoiogi~ 
cal distress is persuasive on its faee, Children who grow 
tip in high-conflict families, whether the farnllies ~,ay to

gether Of eventually split up. are undauntedly at great 
psychological risk. And surely flO one would disl)UfC that 
there must be societal measures available, including di~ 
vorce, to remove ..'hird,en from families where they arc in 

Al'I01. 1"'(1 
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danger. YCt only a mirtOriry ofdivorces grow Out of patho
logical situations: much more common are dIvorces in 
families unscarrcd by physical assault. Moreover, an 
equally compelling hypothe,~is is that family breakup 
generates its Qwn conflict, Ceftainly. many families ex· 
hibir mOle conflicrual and even violent behaVior as a con~ 
sequence of divQrce than they did before divmcc. 

Finally, it is imponant to note thai cliniC"dl insights afe 
different from sociological findings. Clinicians w;;lrk with 
individual families, who cannot and should not be de
fined by statistical aggregates. Appropriate 10 a clinical 
approach. moreover, is a focus on the imernal dynamics 
of family functioning and on the immense variability in 
human behavior, Nevertheless, there is enough empirl~ 
cal evidence to justify ~ociolop;;cal statements ;.bnnt the 
causes of dedining child well-being and w demonstrate 
that despite the plasricity of human response, there llfC 

some useful rules of thumb (0 guide our thinking about 
and policies <lffeeting tbe famity. 

For example. Sara McLanahan says. three 51ructural 
constants Rrc commonly associ;ued with intact families, 
even intact families who 'Aould not win any "Family of 
the Year" awards. The first is economic, In innK! fami
lies. children share in tbe income of iwo adults. Indeed, 
as tl number ofanalysts have pointed Out, {he two-r:areTH 
family is becoming more rather th:m le,,>.7.cCcss:lry. be~ 
Ctluse mort': and mme f<l,;;I1ies need tWO inc-omcs 10 su~· 
min a middle-class standard nf living. 

McLanu.han believes dlat mo'>t int:lCf families -also pro
vide a stahl<: authority suucmte. Family breakup com
monly Up5<lS ,he csublishcd houndarlCS of amhority in a 
family, Children arc often requited m make decision<, or 
accept responsibiliries once cnnsidered the pffwlfiec of 
parents. Moreovet, children, even vcr)' young children, 
are often expected to heh:l\'e like maturc :ltlults, so that 
(he gmwn'llfl~ in the family can be free to deal with the 
emotional fallout of the failed relationship. In some in
st:ance~ family disruption creates a eomp-lete vacuum in 
aothOfity; everyone invents his or hel own rule,. With 
Hnes of authority disrupted O( absent. children find it 
much mote difficult tll engage in the normal kin(h of 
t(:st1ng behavior, the Hi:;1 and error. (he failing and suc
ceeding, rhat define tbc devclupmemal pathway iOlAard 
character and competence. McLanahan 5<1.')5. "Children 
need to be the onc~ Hi ehallengc [be ruk:~. The parents 
need to SCt the boundaries and leI the kids push the: 
boundaries, The children shouldn't bave to walk the 
straight and narrow at all time~t" 

Finally, MrLanahan hold~ (hat ehi!tln:n in imac! fami
lies benefit from s(ability ill. what linc neuu....Hy (erms 
"household personnel." Family disruption frequently 
hongs new adults Inco the family, including Str;pp.atcrw., 
livc.in boyfriends or girlfriends, and casual se~u;,ll pan~ 
ners, Like slepf:lthers. boyfriends can plesent a real 
threat to children's, particularly to dau~h(el''. security 
and well~hcing. But phYliicul i)f SCX\I,11 abu'ic represent:. 

only the m05t extreme liueh threat. Even the vcr)' beSt of 
boyfriends can disrupt and undermine a child's sense of 
peace and sccurity, McLanahan says. "It'li Mt as: though 
you're going from an unhappy maniage 10 peacefulness. 
There can be a constant changing until the. mother find;.. 3 
suitable p3rmcr." 

McLanahan's argument helps explain why ~ 
widows lend to do bencr ttl!!l.dll!.!!!sn.oWivou:.ed or un
nliITied mruhc~_ Widows differ from other sing~th
ets in all three respects. They are economic:lllr more se· 
cure, because they receive more public assistance through 
Survivors Insurancc, and possibly privlltC insut3nce or 
other kinds of support froen family membCr5_ Thus wid
ows arc less likely to leave th-c neighborhood in :o.eare.h of 
a new m better job and a cheaper hOllse or apartment. 
!\.toreo\'cr, the death of a father is nO{ likely to d;:iI up. the 
amhority structure radically. Wheo 3 father dies, he is no 
longe( physically present, but his: death docs not dethrone 
him a~ an authority figure in the child'~ life, On rile roo· 
mit)', hj~ authority may be magnified through death, The 
mother can draw on the puwerful memnry of the depart· 
ed father as a '\Aay of intensifying her parental authority: 
""O\lf father would havc wantt'd II thiS way." Fin3l1y. sim:c 
wid(Jws tcnd to be older than divvl'c..:d mothers. their love 
life may be less di<luacting. 

Regarding the cwo-parent family, the sodulogist David 
Popenoc. who has devoted much (lr his career [0 the 
study of families, hutt. in the 1:nitcd State.' and in Scan
dinavia. makes this suaig:htfQfward a~~eHion: 

Socl..1 science re~e:m;h IS almosl never conclusive. 
There are always meth(xbl(lgicai difficultic!'. and :mmell 
left nmurm:d. Ye~ in thlce dct:adc~ of work 35 a ~()ci31 
",""(emist, 1 know (,f few other hodies of d~ta in v. hieh 
d,c weiv,ht of evidence is ,,;) deci~:\"{:ly on one ,ide uf 
the issue: on the whole. for children. IWO-PJU:nt EHni· 
lie~ are preferable m \;n~1e-parcm and step-farnilic\. 

The Regime Effect 

T
im IUSE IN FAMILY OISkt.l~rI~):-'; IS xo r UNIQUE 

to American socie(y. It i~ evident in virwally 
all advanccd nations, includ;n~Japan, whetc it 
is ahu shaped by the growing participafion uf 

women In the work force. ret [he United StU(CS hag made 
divorce casicr and quicker than in any (}thel WC~lem na· 
tion with the sole exccption of Sweden-and the trend 
toward solo motherhood has also been mor<: pronounccd 
in Alm:riC<!. (Swcden ha~ an eq\lal!y high rate of our-uf
wedlock hinh, bllt (hc majority of such births. arc to ell' 

hlbitln~ couples. a long-cstabli~hed pat\crn in Swedish 
society.) Mute to the poim, nowhere ha~ family breakup 
been jittceted by a more triumphant rheton.:: of r<:newal 
than in America. 

What is srrikin.t; about this rhetori.; is how deeply it rc
fk"Ct!> classic themes in AmcrilY,tn public life. Ir draws its 
language and ima~er)' from the nation's foundin.t; myth. 
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1t depicts family breakup as a drama of revolution and rc by patterns of d-ependency and deference...-...:an be un
binn. The nuclear family represents the corrupt past, an 
institution guilty of the abuse of power and the suppres
sion of individual freedom. Breaking up the family is like 
br~king away from Old World tyranny. Liberated from 
the bonds of the famity. the individual can achieve inde
pendence and experience a new beginning, a Crcsh 1>taH, 

a new birth of freedom. 'n shoft; family breakup recapl,· 
ulates the American experience. 

This rhetoric is an example of what the UniverSity of 
Milryland political philoliopher Witliam Galston has 
called the "regime effect," The founding or tnt:: United 
States set in motion a new political order based to an un
PJcccdemed degree on individual rights, personal cholee, 
and egaliHuian relationships. Since then tbese values 
have spread beyond [heil original domain of political rc
lationship~ to define social rc:lationShil's as well. During 
the p:m twenry~fi\'e years the$C values have had a partie
ulat!y profound impact on [he family. 

increasingly, political principles of individu:l1 rights 
and choice shape out understanding of family ;;ommlt~ 
ment and solidarity, Family relationships are vicwed om 
as permanem or binding but 3'1 voluntary and easily ter~ 
minable. Moreover, under ,he sway of Ihe regime effeer 
the family loses it~ cemral importance as an institution in 
the civil $OCicty, lwoompli"loing cerlain social goals .'iuch 
as raising children and caring for its members, and be
eome~ a means to achieving greater individtlal h:lppi. 
ncss-a lifestyle choice, Thus, Oalsmn says, wh:n is hap· 
pen in/.; w (he American family reflects the "unfolui(j~ 
logic of alJthoriuHi\'e. deeply America" moral·polirieal 
principle,," 

Onc benefit of the regime erfct:{ lS w creale greater 
equality in adult family rehuionships. HUlibands and 
\.\II\,C5, mnthen. and fathers. enjny relationships far more 
er,:Ilir:ui;J,fl thar. past rciatioflShip~ wete, and muSI Amert. 
t-'ans prefer it that way, But the political principles tlf the 
regime effect can threaten another kind of family rcla
tiomhip-that between parent and child. Owinj!; to their 
hiological and dc\'e!opmenflll immaturity, childH;n arc 
needy dependenr;;. Thcy are not able w expreS). their 
choices accortlinr. 1 () limited, easily terminable, v()!unmry 
aArcements. They are not able ttl act as negotiators in 
f:lmily decisions, (!vcn ~hose thal m()St affect their own 
interests. As one write! has put it, "a nev.-born d()e~ fwt 

make liI good ·plInncr,"· Concspiindin)'tly, the parental 
role is antithetical to the spirit of the regime. P.ucnwl in~ 
vestment in children involves a diminished InvelHmcm 
in sdr, a willing deference (0 the needs and claim). nfthe 
dependcnt child. "erhaps more th:m any other family H> 
blionship, the parcnH;;hild rcl:ltlonship-shapcd as it ii: 

de'mined and weakened by the principles of the regime. 
More than a century and a half ago..ALexls de Toe

queville made the miking observation that gn individu!.l!· '/
iSilc'iOCletYdepends on a CQmmunitarian institution like 
the family for its continu.ed existence. The family cann(lt 
be constituted like thc liber:il state, nor can it he guv \ 
erned entirely by (ha. state's principles. Yet the family 
serves as the seedbed for the virtues required by a liberal 
state. Tne family is responsible fm teaching lessons. nfin- / 
dependence, self.restraint, responsibility. and right con- r 
duct. which arc cssential to a free, deml)(:C3tk society. If 
the family fails in these tasks, then the emile cxpcrimcn( 
in democratic $elf-rule is jeopardizcd. 

To (ilke one example: iltdepcndcnce is basic tu suc· 
cessfu.l functioning in American life. \Vc aS~HJOle thaI 
most people in Arneric;l will he able to \\ork, cafe for 
themselves and their f:imllies, think fot themselves, and ./
inculcate the same trait! of independence and initiative 
in their children. We depend on families t(~ (each people 
to do these things. The erosion of the rwo-jUrem family 
undermines the capacity of f<lmilics to ifUp3rt this knowl· 
edge; children of long-tcrm welfare-dependent single 
parents are far more likely than (}thers 10 be dcpt:ndcm 
themselves. Similarly, the chlldrcn in disrupted families 
have a hardcr time forging bonds of trust with mhers :\Od 
giving and getting help aCfQSS (he generations, Th is, tOO, 

may lead w greater dependency on the fC50ut;;:CS of the 
state. 

Over the past t ....·o and a half decades American'> have 
been conducting what i> tantamount to a \':lSt namT;!.! e~· 
perirncnt in family life. Many would argue that (hh ex
periment WilS flC(:cssary. wOfth\\ol!ile, and long O\'crdue. 
The results of the expcriment arc corning in, and they :ire 
dear. Adults have benefited from rhc changes in family 
life in imporrant ways, but the same cannOf be ~aid for 
children, lndecd, this IS the fir~i\ gener.uion in the n3
(ion's hi~tory w do ;;;orse psvcholnJotitlillJ·, s!~i;;~ty, :lnd 
cC(l1lomicillly (him irs C:feIH~. Most pnignantly, in "tHyC)' 
after sUI\'ey the children of br-;}ken families c .. nft:~~ deep 
longings for an intact family, 

Nonethcless, :is Gllbton is quid,; tv p(lint mit, ~he 
regime cffccr is nOt an irrcsistible undertow tbat v,ill car
ry away the family. It is more like;; swift current, :J!{llin.H 

whieh it is possible to swim, P<cople learn: sociclie" o.:an 
ehilnge, patilcUlarly when i( bceorru.!'s apparem That cer~ 
lain behaviors damage the social ecology, thrCiHcn rhe 
public order, and impose ncw burdens on cure instiw
dons. Whether Americans will:tet to overcome the legacy 
of family disruption is a erucial but as yet unanswered 
question. 0 
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8e1 0"'1 are the topics for which rough policy proposals, with pros and 
cons, are to be drafted by next Monday. Everyone should feel free 
to develop papers on other policy 'options as well. 

The brief statements about each of these areas in the hand-out 
yesterday leaves a lot of details to be set out :"n the papers you 
are doing. In some cases? it ~~y make the most sense to write up 
anal:)'sis of a couple of major options within ea.ch of the main 
topics. For example, the balance of pros and cons for any of these 
options could change if they were done as national changes or on a 
demonstration basis. Similarly. ~FDC rule changes could be 
implemented as options for States or as requirements for all States . 

. 
Clee.t;'ly t not everyone assigned t.o help in the drafting is fully 
behind these options~ Strong, sound arguments against the options' 
are encouraged. On the other hanq, it is not productive to spend 
time hitting straw men. Please flesh out the options in a stronge5t 
fashion you can. 

Belle's remarks that the papers should layout pros and cons, with 
emphasis on what we know from the research, is probably all the 
format instruction anyone needs. Also. p:ease be sure to focus on 
the extent to which, and hOWl 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 
distributed 'on July 13 provides a good sketch of this target group. 

Possible policy option areas 
1. 	 A comprehensive ~ttempt to change the opportunity structure in 

a few neighborhoods -- possibly using Empowerment Zones as a 
vehicle or Youth Fair Chance. This should probably include more 
structured recreational opportunities and peer group activities 
directed toward reinforcing positive goals, such as responsible 
sexual 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-to-work 
programs I Job Corps, tuition guarantees and the like. drawing 
on the Administrations' s existing initiatives or modif ica tions 
of theM'.. (Bevier - OKB, an initia.:!. draft to be circulated to 
OoL~ 	 DeEd) 

" 

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 receive AFDC only on behalf of the 
minor's children. (AeF - Bordes and Maniha) 
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5 • 	 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 requirement during the 
time-lfmited period of eligibility or the time-~imit itse:f. 
{Bavier to develop coordination with other issue groups} 

6 • 	 Federal match rate for AFOC would be conditional on 
establishment of paternity and a child support a.ward. States, 
in turn, might be given option to vary AFDC benefits with award 
status. (Mincy to be liaison with child support issue group I 
with a first step being a report on where their policy planning 
stands with respect to this issue) 

7. 	 Intervention$ with pre-adolescents to increase educational and 
career aspirations and address school failures. (pendelton
DoEd, Lah, and Bennatt) 

., 
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Arnica1 atzioni 

llATH. July 211. l'~3 

Tl:"lere follows some of my Observations of what 'One might 

conclude from the July 16 meeting. 

1. In introducing ~he welfare reform, one needs CO maKe clear 

that the attack. on irresponsible behavior. culture of dependeney, 

ecc. is not C Qriticism of anyena group but of 3 form of behavior, 

AS !!ili Anderson put it! there are many dsce:nt, hard working A.frican 

Americans in the inner city. And t would add, there are quite a 

fpw irresponsible white people. One might add come otatistics that 

t,hA peoplEl on w,,:,rare come frQ1'll all ro.(dal bat!kgrounds and the 

maj o:dty are root Afr1can A.rneriean&. However, I Dtrof1!dly reeomend 

1",hat 	t.he Pt:eeident himself &Jtay above this iaeue j U\at Borne cabinot 

mlimber or key etaff person clarify this issue as the welfar$ 

diseuQG10n heats up. a8 it most .~gu~odly will, 

1 
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J. The thQme of enG "scope" paper. prepared by OMB, which 

Combines re:sponeibility wi.th opportunity seems to me to !ltrike f1 

900(1 balar.ce, 

3. Herman Kahn raised ~ queetiou about ntiolear ~ar: wtl: 

,the survivors envy the ctea:;1? We face the need to reform thQ sygtam 

so that those not on welfare ~11l noe envy tho=e who ~re. This wag 

refetred to during the meeting as the susie/I)ebbie problem. At the 

mome.nt., the "susies ll 
t high school girls who become preg:tant and 

semi-drop out, get a variety of streams of servicesJ wl"lile the 

ffDebbies ll f those who study hard and do not allow themst:!lveS to 

be<:Qme pregniu'It, theae who act responsibly. get nothing, Thiu must 

be changed both to be fair and to discourage peOPl~ from moving 

~nto weltare if they can avoid it, 

sandy Jencks' solution to this problem is to give benefits to 

all. This is not pract;iclll, neeeseary or jUQI;;. The main 

alternative is to Add requirement. to thoae now on w.lfara, which 

would make it lota at~ract1v9 (~hile it la6t~}. 

Note that 801'f1$ requirementw work very well and will be well 

t'eceived. by the more conservative parts ot the public and not 

unduly Qxercise the Qthers, Key example: recruit. that minors who 

ra,eivQ welfare wll1 live with oOn Q( their patAn~a. Aside from 

di8co~ragin9 people from acceptin~ welfare unlaae they rgally na@d 

it, it 4150 encourages U,mlly togecherne:u, and EH'lVQG tQ_Qu.rCBS, 

Increa~iMg the penaltiaG or diaiUC@ntjYBS on those xbo do not~ 

resgonSiblY and incre.sing the rewards tor those who do, requires 

2 
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stronger SAnctiOns th=n thQse used po fA; beOAuse what6V&r changes 

ont!! makes in cash flowS - - the recipients et111 tutVI! t.Ile full flow 

of other st~eams such as tood scamps! Medicaid, housing 

allcw~~cesf etc. Recommendation: 

(miter off tacbe, CbilD. o~t oW bx ug tQ torty perCent U no 

comoliance witb norms that are set is a~1~ved. However. limit ~he 

norma t() those matters the person has control over. such as SIloW!ng 

yp at trainioc or work tiLtes but npt eoncerning the behavlor of 

teenage children. 

New id.ee. (courtesy of my Yala Law summQr intern, Gayton Gomez) : 

~ben e;JOents d~gly for certain kinds Qt sChOllrsbl~s tbe~ have to 

fi19 a ~ refluire the same of ,utl,a~e rQQipientlL It would 

help 11luko wallars somewhat lesf;; attractive and encourage tnos", 

involved to pl.n their expenses, etc. Note that in the past come 

aoci~l worker3 objected to sueh approaches on the ground that ftwe 

should not impo~e our ~lue8 on ehaae paopl$~ and :hat if they wish 

to spend their money on say. booze/ that was thair right. A return 

to cha raquirem$nt ot filing a budget will signify thAt so~lQty 

does eeek to rQctore the claim of some core valuea, at lAaBt it you 

wish public help, (For tne same reason, the less CAsh one providgQ 

and the- 'fi',ore one grants whatev.r help is givea in goode and 

services, Lhe mo:e on~ MOVGS toward rod1.!cing the Susie/Debbie 

problem) . 

4. A strong national (int.er-lJt&t!e bettor than federal) cllild 

support collection system is important becauso it proviOas 
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incentive. to young men and not only women to act respon8i~ly. AS 

Christopher Janek. e,,,,,,,,,nted ['Can We Put A ';'1"", Lil\\1t on Welfare?" 

in ~ Amcriaan PrORpect. Pall 19921. until the 1960'6 'a lot of 

young mtlrtl used condoms beoause they knew that an unplanned 

prQgnaI1Cy meant a shotgun wedding." .A. strong oh11d support 

gr.!oreement program will send the Janotgun M maQ91ge tu young m@n: 

irresponaib19 sex has dire con~equenees for th~m and not just for 

young women. 

Rule8 ~hich exempt non-cuStodial pa;rent.5 from paying ~hild 

support whO$@ inc~~ is below, for example. $tO.OOO a year should 

be modified to include thie population, Bven if the non-custodial 

parent maKeS only $3000, aome of it Should go to the children. He 

would be sharing his: income with hie children if h;a :'1ved with 

them, Even if the amount cOllected is only 8 token sum, it woulO 

get him in the habit of liiIupporting his children. and give him the 

pr1ce or ~oi~g $0. 

To the excent that acme ruler; have only $50 a month of 

collected chil4 support going to the custodial parent, and the cest 

to t.h~ state to reduce weltare COGt.!5 1 there i~ little 1ncenrivr: for 

mothers to cOllaborate in tlnaing the fathers, !hio rulQ snould b@ 

modified so that women receive a higher pereentage of the money 

collected. 

5. The wgrk: requirement ia Q~ ,QUrs, the maj n force thAt. 

will end Ne] f;ue iULJo{E! kn01f it, The l'alat1onShlp ot work to 

tr.inirtg and education, though. require5 Urg9~t reconsideration. 

! ~rne ehat instead of talking about providing peoplG witt. a two 

4 

yQar training (the way the press haS it) it should be cl~rified 
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t,hat ret'erence is to two ye.o.r. on IVliraqt Wft1C:n Ot cour~Je~(Y~tfJS'e 5. 1 

that many would be orc much sooner and oth.ra may ~tay on longer. 

Tn this way one OVOidS completely the qu••tion what you do after 

two 'years. It will depend on the individual. 

The idea of training is uB~ally discussed in te~8 of train and 

plac:e (somehow) or train and economic dev&lOptr.ent (to enl:fute jobl5) , pl.... do <eoonsidsr this line of thinking and 40 not be swayed by 

cho~. who a~aume a job~rich economy in the foreseeable future, No 

one al'; tha mQating saw a hope for such an envi-roM'lant, EVan if 

somehow one would plae. two million ~eople now on welfare in the 

privM.p. sector, .it'; would mean that some other two ~illion people 

UQula n~ addec to the unemploymGnt or welfare rolls. True, there 
iI%'Q t:om-e untilled jobs lind lIfoma new Ot'iiU will be create!!! but 

deapitG tho claiMS of a few atudies ie,g. -RivergidaU) there are 

nOt many sur.h jobS ar.6 meet Btudies, inoluding tha Ri~rside one, 

do noe examino wh~ ~as jisplaCed as the welfare peopla were hired. 

I checked with MOPe and thay agree that most welfare people who ar~ 

hired !fr~lI:.tistr'hutell the j"bs, i.il .• gain them at the expense of 

othlO;)':"f). In chort., train and place ic: not goiny to work. for most 

poopla , A!ga it rains m08t of ita fund; on peopl~ not on welfare 

(the trainers), 

The of'.ho-r a.pproach. train anil create job£l is WQxkablc by 

definicion (if you creat~ • job. a person will have one) bur very 

costly. It Also raises tha question why create jobs for those on 

wcltar6 ~nd not for the Able~bo~i.d, already trained. people who 

! 
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line up the unemployment lines, actively seeking work. 

~ing off welfare will bence tave to QO A main e.aY Of the 

program, lay the way, community service is a much b~tter term for 

thi$ approach than work relief!) 

~Bt community service welfaJj:i! clients can 11Q 1s ~Q keep 

ot.hers off !J«t1fare or help get them off ~elfare> which eould result 

in 5ignifioant ~avin9s in public expenditures. Recommendations: 

reenaq~mothero who receiXi~.lfire ~~Jl be te~~red to do X hQurs 

glr WQQk. ot \leer cQunoel.ins for others whQ are not pregnant or...QD, 

,beir ~tr§t pregnanCY, 

HHS is ccrrecr: in poincing out that (;:1) those to give 

couufteling will ne.,11 to be selected {not everybody can do it I 

etc.! j (1)) they should hta it bit older, e.g. Juniors counseling 

sophomores: (e) will need some guidance themselves, anQ (dt some 

~pervi$1on, These are all qu!tQ do-able roquiremants. Note also 

that tho fu.nd!i! here will be largely spent. Oti WGlfar'Q clients rather 
------~~~~~~------~~~ 

th~n on trainers. This approa~h ahould be able to maet thQ very 

tough requirement that savings exceeding the coats t.tOU!.O be 

available within one year of installing this ~pprol~h. 

(Cr1teria for evaluation and mQ~litur9fllent of success of this 

approach: net savings ShOuld :;esult Qven if the aVl:cage peer 

oouns~lor keepa only one other peraon from becoming pregnant. 

dropping out, etc. For example ,. ~l'l averag& welfars person gets 

S4S00. The pAer counselor will receive no Additiona: oompensation 

for d,()inq the counseling, some tunds will be required. tor 

profQQsional senior guides to tbe peel.' eounselorc and 

, 
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1. Ae a gene~al rule. QQ-tbe-jpb tralning 1& preferable to 

tra1n.ns aDd placing. To encourage employers to train and hire 

wel~are clients one may provide training bonus to tho.e who train 

ar.d retain people from an approved li6t ~e long d3 the bonu8 io 

granted only it those who hire keep the trained per~On at leaet for 

a given period on their payroll a!ter training is completed. 

8. If any of these ideas are of interest, I suggest that we 

ahall p=ovide a small group of outside experts to help work them 

out. We shall ensure that the planning work is done withOut 

attribul~ion to the Administration. 
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