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AGENDA 

Prevention: Keeping Future Generations Off Welfare 

7/16/93 

1. Introduction of participants 

2. 	Briefing by Bruce Reed, Deputy Assistant to the President for Domestic Policy 

3. Briefing by Isabel Sawhill. Associate Director of Human Resources, OMS 

4. 	Introductory comments by Amitai Etzioni 

5. Discussion of the agenda as outlined below and changes in it 

6. Point by point discussion 

I. The YMCA Approach 

A. 	Teen pregnancies: are at the core 

B. 	Peer counselors, senior counselors, and human resource centers in schools 

1. 	Broad focus 

2. 	Context: religious organizations, regular school, armed forces, us Public 

Health Service or state public health departments 

3, Costs, evaluations and measurements 


C, Carrots and sticks 


1 . Child support enforcement 

2. Separate inter~state program 

3. Child support collected to the custodial parent 

4. Rules which exempt fathers 

5. 	Require minors to live with a parent 

D. School and corporation collaboration in appreciative programs 
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II. Danger: High training in an economy poor in jobs 

III. Other measures 

A. Training IRAs 

B. Pro-family 

C. Ecological dispersement 

D. Low~jncome housing 

E. Integration of service,s 


F.•"v1icro-enterprise loans 


G. Illegal immigration - tamper~proof social security card 
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Prevention: Keeping Future Generations Off Welfare 

"To end weI/are as we know il. "- President Clinton 

Part I; TIlE YMCA APPROACH 

AbstraCt gf Part I 

The core of the issue is teenage mothers: Above all. one necls to work: on the value-side to 

encourage socially and personally responsible behavior. in addition to using incentives and maybe 

penalties. This can be tried by hiring at·risk teenagers to do peer counseling. Sehool·besed human 

resource centers (to encompass health care clinics and job orientation and placement programs) could 

provide the guidance and skills that the peer counselors will require. View these centers as the basis of 

a welfare prevernion corps. 

1. Teen pregnancjes arc at the cere 

The welfare population contains' high turnover contingent. comprised largely of disp1a<:ed home 

makers (recently divorced or separated) who are relatively quick to remarry and/or find jobs. and a more 

pernwlent population containing some "unemployables." but mainly families heeded by women who bed 

their tirst child as a teenager. (An HHS study reports that of the 8.S ntillion children ~ho qualified for 

AFDC in FYI99l. S3,. came from homes in which only one parent is present and the parents were never 

married.) A teen who bed her first child say at age 14 and another at 16. is 00 far behind in her studies 

and sleillo and SO burdened with ehiId carelhal she is very difficult to "train" (her high school deficiency 
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atone is significantly greater than two years) and to place. Reducing the pregnancy rate and deferriug the 

age at which first children are born is hence a high priority for a welfare prevention strategy~ such efforts 

should focus on this soun;:e of potential clients that are most likely to become long-term welfare recipients 

(as distinct from "transitionais"). 

Note: though analytically it may well be appealing to discuss welfare prevention strategies 

separately from those that focus on treating welfare clients, in practice this separation runs into many 

problems. For example, the higher the benefits given to welfare clients. the more difficult prevention 

becomes, etc, Hence. inevitably in the fonowing diSCUSSion the line between prevention and treatment 

is often crossed. 

2, The Y':M:CA Approach. Work on the values side: hire some welfare clients as peer counselQrs: all 

senior C9UnselQr~1 md form human resource centers in schools. 

The merits of a "YMCA ~ (value-change agento;) approach: historically dislocated populations, 

whose behavior needed to be changed, were reached via change agents who in effect worked on people's 

values or culture to motivate them w take responsibility for the consequences of their behavior, The main 

value-oriented change agents were VOluntary associations including ethnic associations and religious ones, 

In this way, the rowdy farm laborer who migrated into the cities, shorn of their community contacts, 

were won over to civil conduct, which Jed to a reJatively orderly society (See the writings of James Q. 

Wilson). For exampJe, in those days a young man knew that if he would get a young woman "into 

trouble" he would he made to marry her ("shotgun weddings"). It served as a powerful prophylactic. 

It also set a clear nonn for young women to follow; while quite a few did not abide by the norm, there 

was a clear nonn and it led many to defer sexual. activity and reduced the incidence of premarital 

pregnancies. 

How could we fashion a contemporary equivalent? Let one grant that there is no ready answer, 
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certainly not a proven one, Therefore some experimentation is called for. The basic eJements of what 

is needed are: 

• 	 Peer counselors: hire as part time: (work while at school) select members of the gwup, of teen 

agers at risk, to serve as peer counselors, Experience shows that they have a much better chance 

than do outsiders of reaching potential clients as well as ¢ose now on welfare. Also. counselling 

may be their public work or a way to payoff their welfare obligations, 

• 	 The peer counselors them.&,elves will need training and corninuous hand-holding from senior 

guidance counselors. These seniQr counselors could be drawn from exemplary peer counselors 

and from the ranks of professionals. 

'" 	 Both levels of counselors would need some resources, e.g., meeting [Dams. Hence the need for 

school~based hwnau resource £epters. 

• 	 Broad focus: sex education or drug education should not be the only focus; these should be folded 

into more encompassing programs for both substantive and other considerations. The more 

encompassing programs would include helping with vocational choices, nutritional information. 

etc. (A study by Frank Furstenberg found that such a program in Baltimore was successful in 

changing behaviQr; that is, keeping young women in scllool. and delaying pregnancy.) 

• 	 Context: into what broader context should these centers be placed? All options that come to mind 

have some advantages and some major difficulties. Religious organizatigRJ (say in black: 

churches) raise the specter of violating the separation of state and church, Drawing on the re.gy1ar 

school staff -- the high measure of alienation. The armed foms;, in the form of a new ROTC, 

may evoke militaristic fears (although this idea has promise especially given the miliary's need 

to ensure that potential recruits will be in shape, its abundance of resources, lack of mission, and 

personnel of minority background). The US Public Health Service or state public health 

departments might also serve. finding the proper context for the culture change:agents is the 
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single most important factor that will detennine the success of this approach. 

• Responses [0 criticism: Some argue that such approaches stress culture and "blame the victim ~ 

rather than the socio.economic conditions thai: cause poverty. It is my position that both socio­

economic conditions and culture are at work:. The main socio-economic change that is needed 

is to bring the economy to a ~igher growth pathway and make it more job rich, Here I focus on 

the other ha1f of the equation: the needed changes in culture, We need to encourage people to 

. take more responsibility for their lives and find meaning in socially constructive projects, 

especially work and abiding by laws. 

For those who say that the values of welfare clients (aetua! and potential) are already not 

different from those of the middle class, one should respond that indeed many of those in the 

middle c1asses need to have their personal and social responsibilities shored up, This hence is 

hardly an argument against this approach but rather an argument for expanding its reach. 

'" 	 Costs. evaluations. and measurements: Our basic contention is that this approach must more than 

pay for itself in the soon run (within a year!) or it should be recast if not abandoned. The basic 

point is that while this program win not allow the peer counselors to earn a living or even part 

of it in the private sector. if they work properly. they must be able to get at least some of their 

peers (as weI! as themselves) off irresponsible behavior, Note that for every teenager who does 

not become pregnant while in high school and who completes her training, society saves at least 

two years of welfare paymerus. There should be additional measurabJe reductions in crime rates 

and drug and alcohol abuse. These savill8S should significantly exceed the COSI$ of the cenlers 

or the program is not properly designed or carried out. If possible. one may try to charge the 

additional costs for the suggested centers (which to some extent merely consolidate existing 

programs) against the same programs in which we expect savings so that no new net 

appropriations would be necessary. 
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10 put it differently; we expect a multiplier effect in that not only will those who are 

hired be expected to act responsibly ( and thus reduce social costs) but be able to sway some 

others, 

Note also: 

• This approach does not entail a two years waiting period to get people off welfare, 

• Other programs try to train welfare diems, then seek private sector work (or them, and if these 

fail - as they often will for reasons discussed below. in the current and foreseeable economic 

environment - they are paid to do community service {or do community service to payoff their 

welfare obligation), Consider the suggested peer counseling - their community servicel 

• A merit of the approach suggested here is that it focuses most of its expenditures on potential and 

actual welfare clients and not on outside trainers, 

• The success of the program will be enhanced by making schools into gun~free and drug-free 

zones, the use of screening gates, locker searches. and increasing the penalties of those who take 

guns or drugs within three hundred yards of a school and triple again for those who take them 

into schools, (The ACLU objections to several of these measures can be readily counted on moral 

and legal grounds.) 

3. Carrots and sticks 

The discussion so far focused on the need to work on the culture side to shore up personal and 

social responsibility; it is well complemented by working on the incentive side. (The case why such an 

approach is justified in principle was made by Isabel Sawhill in an essay which appeared in the Spring. 

1992 issue oCTIle Responsive Community,: Rights and Responsibilities, 

Various demonstration projects: being tried in several states seem to help to some extent to reduce· 



teen pregnancy and foster other forms of responsible parerna! behavior, Tbese measures are listed next 

and some modifications are suggested, 

• A strong child supPOrt enforcement pr9.granl is needed even if the amounts that can be collected 

are relatively small (estimates range from $5 to 130 billion). Such programs will reduce the 

public costs of welfare (there are not tlWly other sucb sources!). Also, it win send a message to 

the men involved that irresponsible sex has djre consequences for them and not just for the 

women, (See Christopher Jencks article. "Can We Put a Time Limit on Welfare." in the Fall. 

1992, issue of The American pr9§pect,) Finally, it will demonstrate to the public that the 

Administration is taking seriously the notion of responsibility for the consequences of one's acts, 

(For a more thorough description of child support enforcement see David T. Enwood's paper 

"Reducing Poverty By Replacing Welfare: Income Support Strategies for the Nineties,) 

• The program should be administered ll$ a separate inter-state program. rather Ihan as a federal 

program for reasons elaborated by AJice RJvlin in Reviewing the American Dream and for other 

reason.q not discussed here. 

• Listing both Parents on the birth certifict!te is a useful device. It is the best time to identify the 

father and win make later child support enforcement much easier. (For additional discussion see 

"A Progressive Family Policy for the 1990s' by Elaine Kamarek ami William Galston, in the 

Progressive Policy Institute's Mandate for Change). 

• To the eJttent that only $50 a month of the child §upport collected go to the custodial, and the rest 

to the state to reduce welfare costs, there is little incentive for mothers to collaborate in finding 

the fathers. This rule should be modified so that women receive a higher percentage of the money 

collec.ed. (See Douglas _av, "Concept Paper on Welfare Refann.· April 23, 1993.) 

• Rules which exempt fathers whose income is below S10.000 a year or so should be modified to 
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include this population. Even if one makes say only $3,000, some of it should go to the children. 

Otherwise one "favors~ deadbeat and runaway fathers over those who do their duty and stay. (A 

married father in the home shares with the children whatever merger offering there are). 

* R@guiring mioors to live with a parent to get AFDC benefits seems a usefuJ measure (allowing 

for exemptions in the case of abusive parents). 

• CU\liUg welfilfe payments if children are added while the mother is on welfare seems unduly 

harsh and may nor be effective. 

AU saId and done, the evaluation of all these measures taken together should be that those teens 

who are stud-y;ing and not pregpant will have no reason to envy those who do otherwise, Granting only 

the latter training. food stamps, job offers.and supplemental income will undermine incentives for 

reSponsible behnvior. In effecr, several measures suggested elsewhere may seem inadvertently designed 

[0 suck people into welfare. The net effect of these programs seems to be to significantly increase the 

rewards of those who are on welfare versus those who are not (See Christopher Jencks, who suggests that 

therefore we should extend several benefits to those whose income is higher than $15.000 a year,) 

4. School and coroorarion coUaboration in appreciative programs. 

Measures to encourage welfare mothers to keep their children in school may be justified. 

However. note that at present the schools by all reports are partiCUlarly alienating and that their teaching 

is often ill suited for those who are not college bound. Hence, a major school..tJased appreciative program 

for teens whQ do not seek to go to CQllege shQuld be fashioned. This should Start at age slxteen or earlier 

rather than after a person has graduated. [t should be crafted in collaboration with corporations. Note that 

the best training programs are !bose in which people are largely trained On the job and participants know 

that if tIley successfully compete the program, a job will be availabJe. (Most training programs that are 
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not employer~based do not have such a promise and many pJace only a few of their graduates), 

School~based programs must be negotiated with the labor unions. A preliminary discussion 

suggests that this may not be impossible to accomplish. 

At presclnt. many teenagers do not see a meaningfuJ furure. If these teenagers become engaged 

in preparation for a promising vocation they are Hkely to be less inclined to have children, (Just Say No 

is not enougb~ they need a positive. realistic goal), 

The following model bas been suggested by Ted Koldene, Robert Lennan, and Charles Moskos 

in their paper "Uducating America: A New Compact for Opportunity and Citizenship," 

L 7·IOth grade - expose all students to infonnati-on on various occupations. 
2. 10th grade - give students a choice between a purely academic or job apprenticeship track, 

Those choosing the later will sign a contract with a specific employer, 

3, 11th grade - initiate a range of three-year apprenticeship programs. At this point students 

begin splitting time between school and on-the-job training. 

4. 12th grade - give a comprehensive educational and job-proficiency test to ensure capability. 
5. "13th grade" - much time would he spent on-the-job; material would he advanood enough to 
permit Ule apprentices to earn one year of credit toward an Associate's degree, 

The advantages of such it program are several: expand the skiUed workforce; improve 

opportunities for women and minorities; low-cost (as empJoyers cover much of the expense of training); 

wages will rise as more employees gain skills; increase the relevance of school for non~llege~bound 

students; provide a positive option for the future, which would serve as an incentive to stay off drugs and 

avoid getting pregnant; by spending time in a constructive work and school environment, students will 

learn lessons of responsibility. civility. etc" and more wil1 feel invested in larger society and economy; 

"ecause the program is open to an young people, and not targeted toward any particular grouP. the 

program will appeal to the general public. 

5. Some secondarY points. (The following is taken from Douglas Besharav', paper "Cone<pt Paper on 

Welfare Refonn."') 



• Special services and treatment for teens should not be made availabte only after teens get pregnant 

since this sends the wrong message, 

• Resporudble sexual behavior is often linked to better skills/prospects for the future, 

• School~based. top-down, programs to prevent pregnancy have often demonstrated limited 

effectivcmess. 

• The Best Friends Program has had a marked effect on reducing teen pregnancies by providing 

leens with a peer group setting where they provide mutual support to abstain from sex, learn to 

deal with boys, and build up self-respect 

* The best way to approach educational programs is to focus on vocational skills (data entry. 

electronic repair, etc.) and to have guidance counselors focus not just on college placement but 

also job placement. 

Pan II. DANGER; HIGH TRAINING IN AN ECONOMY POOR IN JOBS 

Programs that focus on extensive training and education (up to two years) before job placement, 

and provide income supplements (with public works as a back up) are well suited for a high employment 

situation (especially one in which there is: a shortage of employees, and in several categories and levels 

of jobs), They are much less: likely to wQrk in situations in which there is already a considerable job 

shortage and a strong flow of immigrants,. and as NAFTA at least temporarily further cuts lower rung 

jobs. 

True. there are some studies that report that some welfare clients: were placed even during high 

unemployment; il is argued that this occurred because in some specific sectors there is a job shortage even 

when this is not generally the case, and that employers can be motivated to retain trained welfare clients. 

Note though that (a) these studies did not examine displacement (whether or not the hiring of welfare 

9 




clients displaced other workers and whether or not those displaced ended on welfare. a question of 

particular importance for welfare prevention); (b) in some situations job training is complimented with 

economic development. which allows for the creation of new jobs. However, economic development of 

this kind is very expensive and is unlikely to be possible in the current context on a massive scale. (c) 

Some studies (:.g., an umeleased study by the State of Washington and other reports, see Gordon Berlin) 

show that the main effect of training was the "redistribution" of jobs. The public reaction to spending 

large amounts on welfare clients to displace other workers may well be quite unfavorable. The 

political backlash to result from a fine program implemented in the wrong context is likely to be high. 

I suggest a full reexamination of this approach. 

To put it more precisely, one should use job availability as a continuous rather than a 

dichotomous variable. That is, the high training/education pathway seems to recommend itself more ­

the great the labor shortage, and less the great the job shortage. Further elaboration of this thesis would 

have to take into account, various categories of jobs (e.g., low skills versus higher skills, etc). 

Part Ill. OTHER MEASURES. 

• 	 Training lRAs would help those who worked before falling into welfare. To keep costs down, 

provide no tax deductions for deposits, but only for earnings in the account. 

• 	 Pro-family. There are numerous reasons why encouraging welfare clients (actual and potentials) 

to marry is desirable and so is sustaining most marriages if they are in place. Among the 

elementary reasons is that two who share a household have lower costs per persons compared to 

two separate households; they can share child care duties etc. Numerous other suggestions have 

been made to encourage the preservation of family. Some entail changes in culture, others in 

incentives. Changes of the first kind bring to mind that the middle classes often provide role 
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models for others.. Changes of the second kind - that removing completely various marriage 

penalties now in place. may make welfare payments so high that they may suck people into 

welfare who currently are not, or at least wi11 make them feel unfairly treated. 

Reducing the marriage pena1ty on step--parents should be considered. (Calculations in The 

Rush to Refonn. published by the Center for Law and Social Policy. indicate that a mother with 

two children receiving AFDC benefits would. at present. lose over $6.000 in benefits in IUinois 

, and nearly $11,000 in benefits in New York: ifshe were to marry a man earning $15,000 a year,) 

Nwnerous other measures have been proposed that seek. to enhance the preservation and creation 

of families. In testimony before Congres, (on April 9. 1992). Mark Greenberg propose<! that the 

income of a person who marries an AFDC recipient should not be counted against the grant until 

the new spouses income reaches the poverty level. At the same hearings. Isabel Sawhill proposed 

that all first~time mothers who apply for temporary assistance shQuld be required to attend 

parenting clas,es... 

Other rules wblch penalize married couple, on AFOC·UP (the AFOC program for two­

parent families in which at least one is unemployed) which ought to be reconsidered. They 

include: Work blstory rules which disqualify a family unless the prlneipal wage earner bas 

worked 6 of the 13 past quarters or bas been eligible for unemployment compensation under state 

law; the "100 hour" rule which disqualifies a family from receiving AFOC·UP jf the principal 

wage earner is employed for 100 hours .a month, regardless of how low the persons's wages, 

These rules apply to AFDC-UP recipients only, but not to urunarried AFDC clients. 

• 	 It should be noted that practically all experts agree that the passage of. OOIjQnal health insUIllllCll 

program would significantly help alleviate the problem before us. 

• 	 §colQgical dispersernent. In the Gatre.aux experiment. performed outside Chicago, some five~ 

thousand families were given vouchers which allowed them to move from the inner-city to the 
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suburbs, and it is reported that they were readily absorbed into the middle-class ec<lnomy and 

culture, Some draw from this the conclusion that if all inner-<:ity populations would be dispersed 

In the same manner, the whole issue would be licked. The original study needs to be revisited 

to detelmine if either the moving or receiving population was atypical. as well as the costs of 

relocation, However, this approach does deserve more attention. 

• 	 Some observers downplay the role of Jack of assets as distinct from income. The shortage of J.:;m: 

income housing is a major problem, even if community service and private sector job income is 

supplememed to bring people to a line above poverty, Requirements to set aside some !Qw~jncome 

hQusing for every x units built ill exchange for some de~zoning or other privileges (say larger 

buildings, but not tax benefits) is desirable but should be negotiated with builders rather than 

imPosed, 

• 	 InteglllliQD Qf Is[Yiro" The situation in welfare is akin to health care in that too high. proportion 

of the funds go to administer the services and too little to the service itself. Whatever the ratio 

is (some say the administration absorbs as much as lWo--thirds). the proportion that goes to others 

tban the cJients are higher here than in health care, One way to improve this ratio is to simplify 

the service flows. (There are some 75 different meanHested services.) This does not mean that 

they should all be integrated into one service. but some consolidation is in order, 

• 	 Micro-enterprise loans. (The following is taken from "Replacing Welfare With Work," by Win 

Marshall and Elaine Kamarck): 

An innovative welfare-to-work strategy should include expanded public support for small 
"mkroenterprise" loans that can enabJe enterprising poor people to become self..employed, In 
inner cities and impoverished rural areas, microenterprise programs can foster self-employment 
by providing small. uncollateraUzed loans and business advice to groups of poor people trying 
to start their own business. Many such projects are patterned on the Grameen Bank in 
Bangladesh. which has helped thousands of poor rural women start small enterprises and which 
uses peer support and pressure to achieve a 98 percent repayment record. Using similar methods, 
the Women's Self-Employment Project in Chicago makes loans of .$10,000 or less to poor 
women, who have used them to open dress shops and catering businesses. The Southern 
Development Bancorporation likewise fosters economic actIvity among low-income residents of 
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rural arkansas. 

The new administration should increase federal support for mlcroenterprise experiments 
and reduce legal and regulatory barriers - such as limits on assets and prohibitions on work in 
the home • that prevent poor people from choosing self.-employment rather than welfare. It 
should also use federal funds to leverage the spread of community development hanks. which 
make larger loans to build housing and stimulate small business development in poor 
cornnnmities. 

• 	 Illegal. immigration seems often to hurt efforts to curb weUare costs. (ssuing: a highly tamper­

proofsocial security card and mandating higher penalties for those whO' employ iUegai inunigran~ 

would go a long way to address this issue if one is willing to go down this road. Jt is my personal 

view that one may well wish [0 increase legal immigration, but that no society can tolerate 

unlimited illegal immigration, Special measures need to be taken to ensure that these measures 

will not be used to discriminate against Americans of diverse backgrounds, 

'" 	 An extreme measure: Several have suggested a regional sales tax which in effect would make 

more affluent parts of a metropolitan area (including suburbs) pick up some of the costs of the 

inner city, Some recommend this. in exchange for some favors to the suburbs. This seems to' raise 

more resistance than one can handle and tends to be regressive. 

Amitai Etzioni 

with the assistance of Steven Helland 
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'oUc:y 

'The tolluwiug tl.i;t=' cQ.I1.'Imt3nl..s on yQur proposal for hj.rinq teene Oft 
welfare as peer counselors in order to prevent welfare d~nden­
oy. This proposal offers potential benef~ts. but also ra~sea 
several COnCtlrlllli. Whilt:l \.ha deecript.i.on of the propcnl1a.l provided. 
to us is brief. ~here are some issues that coma to ~nd. 

• 	 EXperts report that ~or positive develo~nt. youth need a 
h~h level at se1f-eateem; a sense otnDritttry tlmJ ut::1Quy'iuq; 
a~-anoppOrtunity to contribute to tha1r communi~y. Often 
taanaqa welfare recipients don't possess theae experiences: 
part!c1.pat1on !n a service program would !U»tt:L' tl1"ltl, 

" -_.---	 ----­
• 	 Studies suqqest that B&rv1c:. learninq is empowerinq and 

Chara~e:;,-b.Y4~.C!!!!q, "thUS I youth gain exptu: .i.tUu,::~~ he1lfful in 
8sauming family responaibilities, beinq productive job . 
ssekers and employsss and participating as informed citizens 
and. con~\Jmers. 

• 	 Experience shows. that ~ teens are most ~fl~~~!5i by_"~heir 
pe..!..r~s or ot!bJt1:'1L~l!=?jl_~_ ..:.n aq.e. For examPle, a 9'roup at 
t:.eenaqe -parent.s is very credible when addressinq younger 
t.ens on the issuea of enqaqing ia aexual aat~vity and 
parenthood. !mploy~nq teen weltare rec1pients ~o collec­
tively share their experiences could be very effective in 
this regard, 

Congerns; 

• The use of peer counselors in a situation raises 
some spec1iic concerns: 

While this model could tap potential and raise .ell ­
esteam among participants, if they do not receive 
adequate trainin9 and support, the l~kelihood of 
failure is hiqh. This could be detrimental not only to 
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the teen. but also to those be~nq aounaeilea by the 
teen. 

part~~1p~nts for th~. prggram must ,be carefully
selected. 'IrIna program were limited to peereounsel­
lng, teens would provide counseling on issues with 
Which they themselves may be strugg11ng. some teens 
would be more able to serve successfully in this role 
than others. 

• 	 If youth were not paid for participating in this proqram, 
care must be taken that participation in this program WDuld 
enhance rather than diminish the l~kelihood that the tsaR 
would obtain steedy employment. Would youth 9a1n skills and 
raceiva assistance ~~ obtaininq employment? If not, would 
participation in this program lessen the tean's time to 
participate in employmmot-88eking related activities. 

Implementation; 

As this proposal mentions. several Public Health Service ProqrcmB 
such as the Community and Mi9rant Health Centars, and School 
Health Services may be appropriate. In addition. there are 
several proqr~ in the Administration for Children and Familias 
that serve hiqh-risk children and youth. Programs funded by other 
Departments such as RUD and USDA, and privately funded proqrams
should be considered. 

Also, other pODulations with which these teens could work should 
he considered. In particular. it may be useful to have welfare 
clients work with younqer children as they would be learning
parenting skills and skills that could assist them in obtainin~ a 
job 1n the early childhood field. 

Finally, teens racQivinq welfare should be inteqrated with other 
~eens serving in the National Service Pro9r~ and other service 
ventures. These would prevent the welfare population beinq
iaolatad from other teens. 
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E.ravenllon Issue eroup 

The group will conoentrate on: 1) unaarstandlng how families enter the AFDC program 

for the first time; 2) considering polioles that may prevent entries. ' 


The ohallenge for Ine group will be to Identify and select a limited number of promisinG 
policy options for further analysis and evantusl presentation to the Working Group. 
We hopa to Idenllty two types of policy options: Ihose that encourage more 
responsibility (e.g., In the area of childbearing), and thoss that provide greater 
opportunity (e.G.. to go to oollege or get a lob). 

Baokground 

It 18 commonly estimated that about half of the mothers on the AFDC rolls at any point 
had their first child as a teenager. In the past, many were teenaged wives at the birth 
of their first child. More reoently, most billhs are to unmarried teenagers. In 1960, 
about 85 percent of births to teenagers were to wives: In 1990, about a8 percent were 
to unmarried teenagers. Similarly, whereas divorced Or s&paraled mothers used 10 
constitute the majority of AFDO case-heads, now never-married mothers are In the 
majority. Never-married mothers account for virtually all the Increase In the AFOC 
osseload during the 19GOs. Accordingly, to some extent that the Issue group will 
explore, prevention of walfare entry will have to grapple wnh reducing child-bearing 
among unmarried teenagers. In this context. It will be Important to look lit family 
planning pl'IIClicee and polloles. 

Wllfare Qed non-Wi~Bre SWlll!glU 

As often noted, prevention of unwantCild pregnancies among teenagers may entail 
ohanging their perceptions 01 their own possible Muras - the way they lOOK et both 
unmarried parenthood and I~e on weHare, on the one hand, and alternatlvee to 
weHare. on the other. The transition and post-tlllnsition Issue groups ars expected to 
recommend policies that will change a young, at-risk femals's perception that welfare 
osn be a way of life. The ohlld support enforoement Issue group may recommend 
polloles that will change a young, at-risk male's chanoss of aVOiding the child support 
system, should he father a child outslds marriage. 

Percaptions 01 81tamlllim to life on welfare or unmarried fatharhood also appear to 
be correlated with the likelihood of teenage pregnancy. Accordingly. the prevention 
group will conalder non-weHare pellcles that promote betler futures for at-risk 
teanagars. Current programs and \he Administration's Inltiativas In training, education. 
and employment will be reviewed In an effort to Identify policies that maximize 
opportunities ier at-risk youth who avoid becoming parente before they are preparac! to 
raise and support a family. 
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Target pOlilylalion 

At Ill'1It glance. It would seem that prevention departs Irom other issue groups' 
concerns by virtue ot Its locus on those who have not yet entered the wanara syst&m, 
However, the division Is not sharp here either. Soma new AFDC case·heads lire 
familiar w~h welfare from earlier spells as dependent children. and some are simply 
switching status from dependent child to caretaker, 

Whal distinguishas the target population of the prevention group from thai of groups 
daaling with custodial lind noncustodlsl parents Is that the prevention group will foous 
on those who are not yet we~8re mothers or absent fathers. but who are at high risk. 

E~hS onto AFOQ 

Most typiclllly, families end up on AFOC lor the flr$tllme by one of three paths, 1) 
first children are born to unmarried mothers who cannot support them; 2) two-parent 
lamillea break apart. laaving custodial perents unable to support their children: 3) 
family bread-winners Jose or leave their Jobs. leaving them unable to support their 
children. 

When all entrlas IiIre considered. it would seem that the Issue group's focus should be 
en the second route. Bans and Ellwood's classic study of early PSIO families found 
that nearly ha~ of all flrat AFOC apells ooourred when a wife became a family head. 
By comparison. about 30 percent 01 AFDC entries ooourred when an unmarried 
woman had her flrillt child. and abollt 12 percent when a femille family head's earnings 
fell. 

A simple count of entries suggests that polloles to prevllnt divorce and separation 
should be the flr$\ prlorMy. However. we know that the amount of time. both in first 
spells and lotaltlme. that a family spends on welfara is correlated with the path tha 
family first takel onto welfare. In daIS from the mld-tS7as to mld-19BOs, those who 
entered the system due to II 1066 of earnings averaged less than four years in their 
initial spell. Thoae who clime onto AFDC from mar~al brellk·up averaged four and 
one·hall years. By oontrast, those who Ilrst came onto AFOC liS an unmarried lirst· 
time mother stayed 7,7 years In their Ilrst spell. 

AnalYSis 01 more recent dafa oonllrm earlier findings that never-married mothers will 
return more trequllntly and have longer total time on AFDC as well as longer first 
8pells. So if we are concerned about the degree of welfare dependenoy. rather than 
jU8t oonlilet with the welfare syBlem. II appears that delaying or preventing entries that 
ooour when lin unmarried woman bears II flrsl-chlld she cannol support should be a 
priority of the prevention group. However, although entries due to births to unmarried 
women will be II locus, the prevention group should give due oonslderation to 
determinants of marital bresk-up and earnings decline among single-parllnts. 
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Entry dilerrninanls Dod preventlon options 

The Immediate precondl!IOnS of unplanned first-births to unmarried t....negars are early 
,,)(lra-marltsl sexual activity, the absence of effective family planning practices, and 
decisions by at least one of the parties not to marry. Among the underlying lactors 
are concomitants of poverty, joblessness, low educational achievement, and changing 
sooial norms. The policy options developed. by the prtventlon group will be beaed on 
a review of current knowledge about the oonnectlon batwaen each of these faC!ors 
and entry onto the AFDC rolls. 

The determinants of marital break-up are, Hanything, even more complex. However, 
the current $Ists of knowledge will be reviewed, and an attempt mada to Identify 
policies and programs that haVl! proven or promised power to prevent marital 
dissolution. 

OllYslopment of policy ootlQn9 

POlloy options from the prevention group will emphasize both responsibility and 
Q!)QQctypitv. Onlhe responsibility aida 01 the equation, the group will consider welfare 
and non-weHare policies that may encourage [lIsQ.Qoslble family lormatlon decisions. 
In this, the prevention group may overlap and Inform lhe work 01 the olher issue 
groups by presenting analysis 01 the likely Impact 01 tha policies they ara considering 
on the determinants of AFDC entry, For example, there may be reason to think lhat 
lOme variations of AFOO lime-limits, or patarnlty establishment and child support 
enforcemenl may enoourage or detar AFDC entries more than others. 

Second. the prevention group will present opllons outside Ihe purview of the other 
issue groups to promote OQIlO!1I!llltv among at-ri$!< femeles and males. Options 
designed to change the opportunilies available 10 catagonal of at-risk IndiViduals and 
to change opportunity struolure In carlaln oommunitles - at least on a damonslratlon 
baais - will both be oonsidered. 
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IQ~bQl s~whill aakod mo to aharQ with thQ~8 who will bo attonding 
Friday';) mQQting a copy of thQ draft. papGt" GClotting out th" scope of 
tha welfare reform iQQU9 group daaling with prav9ntion i~euG". 

Pravention IaGuQ Croup 

Thw group will ooncontrato on~ 1) undsrgtanding how familiQ~ antnT 
th", AFDC program for tho first ti~~: 2} conGidQring policioG that 
may prevent entrios. 

ThG challGnge for thQ group will be to id9nt.lfy and .ualGot a 13.mit",d 
nUmo",r of pr~~i"ing policy option£ for furthor analYviq and QVGntual 
proQQotation to ths Working croup. Wo hop'" to identify two types of 
policy opt.iOOlill thOliHt that QnoouragQ rears respon!l;ibili ty ! go.g., in 
tho aroa of ohildbearing), and thog", that provido groator. 
opportunity (Q.g" to go to oollage or get a job). 

It ~Q oo~only GQti~ted that about half of the meLhera on ,the AFDC 
rolls at any point had thoJe f'TQt child- dQ a teQnagar, In thQ 
pallt., many .....arQ t4Hmag9d Wl,;:::!,9G 'at.. tho birt.h of Chair ffrat child. 
More r90ant..ly, mo~t hirthg aro to un~arried tGenagerg, In 1960~ 
about 8S paccont of births to tgQnaggrg wore Eo W~VQa; in 1990, 
about 6lrp~rcGnt WQrQ to unmarried toenagere. Similarly, whQrQaQ 
divorc9d or QQparatod mothors used to' conQt~tutQ thQ majority of 
AFDC ca'H~_hl)adfll, now nsver_married mot.h·.u; .. arc in thQ m.ajer~ty. 
NQ"'or_marriod m.othorq; aooount for virtually a:':' thQ :"noreaue in thQ 
AFOC oa~Qload during the 1990e. According:y, to 90M9 Qxtont. that 
thCl i"Qua group \llill 9oKplor9. pravGntion of walfare encry wi::"::" haV0 
t~ grapp1Q with raducing ohild_bearing among unmarriQd t9QnagQr~. In 
t.his c:ontGutt, it. .....-il1 be .i.mpol:"tant to look at family planning 
practicQQ and polici9c. 

1\0 oft..,n not ...d t pravElntion of unwantad pragnanCiEHJ among tQ900agarltl 
may ~ntail changing thQ;ir peroeptions of thair own pOl:u.iblQ fut.l.lrQr;;. 
_ t.h9 wily t<hey look at both unruarriad parant.hood and li£a on 
wulfarQ, on tho one hand, ~nd altarnativGs to walfar9, on tho other. 
ThQ trancition and pogt_tr~nsition iscuo group~ aca Q~PQotQd to 
rnnommond policiQ/i thAt will change a young, at_risk £Qmala' ~ 
pllrrc9pt.ion that wolfarQ can bo a way of lifo. Tha child cupport 
9nrOCCQmQnt ic"uQ group may racornmGnd policiae that will chango a 
young, at.._ci;;k rual~· .. chance.. of avoiding thQ child w:upport Qy"tJ.om, 
..h()uld ho fathGr a ohild out~idQ marriaga. 

P'oll.'captionOf of altQrnativo.;; to liEa on wolfarQ or unmarr::"Qd 
£at.hQrhood 111~o apPQac to he correlatod with t:.hQ likolihood of 
tQ4.nago p:t:&gnanoy. Aooordingly, the prevention group wil1. conlolidor 
non_wQlfare policiQ~ that promotQ b4tt9T futurQIol for at_rick 
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teenagers. CUl"rent programs and the Administration' s initiativee in 
training. education. and employment will be reviewed in an effort to 
identify policies thet maximize opportunities for at-risk youth who 
avoid becoming parents before they are prepared to raise and support 
Ii family. 



Target population 

At firs:;. glance, it would seem that ~reventiQn departs 'from other 
issue groups' concerns hy virtue of l.ts focu£! on those who have not 
yet entered the welf~re syetem. However, the rliv ion iz not sharp
here ei~her. Some new AFDC case-heads are familiar with welfare 
from earlier spells as dependent children I and some are simply 
switching status from dependent child to caretaker. 

Wh~t distinguishes the target population of the prevention group 
fro~ that of groups dealing with custodial and noncustodial parents 
is that the prevention group will focus on those who are not yet 
welfare ~other5 or ~bsent fathers, but who are at high risk. 

Paths onto AFDC 

Mo.:;.t typically, families end up on F.FDC for the first t.ime by one of 
three paths: 1) first children are born to unmarried mothers who 
cannot support them; 2} two-parent faffiilies break apart, leaving 
custodial parents unable to sup~ort their children; 3) family
bread_winners lose or leave the~r jobs, leaving them unable to 
support their children. 

When al~ entries a:e considered, it would seem that the issue 
group's focus should be on the second route, Bane and Ellwood's 
classic study of early PSID families found that noarly half of all 
first AFDC spells occurred when a wife became e family head. By
comparison,' about 30 percent of AFDC entries occurred when an 
unmarried \olDman had her first. child, and about 12 percent when a 
female fam:'ly head's earni,ngs fell. 

A $imple count of entries Bugqeats that p~licies to prevent divorce 
and separation should be the first priority. However/ we know that 
the amount of time, both in firat spells and total time, that a 
family spend$ on Helfar.e iB con:elated with the path the fart'.ily 
firat take:a; onto welfare. In data from the mid-1970s to mid-19S0a, 
those who entered the system due to a losa of earnings averaged less 
than four years in t.heir initial spell. Those who crume onto AFDC 
from marital break-up averaged four and one-half years. B¥ 
cont.rast, those who firBt ceme onto AFDC as an unmarried f.lrst-tirl',a 
mother stayed 7.7 yeara in their first spell. 

Ana:Y$is of more recent d~ta confirm earlier findings th~t 
neveL_married mothers will return more frequently and have longec 
total time on AFDC as well a~ longer first spells. SQ if we are 
concerned about the degreo of welfare dependency, rather than just 
cont~ct with the welface system, it appears that delaying or 
preventing enLries that oc:::ur when an unmarried woman bears a 
f~rgt~child sha cannot 5upport should be a priority of the 
prever.tion group. However, although entries due to births to 
unl'fll'1rried 'Vroman w.ill be a foous / the prevention group should give 
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due consideration to determinants of marital break_up and earnings 
decline among single-parenes. 

Entry determinants and prevention options 
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The immediace preoondi~ione of unplanned firet-birthe ~o unmarried 
teenagere are early extra-marital ~e~ual activity, the nbeenoe of 
bffective family planning prftctioee, and decieione by at lea~t one 
of the partie~ not to marry. Among the underlying faotore are 
aOlloomitant3 of poverty, jobleeemet':la, loW' eciuce.tionlll aohievement,. 
and ohanging eoaial r.nr~$. The policy option~ deve:oped by the 
prevention group will he baeed on a review bf uurrent knowledge 
about the oonneotion between each of the~e faotor~ and entry onto 
the AFDC roll;). 

The dCJtcr~':"nante of marital break-up are, if anything, even tt".ore 
Dompi.eR. HoweVer I t.he curl:ent 2tate of knowledge wi.!.-l be reviewed I 
and ar. attempt made to identify policie~ and programe t.hat have 
proven or promieed POWCI: to pl:event marital diedolution. 

Development of policy option!;'! 

POlir:::oy option;) £:r.:orr. the prevent.ion qrouJ? will empha!;'!iae bot.h 
rel;lpc:mlOibility and opportunity. On the ree:poneibility eide of the 
equation, the group will oon~ider welfare and non-welfare poliDie~ 
that", may encourage rClIlponeible family formation deed.eione. In thi!5 t 
the prevention group may overlap and inform the work of the other 
i~eue 9roup~ by preeenting analysis of the likely impaot of the 
policiee they are coneidering on the dete~minant~ of AFOC entry. For 
example, there may be reaeon to think that :"b:r,e var:"lltione of AFDe 
ti~e-limiteT or paternity eetabliahment and child eupport 
enforcement may enoourage or deter AFDC entriee more than othere. 

Seoond, the p:r-evention group will preeent opti()n~ outrJ.ide the 
purv~ew of the other i~~ue group~ to promote opportunity among 
at_riek fema~ea and males. Options designed to change the 
opportunit~ee available to oategorie~ of at-riek individualc and to 
~hange opportunity etruoture in certain communitiee -- at leaet on a 
demonlil't~ation ba~i5 -- will both be con~idered. 
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URGENI ATI'ENTION REOUESTED 


7/1/93 

Mr. Btu.C<! a..d 

D.pulh _.t to tho Preold..., 

Dom.~ P(llicy CQUJ:'\d! 
Th. While 1i01lK 
1600 rel\llllylVlllllA Ave NW 
Wuhlllgton. DC ZO~ 
PAX, ~~2$76 

Dear Mr.Reed.: 

Thlf ii to invite you to partidpat. In I; D:'i:Miing oJ unUf'ij.ll bnportanot. Tho mtteHng: 
will ~ dcdkatfd to lomllllatin,t; new id.tSiUI nqpmlJ"'5 Wi!ltartl le(urm. nilil ib&u.~ in'Vulvw 
,ome oJ tNt toughest quationJ hu:inS our nation Md b CUlT'mtly bems co~mI tly the 
AdmtnllllTatlon. 111. parrlwlar lOOIS 01 IIII'l _ will be on l/UYeuUng weUare 
~.pe""ency I'i\Uler than on moV1n8 POOP'" ot! w.~ after It 1WI begUn. 

'n.; mett\r1g will open with introductorY I'eIIIlIfb by B""" Reed. Deputy Assistant to 
the f'reStdent tor Domesdl'; l"oUcy, ud IN'bel9awhtlL ~tt: 01rcf.:t0r of Human 
Rasowuo, Ollie. 01 Management and Budf!;. about the work of the Adm!nlstnltlon·. task 
lottO an<l the 'l"..H- !hoy hope will bo'_ Tho mHtlng will be __ .'y the 
r....I<l••t·.I..t of the Ameri<an Sociologlral _Hon (mY"1/). 

3:l.~ 
1110 _inS WIll .... placi! In l'OOm'24a[OI the Old !!xocutlve OfIIce ounrung. on July 

l~. from n:OO ..ttI. unU! 4:30 p.m. W\1lle tM !l\I!tt!lIg is mtctly lnIormalanGI orl-.he-reeol':!, 
the .pp"'p....!A! WhiteHouse representaHv .. wiU be p"""ot and the groUP'i concluow"" will 
b. slwed with the Presidential task fOra! on the SIlbject. The ",eeting will fOkt! place on July 
1•• from n:OO a.m. un1ll4:30 p.m. II you accept tII.lnVltatlon tt Is assumed that you wW 
attend Uti fu,U truMitlg tQ .now for .. 5\1ccauful disOlS.tion. SOIlW addiHonal materials may 
be ~helre:d with ~ al a later data. 

•I regret to Inform you .luI, YOW' serVIce wilt be as • ""lu.- _ hen'" there will be 
no re~bUraeDWnt tor iIDy vxperu:a Involved. 'The same a.1&o holt.1B, uf l.iJWlIIr:. to: tlt~ 
orgaDiZm of this "'''iting. Also, this inVitation 1$ for you .pedftcaUy and 1$ not tranilterable. 
It you have AIIdl"OlUll <j1leOtioM, p!eox do oot _1lI1e 10 0Illl "'" at \2ll;tJ 994-8190. FalO 
(:lIm 994-1639. Or contat! Ste.en Helland, wile b working with m. on this project, at (202) 
994-1605. FAX: (202) 994-,m. A-"', 714H Gelman UlmIly, ll30 I'! SL NW, Washlnglon, 
rx: 20052. 

t look forward to worklng with you. 

SincerelYI 

~/J"'II
AMi",1 St2l<>nl 

~I:lO II S_./i.W.• Bolio 714-1, W .......... I),C.:IOOn 
(2O'l) ~7907 Uf 99+7W7 (.X: (Z02) W+16J'J 
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~es.I will participate in the seminar on welfare, to b' h.ld on July 16 from 
11:()() '.m. to 4:,0 p.m., in room 248 of the Old Executive Office llUlldlng. 

_No. 1 will not ,.t~d this meeting. 

Mill:'» tp, Steven Hen.ad, FAX, (202) 994-1639. Addles.; 7HH G.lman Library, 2130 
H St NW, Washington, DC 4()()~2. Tole, (202) 9'.14-100:;. 
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INVITED TO PARTICIPATE 


ADy.rNrSTRATrON 

~ary Jo Bane 
Richard Bavier 
David T. Ellwood 
William A. Oal~ton 
'elaine Karnc.rck 
Srucc Reed 
Alice M. Rivlin 
Dougln~ no~1!I 
Isacel Sawhill 

Kathi Way 


NON-ADMINISTRATION 

HQnry Aaron 
Brookings Institution 

Jodie Allen 
Wo.~hin9ton PO:!lt 

Elijoh Ander50n 

Univere1itj" of Pennsylvo.nio. 


Gordon Berlin 
Man~ower Demor.stration Research Corpor~tion 

Douglas: Besharov 
American Enterprise Insticute 

~1ayne Brydnt 
Assemblyman, New JerlilElY 

Erne~to CorteB Jr. 

Texas Industrial Areas Foundation 


Marian Nright Edelman 
Childr~n's Defense Fund 

Irwin Garfinkel 
Columbia University School of social Work 

R.on Ha!lkin 
Ways" M&ans 
us HOUIiIQ of Representatives 
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p~t.r,i,CJd Kin!; 

Georgetown ur.ivers:~y Law Center 


Joyce Ladner 
Howard university 

MicOael Laracy
Department ot Huwan Services 
New ,Joriftty 

F'l.'~nk l-.avY 
Vnivernity of Maryland 

will Marshall 
Progre5~ive ?olicy lnstitute 

Paul Offner 
Sena~o:: Moynihan's Office 

Franklin Raines 

Federal National ~ortgage Associatic~ 


Williart', Raspberry 
Wlll:hington POlOt 

Audrey ROWQ 

DepartmQnt Qf Incorr,e MaintaimmcQ 

Connecticut 


Eddie N. William;:, 

Joint:: Center rot' Pclitical Studi¢e 


vl,Uliaro J, wilson 
un1ve~9ity at Chica~o 
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c o m m u n I t a r i a n 
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7/14/93 

"'0,. . 
SruC'G :Reed 
Depuey ~BaiQtant to the President 
~ome.tia po~iey Coundll 
';"he whlt:.t Hou",a 
:.~oo Pennliy:'vani. Ave NW 
Wa.hinqcon/ OC 20506 
FAX: ";6-2,$7$ 

FROM: 
Am:.tai itzion1 

RE; 

lItt.ched discus.ion points for July 16 meeting. 


Il30 H 3tm:tJ N.W.. Sviil71+', w.Qi~ D,C" lOOS2 
(~) ....·7901.' 994-7997 lit", (2fIlI_16J9 
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DRAFT 


Prcvcotion: K"""bJa FuI1.ino Om:ratiom Off Welfare 


"ro tnd wt{fart lIS w bltJW II. ••• PrttJdem Clinton 


Part I: llIf YMCA IIPPROAQ! 

Atm@ct gf Part , 

the core of me issue 15 teenaj:c mothe:n. Above Ill!. one 1lIteds to work on the: YaJuc:~idc to 

encourage socially and pUSQulJy ~lbJ. behavior, in additlon II) \I$,inj incenlivC$ W maybe 

penaltlei. ThJ! :.an be tried by hirUti Ii-risk leenqen to do peer coumdin,g. Scbool..tmod human 

l"fl$Olltt(l centers (to encompagl health we clinics and job orientatwn and pl~ot progtanUi} could 

provide the guJdance an4 ,kiUs that the peer ~IQr$ will require. View du:.sc cmttn M the buj# of 

• welfare preve..lon COrps. 

The welt'a" population oontaim a bish turnover oontinseru, compthed lligely ofdlspJactxt home 

makert (reGtmly divorced Of upara1ed) who,," relative-ly quit;k to ~marry andtol' nnd Job51 and a motO 

pemunont population eo:x.aining $Oltlt: ~unemployable$.• bUt mainly f'amilies beaded by women who had 

their tlrst c:hlld as a leeJlIJ,~r. (Art HHS l!tUdy report! that of &he 8.~ rruUion children who qualified for 

AFDC in FYl99l, 53% came frombomes in wltlchonl), one parcru is pment and tbeparenu were: never 

maIried.) II teen who bad hot flrst child .oy at age 14 and mother at 16. is sO far behind in her studies 

and fkilla and so ~ with dt!1d cart that she is very diffiaIll to "train" (her high school deficiency 

1 
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_Iont is I$icnificandy gtitcr dIan twO yearS) a.r¥1 to pl~. RedPCinl me IZmnaR~ [I" and dmriAg the 

Kt at WhIcl1 flmebl!4rm m born is _ j hiah Driorln for. mIlaM PffV~QMUtt&').': such cffutu 

should for..."Us on this source of potential client, thar: l~moll likely to bei:.o.-ne lo1'li'"iCnn welftte re-eipienb1 

(as distinct from ~tWlSitionaJ#"). 

Note: though ,ualyticilly it tna)' well be: apptI1ins fO di5cuu wtlf;vc prevention srnueglt;f. 

!eparately from cho;c th11 (OCUli Ot'\ trBaltn& welfare clierli$, in pra«lct this separation runB into nt*ny 

problema. Fqf e.u.rnpk. the: hiPer the benefits given to wdfa.re climtl, the more: ditrl'CUlt pr~(on 

becomes. etc. H~. inevitably ill the following d.i/ltU!5Wn the line betWMrl prevention and treau'tient 

j, often crossoC, 

2. The YMCA Awroach, Work on the v/IJuC;$ we: bire ;ome welfare eli. M Pm coun:selorJ: aU 

senior ceunreJ9[J, and furm human {_\IN. muel1 in KhooIa. 

The ~rit.S 01 a ~YMCA" (vahac-cha.oSe ,gem.) approach: ltictotically di.Glocamd populations. 

",Moe behAvior ncoded to be clwtgc:d, "e" n:achI:d vi. cl!ange as- who In e_""'_ on _le', 

values Of culture to motivlte them to. take ~ibilll)' for the ooMCquc:m:es of their behavior. The main 

v.NHnenced changca&mu were volutlWy UJoclat1om Includm, ett'Init assoclalio!lS and relisious ones. 

In this- way. the rowdy fann laborer wbo migrated into the cities, shorn of their communi()' ~ntact$. 

were won over 10 eivil co~uct, wbicll ted 10 l relatively orderlY rociety (See the wrldna' of lam" Q, 

Wilton). Fot f!xampll!!. in then dJ.}I1 • ~Q\lns man know lbat if h-= would get. younl \WQman ~inlO 

(rouble" he W(lutd be made tu marry her (~&hlJtiWJ wcddiDi8"1. It served.as 3 pow.erltil prophyta.clic. 

It al~o set a cleat norm for yoons WOmtrl to follow; whilo quite. few did not abide by th~ norm. there 

waa ft clear norm Ina it led many to defer 4t"UaJ a<:!ivity and reduced me tncldence of premarItal 

prepaneles, 

How ~ou1.d we (uhioo A contemporary equivak:nt? Let 0t\C Brant thot then is no rea<lyanswer, 
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tcnainly not a proven one. Therefore some: (XP(::immlition is caUed for. The basic clements of what 

is ntOdtd are: 

• Peer csrunWOU: hire all: part time: (work whil~ at $thool) :Klcct ~n of the &rOup, of lten 

i8en at risk, to UJrv~.u ~ cnumelon. J!Iperlence shows that they have a much betler cftance 

dUln do oUlsiden of rec\.Ching potentW dlentIJ as well as tholJC now on welfare. Also. coutIJellin& 

may be their publiC \lIOrk.of a way to pay ott their welta.re obligations. 

• The peer COUruel-of!l themRlVCl will neild tnlinifl(! and cominuous- hand·holding from ~ 

i\lklWe ~s:tnH. These senior counselors could be drawn from exemplary peer counselors. 

and from the ranks of professional•. 

• Roth lI!veli of counselors would need some resourw. e.g" meetins rooms. Hence the need for 

,c,hooH,ued hwnAn .f(iltCurr:¢ Coenim· 

• lWa" 00$: sex education or drua eduCation lhotl1<l not be me only focus; illes: should be folded 

Into XMrl: r:1\QOOlplSlling prQIJf'Ill$ for both aub6.tantive and otMr ClJ'IWiCerations. The more 

cncompattlfl8 progfa.t1U would include helping wid) vocational choice'i. mnrilional infannalion. 

ctG. (A Itudy by Frank FuHtonbcirs found thai: ,ach a pro,ram in Salll.more '1'1.' su(C4uful in 

cllanging bellavlor; tIl.1 n, keeping young women In ,clJool, and d.loylng prcgnam;y.) 

• CO!ltcx:: into whal bro.1der conext &hould theae ccmm be placed? An options (hal come to min!J 

have some advantaees and some major diffietities, lb:Jieious ormimtions {SlY in black 

churdlc#} rlise the specter of vlolatl1ll1ho Iqw'~ion of ilat. and churcb. Orawins on the ~ 

lcbool Staff ow the high measure at alienation. The AImc4 foreQ, in the form of a new ROTC, 

may evoke militaristic foan (allboueb thif, idea h2& ptomlJt especially given th« mlUaty's need 

ttl eNure that potentia! recruits will be in shape, its abulYiance of~, i.de oraUs6ion, .00: 

pcuonne-l crl' minority Oa<::kground). Tbe US Public Health Servk:e or state public nealtb 

dcpal'tmttm rr.lght aile Kf'VI;. fiat!" the WPPU' OODtC1U for We cWNre ch!n&e'ignta i§ tht 

3 
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Ii..", Nt imwtlan! fatlor that Will dgmjne !he _ fIf dijllllllrgaeh, 

• R<:IIWlICi tg ccjtiGis¢: Some araue that lllc.b approaches IU"CU culnue and "'blame the victim" 

etooomic conaltioll'l and culture Arc at work. 11'.(: main 'OGio-«uoomic dtan&e thAI it ru:cdcd 

is to \:Inn, the economy 10 a hisher growth pathway ;md rnaJ(o it more job ri;;h. Here I fo;ul on 
, 

th: other halt of dle equadon: die rEeded cIwli:Q in culturt:. We need to e!XCuragc people 10 

take more rot>pomjbility for thtir livei aDd 'fmd rneanine in toei:ally -COmtrucUVe prOjectl, 

espo<ially work lIlIl ,bid"" by I...., 

For those who say lllat the values ofwclfart: dlenu (actUal and potential) are already no! 

dl/fmlll from thost of the mi<IdIe d.", one shoold """"lid thai indeed many of rhose in 'he 

pay for itself in the short run (within I year!) or il should be recat if not QbMdonod, Ttl. basic 

point is that whil. thili prostam wiU not allQw tM ~ cl'X.!.nSelors to earn a HvlnJl; or t\o'en pan 

or u In the priVltt 3CCtm j if they work properly, they mwt be able to Stll G;t leullOOmo of Iheir 

peers {as welt is themselVes) off :im:5pom:tbte behavior. Note IIw for every leenager who ~ 

not beeomt prqruuu wbilt in higb school and who completes ber training, socidy saves at leul 

two )'W'i (If welfare ~ynwnts. Thtte dlouW be addilional me&SUrabl.c reductions in crime rate:! 

II.ppropriatlon) would be noceaury, 

4 
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To put it diffuemly; ,... 0J*'t Q muldplitr tffttl in thai oot onJy will rhose who arc 

hhcd be e~ 10 aa re$pOnslbly ( and dlUJ red1ice social costs) but be able to $Way iOme 

others. 

limo alIP: 

, 
This tpproi¥::b docs not entail a two years waiting period to set people off' w(;ifan;. 

, 
Other programs try tt] train welfare i;llcnts. (hen wk private seelor work tor them, and if theu 

fail ~~ at they ofton will f'ot UlliOM diKU$Sed Oe.Iow. in 1M cunm liUld form:lC4btc economic 

tl1Vlronmcnl ­ they arc paid 10 do tomnlUllity serviCe (or do community service to payoff dleir 

wtttfm obhsation). Coruidcr the iUsgetted}'Clet coonstIllftJ - their col'l'U'llUOity :!trY": 

• A "";t of the ~~ b<u Is tbat I! foc:tlru mos. of lIS .xpendlrut... on poterulal and 

actual welfare c:lienu and not 00 outside trainers. 

• The "",.." of th, pro£t"'" 10m be ._ by makin, schools into 1lIUI-u.e and druj.rr"" 

:tQJm. tho un of Kroening iatfi, locker Iftl'chet. and im:rOMlns the penalties of those who lAb 

lUlU or dNI' within three hundred yards of a ~chocl and triple a.wain for those who tate (hem 

i.nto td\ool$. (TM .A.CLU obj-4ctions to U\!!!'.] Qtthea:o mUo$ur" ean be rmily cOWltod on moral 

arulleaal groumla.) 

Tho dlsCllSSion 30 far ["""cd on !he nocd 10 woric on tile cullUl< ,id< to ,Ito", up I""'''''W and 

soc.ial ruporu.ibility. it i$o well complemented by working on the: incentive $oWe. {The case why Quc.n an 

approach i:I. jt»tffied in principle W1U made by isabel Sawhin in an eJMY which ~ in the Spring. 

1992 lU:lle or The Rm9mM CmwJlmUv; 81gbts &fJd BaprnuDlilItICS. 

Varlow demonstnltion project. being tried in aev.ral mt.., floem 10 help to fOtnt!: extent to MlJOtJ 
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tUrt Iftgnaney and fOltcr otMr fomll of retponsiblc twmtal bc:havior, These rneasUI'CS are lined neJ.I 

and SOntl; l'f'JrXiific:aticns ... auuested. 

• 	 A~ eltHd 4\ltmoft enforcement program is needed f:\ltn irlhe atnOtll1t8 that can be collected 

arc relatively small (estimates range from S$ to $30 billion). Sueh proarantS \\tin reduce the 

public: costs: of weJfare (there are oot many other such ,tOUrcn:I), Also, it will send;a!l1e!P4S. 10 

the men invol...ed that irrespomiblc Belt hM dire cONequCfI:C.CJ fol' them I11d OOJ JUSI (or me 

WW.(fl, (5= Chrinopht;r JeJJ;u ank:le. ~Can Wi! Put II Time Limit on WetfUo. ~ 1.., the Fall, 

1~> iSilJe of IM AmcIg etmu,) Finally, il will dcmotUtfA1:e to tm publk thai ,he 

Administration is takint seriouJJ)' the notion of responsibiUty for the; eon:s.equences of OD'S actl, 

{For a mol'. thol'OU8b deicription of child iUppOrt enf~ see David T, EUwood';j; ~t 

"Reducing ~y By Replat:inI Welfare: Income SUPPOrt Sttmgt.s tor the Nioeti6.) 

• 	 The: program should be adminislcrt:id as a separate im«...swe program, rather tht.'l: as a federal 

ptognm for ttasons e1aborattd ')y Alice RivliB in lkyinina the American Pram md for other 

reasons not dit~uud ben. 

,. 	 Listinl both parents qn the birth a:I~ 15 a useful deviCe. ft is the be,t time tIl idtmify the 

fiUtH and. will mab Ilter r;:hild IUppOrt ,hf'Q-teemem mueh _iet, (For .dditional disc:w3ion Kt: 

"A Progrc;,$lve Family 'Polley for 11'11: J990s" by BlairK: Kama.rek a.'1d William Gal.ton, in tbe 

Pr0fTCi,ive Policy Instttuw'l Mandj;ts for QwlsP), 

• 	 To die cxttnt that onl)' $50 A month oftb~ dJildmwwt PJumgo to mcwsiodlal. and the fei( 

to the stale to reduce welfare OO5ta. lhere is little inc:m1ivc for mothen to collabonut in findina 

the fatl1tl'$, Thi. rule ,houId be modififd so !hal WOIll<l1 ro«i••• bieber ""_of the money 

rollect~_ {See Douglas Bt5harov. "Concept Paper on Wol(ufl Refurru," ApriJ 23. l09l.) 

... 	 Bvls which r:lClI$tl tllhea whoec tllC<»110 l" ~low $10.000 it year or 10 ~td be mlJdifitCt (0 
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iDl.!hldo th.it population, Ev~ it ene. maW say oaly S3.@. some of it should 10 to ,he c:hUdren. 

OUlerwlle one ·faYon~ dcldbeat W nulIwl)' famom OVfl' thou: who do tb&it duty and llAy. (A 

married fatbcr in the borne shares with the ctdJdren wtwe\>~t ruttiCT of'fcrlng there "''''C). 

• 	 BcqpiriDl minors to live: with a mem 10 Set AFDC benefits seems a. ~I measure (allowlng 

for 6umJItions in the casl! of abulive parents). 

CIol&iiIlJ welfare NYmcn:& if chilsim\ ate aW while the mather iii- on wdfllM ~ undu1y 

h2.tJh and ntl)' not b! dft.CUve. 

All sald and done, ~ evaluation of 411 tho&e rt'!eUurea ~ together chOUld be that thQ$C ~ 

who are Illldying and net pRwm WI&! MY' 00 rellSDn to emy ~w:h2 do qtherwjH. Orantina only 

!he lanet' training. food ltanlpd. job offers and supplemental ineome wilt llOOcrmine Incentives for 

responsible bellavior. In effect. several measures IlI8Ptcd e1!»CW~ ml)' lIoem inadvertently designed 

I. ,uck propl. Into welfiue. The .., effi<. of !hose prcgrams ,..". to be ro .Ignlnc.ndy 1",«= tho 

rt'fW4tds ofthoie woo tr! on welfare vel'$l.l5 those who.m not (See Christo)1be:r Jencks. who SU88ests that 

therefore W~ $OOutd extend :severei bentfi15 10 thole w~ Income is, hight!r than ~15.000 a year.) 

Mtuuru to Cf'lIX>UnSge ...elfate moWn; 10 keep their children In $Chcol may be jU!tificd. 

Howtver. oort that at praern me sthOuls by.U RpOrt.II a~ parti~arl1 aUenatitl@udthat their teaching 

is often ill suited for those who are not college hOOl1i'J. Hence, a ma1pt SkbOOH1~(tl¢Wiyim,mm 

f9r.*'lt whQ do 00& uekW go to c;gllea; sboold be fashitlooi, This should !tart at aSt siM«n or earlier 

nutter t..'1an after 4 portOIl bas a:taduad. It lhould ~ Cl'lfted In collaboration with oorporations. Note that 

the bc:.t train~ programs are ::ho$C in which people a..- largely tr~laed on the. jab artd participants know 

that if th~ J.~eeMfuUy ~tt the progrw, a job will be Ilni1abl~, (MOJt tn.ininl PfOgr,QJJW; that are 
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not r:mploycr--bucd do rtOt hi". web • pr1Xllise .artd many place only a few of ~u gradu&w3). 

Sebool--bued proglanm m1JJt be nc,orlatcd with tho Itbor unions, A prelimhwy discussIon: 

SIli"'''' 1ll&1 thi' may not be impossibl. to m<>mpll,b. 

At .,_t, mati)! I"",,,,'" d. no' ,ee • meaningful fulure. If Ill"'" t_, _ cng>gcd 

In I1tevar&tioo (or Apromisina VOcUIDn they are likely to' be less inclined to have children, {Just Say No 

The foJlowin& model baa been ~ed by Ted Koiderk:, Robert l...ctmftD. aM Chlrlee M05:k.oi 

in their p;aJaI' 'Bduc1.tlll$ Am;rig,: A New CompGt for Opportunity' and Culzensb[p/ 

L i-lOrh grruH - expose all 8tude:nu fo IDformalitm I'JTl variou$" occuplltions, 
2. 10th Jrndc '"' give. students a choice between a purdy academic or job apprentieeship trtck. 

ThOle chOOsing the 1a1cr will t4n 4 oontraet witbl ipecitic employer. 

3, 11th ~e -initiate a !Ir>lC of thr;c~year apprent~ ptograrm. At this poflll students 

begin ,pltUing rime t>etween i</lool and olMbo-job ""ming. 

4. 12th gradt -. give a oo~tthe:nci.ve edut".attonal iIld.jOlJ.prof'kicncy fCtI. Ie en8U~ "pollbitity, 
S. "13th irade"·~ much Hme would be spent on-the-JOb; material wouki bc.l1dvanccd (:nough to 
permit the: IpPrcrrt1cc$ to earn one: Y"f oJ credit tow;td .til AUoelate:<" lk:~. 

The advatttaan of luch I: progrMl are hVetal: UPaM tile skilia:i workforee; improve 

avoid gettIng flftlfWl't; by )pending tirntI in l ooruuuctWe: work and scbool envIronment. students will 

Jwn I~s of n:sponsibility. Civility. etC,. and more wiU feel inveaiod in larser .OCltty and economy; 

i>..:a\l$1! t.lu: pt'02pm is open to all young people, and not targeted toward any particular 'fOUp, the 

proJram. wUJ .ppolll to the stneral public. 

WtJ,fare Reform:) 
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• Speciil m"V!c.es Jnd m::11r\1t1lt for I«m4 Mould not btl ~ lvalbbie only a1kr teem Sillt pre,nam 

,i~ Iblt ttnd8 the wrons: moIlage, 

• Re5pOt'Jllble sexual behavior b: often linked to bettor skilltlprOlpCCti for t1te fUruu:. 

• S<:l!ool-ba><rl. Iop-OOI\'D. progranu •• pn:v... p"'gnancy have often d<mo..".",d tum.od 

t:ff!ctivftteSs. 

• The Bc:st Prienda Prosram bas had a marked etTett on reducinl1 teen pregnancies by provIding 

teens with a peel iJV\IP setting where tboy provide mutuallUpport to .abstain from seA. lwn 10 

d~ with bo)", and buili,! up u:lf~n:spea. 

• The bc:s:t way to approach cdutatioul: programs ic to focus Of\ vocallcmal skilis (dati. miry. 

electronic repair, etc.) 1.tld to tt.tvt gui111n«' courucliIDI ft.cua not just on 'colloge ptlCement but 

also Job placement. 

Pan n. DANClE!!' HIGH t!l!\I~Ir>G IN AN ECONOMY pooR IN lOBS 

Programs that f'ocu.s on CA!Ul:itlvC training and educati-'tl (up to two year&) before job placemel'.lt. 

and providl!! ln~ ,\lpplements (Wjth publIC worb U Il hack up} Ate WQ:11 iuite<! for a high emplOymtllt 

1iltuatlon (es~iaUy one in whic.b tbert is a sMttrac of employl!Jt:'i, and in sC'lcral catc::roriel and levels 

of jobtl). They at. mu¢h less tiled)' to work in lIituatiam in which fhtro i¥ already. cOl1$/dcrtble Job 

shortage and a strong flow of immiSftmil, And as NAFTA at least lr:ntpOfarily further cub 10W'el' nutS 

job!. 

Tm. tht:rt are some studies thai report that some welfare clicnu w;n: plAced even. during f1iah 

ummploymcm. it j, a~ that this occurred because in somll specific leCtOrs there is tjob Ihonagc even 

when thls i~ nm gencndly the ease. aRd LIu1 «mpIaym can be motivartd to main trained welfare clients. 

Nur. lM\lSh tha.l (al tlwc: studies did !lOt e:wnin: t:J!.tplacemem (whetht:r ot not the hiring of welfare 
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clit:ntJ dlsplao.'xd other warken _lid wheihet or am moe. dieplaead ended on we:l1lte. a q,uesUon of 

puticular Importance fot wcHatt prevellti6ft}; (b) In some :dtuatlolU job traimnr ia oomplimeuted with 

econorrJe developmcf.lI, wruth allows f;)1' the ;::ret.tion of new Jot,.. Hf,)'WeVtr, economic development of 

this kind i, very expensive a.ncJ is un!1te1y to be Jlossiblc in the Curtlml conte~1 on A tn4!J:!Iive sca.!tI. (c) 

Some ,tudi.. '.,a., an uoreleas«l.rudy by th. Stare .!Washington and IlIher !<pOns. s.. Gordon !leriln) 

6how that thenWn efftet of tntwrlS Was the ~redlslriblllionH of joos. The public reaction to spending 

luge amoUI1D on welfare climb 10 di5p'laC4 other wcrkbn may woll bt quitl! unbvorable. The 

poUtical batkluh to rtiUlt from a tine program tmplememed In the wrong oontCXI i1likoly to be bigh. 

] Suggesl a full fe-..xamination or this Ippro*cll, 

TQ put it mort puc:isely. ene sbould us!: job ava:ilability M a continuou~ rather than a 

dichorom;:rua: variable. That is. the hish tminlngI.aucation p3tnway $~ms to recon'Il'l'le1t itself mOft' ­

the great the labor shortage, and leSs the grtal the job shofta&<:. FLJrdter elaboration of this thw would 

have to cake into ""ount. variou, categories of jobs (e.g,. low ,kill. "",w higher .kllb. etc). 

Pan Ill. mAllS hI!'\Ol!VRIlIi. 

• Training IRA, would help thoae who workod bttfore falling into welfare, To keep ~ts doWl':\, 

pcovid\\ 00 tax deducUoru for depo,lt$, bUI ouly for e4l'1liJl8l1 in too account 

, t'lli"!amUy. Tbt're lIl' _us ...."'" why en""""BinS wcl/lr. oIi<nls (lICIl.tal and potmlals) 

m marry ls desirable and so ij suslalnlng most muriqt;:j if they art in pl!tC~" Arnone the 

elCR'Ii!ntal}' lUSon& is that rwo who share ahousehold bavc Jower costs per persons c:ompami to 

lW¢ IIcp41lfl. hou&ehold&; rJwy can &hare child we dutie1 etc, Numerous other suggestiClU have 

been m&d~ 10 e:ru;ourl.&c the pmet'Vlltion of fa.m.ily, Some !!!'lui! chaqcs: in cu1ture. otht:-s in 

in()Cftlivee, ~ of the fiflt klrJ4 tIrl08 to mind lJuIt che middle elUUl oRen provicU! role 

http:developmcf.lI
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rIV..'dcb tor Ofhoc'., CttangtS of tho HICOnd kiDd ... that re:movins; complatel)l vUiou, tNtriaee 

penaltie:t DOW In pll<::e. ma,' make welfare payments ~o hi&h that they may suck people lttfO 

welfare who I;Uffently are oot, or It t_1 will mab them (tel unflJrty tre2ted. 

Be¢Uci'l the marriage penall)' on step11an~ll~ $hould be eQusidc:red. (CtlcuIadolU in Jll£ 

8Ulb to RD. published by the Cen.er for Law and SOCial Policy. indlcat. thaI a moIhor wjth 

two children receivi~ AFOC benefil! woold. at present, 1<* QVer $6,000 in benefits in tflinois 

and nettrly $ll.OOO in benw,t& tn,New York ifsMW«re to many.a man ~rnins $15,000 a year,) 

Numerous other ~ bave """ p~ dw K:dc to e~ 1M pre$l!rvru:iOtl and creation 

of f&milit,> 10 IMtUni'mj' befort Consl'O# (on April 9. 1m), Mull: Greenberl proposed mit (be 

intornt of a person wbo marria; an AFDC recipient mould not be counted 'gam thc gtAn( untit 

the new 5pQ!JSti income reach. the povuay leva. At th! wne hr.arlogs, Isabel Sawbttl pfO'P06td 

that aU tirstwf:lme modicn wbo apply for tr.mpOrary ISS~ sIrou1d be requil'bd to attend 

pmnling ,1...,"" 

Other rules which penalize manied coupl., on AFDC-UP (the AFDC program for two­

parent familioo in whil:h At least one is unel'I'Iployt:d) which oueht to be reconsidered, They 

include: Wotk hiStory rum wh"h dia:q\UUfy " family unloaa the principal w.age earner has 

~orked 6 of mo 13 put quanm Of tw ~n ellSfhle tor unemployment compcruation under mit 

law; the "100 l1our~ mlt:: wbich di.qua1itks .. funUy (rom roceivmg APoc..UP iftM princip~1 

wage eerner is employed fot 100 hourt Ii month, rtgar4lC$$ of how low the per!Orl'l'$ "'-.gel, 

Tbese rul~ apply to AFOC·UP recipienta only> but 001 to unmarried AFDC e!ie."IU, 

• 	 It sIrould b, ttOkd ,bat practically 1111 experu '8'" tllat tOe p....s' of • !Wi<mol h"llh Wu'!!1<a 

progr.", would 'iinific..tly help an.viate the problem before us, 

'" 	 §wloWl di§ptrymem. In the ~x experiment performed outside Cbicaso. some five-­

fhOwslOll flllliUQ. v.'eft given vou~her(l! "",t\ilih allowed dum to move from the iMef..aty to the 

II 
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In the SaInt manner. the wh(lk iuuc: wuuld be licked, The original srudy Meld! 10 be revi,ite<l 

to determino if either the movinB or ~ivinB pOpUUUion was .uyplw. as W{!)J "$ the costs or 

relocation, However. this approach doQ deacrvc tool'( attention, 

• 	 Smile ol:Jsetvers dcwnplay the role of lack Qf wets as distinct (rom iJlCOlt'Ie. The soortigc ofkt!&: 

income b®&jng is I mMjor problem, even if community suviu and privatt sector job income ig 

aapplemontod to brm, poopl. to aline aboliO poverty. Requirement~ to seitlidt; some Jow-Inrome 

hqW!ilnl fur t'\'CJ): .x. uniJ.l built iu~mhan&e for lame de"zomns Qr other priviltlt6 (lilY lars« 

buildinp, but not tu btn,filt:) is dtli"ble but shooUi he nqatJated with hallders rather than 

• 	 lptemtiop of 6prvi;;.w, The .rtuadon in welfU'e if akin to health ca:e in thaI tOO hiah a proporuon 

of the fundS go to adminiJr;tc:r ~ "rvied and too little to me servict! itself. Whatever tnt! ratiO 

is {some say the administril:ion absorbs as mudl as two-UlirWi). me proportion thai goes 10 ~ 

than the cli,nl$ Ire higher her. than in health care, One way to improve thi, ratio is to simplity 

the .strvico flows, (1'bmI ate a.ome 15 different meanHested scrviCC$,j Thill does cot mean that 

they should aU be intCJfaltd iato one IctViec. but ~ consolidation i& in order. 

• 	 MiW;:;tmt;mjH 10Q. (The foHowing I!. ta~Jl from "Replacing Wt:!faJc With Work.," by Will 

MarsbaU and Blaine Kam.m;k): 

AlJ innovative welfare·tQ.wott, itraUl&y should Include expanded 'publi~ support for mall 
-microenttrpriso~ loans !hat can CfllIble emerprWn& poor people: tv tMxvmc setf·~loyod. In 
inner c;i~ and tmpoveriahed ruml Breas, mkrotnmprnu programs. can rOSier setf-et'lltlloymem 
by provWing !iman. unooilltrnslizr:d 19iW !Dld busineu advice to groupe of poor people trying 
to start their own bU&ineSs. Many Silch prQjcru &rC plttemcd on the Gr~n Bank tn 
fI~nglo.dtllb! which tw. llelped IMuwlds of poor nmt1 women stan ,maU c:m:c.rprl!!.e, and wru:::h 
.... J)C<! "'1l\lOrt aru\ pres.ure to achieve. 95 percent ''l''ymeru rwx4, Using ,Iml.... m,tI..x!>, 
tbe Women's SClH~mploymcnt Proj«t in ChiCB.!O Milke& j(Wl£: of $:10.000 PI' leas to poor 
women. woo have ined them to open dm5 ,hops att1 catering businesses. The: Southern 
DcvtlOpmem Danoorporu,OQ lI~wt~ fosters ecooomic I:Ctivity among low-income midents of 



FAl 2029941639 PlI 

rural erbtuu. 
~ new &dminimldion ,hollid tnefe:iUC. ftdc;reJ NPPOrt for microcmerprlsc expcrimonn 

and mJuce legal ana te,guuuory bmlcrs • ,1,lC;b u Hrnlu an u.wt, and prohibitions 01) wQfk in 
die bome .•hat pteVl!llt poor POOP'" "om cbOOS"'l; 1<l!-<mp'OY""'" rafller IIWI Weltm. II 
Mwul4 W$O use federal funds to leveraBe the l'pr~ of community development banks. wbich 
make l"i.r k>ans to build housing and stmllal. ,mall bu,mess developmem in poor 
communities, 

• 

proorWCJal socurHY cam &00 l'Ita1)jat:ng h1jbcr pcoaldes for thoR:' who r;:mplll)' mega! itnmlsrants 

would go a 10DS way to- address dti! issut if one is willing [0 go down this road. II is my personal 

view that Ql3t nuy well wish to increase lelaJ imrniiration. but that lID society can tolerate 

unlimited i1H:,al irnrnisration. Spe¢i,al tnealW'ti need 1.0 be tab:n to ensure dtat tbi!'$~ measures 

inner cif),. Some recommend thir in exehanj$ for some favOft to tltt! ruburbt. This seems to raM­

An'Utal btrloni 

with the unu&nee of Ste\lOO Holland 

13 




EXECUTIVE OFFICE OF THE PRESIDENT 
OFFICE OF MANAGEMENT AND BUDGET 

WASHINGTON. D.C. 20503 

July 13, 1993 

MEMORANDUM FOR PREVENTION ISSUE GROUP 

FROM: Richard Baviel~ 
SUBJECT: Draft background papers 

Attached are the papers provided in response to the tasks assigned at our July 2 

meeting. I think you will find them an excellent foundation on which to build our 

discussion of policy options. 


I have to confess failure in the first task from the July 2 list. At present, distributions 
from Bane and Ellwood's 1983 study, "The Dynamics of Dependence: The Routes to 
Self·sufficiency," appear to be .the latest picture we have of the frequency of the entry 
events of most interest to us. However, I will explore the possibility of getting more 
recent data in special tabulations. 

Also attached are two efforts to move forward with thinking about policy options. One 
from ACF, considers a neighborhood development approach. The other, that 
considers how human capital development programs, child support, and welfare 
policies might change choices related to early childbearing, was drafted without the 
benefit of the background papers, and no doubt will need revision for that. , 

Our next meeting is scheduled for July 19, from 3:30 to 5:00 p.m., in OEOB room 180. 
Please let me or Judy Mann (395·3844) know if you plan to bring or send anyone 
new, so that we can get their names and birth dates and clear them into the complex. 

, Attachments 
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OPERATIONAL DEFINlTlON OF TEENAGERS MOST AT·RlSK OF TEENAGE PARENTING 

GOAL: 	 The goat is to have*, procedllre for identifying: young people who are at greatest risk of ' 

becoming dependent on wclfare or of having offspring whom they cannot support. 

Identification should be at the earliest point when effective prevention strategies can be 

implemented. Ideally. the procedure would identify efficienlly a high percentage of tbuse who 

will f • .Ii into dependency in the absence of intervention, WQuld $eTten out those who would 

make it 00 their own. and would be implemented in a non~stigmatizing rruumer. Such a 

procedure should not increase the chances that the identified group would fall into deptro.dency. 

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

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

TIlE LITERATuRE ON THE AT·RISK 

Altbough there are two separate bodies of literal~ dealing with teenage motherhood and 

fatherhood, the re5l:arch points to it common s<:t of causes and consequt!'nces. Two mteracting 

conditions precOOc welfalb d~ency for !mt:Self andlor one's children: (1) having children; 

and (2) having limited or no source of financial support. Teenage patentins: creates the fonner 

4Q1d greatly increases the odds of the larkr by inlcnering with schooling and work. and 

jeopardizing supportiv<: family relationships. The latter condition is precipitated by a vanety 

of factors, among th<:m the parent's limited education and earnings power. 

Resnick and Burt (Resnick. et aI., 1992) propose that ~risk~ for early adolescents is a function 

of a) negative antecedent conditions which creale vulnerabililies aru1 b) specific negative 

btiliavwrs, This ddinition fits with the major findings regarding girls and boys at risk of 

heo::onUng pregnant or fathering children ~rly and out of wedlock. ,It suggests that these youlh 

could he identified as high risk during early adolescence berore wnceiviug any children. One 
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c~veat to the predictop> for teenage childbearing and falherhpod is that our ability to 

distinguish at ril.k adolescents with spe<:ifie risk factors appears to be less precise for Blacks 

tban for Whiles Qr other minorities, 

Poverty is a critical antecedent factor coone<:ted with being "at risk." Boys wbo become 

young absent fathers tend to come from low income families (Lerman, 1986). DistUh"sntagod 

teens .Ill"e 3 to 4 titnes more likely to have cbildren out of wedlock tban teens who are nol 

disadvantaged {Robinson. 1988), The funily income for young while males who became 

.bsenl falbers \\'lUI 48 % below the average for all white families; the equivalent per~ntages for 

Hispanics and Blacks ar~ 3S~ and 20%, respectively, These young men ~re mOTe libl)' to 

rome from families tbat had been on welfan::. The National Longitudinal Survey of Labor 

Force Participation data {mm 1919·1983 showed 27$ or-tiseo' fathet! had lived in f.milies 

(j) 	 ~t receive welfare. compared to 8-9% of aU mher young men: Prior welfure involvement 

was much more of a prct.iiclor of absent fatberhood for whites: and Hispanies than for Blac~ 

(Lerman. 19&6). Young Mack moti'le:rs who wer~ on weltare at the li~ lhey became mothers 

!Ire ~i&nilican!ly more lik<!ly to be; poor and dep;nd..:nt on wdfa~ well into <tdullhood £hap 

those who had not bt.Ien recciving welfare (Duncan and Hoffman, 1990), 

Family environment is It similarly important antecedent factor, Robinson states thai yoWl, 

f,athers are mom likely to be products of tccnage parents. to have a sibling bom out of 

wedlock, or to have a sibling who was an unwed parent. MarsiSlio slUdied NLSY data and 

4eterminct.i thai maleS who had not lived with two parents at age 14 were overrepresented in 

the subsample of teenage fath<!f$ SeVetal years later, These fathers were more: likely to have 

parents. who had nol oompleled high school. Likewise, ItlIe!lage girls' sexual activity and 

fertility arlt strongly related 10 their famil)' experiences. Girls who have grown up in mother~ 

only families or \\ow have sisters who have given birth out of W«1lock. or who bave lived in 
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families on welfare are more likely II,) become teen mothers,(Hogan et at. 1985; Antel. 1988), 

Resnick and Burt assert that poor school perfonnartee combined with poverty or .a difficult 

family environment create higb risk status for )louth. School failure is bQth a factor related to 

lncreumJ incidence of teenage parenting and a major independent contributor to welfare 

dependen\;e, Moreover, teenage parenling sometimes precipita-tes scbool failure among those 

wbo are ·on the edge, ~ Children whO' are failing in school frequenily seek other avenues for 

gralifiCJltion and S\lccess·~including participation in social groups and behaviors tbat are related 

to lunage parenting, SomdiIms Ihe same: factors Ihat p~ipital~ teenage parenting also lead 

to school failure. School failure also directly limits the potential of te<nagen> to support 

tbemselves atld I~ir children. as ~ll as their access to employment and training services 

designed Co enhance Iheir employment skills, Adolescent girls who place little value on 

educational altainment and who do not do well ln school are more likely to have inttlrcourse at 

a young ag!! and to use CQntractlptives either poorly Of not at aU. In one nationally representa­

tive survey of soplmmore girts, lams wilb disciplinary pmhltltnS in school. (:lass-cutttl'lg and 

absenteeism were mote likely to claim that they were or might hi! willing to bear Ii child 

outside of marriage (Abrahamre ~I al 1988). Thv younger and more disadvantaged women are 

when they have their fint chilo, the less likely th!;!y are to graduate from high school 

(Upchurch, 1989l 

Surveys of teen fathen have shown It high d!!gree of correlation betw«n poor school 

perfonnancc and early fatbtlrhood. In Lerman's analysis of young absent fathers. he founo 

that 40% wet!! higb school drop-outs (49% for Whites}, More had becm placed in remedial 

English classes, and they had lower math and verbal abilities than childless youog men, In.li 

study of fathenl of children born to toolla8c molhers in Baltimore. 539«: of white fathers had 

lilSS than a 9th grade education - only 12~ had finished high school, For Blacks the levels 
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were mliCb less dramatic though slilllow: 11 ~ bad less dum It 9th grade education and only 

• 

49% had finished higb school (Hardy, et ai, 1989). 

Iniliation uf s,e,.ualactivity is a key risk behavior. Sixt)'~five percent (65 %) of boys woo 

become ~ahsent fathen;- started having sex befote age 16_coIrlJlarOO with 25% of childless-
teens. That was in 1933; all indications point 10 teens starting sex even earHer today> Of note 

is the ftci that the median 1!8 from first sex to fatherhood was 4.5 years, with a longer delay 

for Blacks. It appears that unlike girls. highest risk of conception for young males does not 

tend to be during Ih~ first months of sexual activity. This informalion can bell' to target early 

adolescent boys who are sexually active and inh:!rvene with pregnu.ncy prevention programs 

before age 15 or Hi. And it points out to us Ihat programs promoting afu.1lnence among boys 

must begin quite I2rly in adolescrnce to have any eff~t among the popUlation most at risk for 

l~mlng absent fathers, On the oriter hand. female..« who first have intercourse at age 15 or 

helow have been found 10 00 nearly twice as likdy to get pregnant in the. first 1 to 6 months of 

sexual activity as ndolt$OOlts who wait until they are 18 Of 19 to havtl intercourse, This poinls 

out the. large risk!> of pregnancies among the age groups most likely to fall into weltitre 

dependence. Knowledge and undcrshmding of abstinence and contraceptives are key for young -
girls hefortl they herome sexuatfy aclive, 

APPROACH 

Our preliminary approach IS to consider targeting prevention services on aU children who meet 

Qne of two criteria: (1; they exhibit significant prohlems in school; or (2) they are children in 

welfare households, This largeting strahegy wit! capture the. vast majority of those at risk of 

dependency-those who will ~Omt parents with limited SQurce..<; of financial support. It also 

will c.apture others who may not ~ome teenage parents, but who may consume large public 

expenditures for a variety of other reasons rela!.ed 10 POOf scllool perfort1llIDCe ()r (lUICOmes~' 

essentially, those woo are likely to have low levelll of labor market attachment and/or low 

http:rela!.ed
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earnings power a.nd thus consume significant emplQytnefll and training 1'eSOUrees. adult 

• 
education services, lUld non-AFDC (orms of public assislanc~, such as food scamps, EITe, 

child Citro. subsidies, heallh care, and so forth. 

This Iype of identificalion strategy presumes availability of a wide range <?f jnterveotion 

Iletvices on an as-needed basis. Many of these Could {and arguably should) be provided by the 

education system~·services such as before and afier school care. tutorial services, and socjal 

work services, Otbers may be services that are more appropriately pal1 of the weJrare system. 

sucb as family rounseling, and heallb care. Other services might 00 provided tbrough a 

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

~f()r example, support and community groups, or subs1arn:;e abuse trealment. As children 

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

well as access to 9Ci'Vices. 

ASPE, Departmem of Health and Human Sllrviccs 
Rebecca Maynard 
Ron Mincey 
Mary FaUynski 
Margaret 1'roold 

July 12. 1993 
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3. 	 ~UMmary of teenaged pregnancy and child bearing trends of 
the 19808 and early 1990$, including assigning relative 
importance to demographic trends, age at initiation ang 
frequency of intercourse, contraceptive practices, abortion 
practices and marriage decisions. 

Between 1980 and 1986~ bIrth rates tor adolescents continued the 
declIne that began in the 19706. In 1986, these rates began to 
rlse--as did birth rates tor all age groups~-and, by 1990, had 
reached a level not seen sinee the early 1970&. Most ot this 
change occurred among younger adolescents; the birth rate tor 15­
l? year olda increased by 23 percent between 1986 and 1990 as 
compared to an 11 percent increase tor la-19 year olds. 

Date on adolescent pregnancy lags behind that tor births with 
1988 being the most recent year for which adolescent pregnancy 
rates are available. The number ot pregnancies 1s constructed by 
summing births. abortions and an estimate ot fetal deaths. 
S1rths~ collected through the natlonal vital registration system, 
are avaIlable on a more timely basis than abortions which are not 
subject to the same mandatory reporting system, 

Pregnancy rates for adolescents remained fairly stable during the 
1980a--declining slightly through 1986 and then increaSing to the 
1960 level by 1988. This pattern varied by age with most change 
attributable to fluctuations in birth ratea tor those aged 15-17 
years and in increasing abortion rates for those aged 18-19 
years. 

Levels and changes in adolescent pregnancy and birth rates depend 
on a number of factors, as well as the interrelationships between 
them, The rapid increase in adolescent sexual activity during 
the past two decades 1s probably the most important. The 
proportion of' adolescent women who are sexually experienced has 
increased ,steadily since 1970--trom 29 to 52 percent. The same 
holds for young men (aged 17-19 years), the proportion sexually 
active increased from 66 to 76 percent between 1979 and 1988. In 
addition, sexual initiation is occurring at younger ages; young 
women aged 15 years show the largest inerease in the proportion 
sexually aetive--011ghtly leas than 5 percent in 1970 to nearly 
26 percent in 1980, 

Although adolescents may not be partieularly good contraceptors, 
their increased use of contraceptives has kept their pregnancy 
rates relatively level despite large increases 1n the pr~port1on 
sexually act1ve. During the 19809. the proportion using a 
contraceptive method at first intercourse increased from 53 
percent to 65 percent. It pregnancy rates are calculated for 
sexually eetive adolescent women only, there is a 20 percent 
decrease between 1980 and 1985--sexually experienced adolescents 
were less likely to become pregnant in 1988 than they were in 
1$80. 
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The decline in adolescent birth rates, beginning in the early 
1970&. corresponded with the legalization of abortion. The 
abortion rate tor adolescents increased sharply during the latter 
halt of the 19708, but has increased only slightly since. 
Similarly, after the increases observed during the 19708, the 
proportion of adolescent pregnancies terminated by abortion has 
remained at about 40 percent since 1980. 

Although data by age and race are limited, they do indicate some 
important differences. While the pregnancy rate decreased 
somewhat between 1980 and. 1988 for white adolescents, it rose for 
all other adolescents; the pregnancy rate 1s nearly twice as high 
for all other adolescents as tor whites. The same difference 
apPlies to childbearing; the birth rate for black adolescents has 
always been substantially higher than for white adolescents. In 
1990 it was 98.8 births per 1.000 young black"women aged 15-19 
years compared to 49.3 tor whites. 

\ 
Young black women are more likely to be sexually active than 
their wh.1te counterparts. The difference between the two races" 
is narrowing. however. as the increases in adolescent sexual 
activity observed during the past decade are much greater tor 
whites. Nevertheless, improved contraceptive use by adolescents 
is also largely tor white adolescents--the proportion ot all 
other adolescents using a contraceptive method at first 
"intercourse changed little during the 1980s. Thus, while the 
pregnancy rate per 1,000 sexually experienced white adolescents 
tell 20 percent between 1980 and 1988, the corresponding rate tor 
all others did not change. 

Marriage as a determinant of adolescent fertility has become 
largely irrelevant. During the 19808, marriage rates for 
adolescents steadily decreased as adolescent fertility began to 
increase by "mid-decade. Moreover, adolescent nonmarital 
childbearing has been increasing steadily since the 1970s. Black 
adolescent"s are tar more 11kely to have an out-ot-wedlock birth 
than are white adolescents. In 1990, 92 percent of births to 
black adolescents were out-ot-wedlock as compared to 56 percent 
ot births to white adolescents. The gap between black and white 

/ 	 adolescents is narrowi~, however, as the increase in nonmarital 
childbearing has'been tar greater for white adolescents. 

Although not well quantified, social factors must also be 
considered as having an effect on adolescent fertility. It is 
speculated that many adolescent pregnancies and births are 
intended. or at leRst that the adolescent is 1ndifferent when an 
unplanned pregnancy occurs. When life opportunities are limited, 
an early pregnancy may not be viewed as an obstacle nor a child 
as much ot an additional burden. Some researchers are suggesting 
that, among low-income families, early parenthood may not have 
the deleterious effects on education and income levels once 
thought. Instead, a family background of low educational 
attainment. low-income or welfare dependency may be more ot a 
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predictor; policy measures designed only to delay childbearing 
may not do much to improve the status of poor women and the~r 
children. 
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DPl>ARTMINT OF m.u.m " HUMAN _VICES ,, 

_ DC """" , 

o 	 'De pn>portion of -_U1' acU".. adol....cent _n aqed 15­
19 :reora 1»o""",.ed .11l>etanUally during the 1"0..--1"",,, 29 
percent in 1970 to 42 pereent 10 1980. Al'though data for 
the firot half of 'the 19800 ."iIle.ted a levelling off (44
pereent). data for uas (52 percent) 1ndloate a raowapt.lon 
of th. 111""""88 obaerved earlier (,rAble 1). 

o 	 Al'thouqh blao]( adolescent women ara .till IIIOr.. 11ltely t.o be 
.""",,111' aetive thall white a<lo1oscent _, the difference 
h4u <I!:a1J.nillhed ....., t.lme. !1'h.. ""aporti.... of black 
adole.cant _. aged 15-19 yaara, vIIo .... re .6...... 111' actt_ 
10creased from 46 percent 10 197 0 to 58 percent in 1980, but 
:nrtU1As at 5' pereen't 1n 1'88. xn contrast, the propot:tl.on 
of white adolescent _n, aged 15-19 yaara, who _re 
.o~Qally aoU".. has 1ocreaoed .t....dily between 1970 and 
l,e8--from 27 to 51 percent (Table 1). 

o 	 AV4ilabl. data for adolescent men (ag4ld 11...1, ytNlrtl) a100 
.hew a .Gaunttal increase 1n the proportion .""",,111' 
act1ve-~from 66 percent in 1979 to 76 peroent in 1988 (Table
2). 

o 	 ~ pr&;nancy rate for adolescent. agad 15-19 year.
increased dnrinq the 1970s--fram 101 preguanc!e. per 1,000 
adolescent WDIII>n aged. 15-19 yearo in 1974 to 110 10 1980. 
Tho rate r.maLned re1atLvely stable through tho 1980a-­
fallinq.litht1y ana theD ris10g to 111 per 1,000 in 1988-­
c1eBplte 'the la.rge increases ob.ervecI in __I aClti..ity 
rates for adoleaoent. (Table 3). 

o 	 Vb..... the adole.cent _&ncy rate 1a calculated for :teet 
thQ population at risk (adolescent WCDen Who ara sexually
active) the raUl fell sub8tantially be_en 1980 ...d 1988-­
from 262 pregnene1•• ]?O:t' lOGO eowally active WOftMIIn _pd 15­
19 yean to 215 (l}. 

o 	 While 4 high$J!' pz:oportlon of adoleeaent: women vere aexually 
aCltive 1n 1988 thin in 1980. they were also less likely to 
be"""" _to This can larqely be attribllted to 
1o~_ obsBrved 10 contracepti..e ..... by adol_oents 
dnrill!! the ...... t.!Joe period. The proportion ".ing 11 
c:ontr:ac:eptive method at f!lret .:I.J1tercOUl':O'O .It'lcraaeod- from 53 
percent in 1980-82 to 65 percent in 1983-88 (2). 

http:propot:tl.on
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o 	 '1'I>eee tnD(\s do not hold by raca, h_r. lihlle the 
pr*'9"ancy rats heo fallen and contraceptiv.. uee hao 
1n~rea.od. a.ong white adole8'COnte, it hac obangod little" 
lUI10ng adol••cents of other raca.. '1'I>a pregnancy rate tor 
white sexually active adolaacants fell tram 231 per 1000 in 
1S80 to 185 in 1988 aDd tha rate tor ado1escen~. ot other 
rlless _ined the ......--312 to 313 (1). 

o 	 Similarly, the proportion at whitss 1181ng .. oontracept1va 
....thed at first iutucOlU'1le til_sed fzom SS pe""..... t in 
1960-82 to 10 pQrcent in 1'83-88 vb~l. the proportlon of 
blac"" "Bing a III&thod. changed only elightly--fnm 5. to 58 
perc....t (2). 

l'rtiIgruUlcy OU_a 

o 	 Aftar the legalb"t10n of abort1on and the eatabU.. hlllGnt of 
em o.boX'tJ.on .eJ:"Vi.cct .t.atLttU08 • .,.1::_, tho ad.ol.••oent 
abortlon rate ros.. to 42.7 per 1000 by 1980 but has """",ined 
relativaly _table 81nce. In 198B, the abortion rate for 
adolescents aged 15-19 yea... v•••4.0 pex 1000, differlng 
",arkedly by race--36.6 per 1000 for whitee and 75.5 for 
other nca. (1). 

o 	 Slnce 1980, the distributIon of 8doleB""nt pregnancles by 
outo~ haa boen .1:abl.o. In 1988, 48 ~mm:t:, of prevntmclee 
to adole8eeRts 8ged IS.19 year. re~t~n a live birth, ~ 
percent ........ termInated by abortion and ~:rcent resulted 
in tetal lOs. (Table .). 

.. 	 This distribution varie. by aqe, with adolescents aged 15 
year. and young.." exhibit1ng a larger proportlon of 
abortions and a _11er proportion of l.I.ve births--51 and 39 
peroent, rGapcotLvoly (1). 

Between 1910 and US6, the Wrth rata for adoles"en1:S aged 
15-19 years declined from 6B.3 to 50.6 blrth. par 1000. The 
blrth rate ~O~ the youngaot adolv8o.nta (UAde~ lS ~ of 
ag") remained essent1611y unchanged (Table 5). 

o 	 Between 1986 and 1989, Ute prolongea trend: of declln.Lng 
b1rt.1t rata. for adolescents aged 15-19 yes... reversed__ttl> 
the rate inerBulnll by 15 percent from 50.6 to 58.1 birth. 
per 1000 and cone.poneling w1th the sheable increa.e in 
sQXual activity and subsequent riso in the Ildoleeoent 
prego:n.anc::y rAt" obeeX'V'Od c:luxJ.ng tho ...... tJ.mo period (Tabl.
5). 
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o 	 ~a birth rate for blaak 44ola8Cents has h£atorloally been 

highsr tbIIn tMt for whJ.ta adole.cen"". In ~!l89, tbe 
birth rate t'o;c bl&ck adolescent. u.ndor 15 yaa~ o:f -9'- ..... 
5.0 as .,ompa:red tc: 0.7 par 1,000 for whites. S1lII1larly, 'tbe 
birth rate for black adolescent. 15-19 years of age wae 
110.4 aa compared to 48.5 per 1,000 tor White adolescent. of 
th.. .ame ag.. ('1'abl. 5). 

* 
o OUt-of-wecl1ock ghildbearing baa increued IIIIlrkedly among 

adolescents. '1'.b.a birth rats tor """""",!ed adolasc"..ts eged
15-19 rea:o ben ~8ed from 22.4 biztha per 1,000 £n 1970 
tc: 40.6 in 1988. _, in,1970, 29.5 parcent of bIrths 
to adele"cents aged 15-19 ye.ue va"" OIlt of wedlook as 
compared to 66.6 percent 1Jt 1988 l'.I'able §). 

o 	 Black adolescents are almost twice &8 1111:811' to bave 1m 
....t of wedloo); bIrth thaa are 'lh.!.ta adole• .,,,,,u'--in 1989, 
n.1 perCIaat of births tc: blaak teen. ailed 15-19 yean ....re 
out o£ wecilock 'as aomp4.rGd. to 5S.3 porcent for _it_ toaDS 

('1'4b1e 6). 

o 	 B8Varth41aaa, the £nerease be~ 1'10 and 1'89 1n the 
proportlO11 of b1:rtM tMt .."" out of _loak bea been much 
larvar for wbite t ........ aged 15-19 years--223 perc....t--tben 
for black t&8n1--41 percent. 
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lUlOLIlSCBfl'l' PREGllANCY AIID Cl!ILOBlWIING 

"abl. 1. 	 _ant of adcloBceftt women (15-19 yeara) .""",..111' 
..cti..... 

1'70 1975 1980 1985 1988 

total 28.6 36.4 42.0 44.1 51.5 

white 26.7 35.4 41.4 43.1 !iO.6 

blaolt 46.0 50.8 58.1 55 •• 58.8 


Source I -Premarital S.xuall~~~::::
Unlted 8t4t•• , It7D-It8S"j
January 4, 1991, Vol. 39, 	 I 
COiltrol, u.s. X>ep...t ..""t of H&'Ut;h ..,,<1 _ Services. 

'lable 2. 	 Percent of adolescent _- (17-19 years) sexually
active 

1979 1988 

total 65.7 75.5 
white-* 64.5 73.0 
black 71.1 87.7 

• urban residence 

•• ~ncludea white. nonblack Hispanic, and othet: 


SOI1:£CeI So""".tein, Plack and Ell. 'sexual Jlct1.v1ty, C<m<l_ 0 ... 
and AIDS Awareness Amonq Adolescent Kales', lIm11x PlannIng 
PertPtct1Yt!, Vol. 21, No.4. Jely/AuguBt 1989 	 . 

1976 1980 1982 1984 1986 1988 

IOI.' 110.0 108.8 106.5 105.6 110.8 

SourceJ ventura, S.J., 'laffel, S.M., Kosher, W.D., and Henshaw, 
8., '"Trends in P1:egnan~.ie8 CIlltl l"roponcy Rates, tJ:n,itecl States, 
1980-88, .onthly Vltal Statistics BrpO;$, Vol. 41, No.6, 
Supplement, Centera fer Disease Control, U.S~ Department of 
Health aru1 Human Services. 
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'1'abl.. 4. Percent distribution of adolesc:ent pregnancies by 
outcome 

1976 1980 1982 1984 1986 1988 

Live 1Iiz:th 52. 
48' "" ,,,4,,_ Aboa:ti"" 40& 40' 

petal Las. In In In 

Source. ventu:a, S.J .• Tartel, 8.)(., Kosher. w.. n.. , and BenShaW6 
S. "Trends in Pregnancies lIlIld Praqnan.". Mtes, tllU.ted State.. , 
1980-88, /IOntbly Utal st.fd!!tlCB i!epO;t, Vol. 41, No.6, 
SUpplement, Center. foe D seas. eolltcol, u.s. ~nt of 
Boalth and Ruman Saxv.tCCllfl. 

'l'able 5. Live biz:ths pee 1000 adolesc:ent. 

1970 1915 USO 1985 l.9~6 1908 1989 

'l'otal 

undoe 15 1.2 1.3 1.1 1.2 1.3 1.3 1.4 
15-19 dB.3 55.S 53.0 51.3 50.6 !53.6 58.1 

White 

under 15 0.5 0.6 0.6 0.6 0.6 0.6 0.1 
15-19 57.4 46.4 44.7 42.8 41.8 43.' 48.5 

Black 

under lS 5.2 5.1 4.3 4.5 '.6 4.8 5.0 
15-19 140.7 111.8 100.0 97.4 98.1 105.9 110.4 

Source. I'Iational Canter for Health Stati.tic", Mvanca report of 
f.t..l IUltaUty atatJ.Bt.1oa f 19B9. Bsmthly Vit.l Ba1iiRt;icg B!'Fert:. 
Vol. 40, 110. 8, Suppl""""'t, PIlblic s .... ltb Se:vic:e. HyIlttav.1 .,
Md. . " 
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Table S, Percent of births 

,
• 

to adolescents out-of-wedlock 

1970 1975 1980 19,85 1986 UII8 198' •• 

'!.'oUl 

under 15
15-" 

80.8 
2'.5 

87.0 
38.2 

88,7 
47.6 

91.8 
59.0 

92.5 
60.8 

93.S 
65.3 

92.4 
66.6 

White 

under 15 
U-19 

57.9 
17.1 

71.0 
22.9 

75.4 
33.0 

82.4 
U.6 

83.5 
48.1 

86.5 
53.5 

84.7 
55.3 

Black 

under 15 
15-19 

n.s 
62.8 

S8.4 
16.8 

98.5 
85.2 

98.7 
89.7 

99.0 
90.0 

:118.9 
91.2 

98.5 
92.1 

SOurce. RatiOnAl Center for Health StaU.tics. M"""ce report of 

Unal. natality .l:ltt181:1"", 1989. IIOllthlv vital Bt&t1sticl ,~.. 

Vol 40. Ho. 8, Suppl...ent, Publ.ic Health Se:o:vice. IIyAtuvr e, 
lid. . 

Revised 1/93 
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Adolescent Pregnancy and Childbearing: International Comparisons 

Although international comparisons are always problematic becau.se 
of data limitations, data for the u.s. and some highly developed 
countries are extensive and reliable enough to discern obvious 
patterns. When adolescent birth rates in the U.S. are compared 
with those for Western European countr1es si~ilar 1n culture and 
level of economic development. it i8 clear that U.S. rates ~ 

'n,~~it~~~~~~ Induce~ abortion rates tor adolescents 
~ • pregnancy rates follow tbe same pattern. 

These differences cannot be attributed to the extremely high 
birth and pregnancy rates for u~s. black adolescents. nor can 
they be explained by differential rates of induced abortion. 
Even though rates for U.s. black adolescents are twice as high as 
tor whites, 11 

above, are 
industrialized countries. 

Levels of sexual activity are similar in the U.S. and other 
countries used for comparjson~ However, available data indicate 
that rates for younger adolescents in the u~s~ tend to be 
slightly higher. Age at initiation of sexual activity is 
important because contraceptive use i& positively associated with 
age and commitment of relationship. Where first intercourse is 
earlYk contraceptive use 1$ likely to be lower and pregnancy risk 
higher. 

In Western Europe, the governments are the prinCipal tunders and 
provider$ of health services. In additlon z governments have 
recognized the need for adolescent contraceptive eervioes and 
have acted accordingly. Contraceptive services tend to be more 
accessible to' adolescents in Western European countries, as well 
as confidential and low cost. In 80me cases! there are clinics 
set up specifically for adoleacents and young adults. Subs~d~zed 
services are ava1lable to U.S. adolescent. but they are targeted 
to low-income women of all ages. Contraceptive services from 
private physicians are more expensive and many will not provide
such services without notIfying parents. 

Not surprisingly then, contraceptive use among Western European 
adolescents 18 higher than among adolescents in the U.S. In 
e.dd:1t!~'!'l. th~ !.'.!!~ '='~ ~o:-!''! effective methods. in particular oral 
contracepth"ec. 1s h!sher in Western European countries than in 
the U.S. 

Social factors also seem to have a role. Western European 
populations by country are more homogeneous_ both socially and 
economically. There appears to be le88 ambivalence about 
sexuallty and. in contrast to the U,S' f there is an absence of 
religious fundamenta11sm and highly restrictive moralistic 
attitudes about sexual1ty. There is also less of a class 

http:becau.se
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differential and .ore social support. While educational and 
~conomlc opportunities are not appreciably greater for Europ,ean 
youth, poverty is not as widespread as 1t 1s in the U.S. Given 
that poverty has long been associated with higher and unwanted 
childbearing, it 1s possible to apeculate that the .ore e~ual 
;i~~:!!::',J.tiou. cf income in Western Europe .18 yet another tactor in 
the lower rates of adolescent pregnancy and childbearing when 
compared to the u.s. 

While e~mprehenslve sexuality education in Western Buropean 
schools 1s not universal (except in Sweden), the mass media, 
either controlled by or in cooperation with government t has 
widely disseminated information about contraception and 
responsible sexual practices. This 1$ in marked contrast to the 
U.S. where mass m~dia, which has a strong influence on 
adoleseents. has been reluctant to carry such messages and yet 
continues to portray sex as glamorous and without consequence. 

Finally. there are important differences between Western Europe 
and the u.s. in the way public policy is developed. The 
structure of political 1nst~tutions in Western European countries 
reduces the l1klihood of open confrontation on controversial 
issues. Moreover, Western European governments are more 
~~~tralized, making it easier to formulate and 1mplem~nt national 
policies. 



. ; 

DRAFT 

EDUCATION"()RIENTED DROPOUT AND PREGNANOY PREVENTION PROGRAMS 

The .vidence on education-oriented dropout and pregnancy prevention programs indi6.tes that: 

• 	 Disadvallfllged youth do not have adequate information on educational or occupational 
oppor1llnities available to them. 

• 	 Where opportunities are available, disadvantaged youth "'quire social support systems 
to enable them to take advantage of those oppor1llnities. 

• 	 Immediate and longer tmn incentives are necessary to provide motivation to improve 
their school performance and complete bigh school. 

The following summarizes the researeh on dropout p",vention, outlines componentS of effective 
dropout prevention programs. and describes incentive programs for improving school 
performance and completing high school. These components and Incentives are best 
Implemenred In comprehensive programs and school-..ide refonn efforts that provide early 
intervention and include bigh expectations for all studentS. 

LACK OF INFORMATION LOWERS EDUCATIONAL EXPECTATIONS 

The evidence indicates that youtb from welfare and other tow-loco"", families fail to attain 
blgh school graduation because they see no COIIIlectlon between remaining In school and 
improving their future prospects. At·rIsk youth often have Uttle information about jobs 
and ClIJ'eers and rew role models In good jobs. They are convinced that they will never 
atteDd college. because funds to go to college will not be available. 

• 	 Young women who attacb less Importance to school or work and who reel that they 
have rew educatlonai and occupationai opportunities are more likely to become teen 
mothers. Those with lower scores on testS of academic performance and, particularly 
for blacks. lack of future educationalpllms are more likely to become pregnant and drop 
out of school or vice versa to drop OUt of school and become pregnant. 

• 	 While early cbildbearers are mo", likely no! to fmish school, many complete higb 
school, obtain stable employment, and control their future ferti1ity--contrary to 
"tereotyped irriages of adolescent mothers. Higher levels of success are related to: 
blgher educational aspirations. especially if the young mother was at grade level at the 
time of the pregnancy; the willingness to avoid additional p"'gnancies; and temporary 
""idence with parentS. who often provide support for a teen parent to fmish high school. 

From a policy perspective. this suggestS that teenagers'. awareness and perception of what she 
would stand to lose by becoming a single mother can act as a powerful deterrent to doing so. 
Youth need to he better lnfonned of the opportunities available to them and provided with 
Incentives In take advantage of tbose opportunities. 
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CREATING OPPORTUNITIES FOR LONG TERM SUeCESS 

Disadvantaged students frequently begin school without the skill. oeeded to succeed alld, by the 
sixth grade, many students are already two years behind grade level. The following cOmponents 
of effective dropout prevention projects could be implementad as special programs for at-risk 
youth in regular schools, a "school within a school." alternative schools that serve only at-risk 
youth, or other similar arrangements or could be incorporated into school-wide refonn efforts. 

• 	 Accelerated leamlng strategies for improving academic perfonnance. 

• 	 Systematic monitoring of attendance and follow-up with parents, 

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

• 	 Fun-time counselors may work with teachers, parents. other community service 
agencies, aud employers. 

• 	 Adyisor/memors also assisl students with school-related problems and in their 
interactions with community agencies and employers. These individuals--both 
school-based and volunteer-are proactive in their approach, seeking out students 
rather than waiting to be contacted by students. 

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

• 	 Paid-work experience is a key incentive and means of linking the value of 
schooling tangibly to future work. 

• 	 Social support services can be based in the school to provide services such as day care 
for children of students. health care, and transportation. Alternatively•• case manager 
located in the school can refer students to services available in the community such as 
legal aid and fUlanci.1 suppon. 

INCENTIVES TO DO WELL IN SCHOOL 

"Tultion Guarantee" Plans. Although the availability of student fmanci.1 aid is broadly 
advenised, many have concluded that the message i, reaching only the academic acllievers 
among the poorest students. This has led 10 several "tuition guarantee' plans through which 
elementary or junior high school students from the poorest familie., in return for various 
academic and moral commitments. are promised full<ost funding for two or four years of 
college. 

• 	 SpoDllllt"S of these programs have found that in addition to tuition guarantees. other 
support services. such as mentoring. tutaring. and establishing links with colleges. 
are also necessary to encourage youth to remain in school. 
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• 	 9maha Housing Authority Program. Four colleges haVil earmarked scholarships for high 

school gradualeS who live in Omaha's public housing. Every child wjth a perfect school 
atteadaoce record receives a $100 saving bond at ao ead-of-year ceremony, These 
beads, as well as recreational aod parenlfstudent activities, are partly funded by • $1 
surcharge on public housing residents' cable TV fees which are discounted, 

"Job Guaraatee" Programs. Paid work experience of less thao 20 hours a week can provide 
work-based learning that enriches school-based learning aod links academic learning to future 
employment. Adult supervisors aod co-workers act as role models in the work place. lob 
placement assistance is particularly importaot to disadvaotaged yolllh with little information aod 
few connections enabling them to f!ad initial employment. 

• 	 Compact Panncrnbjps. The purpose of the Job Collaborative program of the Boston 
Compact i. to improve the quality of public education aad increase employment 
Oppol'tlllrlties for youth by securing employment opportunities after school, in the 
summer, aod upon graduation. 

• 	 Placemenl of high school graduates is based on thelr blgh school acbIevement 
and attendance. 

• 	 Career Specialists provide a variety of services to students such as career 
awareness, job training, counselling, resume aod interview preparation, college 
aod 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 compatrles participating has increased, Boston public blgh school 
graduates earn $3.00 more per hoW' than the uallonal average and bave 
much lower unemploymem rates. 

Welfare SancllOIIll and Benefits, Welf.re reform progra<ns such as Wisconsin's Learnfare and 
Ohio's LEAP program show that financial saoctions aod incentives alone are not effective in 
increasing school enrollment aod atte_dace•. 

• 	 OhiQ's Learoilll!, Earoing. aad Parentilll! CLEAP) Program uses fmancial incentives aod 
penalties to promote school attendance among pregnant aod pareming teenagers on 
welfare. Teens who provide evidence that they are enrolled in a scbeol or program 
receive a benus payment of $62 aod $62 in their welfare cbeck for each month in which 
they meet the program's attendance requirements. Teens wbe do fail to provide proof 
of school enrolintent have $62 deducted from their grant in every month until they 
comply. Similarly, enrolled teens are saoctioned $62 for each month in which they 
exceed 	the allowed number of unexcused absences. 

• 	 Each LEAP teen is assigned to a case manager, who Is responsible for 
explaining the rules. monitoring oompliance, and helping tbe teen overcome 
barriers to school attendance. Teens are also .Uglble to receive assistance 
with cbIld care and transportation as needed to attend school. 
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• 	 The evaluation of LEAP shows th.al school retenlion increased school retention 

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

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

• 	 Wisconsin's Leamfare requires all AFDe recipients between the ages of 13 and 19 to 
regularly attend school or an alternative program leading to a high school diploma or a 
OED credential in order for their families to continue to qualify for their full AFDC 
grant. Learnfare', use of financial Incentives is lirnlted to 5lIIIctions; It does not 
grant Increase for good school attendance. 

• 	 An evaluation of the Learnfare program found th.at attendance has not improved 
among students whose families are on welfare. however, sanctions have not been 
consistently applied. It i, our understanding that results of the Learnfare program 
have been more poSitive in areas other th.an Milwaukee, where a range of 
alternative services are avallable to stndents retoming to school. 
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liS., RESEARCH FINDINGS ON THE EFFECTIVENESS QF JOB TRAINING IN 

REDUCING \J'NWA:NTEIl PREGNAll(CIES Al"'D WELFARE RECEIPT 


,,The Job Corps 

The Job Corps i. an intensive residential program aimed at !Ugh-risk youth. The program 
provides a combination of basic sldlIs and vocational training, Enronees stay in the program 
an average of seven months, 

The Job Corps evaluation completed in 1982, w!Uch did not use random assignment, found 
that the program reduced the probability of males baving a child in the two-year period 
subsequent to leaving the Job Corps by 12 percent, and of males having an extra-marital 
child by 10 percent. For females, the evaluation fouod tbat the program reduced the 
probability of baving a child during the initial two-year fonow-up period by 24 percent, and 
of having an extra-marital c!Uld by II percent. Only the 24 percent figure for women was 
statistically signif=nt. 

The evaluation also found that during the fourth follow-up year, the program reduced the 
probability of males being on AFDC or General Assistance by almost 50 percent, reduced 
the probability of females who entered the Job Corps without children of being on AFDC or 
GA by 83 percent, and increased the probability of women who entered the program with 
children of being on cash assistance by 15 percent. Only the figure for women who entered 
the Job Corps without children was statisticaUy significant. Again, tlUs study did not use a 
control group design, so the resuhs need 10 be inlerpreted with caution. 

Summer Training and Education Program (STEP) 

The Summer Training and Educarion Program (STEP) research demonstration was fll'st 

initiated in 19&4 to test the effects of a two-summer remediation, work and life sldlIs 

intervention 011 the lives of 14 and l5-year olds who were educationally and economically 


,disadvantaged. The program provided youth with half-days of remedial reading and math, 
, and life sldlIs training combined with half -days of summer jobs provided under the Job 

Tralaing Partnership ACI (JTPA) Summer Youth Employment and Training Program 
(SYBrP). The researcb utilized. random assignment methodology using nearly 5,000 youtb 
(2.500 youth in botb tbe control group and treatment group) in five cities. 

In the flJ'St follow-up on STEP enrollees, youth participating in the program had gains in 
ma1h and reading test scores approximately. half-grade !Ugher than controls and showed 
substantial improvement in their knowledge of pregnancy prevemion--all generated in a six-to 
eight week period during each of the two summers, 

These impressive summer gains led to the replication of STEP, beginning in 1987, in more 
than 100 locations around the country, and serving approximately 20,000 youth until 1992. 
The replication sites produced test scores equivalent to, and sometimes bener than, those of 
the original five demonstration sites. The youth also demonstrated significant knowledge 
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gains in areas related to pregnancy prevention, good health practipes, and other life skills. A 
school year suppon component served as a conne<:tor between llie two STEP summers as • 
way to keep track of STEP students academic progress during the school year and to keep 
the participants interested in coming back the next summer. . 

The long-term research that became available in 1991 showed thai sevem! years after leaving 
Ibe STEP progr.un, treatments were no bener off !han. controls. STEP was unable to keep 
youth in school; to raise their grades and test scores; to delay or reduce sexual activity or 
pregnancies; to increase post-high school employment rates; or to reduce the need for welfare 
assistance. 

STEP's strength was its highly organized, intensive and controUed involvement in each 

youth's life during the summer. But once lhat involvement ended, there was no vehicle to 

reinforce and cootioue STEP's positive impacts. 


HHS Teen Parent Demonstration In Chicago and Camden 

Mathemaliea Policy Research is currently conducting an evaluation for HHS of fairly 
comprehensive programs in Chicago and Camden targeted on teen parents who are ftrsl 
entering AFDC. The program sets up high expectations for the young women--thalthey 
have 10 do something to improve their lives, that they have responsibilities to suppon their 
child, and that there will be sanctions in terms of lost AFDC eligibility if they do not return 
to school or participate in job training programs. The evaluation is using a random 
assignment design. The two-year follow-up results have not been released yet by HHS, but 
indieations are that the program will positive impacts in ..vem! areas. 

Project Redirection 

Project Rediroction was a project Slatted in 1980 aimed at providing comprehensive services 
to pregaant and parenting adolescents. The evaluation used a comparison group rather !han a 

: random assignment desiga. At the one-year follow-up point, the evaluation found gains in 
educational altltinment and employment, and decreased pregnancy. At the two-year point, 
most of these gains had disappeared, leading researcbers to conclude that the program's 
impacts were transitory. However, at the five-year follow-up'point, Project Redirection 
participants bad better outcomes than the comparison group in terms of employment and 
reduced welfare dependency. Most important, the five-year results sbowed gains in the 
develupmelllal stages of the children of participants--suggesting inter-ganerational benefits of 
such programs. Again, the study used a comparison group rather !han a control group 
design. 

2 


http:progr.un


DRAFT 

ProJeet New Chance 

I 

New Chance is • program specifically designed for a group at particularly high risk of " 
becoming long-term welfare recipients-young women (ages 16-22 years old) who had 
children as teenagers and dropped out of school. The program is opemting at 16 locations in 
ten Slates and includes some 2,300 young mothers (and their children). New Chance 
combines a wide mnge of services under one roof, including classes in parenting, child 
development, family planning, health, GED prepamtiOD, resume writing, and good worl< 
habits. Participants also get free child care--of1en oD-site--and are assigned to a case 
manager who acts as counselor, advocate, and service coordinator. A comprehensive 
evaluation will pro"ide information on the program's impacts and costs. Financial support 
for the program comes from a partnership conSisting of FederallSlate governments and 
private foundations. The mndem assignment results from the study will not be available 
until next year. 

JTPA Services to Women 

lTPA provides a voriety of classroom training, on-lbo-job tinining, and job seareh assistance 
interventions aimed economically disadvantaged persons. The National lTPA Study 
modomly assigned 20,000 applicants to ITPA to treatment and control groups. Roughly one­
third of the adult women and one-fourth of tbe female youth in the study entered the prograol 
as AFDC recipients. Preliminary results from the study indicate that the hoth classroom 
training and orr are effective in raising the earnings of adult women, and thai classroom 
training may be effective in increasing Ihe earnings of female youth. The study bas found no 
impact on welfare receipt. Childbearing was nol looked at in the study. 

JOBSTART 

JOBSTART is a demonsuation that provides a combination of basic skills and vocational 
- training to dropout youth. In a sense, it is a non-residential Job C01ps. The evaluation of 

the program used a modom assignment design ..For young women who entered the program 
without children, the program had. positive, but statistically insignificant, impact on 
earnings during the third and fourth follow-up years; and resulted in Slightly decreased . 
childbearing, and decreased AFDC receipt. Over the four year follow-up period, 64 percent 
of experimentals and 65 percent of controls reported becoming pregnant, while 53 percent of 
experimentals and 57 pen:ent of controls gave birth during that period. This difference in 
birth rates is not statistically significant. During the fourth year of follow-up, 39 percent of 
the controls had received AFDC as compared to 31 percent of experimentals. The difference 
is statistically significant. 

For women who entered lOBSTART with children, there was a positive but statistically 
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insignificant, impact on earnings during Ihe third and founh ~; an increase in 
childbearing among experimentals; and no impact on welfare receipt. During Ihe four years 
of foUow-up, 68 perrent of the women who entered JOBSTART witb children gove birth to 
another child, a, compared to 58 percent in the control group. This difference is 'tatistieally 
signif""",t. However, this increase in childbearing is almost entirely attributable to tbe 
aubsample of women who were married .t baseline. The AFDC recipiency Jate, were 
virtually the same for the experimental and control groups amoDg women who entered witb 
children. For males, the program was effective in increasing Ihe earnings of males with 
prior arrest records, hot Dot for other males. There was Do impact on welfare receipt among 
males, and the study did not examine impacts on the probability of becoming a father. 

ProjedLEAP 

Project LEAP is an attempt by the State of Ohio to improve scbool attendance among teenage 
parents. The evaluation ofthe program is using a control group design. First follOW-Up 
results suggest that Ihe program is effective in terms of both increasing scbool retention and 
inducing dropouts 10 retum to schooL The flTSl follow-up repM did not examine impacts on 
childbearing. 

6Sb. DESCRlPTION OF TRAlNING PROGRAMS FOR YOUTH AT-RISK OF 
BECOMING TEEN PAREI',TS 

JTPA Tille n-c 
Approximately 240,000 youtb each year are served under ITPA', year-round progtam for 
disadvantaged youth. About half of these youth will be female, and roughly one-quarter of 
them will come from AFDC households. Progtams for both in-school and out-<lf'school 
youth can be opersted under this title, but by Jaw at least 50 peroent of participants served 
must be out of school. For botb tbe in-school and out-of-school programs, at least 65 
peroent of enrollees must bsve an additional risk factor besides being economicaUy 

, disadvantaged..such as being pregnant or parenting, being one or more grsde levels below 
their age, or being. school dropout, 

Summer Youth Program 

Roughly 800,000 youth are served each year in DOL's summer employment progtams. 
There is room for .nhancmg the summer progtam with various educational components and 
for merging it with year-round components, The disappointing results for STEP suggest that 
even with various enhancements, summer programs alone cannot have a long-term impact on 
educational altaimnent and subsequent childbearing, 
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Currently, Ihe Job COIJ>S serves approximately 60,000 new enrollees eacb year. Thirty-eigbt 
percent of enrollees are females. Female youth with children can enroll in the Job Corps, 
and a small number of centers bave child care programs on-site. Other sites bave developed 
off-site child care programs, and non-residential slots are also available for young women 
with children. Roughly 20 percent of the women who enter the Job COIpS bave dependents, 
and 4 percent of the males who enroll have dependents. Forty-eight percent of the women 
who enroll in non-residential slots bave dependents, as'compared to 13 percent of the women 
who enroll in residential centers. A 50 percent expansion of the Job CoIps is planned by the 
year 2000. 

School·t....Work Initiative 

The Administration will introduce legislation later this summer for a ml\ior school-to-work 
initiative. ,The legislation will provide for joint DOL and Department of Education funding 
for grants to restructure high schools to better link schools to the workplace. The program is 
aimed al increasing the aspirations and long-term career opportunities for Don·coUege youth. 

Youth Fair Chance 

Youth Fair Chance is • new DOL initiative aimed at high-poverty inner-cily neighborhoods 
and rural areas. The program concenirate, resources into neighborhoods restricted 10 a, 
population of 25,000 or less and with a poverty rate of over 30 percent. All urban 
neighborhoods reached by this program will be predominantly black or Hispanic. The 
program combines school:to-worl< initiatives with a variety of interventions involving sports 
and recreation, local colleges, community development, and job training. Currently, there 
are II pilot sites, and $50 million has been appropriated for the program in the recent 
supplemental legislation to the FY 1993 budget. The idea of the program is to saturate an 
area with all types of positive interventions. and to tum negative peer pressure into positive 

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

117. 0PI10NS FOR PREVENTING TEEN PARENTIIOOD 

The disappointing result. of the STEP demonstration suggest that no one intervention, in 

isolation, is going to dramatically reduce teen pregnancy. However, because the costs of 

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

money to attempt to change cultural patterns of adolescent childbearing. Research on bOth 

young males and females suggest tbat youth who are domg wen in scbool and bave 

aspiratioos for college are rnarl<edly less likely to become teen parents. Research also 

suggests much higher rates of teen parenthood in high-poverty urban neighborhoods. 
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What may be needed is a series of concentrated interventions--started wbee children are 
small--to !>eo,t their educational achievement and aspirations fOr' college. To increase the 
oost-effectiveness of such programs, funding could be restricted to areas of 30 percent or 
higber poveny. This would exclusively target the funds to minority inner-city areas and' 
rural areas which would also be minority except in the case of Appalachia. People who 
worl!: with youth indicate that there is no more powerful force operating on youth than peer 
pressure, and the gnal would be to introduce enough positive interventions into communities 
so as to tum peer pressure from negative to positive. New federal programs in such a 
prevention initiative could be based on the following models: 

o 	 N.... Beginnings is • program aimed at increasing the involvement of parents 
in the educatiOn of ehildren in elementary school. It is based in part on James 
Comer's ideas for increasing parent and community involvement in elementary 
schools. 

o 	 LA's Best is a comprehensive after-school program operated in inner-city 
elementary schools. Students receive a variety of positive experiences, 
including tutoring, sports aod recreation, art instruction, aod field trips to 
various cultural events. 

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

o. 	 Middle School Restrueturing bas been identified by the carnegie Council on 
Adolescent Development as fundamenralto efforts to reform u!ban schools. 
Typically, students move from small elementary schools where they receive 
much attention to large, iropersonal middle schools. In their Turning Points 
report, the Carnegie Council lists a number of recommendations for improving 
middle schools, including breaking up large schools imo "houses" or "schools 
within schools' . 

o 	 Sports Programs have been very effective in some of DOL's Youth Fair 
Cbance pilot sites in expanding the involvement of youth in positive activities. 
There is mucb room in most inner-ciry neighborlloods for expanded sports 
leagues in baseball, soflball, soccer, football, and basketball. Sucb leagues are 
needed for both children and youth, aod for both boys and girls. 

o 	 CoUegelIound is • public/private collaboration started in Baltimore in wblch 
minority youth attending high school are assisted in applying for and enrolling 
in college. Counselors make sure that students take the PSAT aod SAT tests 
on time, apply for flJlancial aid, aod fill out applications for colleges. 
Counselors also take students on trips to colleges, and parents are also 
involved. Counselors also work with local colleges to help youth get aCcepted 
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and receive fmancial aid. Also, 'last dollar' ftrullJZiaI aid is promised to make 
up the difference between fmandal aid available and what the srudent needs to 
attend coDege. Combined, the I Know 1 Can and CoBeg.Bound program,s 
can be the equivalent of the more expensive I Have. Dream program. The 
promise of coDege fmancial aid is important to the I Have A Dream model, 
but pemaps just as important is the follow-through to make sure youth are 
making good progress in scbool and then apply to coDcge. Combined I Know 
I Can and Coll_g_Bound programs can provide both the "last dollar' 
guarantee and the follow-through. 
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e. 	 (a) Summary of effectiveness (especially impacts on 
unwanted pregnancies and welfare receipt) of family pl.nnlng 
and other social and medical·servlces aimed at teenage' 
pregnancy prevention. 

Programs to prevent adolescent pregnancy have generally fallen 
into two categorJes--those that provide information/services on 
sexuality and contraception and thoae that promote abstinence. 
Convinc1ng evidence of their effectiveness is quite limited. 

A number of studies have been done to determine the effect1veness 
of sexuality education programs in schools. The conseneus seems 
to be that, while there Is a gain in knowledge~ there is no 
eonslstent and measurable impact on attitudes or behavior with 
reapect to injtlatlon of sexual activity, contraceptive use or 
pregnancy~ 

Evaluations of programs that provide contraceptive services have 
shown that adolescents who use clinic services are more likely to 
use contraceptives than those who do not use the services. In 
addition. these programs appear have some effect in reducing 
b1rths.·although it is not clear whether this is through 
preventing conceptions or through terminating unwanted 
pregnancies. 

During the past decade, the primary Pederal focus on adolescent 
pregnancy prevention has been abstinence education. Despite the 
requirement that such programs be evaluated~ there 1s, again. 
11 ttle evio,l!mc~ Clf thl'.eir success or failure--wi th the exception 
of apparent increases in knowledge among those who partIcipate in 
the program.s. 

A major 1mped~ment in the evaluation of all these programs has 
been that measurInq the outcome varIable of most interest-­
inCidence 'of unplanned pregnaney--remains elusive. A count of 
pregnancies includes blrths# abortions and an estimate of fetal 
deaths. Births are relatively e8sy to verity because they are 
tabulated by the vital registratIon 8ystem~ Abortions, however t 
are not uniformly reported and direct inquiry through survey 
mechanisms is subject to underreporting. In addition, 
adolescents--espec1ally the low-income minorities most at risk-­
can be difficult to locate tor follow-up purposes. 

!~ ;e~c~=l. ~~~ ==~~==clogieG for evaluating pregnancy prevention 
~:,o;r;:.:=.:;;: h::.~:c: :1,c:t b"!':m adequately developed. The absence of 
matched comparison groups'in most studies is striking. 
frequently, the data neeessary for appropriate controls. such as 
the level of sexual activity in the populations being stu~ie~ or 
adequate data on the content, length and quality of programs, are 
not available. Random assignment of treat~ent and comparison 
groups is rare# often because programs do not want to deny 
servj.ces. Also. the questions asked of program clients for 
evaluation purposes are often sensitlve--such as their attitudes 
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about sex, whether or not they are sexually active, it they have 
ever been pregnant, etc. In addition to the error introduced by 
self-report. schools and parents often object to the personal 
nature of these questions and will not permit them to be asked. 

Evaluations of a few programs, however, have yielded some 
promising results. The Postponing Sexual Involvement curriculum t 

developed at Emory University and the Reducing the Risk 
curriculum, developed by ETR Associates t combine sexuality 
education, including delaying sexual involvement, social skills 
training and practice in applying ekille with comprehensive 
information about contraceptives. These programs have shown 
positive effects on delaying first intercourse, increasing the 
use of effective contraception at first intercourse and 
decreasing the frequency ot unprotected intercourse. Another 
program t a "school link.ed" clinic aff111ate~. with the .lohne 
Hopkins University, provlded reproductive health and pregnancy 
prevention services to students in two nearby schools. 
Evaluation results Indicate that in addition to increasing 
contraceptive use and decreasing pregnancy, initiation of sexual 
activity was delayed an average of seven months. 

(b) Oescription of current programs and planned inItiatives 
in famIly planning and socIal and medIcal servIces to 
prevent teenaged pregnancies. 

Several Federal programs provide famIly planning services. They 
are pr!mar1ly t~rgeted to low-income women; adolescents are 
included in this population but eounts are not available. 
Medicaid, a Federal/State program that reimburses health care 
providers tor medical services to the poor, provIdes more than 
$200 million ~nnually to support family planning services. 
Community Health Centers. Migrant Health Centers, the Maternal 
snd Child -Health Block Grant and' the S.ocial Services Block Grant 
also provide family planninq services to the populations they 
serve. However t only two Pederal programs focus 41rectly on 
adolescent pregnancy prevention--the Title X Family Planning 
Program and the Title XX ~olescent Family Life Program. 

The Title X program was enacted in 1970 to provide support for 
public and private nonprofit agencies in the provision of 
voluntary family planning services tor low-income indiViduals. 
With a ~!7~.~ ~!!!!~~ budget in 'Y 1993, more than 4 million 
cl!ents w!ll ~ecc!ve services through a network ot over 4,000 
clinics. The majority of Title X cliente are low-income women 
and approximately one-third are adolescents. 

Title X clinics provide contraception, infertility services, 
baSic gynecologic care and counseling and referral on a broad 
range of reproduetive health matters. as well as screening for 
ancillary health problems such as hypertension and diabetes. 
Pro,ects are requIred to give priority to clients who are members 
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of low income fami11es. They provide free care to low-income 
clients and charge fees according to a slidIng scale for those 
with higher incom.es: In addition to the services program, Title 
X also supports a program of training for medical, professional, 
administrative and clerical clinic personnel, an information and 
64u~~t1on pro.ram and a'roaearch program which focuses OD famIly 
planning service de11very improvements. 

For many c11ents the family planning clinic bas been the primary, 
or sole, point ot contact with the health care system. Rising 
sexual activity rates among adolescents. recent increases in the 
number who need subsidized services and concerns about prevention 
ot sexually transmitted diseases (including SlV) have increased 
the need to expand family planning services, particularly for low 
income women and at:1ofescents. Planned initiatives for the Title 
X program include: 

o 	 outreach to low-1ncome women, adolescents and persons at 
high risk of unintended pregnancy or infeotion with .$TO not 
now receiving family planning services; 

o 	 increased foous on quality and completeness of services 
including treatment of STOs. screening for cervical cancer 
and breast caneer~ substance abuse counseling and counseling 
on avoidance of high risk behavior which may place clients 
at risk of STD and HIV: 

o 	 more emphasis on prevention of adolescent pregnancy, 
including enhanced counseling 86 well as new service 
~rra~~~ment~ for providing services to adolescents; 

o 	 expansion of current clinic sites and development of clinics 
in higb need areas to provide services to an additional 
500.000 plients per year; 

o 	 more ~mphas1s on training and retent10n of 'amily Planning 
nurse practitioners and those working in clinics that serve 
bigh need populatlona. 

Tbe Tltle XX Adolescent Family Life program wae enacted 1n 1981. 
With a FY 1993 budget of $7,8 million, it 1s tbe only Federal 
effort focused exclusively on the issues of adolescent sexuality. 
pregnancy and parenting. The program provides funding in three 
areas: (1) care demonstration projects that aerve pregnant and 
r~~c~~!~; :ec!e:een~=. their infants and their families; (2) 
pr:l~~~~.-.t!..:::-~ dOi'i4G.-.stration projects that provide educational 
services to preadolescentsf adolescents and their families. and 
(3) research projects on the 1S8ues ot adolescent sexuality, 
pregnancy and childbearing. 

Title XX care projects provide comprehensive health. education 
and social aervices# as well as test new approaches for their 
delivery. Most projects are either hospital or agency based and 
many provide home visiting services. A major focus is a case 
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management approach where each adolescent works one-on-one with a 
ease manager throughout the pregnancy and early parenting period. 

. 	 "An lndependent evaluation 1s requIred of each project which 
lncorporates a process evaluation ot program implementation and 
operation, as well an outcome evaluation of the impact of the 
program on the health and life outcomes of adolescent parents and 
their chlleSren. 

The major focus of Title XX prevention projects has been to 
develop and test programs to delay the onset of sexual activity 
and thus reduce the incidence of pregnancy and STD transmission. 
Projects are either school or community based and generally 
provide basic sexuality education, as well as training in life 
skills, social skills and resistance skills in various 
combinations. D1sCU9$io~ of contraception has not been included. 
Some projects provide information on contraceptive methods to 
parents. An independent evaluation 1s also required of each 
project which incorporates a process evaluation of program
implementation and operation and an outcome evaluation that 
attempts to measure changes in know 1 edge # attitudes and behavior. 

Thus 	 tar. the Title XX program remains aa originally legislated 
and the prevention component is focused on abstlnence. However, 
with 	the new A~injstrationts much broader perspective on the 
issue, any program dealing with adolescent pregnancy prevention 
will 	take a more cOlnprehensive"approach than that of the past 
decade. New initiatIves are likely to include; 

o 	 sexuality educationt beginning in the early grades. as 

pa~t of a comprehensive health education program; 


o 	 contraceptive information. education and services# as well 
as abstinence education, especially for younger adolescents; 

o information and education on avoiding other risky behaviors 
~ such ~s consumption of alcohQI. tobacco and drugs; 

o 	 availability of health services based 1n schools or other 
sItes easily accessible to adolescents. 
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•An At-Risk Youth strategy to Prevent welfAre peb'na.nc~ 

Principles 	 " 

1) 	 We .hou14 be ambitious. Our gOAl should be a prevontion
effort Which produce. results which are large enough to be 
apparent to sooiaty. We sU99est that this opportunity be 
used to address, nQt only early child bearing but other 
bGhavlot's such as s\lbstance abuse and .ohool drop out as 
welL These problfJlDS l their caUSQS an4 therefore, their 
solutions are largely inter-related. 

2) 	 Early child-bearing, like other at-risk behaViors, 1. 
strongly influenced by the general life-experienoe 
associated with poverty. Any pravention effort whioh failG 
to deal with tboSQ fActors is likely to have an impact that 
is minor wh*n comp~red to the extant ot the prOblem. In 
Particular, the day to day stresses, distraetlon& and sense 
ot hopelessness enqendere4 by poor environment. need to be 
alleviated. In the end, the decision to avoid non­
cODst.l:uctive behaviors is en internal one which stems from 
personal lifa-experience. ~hetefore, ehan9ing the$e life­
experiencea and oonsequently the circumstances in which 
people live and how they vie'" thamselves is needed to change
the decisions young people make in regard to their lives. It 
Dlso helps make them more 'responsive to more specific
interventions. 

Consequently, a comprehensive community development arfort 
is an essential part ot any effort which hopes to have 
ruults that ~re l'arg& enough to ba meaningful to the 
commun1ty~ This effort .hould address the broad spectr~ or 
areas associated with a healthy community: economic • 
opportunity, satety, health, education, ate. 

3) The factors which influence youthS' behavior are powerful,
often long-term, and p$rvasive. To be most effBotiv., 
interventions should ~ve simila~ eharact.ri$tics. This 
suqqests that efforts to ehanqe the environment should be 
concentrated and rocused so that they achieve a su~~icient 
size or "critical mass" needed to change day to day
experiences, decisions and behaviors. Therefore, resourcag
.hould not b.e dissipated by beinq applied over too larqe en 
a~ea but concentrated as necessary in an appropriato
qeoqraphical area, whether a whole community or just a 

'neighborhood. In regard to support and intervention 
SQrvic•• it means that they should be non-categorical, 
integrated and delivered with a personal dimension, such as 
through mentoring, in-home visits, and personal case­
management. There 1& evidence that the interest 'and concern 
of the intervention provider can add muoh to the 
effectiveness of the intervention. In addition, s.rvices 
should not be watered down by 8 inappropriate cas.loads. 
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Finally, it is important that the commonlty 1t$slt, and 
youth I playa role in the development of tho intervention. 

4) 	 SXistinq prog.ams and expenditures may be sutficient if 
properly coordinated. OnG objective of thia task group
should be to at leaat initiato an ongoing ef~ort to mo~e 
ef~eetively oOordinate and utilize the re50UrQ&S that are 
already being devoted to holpinq Qommunities and youth. A 
pArt ot thie would bo to develop an administration-wide 
eftort to forqe a cQQrdin~ted youth policy. 

r;QPOS~~ Strategy 

The qoa1 of our proposal would be to demonstrate and riqorously
evaluate e series of interventions committed to chsnginq the 
circumstances of youth' to a dQgree that would be large 1 

.eaningful and readily discernabla to the members of that 
community. An edditional intent would be to croate a "suooess 
storyft proving it i. possible to" reverse the adverse trends for 
youth and, as a consequenoe# initiate a growing chain of 
aucce$Ses. At the same tiD., the demonstrations could provide 
in~ormation tor administrators and policy-makers for ~roved 
etforts~ 

These efforts would enoompass the principles presented above~ 
They would use axisti~ federal, state and lodal programs where 
posaiblc f and availabls.private resources, coordinating and 
focusinq their us. in a deliberate, manner. The 4emonstration 
would follow and intervention strategy put together from the best 
expertise available. and it would follow a period of consensus 
building with involved parties. 

suggestqd steps 

1) 	 Develop a public/private partnership with leadinq 
foundations with an interest in the problems of at-riak 
youth and community development. 

2) 	 Commission papers that: pull together what is known or 
hypothesized About the root causes of tn. behavior ot at­
risk youth; basad on th~t under&tandinq prQaent. one O~ mO~e 
comprehensive intervention strategies that could be 
implemented in 6 community or ne19hborhood; identify
existing resources that could b. used to meet the specitied
intervention needs; and identify a4d1tional resoure•• or 
interventions that would be needed, if any~ 

3) 	 Distribute papers to a panel of apprQpri~te policy makers, 
administrators, community leaders and academic experts. 

DRAFT 
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4) 

5) 

6) 

Convene a conference with the goal of approaching or 
~eaohin9 agreement on a demonstration intervention and 
aqreexnent to coordinate resource. aa dictated by the 
intervontion design. 

" 
Establish a cooperative dec1aion making and coordinating
entity of penal members or representative. to select, 
demonstration sites, and to implQroent and adminiater (or
monitor) the de~on$tration~ 

Maintain interest and ~omentum by involvinq the oriqlnal
panol a. advisors on a continulnq ba8is~ 

, 
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July 13,1993 

Altering adolescents' childbearing choices 

A choice among bad options or a bad choice? 

One of the most frequently express·ed 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. 

An underlying assumption of the those who see this connection with opportunity is that 
teenaged childbearing is, In some sense, a matter of choice. This does not entail the 
view that young women deliberately set out to become unwed mothers (much less that 
they do so to qualify for welfare), or that models of rational economic decision-making 
are adequate to explain the choices at-risk youth actually make. Rather, the observed 
correlation between low opportunity costs and early nonmarital childbearing only 
assumes that this behavior is not entirely involuntary - not, for example, biologically 
determined, physically or psychologically coerced, or unconscious. 

Something approaching a corollary is that, if the opportunity costs of early childbearing 
could be raised for at-risk youth, they would respond by behaving differently. They 
would perceive that unprotected sexual activity placed their hopes for the future at 
risk, and would consciously modify their behavior, perhaps by delaying initiation of 
sexual activity, practicing contraception more effectively, or terminating pregnancies 
even more frequently. 

This paper begins to consider whether the observed connection between opportunity 
and early childbearing could be the basis of a practical government strategy to reduce 
teenaged pregnancy and thereby prevent some welfare dependency. Evidence of the 
effectiveness of a range of programs designed to increase the human capital and 
eamings potential of at-risk youth will be reviewed. Subsequently, the paper briefly 
considers child support and welfare policies that also might influence the behavioral 
antecedents of teenaged childbearing by raising other costs associated with that 
behavior. 

1 Several exa~les are cited in Cheryl D. Hayes, Risking the Future, Adolescent Sexuality, 
Pregnancy. and Childbearing, National Research Council, (Washington. DC 1987). Vol I, pp.l1S-9. 
Other 8XBrT'4>les may be found in, Kenneth B. Clark, Dark Ghetto. Dilemmas of Social Power, Wesleyan 
University Press, (Middletown, CT, 1989). p.72; Irwin Garfinkel and Sara Mclanahan, Single Mothers 
and Their Children. The Urban Institute, (Washington, DC, 1986). p.85; Elijah Anderson, -Neighborhood 
Effects on Teenage Pregnancy," in Christopher Jencks and Paul E. Peterson (eds), The Urban 
Underclass, The Brookings Institution. (Washington, DC, 1991). p.397; Greg J. Duncan and Saul D. 
Hoffman, --reenage Behavior and Subsequent Poverty,· in The Urban Underciass, p.172; Chong-Bum 
An, Robert Haveman, and Barbara Wolfe, --reen Out-of-wedlock Births and Welfare Receipt The Role 
of Childhood Events and Economic Circumstances,· unpublished paper. 



.. 

DRAFT 


Besponsiveness 19 opportunity: Unfortunately, policies that aim to change 
childbearing behavior by increasing opportunity costs muSl'face the possibility that 
achieving this goal may involve more than simply increasing objective opportunities for 
at·risk youth. A apparent unresponsiveness to opportunity among the most 
disadvantaged has sometimes bean noted.' If we want childbearing behavior 10 
change. opportunity may have to be offered in such a way that any unresponsiveness 
to Uis overcome. 

Whether we understand the nature 01 this unresponsiveness and know how to 
overcome It Is doubtful. Some argue that the opportunities themselves will have to be 
conSiderably greater than those available now - perhaps more like the opportunities 
middle- and upper.income youths enjoy. and which we believe tend to deter them Irom 
premature chlldbearing.3 If, as is apparent. teenagers most at 'risk of fathering or 
bearing a child out of wedlock tend to have lower personal endowments (at least as 

. measured by intelligence testing and school grades') and, so, lower earnings potential, 
providing opportunijies comparable to those enjoyed by youth with higher endowments 
will be very difficuR. 

• Kenneth Clark, Dark Gh0t!9, Dilemmas of Social Power, pp. 13, 49. £I1Jah Anderson, 'The Sial)' 
"of John Turner,- in Adele,V. Harrell and George E. Peterson, Drugs. Crime, and Sociallsoiation, 

Barriers to IJr1Wn Opportunity, The Ultian Inst~ute. (Washlng1on. OC, 1992), pp.169, 177. 


The term ·unresponslveness" is not meant 10 bell the question of causation. For example, there Is 
room 10 argue over whether an apparent disregard of the risks of childbearing is due 10 a rearlStie 
pen:eption that paybacI<s to delaying chidbearing would be small. an i_Hity to poroeive Iong,term sol 
interest correctly. an inabirlly to act on Iong~t8rm self-interest when it appears to conflict with more 
immediale warns, .,,,,,,ptionaliy high discount 01 future income, or other factors. 

A fatalism that may undermine _rent desire to grasp opportunlty hes been observed, Including by 
operators of programs designed 10 inetEiase the Opportunities of at~risk youth and adolescent mothers. 
For ex.ar1lpJe, ese Elijah Anderson. -Neighborhood Effects on Teenage Pregnancy: p.382; Denise 

Potit, -Barriers to Sett·sufflCiency and Avenues to Success Among Teenage Mothers,· Mathematics: 

Policy Rese.rch, (Princeton, NJ. 1992). p.120: 


R<ICOI1tiy, David Ellwood and Thomas J. Kana he... applied the concepts 01 reactance and learned 
halplessMSS from expectancy Iheo!y to Inte>pret tha _rent reiuctance Of inabHity of at.fisk youth to 
make """"","""Uy rational decisions about childbearing. David EllwtJod, Poor Support, Poverty tn the 
American Foml!y. Basic Books, (New York, 1988), p.214. Thomas J. Kano, 'Giving Back Control: long­
Tonn Poverty.nd Motivation; Social Servic. Review. SoptemberI987, pp.405-419. In 
"Understanding Dependency. Choices, Confidence, or Cufture?· US Dept of Keafth and Human 
Services, (Washington, DC, 1987). EIIwtJod had found that. choice mod.1 did not fit tho to.naged 
childbearing data vol)' wen. (pp.9~) 

• Elijah Ande,..,n, 'The Slol)' 01 John Tumor," p.l77. 

• Risking the Future. pp,100-1. 106, see also, Dan Bloom. eta!., -Interim Findings on a Welfare 
Initiative to Improve School Attendance Among T..nago Parents: Manpower Oeroonstralion Research 
Corporation. (New York, 1993). pp.45. 56. 

http:Poverty.nd
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On the other hand. the fact that many at-risk youth do not father and bear children 
gives us hope that mora modest and attainable Increases IfI the opportunity costs of 
early childbearing could be effective In derlng choices at the margin. However, these 
same facts bring us beck to the question of why some Individuals In such need of 
opportunity seem unable or unwilling to take effective advantage when opportunity Is 
offerad. 

Raising the opoor1ynijy costs of earty childbearing 

Programs for at-risk youth: There are considerable State and lederal resources 
already evailable to enhance the human capital 01 at-risk youth. For at-risk secondary 
students, Chapter 1 is credited with contributing to a decline in drop-oul rates and 
some improvement In besic skills among minority students.' Specially designed drop­
out prevention programs that prolilerat!,d during the 1980s generally have not yielded 
good evidence of effectiveness.' In fact, disappointment with interventions that pull at­
risk students out of regular classes for occasional special programs is said to be 
leading to a consensus that. • ... a primary aim of dropout prevention programs should 
be to implement school-wide practices that will reduce students' alienation from the 
educational process and facilitate their interest in the leaming process."7 

Vocational education programs appear to reduce drop-out rates. And when graduates 
obtain employment in the occupational areas for which they received vocational 
education. there are apparent positive earnings impacts. However. vocational 
education sometimes Is a 'dumping ground' for troubled students, offering little 
programmatic organization or expectation. so that. overall. vocational education has 
not been shown to Improve academic performance or have long-term employment 
Impacts." 

Current hope is focussed on programs that shorten and combine academic and 
occupational curricula. The tech prep model of vocational education sequences two 
years of high schoof with two years of oommunity collage leading to an associate 
degree or some other cradential. Applied academics relevant to the occupational goal 

. are stressed,' The ooooerative education modal leIs employees earn academic 
credits. while also providing employers with a trial period to assess employees' 

" Joel F. Hand!,*", et.at, losing Genera'lioos, Adolescents in High Risk Settings, National Research 
CoUld. (Washlngton.D.C.• 1993). p.114. 

• Ibid. p.llS. 

T Ibid. p.ll7. 

• Ibid•• p.132-4. 

• Ibid.• p.134·5. 
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suitability. At present, we know little about large-scale implementation or effectiveness 
of either model. I 

For youths already out of school, some federal funds are spent to increase employers' 
demand, such as OJT funded by JTPA, and the targeted jobs tax credit. However, by 
and large, federal support Is on the supply side of the labor transaction. 

An early evaluation found that Job Corps appeared to reduce the Incidence of 
nonmarital childbearing, while the Youth Incentive Entitlement Pilot Projects (YIEPP) 
did not." Otherwise, employment and training programs generally have not been 
evaluated against that outcome variable. 

Out-of-school youth (a sample In which males predominated about six-to-one) did not 
appear to gain any long-term employment or earnings advantage from the Supported 
Work Demonstration." YIEPP Increased employment of participants during the 
program, and attracted some drop-outs back to school, but did not increase graduation 
rates. Longer-term effects are not known. 

Residential Job Corps is thought to have positive impacts on earnings and social 
behaviors, as well as having the only documented Impacts on childbearing. However, 
the evaluation on which these encouraging findings are based involved comparison 
groups, rather than control groups assigned at random. And the same evaluation 
could find not positive impacts of the nonresidential program for in-school youth." 

The JOBSTART demonstration, for youth aged 17 to 21 with a history of school 
failure, sought better results from a non-residential program modelled on Job Corps. 
At present, it appears thateamings impacts will turn positive for female participants in 
longer-term follow-up. In general, impacts for males have been discouraging, although 
some subgroups appear to have positive results." 

In contrast to the generally positive findings of the IS-month impacts of JTPA title II, 
the program appeared to have no positive employment and earnings impacts for out­

10 Risking the Future, pp.1So-1. 

U Board of Oirec1ors of the Manpower Demonstration Research Corporation, -Findings and 
RecommendaHons from the National Supported Work Demonstration,· Manpower Demonstration 
Researclt Corpomtion, (New Yorl<, 1980), pp. 15-6. 

12 Ibid., p.140. 

13 Ibid., pp.144-5. 
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,of-school females. and actual negative Impacts for out-of-sphool males." However. 
there were significant Improvements In GED attainment among the youth group." 

To summarize. there have been extensive attempls to develop Interventions thai could 
increase the opportun"y costs of earty childbearing for at-risk youth by increasing their 
educational attainment and providing employment skills and experience. While a 
number of programs have achieved modest posftive impacts on intermediate 
outcomes. such as drop-out prevention and educational attainment, improvements in 
employment and eamings for youth have been harder to achieve, and effectiveness in 

. reducing childbearing has rarely been measured carefully or demonstrated. 

In light of this knowledge base, the prevention issue group has to come to terms with 

the following questions: 


Do we know how to take the kind of young female most at-risk of becoming a 
teenaged mother and welfare recipient (a minority junior or senior high-school 
student. from a single-parent home, often with a history of welfare receipt. who 
has demonstrated limited educational potential, done poorly in a poor school 
and so would rather not attend any more) and offer a program attractive 
enough that she will avoid behaviors that put her at risk of childbearing? 

Do we know how to offer male youth wnh similar parsonal and family 
characteristics opportunities that would lead them to avoid fathering children 
outside marriage and before they are ready to support them? 

At this point, we cannot answer that we do know how to change this future-rObbing 
behavior. Much less are we sure how to offer programs in a way that overcomes any 
undertying unresponsiveness to opportunity when it is offered. 

Policyernerimentalion to raise oppOrtunity costs of childbearing: Notwtthstanding this 
sobering picture from the research literature. experience provides some indications of 
what we might try next: 

• 	 We might try to make more of a difference in human capital. Impacts on 
employment and earnings of youth have been modest at best. More impressive 
Increases in employment and eamings oughl to have a larger effect on choices 
related to childbearirg. A research and demonstration effort to find ways to 
make more of an impact on the human capital of disadvantaged males and 
especially disadvantaged females seems indicated. 

'40 Howard S. Bloom, 81.at, '"The Nationsl JiPA Study, Title UA Impacts on Earnings and 
Employment at t 8 Months,' Abt Associates. (Bethesda. MD. 1893) p,227. 

'J Ibid.. pp.l96, 208. 
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• 	 We might try to make the rewards of avoiding childb,aaring more certain. The 

demoralizing effects of education and training programs that result in no jobs 
are well known. When a sample of drop-outs in the National Education 
longitudinal Survey were questioned about conditions under which they might 
return, by lar the most Irequent response was, 'If I left sure I could get a good 
job after graduation.". The guaranteed status of an opportunijy to attend 
college has evoked a particularly strong Interest and response in Eugene 
lang's 'I have a dream' program. 

To someone wnh relatively low eamings potential, characteristic of many who 
drop out of school and bear children as teenagers, risk will lend to be 
associated with lailure. It may be that a guarantee of an alternative future, 
rather than just an opportunity for one, will be needed to influence behavior 
effectively. 

• 	 We might lry to make the rewards of avoiding childbearing more immedlal!! . 
What at-risk females may regard as the benefits of early motherhood tend to be 
immediate. Status among peers changes." The new baby provides afiaction. 
Pressure for school attendance is likely to be removed. The mother may 
become the head of her own welfare case, with a regular cash income and 
pemaps food slamps. On the other hand. the benefits of avoiding childbearing. 
such as they are for a teenager with little educational attainment and low 
earnings potential, are all in the distant future. The immediate luture may be 
perceived as mainly more frustration and alienation in school. 

Teenagers for whom this choice is most pressing are liable to already have 
experlsnced trouble with discipline and deferral of gratification.'· More 
Immediate rewards lor avoiding early pregnancy could be indicated. If they 
could be distinguished sufficiently from the appearance of rewards for 
terminating pregnancy. 

Straighlforward payments might be made. While perhaps the easiest to 
administer, their moral basis and level of public support are not clear. Credits 
or vouchers for education or other approved activities or purchases might be 
less controversial. 

" Marilyn M. McMillen. &1..1. 'Oropout Rei"" in Ih. Unlled Sial"": 1991.' National Center for 
Education Slalisllcs. September 1992. Table 20. 

11 Elijah Andorson, ·Neighborhood Effect& of Teenage Pregnancy,' pp.3B2--397, 


tJ BI$king the Future. p,1 02, 


6 



DRAFT 

Targeting of payments would raise many issues of e,Quny (making no payments 
available to poor youth who otherwise do not fij the at-risk profile) and efficiency 
(profiles of those at-risk probably will include many who would need no payment 
to deter Ihem from fathering or bearing children). 

Eligibility for some desirable activity, such as an alternative education program 
or recreational activities, also could provide an immediate and ongoing reward 
for delaying childbearing. At this point, however, the Inlerest of the research 
community seems to be behind spacial educational and service programs for 
Ihose who do nOI delay fathering or bearing children ralher Ihan for Ihose who 
do." 

Raising 9lher cosls of teenaged childbearing 

II raising the opportunity costs of early childbearing, by offering a better alternative 
IuIure, could influence this behavior, " seems to follow that raising olher costs of 
childbearing could as well. In addition to making other aHematives more attractive, 
fathering or bearing children outside marriage can be made less attractive, at least in 
so far as child support and weHare policies are concerned. 

Child support policies: Currently, an unmarried adolescent father can be confident 
that he will not be forced to provide regular child support. It Is estimated thaI patem~y 
Is established in about one-third of all cases where children ere born to unmarried 
mothers.'" Only about 24 percent of unmarried mothers have court orders for chlid 
s"pport, and only about 73 percent of these receive any of the support they are due." 
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. 

The child support issue group is considering ways to improve support by absent 
fathers. Some pOlicies appear more or less effective from the perspective of 
prevention. 

For example, States could be provided with federal incentives to devote resources to 
establishing !:latemity in every case where II mother was II minor at the conceplion or 

,. For examples, see Risking the Future, pp,21S·228. 

to Testimony of David Ellwood before the Human Resources Subcomminee. June 10, 1993, Table 
Ill. 

21 Gordon H, Lester, Child Support and Atimony:1989, Bureau of the Census, 1991, P-60, No.173. 
Table C. 
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birth of her first child. At present, these cases frequently lead to relatively low 
collection levels, and correspondingly low rewards for State's. 

Private agents could be paid for each patemity established. Private agencies 
sometimes are employed in collection of child support arrearages. Private agents 
might be even more effective than current voluntary acknowledgement programs while 
mothers and infants are still hospitalized after delivery. At delivery, application for 
we~are may be months or years away, at which time relations between unmarried 
mothers and fathers are likely to have deteriorated and location of unmarried fathers 
will be more difficu~. 

To Improve the cooperation of mothers in establishing patemlty and obtaining a child 
support order, a variety of sticks and carrots could be tested. A separate cash 
assistance program for minor mothers without patemlty established for their children 
might provide benefits only in the form of protective payments to their parents or other 
supervising adults, and require the minor mothers to reside with these supervising 
adults until reaching majority. 

A one-time bonus could be available for patemity establishment. Public acceptance of 
these bonuses might be encouraged if they were in some way earmarked for the 
newbom. Such a policy might also promote the willingness of both unmarried parents 
to cooperate, especially if the bonus were offered soon after delivery, when the 
identity and location of the father were easiest to determine. 

As far as I know, we have no basis on which to predict the effectiveness of any of 
these policies In improving paternity establishment and child support collection. Much 
less do we have ari empirical basis for predicting any preventive effect that could 
follow from a greater certainty that unmarried fatherhood would lead to regular 
payment of child support. Here too, we are in the position of testing policies rather 
than being ready to implement proven preventatives. 

Welfare time-limits and work: It remains the case that the size of welfare benefits has 
'. not been shown to have a large impact on family formation." Much of the 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 eligibility 
for AFDC, followed by work relief or some other work requirement. The Imposition of a 
strong work requirement may be viewed as an additional cost of AFDC to mothers, a 
large cost in leisure time or time with children. 

Policies to raise the costs of welfare in the eyes of potential unmarried mothers must 
be careful not to do so by further jeopardizing the well-being of dependent children. 

22 Robert Moffitt, -Incentive Effects of the U.S. Welfare System: A Review,· Journal of Economic 

Literature. March 1992, pp.27-31. 
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However, raising the cost 01 welfare by imposing a work requirement on mothers 
seems to meet this test. ' 

A~hough other Issue groups are formulating options for the time-limited transitional 
period of weKere eligibil"y and post-transitional work programs, the perspective of 
prevention suggests two principles; 

• 	 The time-limit should be predictable and unavoidable. Any pot.ential deterrent 
effect of a lime-limit would tand to be diminished to the extent that its 
application was uncertain. 

• 	 Unfortunately, opportunities fOf education, training. end employment offered to 
welfare recipients during and after eligibility for cash essistance (or such 
programs targeted specijically at the noncustodial fathers 01 their children) 
cannot help but reduce the opportunity costs of bearing (or fathering) children. /II young women and men who do not delay parenthood have access to 
education, training, and employment programs comparable to those who 2Q. 
such opportunities cannol playa positive role In encouraging more responsible 
childbearing behavior. \ 

9 
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Q,C, 20503 

June 28. 1993 

BRUCE REED 

!sabe! Sawhil~ 

"Good conduG!" waivers 

M~~ORJVmUIM FOR CAROL RASCO 

At lour' ~;l~l~ with the Presidant on June 18, he seemed quite interested In having a 
conduct" proposals and a strategy for dealing with them. The attached 
together by Richard Bavier, our most knowledgeable career person on this 

Waivers intendad to promote training or employment are not included, 
"good conduct" policies generally are juSI one element in larger 

deirn~lnstlr~ti<ons wherein policies to promote employment dominate. 

~i~~i:l~r~~:for your information, is an article I wrote last year on this topic, It
crilaria against which we might judge such proposals. suoh as: and fairness. It also argues that (within limits) !he tax-paying public has 
on "good conduG!" as a condition of providing aSSistance. even when 

guarantee that this will change people's behavior. I think that the 
right that we need a lot more attention to this set of issues. and would be 

with you 10 structure some addttional stall work. and discussions 
ami~~g OU1Iseives and wilh him. IT that would be appropriate. 

cc: Rlvlin 

Jo Bane 

~~;~~ Ellwood
F rd Bavler 

Elaire Kamarek 
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Good:'cooduct Policies in Wetfare Demonstrations ..- ...,--- - -_.. - - - - _.- -- : 

-----'To·be-ffleitlded·on this list·of State'deslgmmgooc-COnducl weHare poliCies.-a POI"icy-m-us-ot-a-,im---:t-o-p-ro-m-otc-e-dc-e-Sc-ir-a'b-I;-e------; 
obehavior among weHare recipients beyond the usual areas of employment and child support. All of the poticies included ~. 

are part of State demonstrations with waivers under section 1115 of the Social Security Act. Typically, the State ~ 
demonstrations include other elements besides these good-conduct policies, but those other elements are not described 

~here. o 

o 
~ 

State Policy rn,Consequence 
o,Arkansas 
~ 

Family cap - lim~ AFDC benefit to the wBearing additional children while on AFDC (recevied by HHS number of children in the family at the time reduces per-capita income of family. 
~ 

1/14/93) of initial cer@cation. (Some exceptions 
permitted.) 

~,.
California ~Familv cap' - limij AFOC benefit to the Bearing additiona! children '....hUe on AFDC(waivers approved but number of children in the family at the time reduces per,capita income of family. good-conduct elemerrts of initial certffication. 

of demo defeated as 

ballot in~iative) 


Require minor mothers to live with their 
~ 

Family is otherwise ineligible for AFDC. o 

~parents. 1 
~ 

~ 
~ 
~ 

~ 

o 
1 

o 
~ 

~ 

o1 This policy is an option under the Family Support Act of 1988, and does not require a waiver. However, several Stales, including 
~ 
rnCalifornia, Vermonl, and WlSOOOSin, wiU implement the fXllicy as part of 8 broader welfare refonn demonstration. Delaware, Maine, Michigan: 
~Nevada, the VU'gin Islands, and Puerto Rico will implement the policy statewide without waivers. 
~ 

w 
W 

# 
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State Policy 

. Georg1ll:· ReqUIre AFOC""parents to irmnunize their 
(approved 11117192) pre-school children. 

Illinois 
(pending in HHS, State 
is re.thinking proposal) 

Iowa 
(received by HHS 
4129193) 

Maryland 
(approved 6/30192) 

Family cap • No AFDC increase when a 
child is born to a family on the rotls fa. 24 
months a. longer. 

Incentive payment to honor roll students n 
AFDC families. 

Do not coum as income deposits to savings 
accounts when purpose is for education, 
home ownership, and business start~up. 

Preschool children of AFDC recipients mus1 
receive EPSDT health screening and 
services. 

School·age children must receive al1l1ual 
preventive heanh check-up. 

L!illlrnfare - School·age children must meet 
school attendance requirements. 

Pregnant women must receive regula. 
prenatal care. 

ConsequenCE> 
_ _ -_ ...- --- - -­

Failure to comply leads to a sanction 
process that mllY r!lsultin re1Tl9YaLoj .t~.e ... . .... 
·parEmfs needs from the AFDC grant (e.g., a 
three·person family would receive a two-
person family grant). 

Bearing additional children while on AFDC 
reduces per-capita income of family. 

Increased lam ily income. 

Increased family resources and financial 
progress towards one 01 permitted 
objectives. 

Sanction of $25/month lor each child not 
receiving screening. 

Sanction of $201year for each parent or 
child not meeting attendance standard. 

Sanction of $25/month for each child not 
meeting attendance standard. 

Sanction 01 $14/month. 
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====:Missoun 
(approved 10126192) 

Ohio 

(approved 1988) 


Oklahoma 

(received by HHS 

12128192) 

Oregon 

(approved 7/15/92) 


Vermont 

(approved 4112193) 


Policy 

Leamfare ~- School-aged AFDC parenls and 
dependent children must meet high-school 
attendance reqUirements. 

Leamfare - Families of school-aged AFDC 
children receiVe bonus for good attendance, 
reduced payment for failing to meet 
standard. 

Leamfare - AFDC children aged 13-18 
required to remain in school until graduation 
or aGED. 

Require partiCipation in mental health or 
substance abuse treatment programs if 
needed to progress toward self-sufficiency.' 

Require minor parents to live with their 
parents or with other approved adult 
supervision. 

Consequence 

Failure to comply leads to a sanction 
process that may result in rem.oval of the ..... ____ 
student's needs from the AFDC grant (e.g., 
a three-person family would receive a two-
person family grant). 

_' Higher or lower grant based on attendance. 

Failure to comply leads to a sanction 

process that may result in removal of the 

student's needs from the AFDC grant (e.g., 

a three-person family would receive a two­

person family grant). 


Failure to comply leads to asanction 
process that may result in removal of the 
parent's needs from the AFDC grant (e.g., a 
three-person family would receive a two­
person family grant). 

Family is otherwise ineligible for AFDC. 
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State 

WillllOnsIii 
(sGIo'eral approved in 
1987-andt992)- ­

-Policy 
-

Aequire minor parents to live with !heir 
parents. 
.. ..... ... . ...... - . 

Family cap - reduce lru:rease for addhional 
children born while parenls are on AFOC. 

Do nOl count up to $10,000 savings as 
available rescurces Wil is to be used for 
approved purposes. 

Learnfare - Children in AFOC families must 
meet attendance requiremenls. 

Cgnsegu!l!l!2!l 

Family is OIherwise ineligible for AFOC. 
~.-

~aring additional children while on AFOC 
reduces per-cap.a Income of family. 

Increased family resources and financial 
progress lowards one 01 permitted 
objac!lves 

Failure to comply leads to a sanction 
process that may resuh In removal 01 the 
siudent's needs from the AFDC grant (e.g., 
a three-person family would receive a two­
person family grant). 
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EXECUTIVE OFFICE OF THE PRESIDENT 
OFFICE OF MANAGEMENT AND BUDGET 


W~TON. :; C 20503 


July 1, 1993 

MEMORANDUM FOR WELFARE PREVENTION ISSUE GROUP 

FROM: Isabel Sawhill 
Richard Bavier 

SUBJECT: Materials for Prevention Issue Group Meeting 

The attached material is for the meeting on July 2, at 3:00 p,m. in room 476 of the Old 
Executive Office Building. 


We look forward to seeing you. 




July 1, 1993 

Draft - Soope of Prevention Issue Group 

The group will concentrate on: 1) understanding how families enter the AFDC program 
for the first time; 2) considering policies that may prevent entries. 

The challenge for the group will be to identify and select a limited number of promising 
policy options for further analysis and eventual presentation to the Working Group. 
We hope to identify two types of policy options: those that encourage more 
responsibility (e.g., in the area of childbearing), and those that provide greater 
opportunity (e.g., to go to college or get a job). 

Background 

It is commonly estimatad that about haH of the mothers on the AFDC rolls at any point 
had their first child as a teenager.' In the past, many were teenaged wives at the birth 
of their first child. More recently, most births are to unmarriad teenagers. In 1960, 
about 85 percent of births to teenagers were to wives; in 1990, about 68 percent were 
to unmarried teenagers! Similarly, whereas divorced or separatad mothers used to 
constitute the majority of AFDC case-heads, now never-married mothers are in the 
majority. Never-married mothers account for virtually all the increase in the AFDC 
caseload during the 1980s.' Accordingly, to some extent that the issue group will 
explore, prevention of welfare entry will have to grapple with reducing child-bearing 
among unmarriad teenagers. In this context, it will be important to look at family 
planning practices and policies. 

Welfare and non-weHare strategies 

As often noted, prevention of unwanted pregnancies among teenagers may entail 
changing their perceptions of their own possible futures - the way they look at both 
unmarried parenthood and lile on welfare, on the one hand, and aiternatives to 
welfare, on the other.' The transition and post-transition issue groups are expectad to 
recommend policies that will change a young, at-risk female's perception that welfare 
can be a way of life. The child support enforcement issue group may recommend 

1 For example, see: Chel)'l Hayes (ad.), Risking the Future. Adolescent Sexuality, Pregnancy. and 
Child Bearing. National Academy of Sciences, 1987, Vol I, pp. 132-3; Kristin A. Moore, et.a!., Facts at a 
Glance. Child Trends. Inc., March 1993; Overview of Entitlement Programs, 1992 Green Book, 
pp.l100-t. 

2 V~al Statistics of the United States, 1989, and Moore, March 1993, 

;I See, for exa~re, Thomas Gabe, 'Oemographic Trends Affecting Aid to Families With Oepoodenl 
Children (AFDC) Ca.eload Growth: CRS Report to Congress. 93·7 EPW. December 1992 . 

.. Risking the Future. p,267, 



policies thai will change a young, at-risk male's perceplion that he probably would 
never be required to pay support for children he fathers outside marriage. 

Perceptions of allematives to life on welfare or unmarried fatherhood also appear to 
be correlated w~h the likelihood of teenage pregnancy: Accordingly, the prevention 
group will consider non-welfare policies that promote belter futures lor at-risk 
teenagers. Current programs and the Administration's initiatives in Iralnlng, education, 
and employment will be reviewed in an effort to identify policies that maximize 
opportunities lor ai-risk youth who avoid becom ing parents before they are prepared to 
raise and support a family. 

T~rget population 

At first glance, it would seem that prevention departs Irom other issue groups' 
concerns by virtue of its locus on those who have not yet entered the welfare system. 
However, the division is not sharp here either. Some new AFDC case-heads are 
lamiliar w~h weHare from earlier spells as dependent children, and soma are simply 
switching status Irom dependent child to caretaker. 

What distinguishes the target population of the prevention group from that of groups 
dealing with custodial and noncustodial parents is that the prevention group will locus 
on those who are not yet welfare mothers or absent fathers, but who are at high risk. 
We will need a paper that lays out different ways of identifying and estimating the size 
of the at-risk population. 

Paths onto AFDC 

Most typically, lamilies end up on AFDC for the lirst time by one of three paths: 1) 
first children are born to unmarried mothers who cannot support them; 2) !wo-parent 
lamilies break apart, leaving custodial parents unable to support their children; 3) 
family bread-winners lose or leave their jot-s, leaving them unable to support their 
children" . 

When all entries ara conSidered, it would seam that the issue group's focus should be 
on the second route. Bane and Ellwood's classic study of earty PSID families found 
that nearly haH of all first AFDC spells occurred when a wile became a family head. 
By comparison, about 30 percent of AFDC entries occurred when an unmarried 

, Risking the Future. pp. 120-1, 126, 

• For the most part, the issue group will be focussing on sin9la~par8nt families, which are still 
overwhelmingly mother-headed familia$., Two-parent families also end up on AFOC because of the 
incapacity of 8 parent or the unemployment of the principal aamer, However, at present, the s.ize and 
dynamics of this caseload does not present a potie)' concem oo"""arabte to the growth of single-parent 
case. on AFOC. 



woman had her first child, and about 12 percent when a female family head's ear~ings 
felL' 

A simple count of entries suggests that policies to prevent divorce and separation 
should be the first priority. However, we know that the amount of time, both in first 
spells and total time, that a family spends on welfare is correlated with the path the 
family first takes onto welfare. In the early PSID data, those who enter the system 
due to a loss of earnings averaged less than four years in their initial spell. Those 
who came onto AFDC from marital break-"p averaged four and one-l1alf years. By 
contrast, those who first came onto AFDC as an unmarried first-time mother stayed 
7.7 years in their first spell' 

Recent analysis of NL5Y data confirm earlier PSID findings that never-married 
mothers will return more frequently and have longer total time on AFDC as well as 
longer first spells.' 50 if we are concerned about the degree of welfare dependency, 
rather than just contact with the welfare system, it appears that delaying or preventing 
entries that occur when an unmarried woman bears a first-child she cannot support 
should be a priority of the prevenijon group. However, although entries due to births 
to unmarried women will be a focus, the prevention group should give due 
consideration to determinants of marital break-up and earnings decline among single­
parents. 

EntD( Q~~rminants and prevention options 

The Immediate preconditions of unplanned first-births to unmarried teenagers are early 
extra-marital sexual activity, the absence of effective family planning practices, and 
decisions by atlesst one of the parties not to marry. Among the underlying factors 
are concom~ants of poverty, joblessness, low educational achievement, and changing 
social norms. The policy options developed by the prevention group will be based on 
a review of current knowledge about the connection belween each of these factors 
and entry onto the AFDC rolls. 

The determinants of marilal break-up are, if anything, even more comptex. However, 
the current state 01 knowledge will be reviewed, and an attempt made to identify 
policies and programs that have proven or promised power to prevent marital 
dissolution. 

1 Mary Jo Bane and David Ellwood. ·The Dynamics of Dependence: The Routes to Self~ 
sufficiency: 1983, Tabla 4 . 

• Ibid.• Table 10. 

• Donna Pavetti, unpublished dissertation. 



Development of policy options 

Policy options from the prevention group will emphasize both responsibility and 
opportunity. On the responsibility side of the equation, the group will consider welfare 
and non-welfare policies that may encourage responsible family formation decisions. 
In this, the prevention group may overlap and inform the work of the other issue 
groups by presenting analysis of the likely impact of the policies they are considering 
on the determinants of AFDC entry. For example, there may be reason to think that 
some variations 01 AFDC time·limits, or paternity establishment and child support 
enforcement, or child support assurance, may encourage or deter AFDC entries more 
than others. 

Welfare policies focussed specifically on dependency-inducing behavior among 
teenagers will also be considered. Conditioning AFDC benefits on paternity 
establishment or the willingness of a minor child to live with a parent are examples." 
These and other options are likely to be controversial. and the group will have to 
decide whether further analysis of them is warranted. 

Second. the prevention group will present options outside the purview of the other 
issue groups to promote QPportunit~ among at-risk females and males. As an 
example, on the basis of analysis that lifa on welfare may not compara unfavorably 
with other perceived futures for femate and male youths most at risk, the group may 
consider ways to increase the educational and employment opportunities of this 
population. In light of budget and policy constraints, such options could involve 
marginal targeting and packaging modifications to the Administration's current non­
welfare initiatives in the areas of education and training. Options designed to change 
the opportunity structure in certain communities - at least on a demonstration basis -­
are another possibility. The Empowerment Zone initiative may be an appropriate 
context. Alternatively. on a demonstration basis, some States might be given flexibility 
to use whatever resources are available as part of welfare reform to focus on 
prevention, rather than post·transitional work assignments - that is. on the front end 
rather than the back end. 

10 Tb& latter currently is a State option. 



July 1,1993 

Possibl~.. orevention issue group tasks to be completed bv July 12 

1. 	 Latest data on relative frequency of paths onto welfare and average total time 
on welfare associated with each path. (OMB, HHSlASPE) 

2. 	 Assessment of alternatives for aperationalizing identification ofteenagers most 
ai-risk of fathering or bearing children outside marriage. (OMB, HHS/ASPE. 
DoEd) 

3. 	 Summary of teenaged pregnancy and child bearing trends of the 19aOs and 
early 1990s, including assigning relative importance to demographic trends, age 
at iniliation and frequency of intercourse. contraceptive practices. abortion 
practices. and marriage decisions. (HHS/PHS) 

4. 	 a) Summary of effectiveness (espeCially impacts on unwanted pregnancies 
and welfare receipt) of education-oriented drop-out and pregnancy 
prevention programs and alternative schooling programs for low­
achievement and disadvantaged secondary students. (DoEd) 

b) 	 Description of those secondary and post-secondary education programs 
and planned initiatives for which at-risk youth are or would be eligible. 
Analysis of the potential for: a) being targeted more closely to at-risk 
youth; b) being conditioned on avoiding parenthood; c) being guaranteed 
in advance to high-school underclassmen if they perform adequately in 
SChool.and avoid parenthood. (The 'I have a dream' model.) (DoEd) 

5. 	 a) Summary 01 effectiveness (especially impacts on unwanted pregnancies 
and weKare receipt) 01 basic and specialized employment skills training 
and jobs programs for at-risk young males and females. 

b) 	 Description of those training and jobs programs and planned initiatives 
for which ai-risk youth will be eligible. Analysis of the potential for: a) 
being targeted more ctosely to at-risk youth; b) being conditioned on 
avoiding parenthood; c) being guaranteed In advance to high-school 
underclassmen if they parform adequately in school and avoid 
parenthood. (DOL) 

6. 	 a) Summary of effectiveness (especially impacts on unwanted pregnancies 
and welfare receipt) of family planning and other social and medical 
services aimed atleenage pregnancy prevention . 

b) 	 Description of current programs and planned initiatives in family planning 
and social and medical services to prevent teenaged pregnancies, 
including targeting to at-risk youll1. (HHS) 
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April 26, 1993 

MEMORANDUM FOR HOWARD ROLSTON 

FROM: 	 Richard Bavier .p 
SUBJECT: 	 Factors in caseload increases and Implications for reducing 


dependency 


Our discussions have helped me try to think mOre systematically about how growth in 
the number of never-married mothers h:as affected caseloads and about interventions 
to promote self-suf(;ciency among these families. Here are some thoughts. 

Never-married mothers and recent case load increases 

The recer.! CRS report by Tom Gabe attributes virtua!ly all of the increase in AFDC 
caseload from 19B7 to 1991 to increases in Ihe number of unmarried mothers and 
changes in their living arrangements.' The analysis has been criticized for its 
dependence on Census survey data. It appears that AFDC is often confused with 
olher forms of cash assistance by respondenls, and is significanlly underreported. In 
addition, the choice of comparison year:; straddles the change in direction in Ihe track 
of Ihe caseload that occurred in 1989. The CAS paper does nol discuss Ihe bend, 
nor whether the Irend toward unmarried motherhood in Ihe AFDC caseload can 
explain it. 

Based on the CPS for Malch 19SB and March 1992, the CRS paper finds an increase 
of 836 thousand 'mother-only' families, of which 595 thousand are headed by never­
married mothers. The number of these mother-onty families reporting AFDC income 
in CPS increased about 402 thousand, of which 286 thousand (71 percent) were 
headed by never-married mOlhers. Gabe concludes, "The effect of relative changes in 
the number and composition 01 mother-only families, by mothers' maritat status, 
accounts lor 93 percent of the growth in the number of AFDC families captured in 
CPS between 1987 and 1991. Changes in the AFDC recipiency rate ... accounts lor 
only 7 percent .... " 

Administrative data show that the average monthly number of AFDC cases increased 
591 thousand from FY87 to FY91. CPS's 402 thousand from Cya? to CY91 represent 
only about two-thirds of the actual increase. In fact, Ihe underreporting is considerably 
greater. CPS asks families whether Ihey received AFDC at any lime during the year, 

1 Thomas Gabe, 'Oemogfll(JnlC Trends. AHe-cUng Aid to Families with Dependtmt Children (AFOC) Cssetoad 
Grol'.1h: CRS 93·7 EPW. December 1S192. 

http:Grol'.1h


while the administrative data are a monlhly average. The total rale of underreporting 
in CPS probably exceeds hall 01 all AFDC families. . 

By using CPS for AFDC recipiency data, the CRS paper runs inlo anal her dala 
problem as well. March CPS data rellect family composition at the time 01 the survey, 
but income from the preceding calendar year. So, for example, the March 1992 CPS 
from which Gabe takes the data he labels 'lS91' in fact reflects the 1991 income 
(including AFDC recipiency) of families as they were constiluted in March 1992. 
Family composition changes belween the income reference year and the survey date 
fUMer distort the CPS picture of AFDC families. 

One way to overcome the underreporting and mismatch between family composllion 
and AFDC reference periods is 10 compare March CPS data on the number and 
composition of families with fiscal year administrative data on characteristics of AFDC 
families. For example, the mean monthlv number of AFDC families with never-married 
mothers in FY91 can be compared to the total number 01 families and subfamilies 
headed by never-married mothers as of March 1991, about the middle of FY91, 

Figure 1 tracks: a) the number of never-married mothers and formerly-married mothers 
who headed families or subfamilies in 1983 through 1991; b) the average monthly 
number of AFDC cases with a never-ma,ried mother (according to the recipient 
characteristics table showing the reason of eligibility for the youngest child) and the 
number of al! other cases. Both the total number of never·married mothers and the 
number on AFDC Increased steadily thmugh Ihe period. The number of formerly­
married mOlhers heading families increased slightly, while the number 01 AFDC cases 
headed by saineone other than a never-married mother declined slowly unli11989, 
then increased sharply through 1991. 

The reelpiency rate' of never-married mothers Is very high, 77 percenl in 1991_ The 
rale declined from 1983 through 19S9. A cyclical element seems to be involved. 
Rales for formerly married mothers also declined then rose over the same period. 
However, even allowing for higher participation during economic downturns, it appears 
that the AFDC recipiency rate 01 never-rna~ried mothers may be declining over time. 

Figure 1 is consistent with Gabe's statemenl, 'Children of never-married mothers 
accounted for virtually all of the growth in the number of children 01 AFDC over this 
period.' In Figure 2, never-married mothers account for nearly all the increase in the 
number ot poor mother-headed families over the 19805 as well. 

This term is crafted for 8: etude Com;::3T l$On oj mean mer:thly easabad of fHlvef-married mothers 10 po:r,l-in­
time $u:vey da1a. of alll\eveNna~ried mothers, RecJpi"ncy rate is to be distinguisned from particip"'liQn r&la, the 
proportion of AFOC·eliglbie mothers who actJal!y parti::pa~e. 
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The picture that administrative data provide of the factors in caseload increases from 
19S7 through 1991 also is generally consistent with Gabe's thesis. I used a different 
method to decompose the increase of 591 thousand AFDC cases between 19B7 and 
1991. If the population of mother-headed families had grown as it did from 19B7 to 
1991, but the proportion never-married and the share that show up as AFDC 
recipients remained at 1987 levels, there would have been 287 thousand more AFDC 
caseS in 1991. If Ihe number of mother-headed families grew as it did, and the share 
that were never-married grew as it did, bul the AFDC recipiency rale of never-married 
end formerly-married mothers remained as they were in 1987, AFDC would have 
grown by another 1481housand cases. In other words, growth in the number of 
mOlhers heading families and changes in their marital slalus combined 10 accounl for 
74 percent of the lotal increase of 591 Ihousand addilional cases. Increased 
reclpiency rales accounl for the other 26 percent. 

However. when the 604 Ihousand increElse In the average monthly number of AFDC 
cases from 1989101991 is decomposed this way, tha picture changes. The relentless 
increase in the number of never-married mothers in the general population still 
accounted for almosl half Ihe 1989 to 1991 growth in the AFDC caseload. Bul the 
rest, 57 percent, was due to higher recipiency rates among bOlh never-married and 
formerly-married mothers. 

Presumably, the higher recipiency rales were due 10 Ihe recession. However, Ihe 
track of f.~"d::aid adulls in families with Children in a number of States looks . 
consistent with the Ihesis thaI Medicaid expansions and outreach in Ihe mid-19S0s 
pulled AFDC and food stamp caseloads up too. (For example, sea attached graphs 
showing program caseloads. unemployment, and poverty in Florida, Georgia, North 
Carotine l Tennessee, and Texas,) 

The increasing domination of the AFDC rolls by never-married mothers that is evident 
in the nalional profile is even more dramatic at Stale Jevel. About 30 percenl of the 
increase from 1989 10 1991 in Ihe number of cases headed by someone olher Ihan a 
never-married mother occurred in California. (The Slale had aboul 20 percent of the 
1989 caseload.) In many other States, the number of formerly-married mothers on 
AFDC increased very litlle, even during Ihe recession. Attached graphs show thaI in 
some big urban States like Massachusetts. Michigan, New Jersey, and Pennsylvania, 
there was a reallransformalion of the casaload. The number of formerly-married 
mothers dropped sharply through Ihe 19BOs in these States. 

Marllal status and welfare dependenC'j 

tncreasingly, efforts to reduce welfare dependency by increasing employment have 10 
address Ihe growing number of never-married mothers on the AFDC rolls. In elghl 
Slates, they made up more than two-thirds of Ihe caseload in 1991. We know thaI 
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they will constitute an even larger share of Ihose who slay on the rolls more Ihan two 
years. 

We also know that never-married mothers will tend to have lower levels of education 
and work experience than formerly-married mothers, making it more difficult to 
increase their employment. However, marital status conSistently shows up as a strong 
predictor of AFDC recipiency and spell length, even contrOlling lor education, work 
experience, number and age of Children! We think we understand why low education 
and work experience, and more, younger children make it difficun lor a mother to 
support her family through employment, and so why she might be more likely to 
partiCipate in AFDC and have longar speilis. I don't think we have such a clear Idea 01 
why marital status should show up as s.·ch a strong independent factor.' 

When the question comes up at all in Ihe welfare dynamics literature, the discussion 
tends to be. speculative. Unobserved characteristics that may account both for being a 
never-married mother and having tonger weltare spells have been the object 01 such 
speculation. 

When Patricia Ruggles found a strong effect of marital status on welfare partiCipation, 
she specwlated: 

For some individuals, welfare recipiency may be perceived as a source of social 
stigma.... Others may be less a!fecled .... the presence of other behaviors Ihat 
deviate Irom social norms .- lor e"ample, a birth white unmarried .. may 
indicate a higher tolerance for stigma effects. 

Unmarried mothers may be more likely to belong to a subcullure where welfare 
use is considered re:atively normal ~. or alternalivefy. women who become 
mothers while unmarried may simply have a higher tOlerance for deviations 
from social norms,5 

As stated, the hypothesis does nol judge whether higher tolerance for deviations from 
social norms is a good thing, either in general or in Ihis conteX1. We remain within the 

) Robert Moffitt, -lncentiv$ Effects of the U.S. Welfare System.: A Rtw~w," JOLlmal 01 Economic Literature. 
March 1$92, p,24. 

11 is atso ponllte !hai the apparent independent effect of marilal sta1us is a product of misspecilication of 
other independent vaflables, For example, ri the gtace ~els that nev~;r·matried mothe:1'$ attain represent 
signlilcal''I1/).' lower educational achievemenl than apparently cOlT'4'8tabie grade level at1aintl'\Qtrt of formerly-married 
molhers, regression analysis might attribute a d:fference in educational preparation to a difference in marital stalo;s. 
Howev.r, be:eause marital SlalUS appears as an independent factor in so many anatyus of ooterminants of weltsrs 
receipt, it does not appear likely that this {actor would disappear entirety with better sp&Cifica!ion of olher veriables, 

• Pstricia RU9~es, ~W.llare Dependency and lis Causes: DiKetminants of th(l Ouration 01 Welfarfl Spe!!s." 
SIPP Working Paper 890B, May 1989, pp.4,12. 
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framework of economics, in which stigma and tolerance for it are treated as tastes, 
'givens' which it is not the job of the economist to evaluate.' 

Another candidate 10 explain the Independent effect of marital status on welfare 
dependency may be sociat psychol~y's concepts of reactance and learned 
helplessness. David Ellwood suggests that these ideas may help us understand self­
destructive behaviors among the gheM poor, including bearing children outside 
marriagel The same learned helplessness might contribute to becoming a never­
married mother and to a passive acceptance of a life on welfare. 

Ellwood stresses that the ghetto poor represent a tiny sliea of all poor. IIleamed 
helplessness is going to make sense of the independent effect of marital status on 
welfare dependency, it seems that the effect of ghetlo poor AFOe mothers on welfare 
duration estimates must be very strong, or else learned helplessness must be 
prevalent outside ghetto neighborhoods. There are between three and four million 
never-married mothers in the United States. About three-quarters of them appear to 
participate in AFDe, representing more than half of all AFDe cases, more than two­
thirds in eight large States. 

Another incapacitating characteristic that has been shown 10 be widespread among 
mOlhers heading AFDe cases is low self·esteem' While the concept has clear 
research and clinical definitions, it appears 10 have acquired a broader meaning 
among social program slaff to connote lack of self-confidence, especially in the 
context of school and employment.' 

• RU9g;es' hypothesis could be expressed easily within Robert Moffitt's general economic model of welfare 
stigma, Th& hYp¢!.l'i&sis does not need 10 go outside the utj~ty-n-.aximizlng IrameWQffl to explain why never-morrled 
mOlners aro more likel'f to receive W(flfare_ UnfOl"ll.l1i3'1oly, Moffitt did not inelude marital $tatus in his modal of 
SliQ"1'\a. Robert Meffitt, -An Economic Medel of Welfare Stigma: Tn-e Ameri¢e:n EconomIC Review, OecemtHtr 
'983, p.l032:, 

Another hypolhesls that stays within the framework of rational maximization of utliity Is that insufficient knowledge of 
conception and contraception a.nd a::eenlo eO'ntrru::epfiO'n and abortion explain unmarried motherhood. Teeneg:e 
mothers often evince mi~takeJ\ views about cotlceptior; and cor.~faception, Howeve!, it 1$ not evident how lack of 
conlraceptkll'l information would resuJi in prolor.ged welfare spetls, except 10 the eldent thaI tn-ese resulted from 
additional unwanted pregnancies. 

1 Oavid ErwO'od, Poor Suppol1, Pover!)' in the American Family, (Basic Books, 1985,. p.214. 

• N;eholas Zii!, Iftal., ~ellale Molhers as Poter,tial Employees: A Statistical PrO'file Based 0'1'1 National Survey 
Oala,· Child irends, Inc., February 199, pp,::m·g, 

• Je:net Qulnt, etet. "New Cnarx:e, I~!emer:tir:g a Compteher:.slve Program for Disadvan18{?t1d Young Mothers 
and Their Children,· M~RC, Decerrber 1991, pp,'04-5. Denise Poln, "Barriers to Sell-sufficiency Dnd Avenues to 
Svecess Am:r,~ T.eneg:e M01h~I'$,· Mathematic. Poli~ Raseareh, July '992, pp,iS·aO, 
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Although low sell·esteem is often mentioned as a barrier to the success of education 
and training programs for young mothers on AFDC, I am not aware of any analysis 
that associates it with marital status. Ahypothetical link might be that low seH-asteem, 
like leamed helplessness, is an induced incapacity to make rational utility·maximizing 
choices. The phrase 'selling oneself short' seems particularly apt The problem is not 
a lack of informalion, at leasl not In the usual sense as when a labor market 
participant may not have information aboul en available job. Rather, the incapacily 
Siems from unnecessarily pessimistic expectations about the behavior of self and 
others, arising from past personal experiences. . 

The concepts of learned helplessness and low self·esteem point to an Induced 
incapacity and a numbed passivity. 8y "ontrast, proponents of theories of a 'culture 
of pover.y" and, more recently, 'behavioral poverty,' identify less passive personal 
characteristics they associate with unmarried childbearing and welfare dependency. 
However, many share an element of fatalism." 

Fatalism is a recurrent theme in descriptions of young, never·married weHare mothers 
. who participate in education and training programs. The evaluator of a demonstration 
of mandatory education activities for teenaged AFDC mothers writes: 

10 This is the way Edwald Banfield dl!!s:cribed lne product of the culhmlt of peverty: "If he has any awarenets 01 
a futl."e, iI is 01 sc~e',c,:(\; ~ixed, la',e:.t, beyond his contrel, lhlflfjs happen 10 him, he does not rnake 1hem happen, 
Impu lOB governs hiS bshav:or, either because he cannot diseip::ne hilT''sell 10 sacrifice a present 10/ tI f\Jh.H8 
salislaC1ion Of bacellJse he has no U:lS6 of the fIJ1.l'e, He is lherel ore radically improllidemt wha~ever he cannot 
consume im:nediately he considers valueless.· (Cited in Ken Auletta, The Underclass, Vintage Books, (New Ycrk, 
1983) p.S4f,) 

An echo is heard 11'\ Elijah Anderson's abS1ract of l!ie sexuai behavior 01 some Inner-dty boys: "A sense of Ijm~ed 
It.lure and ignorance mixed ~ilh indifference aboJt reproduction and sexual aC1ivlty bd1'\9 on and 
babies, Concerned w~h ir.-.mediale gratijicalion, lome boys WMI babies to demcnstr ..te Wl'ltrola 
girl's mind and body: Elijah Anderson, *Neighborhood EII.clS (1) Teenage ! 
Christopher Jenks and Paul re1erson (eds.), The Brookings Institution, (WaShington. 1991), p.382. I 
fatalism 01 young women in Anderson's absltacl ot the sodal context of teenage pregnancy iri the inner city is, • If 
.omething happens, ~ happens; if something was JManl to be, then let II be and 'Goo will find a way.... 

For young women, ir'l'Y'!'lediale gralificalion 01 sexual i~ul:n IS nol otten cited as prime motivation in uxuat activity 
or childbearing. Rl:!lhef. the- p!eas'Jfer. and $1all.l$ 01 being: a mother, pn((desire to- please tha lather aralrequont/y 
menHoned. As 10 the former, see Polit. p.124; Andersen, pp,390·395; Aulena, pp.71.73. 

Fot UHI mle lhat continued relatio-nship with tM father cen play, .,.: Sydell. Levy and William Grink,r, "Choicos 
.and tHe Circumstances ~ An Ethnographic Study of Project Rediroction Teens; MORe, June 1983, 1'1'.16,37-40; 
Ellwood, p.212; leon Dash. "Molhertood the Hard Way: The W$Shington Post, January 27. 1986. Perhaps mors 
in the past than t/;. present, becoming pregnant may bavt been a wa.y to mova. relationship towards marrias-. 
Current aMCdota' evidence shows that, !ar Irom bein2 "trapped" inlo marriage by a sense of obligation In Ihe lace 
01 an unwanled pregnancy, boyfriends themsalves m<ty encourage unmarried women to have a child. In such 
sitJalions, ch:!dbearing still may be at least parHa~y motivated by desire to continue a relationship with the tether. 
However, 1ne method is to please h~m by appealing 1(. e:nd demonstrating his se:xual power by beating e chfld, 
falher than 10 insist thaI he "do the rlghtlhing" by the mother and child. See, for exa~le. the: Andilrson quote 
above: Poh1.p.57; Dan Bloom, eLaL, -Inlerim Fino;ngs on a Weltare Initiative to Improve School Atlendar.ce Among 
Teenage Parents," MORe, May 1993, p.S7. 
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One psychological barrier is the fatalistic outlook of many of these young 
mothers. Many of them indicated that things can 'just happen' to intenere with 
their plans and lives. Those teenagers wIIo had become pregnant 
unintentionally, for example, frequently said that their first pregnancies had 'just 
happened,' and some acknowledged that it could 'just happen' again, even 
though they hoped it would not. The reSignation to life's perils is consistent with 
the fact that these young women'.s lives have been characterized by numerous 
siressful events and experiences that have been beyond their control. •.. Such 
fatalistic outlooks help explain why many of Ihese young molhers fail to engage 
in preventive or anticipatory behaviors (such as use of contraception) and lend 
to undermine progress toward their goals." 

From Project Aedireclion to the Teenage Parent Demonstration, teenage participMts 
generally express a strong desire not to have additional children right away, but 
nevertheless do with discouraging frequency. Fatalistic attitudes are common, as are 
exculpating misunderstandings of fertility and contraception despite reproduction 
education. 12: 

Immaturity is another candidate to accounl for habitual failure to be guided by 
appreciation ot the tong·term consequences of actions. As an explanatory factor, 
immaturity has the potential advanlage of being a universat state of personality and 
character development, in fact a natural and appropriate state in childhood. Its 
continuation beyond adolescence constitutes a developmental deficiency. However, 
the notion does not carry with it a sense of the clinically pathological, like 'tearned 
helplessness: or moral deficit, like 'behavioral poverty:" 

, 
Discussions of trends in unmarried teen.ge motherhood and programs to serve never· 
married mothers sometime mention immaturity as a factor." A scientific definition of 
immalurity appropriate to this contexl wculd be needed before useful empirical tests of 
lis prevalence and connection with marital status and welfare dependency could be 
fashioned. 

None of these polentialexplanations of the independent effect Of marital status on 
welfare dependency is encouraging in itself. And we can't rule out that more than one 
explanation may turn out to have some truth to it. However, I think there is reason to 

" Polit. p.12Of. 

11 levy and Grinker, pp.29-33: Bloom, p.57, 

13 This is h!)110 say thii!lt 1hCi term !s free of em:)li.. e meal'lit')9' Particularly in the context of raee, th" term would 
be offensive 10 some peop-Je. 

14 Fo! example, &ee Pol/!, p.50; Quint, pp,10:3·4. 
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hope that a beUer understanding might lead to a more effective use of resources 
devoted to improving the self-sulficiency of families_ 

Education, training, and work programs for AFDC family heads are frequently plagued 
by attrition, absenteeism, and problems created by apparently low levels of basic 
coping skills, as well as the frustratingly ineffective contraceptive practices mentioned 
above. MethOds to deal effectively with these patterns could act as a multiplier of 
human capital enhancement resources. 

To some exlent, the different explanations may point us in different policy and 
resource allocation directions. If we treat marital status as a taste end welfare 
participation as a rational utility-maximizing choice, we should concentrate our 
resources on increasing the relative utility of the choices we want people to make· by 
investing in human capital growth and non-welfare income supports or raising the price 
of wellare participation_ 

If never-married mothers suffer from learned helplessness, il may not be enough to 
oflet educational opportunities and income supports. To the exlent Ihat Ihe condilion 
01 never-married molhers in general is like Ihe clinical condition, therapies appropriate 
lor Ihis condition may be necessary before never-married mothers on AFDC can 
successfully overcome passivity enough to make rational utility-maximizing choices. 

If being a never-married mother aod remaining on welfare longer are associatad with a 
diHicully in seeing and acting on the connection between immediate gratification and 
long-range consequences, intaNentions Ihal promote such basic skills seem indicated. 
For this, and 10 foster basic competencies that challenge tow self-esteem, we might 
look 10 developmental and learning theory, rather than clinicat psychology, for 
guidance. The key might not be specific therapies, on the mOdel of Ireating a 
pathology, so much as deSigning the delivery of services in a way that induces active 
panicipation and reinforces the connection between aclions and their effects. 

Or none of these explanations may account for the independent effect of marital stalus 
on welfare dependency. But unlil we know, ~ seems to me that we can't really hope 
to maximize the effectiveness ot the limited resources that will be available to promote 
sen~$ufficiency among 1he relentlessly increasing numbers of never-married mothers 
on AFDC. 

Attachments 

cc: 	 tsabel Sawhill 
Barbara Selfridge 
Keith Fontenot 
Canta Pian 
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October 29, 1992 

The graphs and tables attached provide State-level oata related to caseleads of 
several federally-funded enlitlement programs. 

• TYPMAX3 are the typical maximum AFDC benefits available to a family of 
three. Values represent fiscal years. These administrative dala were supplied 
by HHSlAdministralion for Children and Families. 

• AFDC fams and AFDC recips ere the average monthly number of families and 
persons receiving AFDC benefits in each fiscal year. These administrative dala 
were supplied by HHSIACF. 

• FSP. hholds and FSP persons are the average monthly number of households 
and persons receiving food stamps in each fiscal year. These administrative 
da!a were supplied by USDA/Food and Nutrition Service. 

• 	 Mesid adulls in AFDC-like are the unduplicated annual numbers of adull 
medicaid reCipients in families with children. These fiscal year data include 
adul!s in families receiving AFDC as well as other families with children. These 
data from the form 2082 system "'ere supplied by the Health Care Financing 
Admjnislralion. 

• 	 !:.gv are calendar year poveny rates and Poor (OOOs) are counts of poor 
persons from an experimental series published by the Bureau of the Census, 
most recently as Appendix D of P·SO, NO,IS1. 

• 	 Civ unemg and Female unemn are, respec~ively, civilian unemployment and 
female unemployment monthly averages for calendar years from Ihe Current 
Populalion Survey. as published in Bureau of Labor Statistics Bulletins 2340, 
2361.2381, and 2410. 

• population [OOOs) are calendar ye,,, average populations. Earlier years are 
from P-25. No.l0SS: years after 1988 are derived by dividing the number poor 
by the poverty rate. 

• 	 BirthS to unmarried are from calendar year Vital Slatistics, published by HHS. 
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\ THE WHITE HOUSE 
, 

wASHINGTON 

June 22, 1993 

MEMORANOUM\FOR Economy and Jobs Background Group 

FROM: 	 National Economic Council 

SUBJECT: 'E~sed Documents 

Enclosed you will find copies of memorandums from Richard Bavier, 
of OMB i that pertain\to the Economic and Job issues for the 
Welfare Reform. They\include:

\ 
1~ 	 Factors in case*oad increases and implications for 

reducing dependency ,,
2. 	 Benefit reduction\rate\graphs 
3. 	 Matrix of employment and\wage subsidies 

\ "\If you have any questions or concerns, please feel free to 
contact any of the National Ec'o.nomiC Council staff at 456-2802~ 
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