7

ensus ity Challenere |
: Y allenging
7 Jump in Births stereotypes about |
Qutof Wedfaﬁk out-of-wedlock
Wy JASON DAPARLE &i ™ births,
Bewr s Thas P Wik, Tomay E . -W..

WASHINGTOM, tuly 17 w Highiig.
g UE ChRgEt SEmDINE v oy
a6 faMIY, the Lensur Buewan Loday;
reparied shaty ACHERSES 1 e sum.
by &f wEmds Wi beCome modwry
Wil MATHYIteg, N creRsE tREE
Wi BRIUCULECTY SN g el
i wvl peolessinnas women. H

Nearly 3 quarter of she SATION N '
marewd 2w N bére,
ihe WG TODOFLMY, AB INCTEASE ot
IR B g B U padt deade,

Tha Sttt study comsirepstod shers
SOATOES LRAL PAtes Ehad cnst ol weniiock
Births Predodtlsamiy 18 Wl whe
#re poOT, Sneducaied of membvrs of
MINGERY Eroupd, RERough worrewe ia
thone cxtogorwd 6l e wach
#ysew SEAY o teCotHe Lingie makhers

Socne Numdeees Tripia

The numders paisesd 3 picture of
SIPTTEEEYY thaty CRATRN (h W IR
achd Kioom. A Song while women g
women wiNs giikicied Eollege, g per
LHIAEN WV hecame meashery without
MATTYINE morw D gadled. For

WS pred |

T

o L !
Il{MKm';?yt?‘ipiﬂ.

Thi pumtmen Simd prew e etk
woriys, Hopunhl wornen £2d wenen
Wi W sducAlion, DRI et adre
sowiy, .

The HuwbitiEs ool 41 & Ume of witue
PEFEUYE SPNE DVAT thit CAMES e
tomsesavngy  of  CusgioR
srucluee, twoniling e polincai fead
fwmnmmwmm‘
syl O Ined YRR preakier M-
Lavksd Marpty Rrownm (e oD
A, far BAVTRE an gl wed
ok S,

Bz, Quayte sast chhdnes oo 15 #uf
fey W asghe-GRINIL fxmeiives axng ac.

cused Hoslywood of weing dw Tt}
3 riph Y. A tmher of
awpil, Sayng Be sEgpwsied

. Uonrimeed gn P AL, Coimmn |

e

Continugg Frowr Plgs AL

S—

DrobikrRy 41 faiherirsy famules ang

FERST B ggTATA hosilo to wamn”

IO AN S,
tnsum vl Loy
The bulk 5f socoul-$oimnce eeasarck
has pdsceied gast Choidren Kb
pareni Thiniiies O O LD RAVE M
e e S LT T TR TT I . Qs o T
Erobieonk than thoee TE:38¢ Dy et plr
“enth Bui gocspl Sooestieny aoh a1 vl
aver the wxiem of Qur Sirrences uml
e FERMGER Iopr thefy
e MIRF tipdiea BIVE Hluxireted i
srastn S (et tradiUOnK) Amencan
TaTiY. Trought whbaz by sreresses
Bt thvorce A tea-ol-senGiinic tHrth,
Tiw Censul Avady < o deml Wik
divtirted oo peparaied moihars. Bur i
wend fariher ks oIS 1 BLAM L
N rRCE educkugm, AEE s oedagiee
i0nE ¢ MATRETE Wik Wk Py Ban
Tt
UL ARYE, 1 OP SESDECE L ledst, T
Wurphy Bedue uTiagl wiks SIght - oot
ol -wedlock ghuj

7= wekdy prgd

L) peroeme. from 5.9 permest in 1582
Forowhn wamen, the nig{m #5235

v i w .
Thoss whe are HIF Armed by
naw of SEeghnt e :mwé
thaf, @ SOMN CASER, FONTYIESE L&
ke TPangs witse. ThEt mehy be chal
£, for instince, if & wemen e living
wiln e abusvee MmN,
The snbiest of gy ructuee has
ez & charaly diviive one NG
1 apienst (9 W hen B! Paareh ¥
aan, tem & Labor Depariment of
ual, 12200 8 Sy o U BLECK MEMTRY,
1 noted Witk TXrm hat a guarter of
Biath chuldren wece ey bern out-ol-
wediack. & gy oty Fay nine HEES

PERCRAe, Teom T g

:F- 14 ATl joiow, it

rode 6 B3 prrral, o L] SEPQERL
Fublic Folivy impacy

Binck and Hispamg woamen pppn
SO el LR Wity warnas 1o Ve
S Weiiiiout reneryoeg. For oisek
SOmmen, e At e w3 pere,
from «f parcent & decads earher, For
HITPART wWirses, 10 sas on 13 prreens.
feem 23 swrgenr.

Putlie solicy MAS In MANY ways
Taid i kovp phoe wrh ek SPNNsfor
waign of ok Agsesesn feasly, The
Covernmen:'s al caliweting:
ERIl gupmors from almant EBOWTY Te-
PR antiguiied. Chid care Bor wirk.
HIE canmmen i QIEN SEETER 02 Sxiw
EHvE,

ARG retory mimbers ot Bngie wivn.

[UFY. 3 twohipds, Appeoes-
ALY * qEErady of 81l Amercen otk
Srnny Are T Darn oul OF SRk,

My, Woymhan res Democraie Sens
oy [rig New Fork, wul gecuvmd of
“hhistithg e wsia” — chayiniag
LAtk for Tnetr S vy atd 9o~

prEATiG.
Seoalar Sctusacions, fer g otfeer
wise, hav# Doon huried X coumilesk
wid pal e H.lvdi

sy TRUODME g g oF sammarnied
et i0d.

CINE A B3 steneeng S0 1 tows il

o wher £2F tryshy 33 SMDROFL Wi

o NEW rely on weilnek, iiough tw
WAL of casd twrvefirs Bk Diiien shap-
Ly U Dkt btk dacaded. [ prOmastag
i ihe weifare fytiem, ine
e A ACh0n 1§ hng o
WAYE {0 Doltier the Imensiit g ol
S A TENLL, WHIDOGL TR WG e

MY, Clinion %% promased, for -
EHEOCR, 13 sacraaE Lhdd Support toies-

Pi0ny #nd g RETERME iR A crwmlits
availibile w0 W sexesess, cany of
whem gra fingle mumhaey, Davee 1.
Eiwood. goe of M CTinin's op wel
For# diges, Naw allen conieaiedt she cyr.
L Syt W Y tpecrng tvee parent
o #a the work B bwee "
Sesrekang Sy £xpinadcony

The Cansus Butdan'y hndings were
COMREIAEG wT 3 RRIe chard thes ey
sk of & farger ftudy on unrelmas
wows. The report di nnt daatngs the
AFLA'S Caaped BT svpietateiis, wiieh
have baen & mEuer of newied debate
KNONE DO CHENTWIE

Tro rapd increnss in Gngleparen:
THnswt % SCENEHNE throupives e
ST ized demdcraey. wigy the
ERLrphon of lapes

Somnin anady G B St SArwARd Sro-
MM erplaseisnk, Sirsgiog he
wAmED hEve oS francal rexsons
o mbreyerg Un ey dd ZeCsues
B0 THAC G JeCROAL LW £AD DeTwed
e RTNIngY of MAN and wormen has
rArrowed, witli wOmen Lremeg relds
Hvwly Movd 146 IReY uted @ and men
HRTALTE redniverly i

{ther AR MWVE Sireieed sncue

) HHEE that
* feripas stvolon N H many
M R B W SEne of
0. Wineaspg v Nigh Senrow ratas
e them, A, TAKIY WO
| A ke et the indliution
| MRS, And the LAt (AL disCO g
i ulef-wgeioet DITTh v wWEed
Soveu Partners Frexent

M. Metananen soeed ak mapy

WOrEn, while yritrred, A0E lving
W A pariter wies LMY g1ve tirth.
W thern iy MAY 12y INGE X puse
e sdrTeage ONe aank
Cirlitren wivy grow up mw:-[
e et Thes are EMCE more Bty tnan
CLRES (4 vy s (OSRITY, 1250 VERY i
, Conzas Buraay rwworise il 47 e
| comt i gw famaies hended by wanghe
| TEPRESE Lvntl uY POYEIY, &5 ZERMRL §.)
| B o famibes Besdact 3y 10

Pl i T
1O PODT W Or m:ﬂ PERGETLeS,
0 Sare Mebanahan, & profeamde of
[ty and public ¥ » Prmew

W Nniveriny,
e :tm,{wAm Bachy, & cen-

Ut WNAIYEL skl “Faculity o]

AECENS Womsen: Tues 991" 1 e,
BN whmen Detwien the Epes of 15
20l 44 W0 RS rlVeF inkrred By 1993,
26 pertent o thor kd bacomms morh
ey, i FHm 1S pereei ® decade entl
L8

For wases wed had gpended %t
lean: @ yriy 4F coiisge. \he ratt rose i

H

i ¥

Risenrcturs have aiss foand chs
aldren m siogheparent families try
PIrT RSy 1 Mave kw 6 e
o oF Sigh senuad, 0 wo hgve el own!
TG ong of wedc H

But socual SIS SaRgree geer
campe wd ptfes), Some siress that v
Mg M AUhe-pErest Denulies cia bring
emonwnki and AENE Srotieony:

AT EITTNE (AL £rnat ) problemn s
financizl $00emE ¢y Calse DPEODH 1o
EVe WY BATRIDETENT [ Rutimx. :

of rugr. -

o4 mdapendencs,” e B3 Molana-

. Ehm‘gwwmmﬁ thet
the Bas peen X DRl pRrest fur 1T
1”“’ ’

Never Married, With Children

P-mgndmwwrﬁodmnw 18 i Ak Wi havee
aivldrwn,

1
o U s ey

N wala e S

‘ THE NEW YORKE TIMES WEDNESDAY JULY &, 199)

TR

15.9%




A

Prevention: Keeping Future Generations Off Welfare

AGENDA

7116493

1. Introduction of participants

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

ond

. Briefing by sabel Sawhill, Associate Qirector of Human Resources, OMB

N

. Introduciory comments by Amitai Etzioni

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

o

. Point by point discussion

I. The YMCA Approach

A. Teen pregnancies ara 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

¢, 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



il. Danger: High training i an sconomy poor in jobs
lil. Gther measures

A. Training IRAs

B. Pro-family

C. Ecological dispersement

D. Low-income housing

E. Integration of services

F. Micro-enterprise loans

G. Hlegal immigration - tamper-proof social security card
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DRAFT

Prevention: Keeping Future Generations Off Welfare

"To end welfare as we know if. " -- President Clinton

Part I: THE YMCA APPROACH

ract i

The core of the issue is teenage mothers. Above all, one needs to work on the value-side to
encourage socially and personaliy responsible behavior, in addition {o using incentives and maybe
penalties. This can be tried by hiring at-risk teenagers to do peer counseling. School-based human
resource centers (1o encompass health care clinics and job orientation and placement programs) could

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

a welfare prevertion corps.

The welfare population contains a high turnover consingent, comprised largely of displaced home
makers (recently divorced or separatedy who are relatively quick to remarry and/or find jobs, and a more
permanent population containing some "unemployables,” but mainly families headed by women who had
their first child as a teenager. {An HHS study reports that of the 8.5 million children who qualified for
AFDC in FY 1991, 53% came from bomes in which only one parent is present and the parents were never
married.) A teen who had her first child say af age 14 and apother at 16, is 50 far behind in her studies

and skills and so burdened with child care that she is very difficult to "train” (her high school deficiency



alone is significantly greater than two years) and to place, Reducing the nregnaney rate and deferring the

age at which first children are born is hence a hig

should focus on this source of potential clients that are most likely 10 become long-term welfare recipients
{as distinct from "transitionals™}.

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 injo many
problems. For example, the higher the benefiis given to wellare clients, the more difficult prevention

‘ becomes, efc. Hence, inevitably in the following discussion the line between prevention and treatment

15 offen crossed.

The merits of 2 "YMCA" (value-change agents) 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 1o motivate them to take responsibility for the consequences of their behavior. The main
value-oriented change agents were volurmary associations inchiding ethnic associations Iazx} religious ones.
In this way, the rowdy farm laborer who migrated into the cities, shom of their community contacts,
were won aver t civil conduct, which led to a relatively orderly society (Sec the writings of James Q.
Wilson). For example, in those days a young man knew that if he would get a young woman "into
trouble” he would be made to marry her ("shotgun weddings”}. It served a5 a powerful prophylactic.
It also set a clear nomn for young women to follow; while quite a few did not abide by the norm, there
was a clear norm and i led many to defer sexual activity and reduced the incideﬁce of premarital

pregnancies,

How could we fashion a contemporary equivalent? Let one grant that there is no ready answer,



certainly not a proven one. Therefors some experimentation is called for.  The basic elements of what

is needed are:

*

Peer counselors: hire as part tins {work while at schoeol) select members of the group, of teen
agers at risk, to serve gs peer counselors, Bxperience shows that they have a much better chance
than do outsiders of reaching potemtial clients a5 well as those now on welfare, Also, counselling
may be their public work or a4 way to pay off their welfare obligations.

The peer cz)gzzseiz}rs themseives will need training and continuous hand-holding from senior
guidance counselors. These sentor counselors could be drawn from exemplary peer counselors
and from the ranks of professionals.

Both levels of counselors would need some resources, ¢.g., meeting rooms. Hence the need for

school-based human resource centers,

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 behavior; that is, keeping young women iy school, 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 organizations (say in black
churches) raize the specter of violating the separation of state arxd church, Drawing on the regular
school staff -- the high measure of alienation. The armed forges, in the form of 3 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, lac‘k of mission, and

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

departments might also serve. Finding the pror



Responses to criticism: Some argue that such approsches stress culture and "blame the victim”
rather than the socio-economic conditions that cause poverty. It is my position that both socio-
economic conditions and culture are at work, The main socio-economic ¢hange that is needed
is to bring the economy 1o a higher growth pathway ardd make it more job rich. Here I focus on
the other half 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 (actual and potential) are already not
different from those of the middle class, one should respond that indeed many of those in the
middle classes 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 short run (within a year!) or it should be recast if not abandoned. The basic
point is that while this program will 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 1o get at least some of their
peers (as well as themselves) off irresponsibie behavior. Note that for every teenager who does
not becomne pregnant while in high school and who completes her training, soclety saves at least
two years of welfare payments. There should be additional measurable reductions in crime rates
and drug and alcohol abuse, These savings should significantly exceed the costs of the centers
ot the program is not properly designed or carried out. If possible , one may try to charge the
additional costs for the suggested centers {which o some exient merely co;molidam existing
programs) against the same programs in which we expect savings: so that no new net

appropriations would be necessary.



To put it differently; we expect 2 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 alsp -

-

L

This approach does not entzil a two years waiting period 1o get peaple off welfare,

Other programs try to train welfare clients, then seek private sector work for 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 communty service to pay off their
welfare obligation). Consider the suggested peer counseling — their conmunity service!

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 inte gur-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.) -

. 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 $pring,

1992 issue of The Responsive Community: Rights and Responsibilities.

Various demonstration projects being tried in several states seem to help (o some extent to reduce -



teen pregnancy and foster other forms of responsible paremal behavior, These measures are listed next

and some modifications are suggested.

* A strong child support enforcement propram is nesded even if the amounts that can be collected

are relatively small {estimates range from $5 to $30 billion), Such programs will reduce the
public costs of welfare (there are not many other such sourcest). Also, it will send 2 message w0
the men involved that irresponsible sex has dire consequences for them and not just for the
women, {See Christopher Jencks article, "Can We Put 2 Time Limit on Welfare.” in the Fall,

1992, issue of The American Prospect.) Finally, #t will demonsirate 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. Ellwood’s paper
"Reducing Poverty By Replacing Welfare: Income Support Strategies for the Nineties.)

* The program should be administered as a separate inter-state program, rather than as a federal

program for reasons elaborated by Alice Riviin in Reviewing the American Dream and for other

reasons not discussed here,

ate is a useful device. It is the best time to identify the

father and wili make later child support enforcement much easier. (For additional discussion see
"A Progressive Family Policy for ti}# 1990s™ by Elaine Kamarck and William Galston, in the
Progressive Policy Institute’s Mandate for Change).

* To the extent that only $50 a month of the child support collected go to the custodial, and the rest
to the state 1o reduce welfare costs, there is little incemive for mothers to collaberate in finding
the fathers, This rule should be modified so that women receive 2 higher Me of the money
collectexd. {See Douglas Besharov, "Concept Paper on Welare Reform,™ April 23, 1993))

ich exempt fathers whose inopme is below $10,000 a year or so should be modified to




include this population. Even if one makes say only $3,000, some of it should go 10 the children.
Otherwise one "favors” deadbeat and runaway fathers over those whe do their duty and stay. (A
married father in the home shares with the children whatever merger offering there are).

* Requiring minors to Hve with a parent to get AFDC benefits seemns a useful measure (allowing

for exemptions in the case of abusive parents).

: if children are added while the mother is on weifare seems unduly

harsh md may not be effective.

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

sgnant will have no reason 1o envy those srwise, Granting only

tl}e latter training, food stamps, job offers .and supplemental income will undermine incentives for
responsible behavior. In effect, several measures suggested elsewhere may seem inadvertently designed
to suck people into welfare. The net effect of these prograrns seerns to be to significantly increase the
rewards of those who are on weifare versus those who are not (See Christopher Jencks, who suggests that

therefore we should extend several benefits 10 those whose income is higher than 315,000 a year.)

4. School and cotporation collaboration in appreciative programs.

Measures to encourage welfare mothers to kf::cp their children in school may be justified,
However, note that at present the schoofs by all reports are particularly alienating and that their teaching
is often ill suited for those who are not college bound. Hence, a maior school-based appreciative program
for teens who do not seek to g0 to college should be fashioned. This should start at age sixieen or carlier
rather than after 3 person has graduated. It should be crafted in coliaboration with cmpo;aziarzs. Note that
the best training programs are thoge in which people are largely trained on the job and participants know

that if they successfully compete the program, a job will be available. {Most training programs that are



not employer-based do not have such a promise and many place ooly a few of their graduates).

School-based programs must be negotiated with the labor unions. A preliminary diseussion
suggests that this may not be impossible to accomplish.

At present, many teenagers do not see 2 meaningful futare. If these tesnagers become engaged
in preparation for a promising vouation they are likely to be less inclined to have children. (Just Say No
is not enough; they nead 2 positive, realistic goal).

The following model has been suggested by Ted Kolderie, Robert Lermian, and Charles Moskos
in their paper "Educating America: A New Compact for Opportunity and Citizenship. "

1. 7-10th grade - expose all students to information on various cccupations.

2. 1nh grade - give students a choice between a purely academic or job appremticeship 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 tirne would be spent on-the-job; material would be advanced enough to
permit the apprentices (0 earn one year of credit toward an Associate's degree,

H

The advantages of such & program are ‘severai: expand the skilled workforce; improve
apportunities for women and minorities; low-cost {as employers cover much of the expense of training),
wages will rise a5 more employees gain skills; increase the relevance of school for non-college-bound
students; provide a positive option for the future, which would serve as an incentive (o stay off drugs and
avoid gelting pregnant; by spending time in a constructive work and school environment, students will
learn lessons of responsibility, civility, eic., and more will feel invested in larger society and economy;
because the program is open to all 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 Besharov's paper "Concept Paper on

Welfare Reform.™)



. Special services and trextment for teens should not be made available only after teens get pregnant
since this sends the wrong message,

* Responsibile sexual behavior is often linked to better skills/prospects for the future.

* School-based, top-down, programs to prevent pregnancy have often demonstrated limited
effectiveness.

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

© toens with 2 peer group serting where they provide mutaal support (o abstain from sex, leam to

deal with boys, and build up seif-respect.

* The best way to approach educational programs 15 to focus on vocational skills (data entry,

electronic repatr, ézc.} and to have guidance counselors focus nof just on college placement but

also job placement.

Programs that focus on extensive training and education (up to two years) before job placemem,
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 jobg). They are much less likely to work in situations in which there is already a considersble job
shortage and g strong flow of imumigrants, 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; it is argued that this oeccurred because in some specific sectors there is a job shortage even
when this is not generally the case, and that employers can be motivated o retain trained welfare clients.

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



clients displaced other workers and whether or not those displaced ended on welfare, a question of
particular importance for welfare prevention); (b) in some situafions 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.g., an unreleased 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, T h e
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 1Il. OTHER MEASURES.

* Training IRAs 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. UChanges of the second kind - that removing completely various marriage
penaities now in place, nmay make welfare payments so high that they may suck people into
welfare who currently are not, or at least will make them feel unfairly treated.

Reducing the marriage penalty on step-parents should be considered. {Caleculations in The

Rush to Reform, published by the Center for Law and Social Policy, indicate that & mother with

two children receiving AFDC benefits would, at prasent, 1ose over 36,000 in benefits in Hiinois
+ and nearly $11,000 in benefits in New York if she were to marry & man earning $15,000 a year.)
Kumerous other measures have been proposed that seek to enbance the preservation and creation
of famifies. In testimony before Congress {on April 9, 1992), Mark Greenberg proposed 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 should be required © atend
parenting classes. -

Other rules which penalize married couples on AFDC-AJP (the AFDC program for two-
parent families in which at Jeast one is unemployed) which cught to be reconsidered. They
include: Work history rules which disqualify a family unless the principal wage eamer has
worked 6 of the 13 past quarters or has been eligible for unemployment compensation under state
law; the "100 hour™ rule which disqualifies a family from receiving AFDC-UP if the principal
wage earner is employed for 100 hours a2 month, regardiess of how low the persons's wages,
These rules apply o AFDC-UP recipients only, but not to unmarried AFDC clienis.

1t shoutd be noted that practically all experts agree that the passage of a pat

ional health insurance
program would significartly help alleviate the probiem before us,
Brological dispersement. Ins the Gatreaux 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 middie-¢lass economy and
culture. Some draw from this the conclusion that if all inner-city populations would be dispersed
in the same manner, the whole issue would be licked, The original study needs to be revigited
to determine if either the moving or receiving populasion was atypical, a8 well as the cosis of
relocation. However, this approach does deserve more attention.

Some observers downplay the role of Jack of assets as distinet from income. The shortage of jow
income m%zzg is & major problem, even if commupity service and private sector job income is
supplemented to bring people to a line above poverty. Requirements to set aside some low-income

housing for every x units built in gxchange for some de-zoning or other privileges (say farger

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

imposed.

services. The situation in welfare is akin to health care in that 100 high a 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 two-thirds), the propontion that goes to others
than the clients are higher here than in health care, One way o improve this ratio is to simplify
the service flows. {There are some 75 different means-tested services.) This does not mezan that
they should all be integrated into one service, but some consolidation is in order,
Micro-emerprise loans. (The following is taken from "Replacing Welfare With Work,” by Wil
Marshall and Elaine Kamarck):

An innovative welfare-to-work strategy should include expanded public support for small
"microenterprise” loans that can enable enterprising poor people to become self-employed. In
inner cities and impoverished rural areas, micrognterprise programs can foster self-employment
by providing small, uncollateralized loans and business advice to groups of poor peaple trying
to start thelr own business. Many such projects are patterned on the Grameen Bank in
Bangladesh, which has helped thousands of poer rural women start small entetprises and which
uses peer suppott and pressure to achieve a 98 percent repayment record. Using similar methods,
the Women's Seif-Employment Project in Chitago makes loans of $10,00¢ 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 microenterprise 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 federa! funds to leverage the spread of community development banks, which
make larger loans to build housing and stimulate small business development in poor
comenities,

Hegal immigration seems often to hunt efforts to curb welfare costs. Issuing a highly tamper-

d and mandating higher penalties for those who employ illegal immigrants

would go a long way to address this issue if ong is willing to go down thig road. It is my personal
view that one may well wish to 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 muke
more afftuent parts of a metropolitan area (including subnirbg)} pick up some of the costs of the
inner city, Some recommend this in exchange for some favers o the suburbs. This seems to raise

more resistance than ong ¢an handle and tends to be regressive.

Amitai Etzion

with the assistance of Steven Helland
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Tha folluwing siw commenis on your propossl for hising teepns on
walfare as peer counselors in oyder to prevent welfare dopenden-~

oy .

This proposal cffers potential benefits, nut alsso raises

geveral concerns. While ihe description of the proposal provided
to us s brief, there arg soma issues that comg to mand.

Benesits:

Experts report thar foy positive development, youth need a
nigh lpvel of self.esteer; a sense of TASTury aad beloonging;
and an oppertunity to contribute to their community. Often
teanage walfare recipients don‘t possess thase axperiences;
parcicipation i 2 service program would fosters then,

Stucdies suggest that service learning is empowering and
eharacrer-bullding, thus, youth gain expsrienves helpful in
asguming family responsibilities, bsing productive 3ob :
saekers and employees and participating as informed citizens
and consumers,

Exparience shows that teens are most influenced by their
peers or oLhars cloge .n age. For example, a group of
taenage parents is very cradible when addressing younger
tesens on the igsues of engaging i sexual agtivity and
parpnthood. Empiovaing teen welbare recipientsg To collec-
tivaly share their experiences eould be very effeccive in

this regard.

gencerng; : ~

L

The use of peer counselors in a gne-onsprhe situation raises
soms spacific concerns:

¥While this model eould tap potential and raise self-
egteem among participants, if they do not receive
sdequate training and support, the likelihood of
failure iz high, This could be datrimental not only to
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the teen, bur also %o theose beling counselled by the
Teen.,

Pareticipants Ior LhLs program must be carefully
selected. If the program were limited to peer counsel-
ing, teens would provide counseling on issues with
which thay themselves may be struggling. Some teens
would be more able to zexve suceesafully in this role

than others. :

» If vouth weare not paid for participating in this prograsm,
care must be taken that participation in this program would
anhance rathar than diminiah the likelihood that the tasn
wauld obtain stasdy employment. Would youth gain skills and
receive assistance in obtaining employment? If not, would
participaticn in this program lessen the teen’s time to
participate in employment-seseking related activities,

T o] ALt

A% this proposal mentions. several Public Health Service Programs
such as the Cammunity and Migrant Health Conters, and School
Health Services may beg appropriste. In addition, there arce
several programs in the Adminigtration for Childresn and Families
that serve highw-risk children and youth. Programs funded by cother
Departments such as RUD and USDA, and privatsly funded programsy
should be congidered.

Alec. other populations with which these teens could work should
ke considered. In particular, it may be useful to have welfara
clisnts work with younger children as they would bhae learning
parenting skills and skills ¢that could assist them in obtaining &
job in the sarly childhood field.

Finally, teens raceiving welfara should be integrated with other
reens gerving in the National Service Program and other service
ventures., These would prevent the walfare population being
1solated from other teans.
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The group wili coneentrate on: 1) understanding now famiies anter the Af»‘-‘ﬁt‘: program
for the first time; 2) coneidering policies that may prevent antriss,

The chailenge for tha group will be to identify and seiect a iimited number of promising
policy options for further analysis and eventugl presentation to the Working Group.

Wa hope to identity two typas of policy options: thogre that enoourage more
raspongibiiity (6.g., in the area of childbaaring), and those that provide greatar
opportunity (6.4, to go o collegs or get & job).

Backaround

it is commonly estimated that about hal! of the mothars on the AFCC rolls at any point
had thair firgt chiid as a teenager. In the past, many were teanagad wives &t the binth
of thair tirat child. More recently, most births are to unmarrisd teenagers. In 1860,
about 85 percent of births to teenagers were to wives; In 1880, about 68 percent were
to unmarriad tesnagers. Similarly, whereas divoresd or geparated mothars uged 1o
eongtitute tha majority of AFDC cags-heads, now never-marded mothars are In the
majority. Never-marriod mothers acsaunt for virtuailly all the Incraase in the AFOC
cageload during the 1880s. Accordingly, to some extent that the issue group will
explore, prevention of waifare entry will have to grapple with reducing chiig-bearing
among unmarried tesnagers. In this context, it wili be important 0 look at family
pianning prastices and policles.

Ag often noted, pravention of unwanted pregnancias among teenagers may entail
changing thsir perceptions of their own possible futures - the way they lvok at both
unmarried parantheod and life on wallare, on the ana hang, and altarnatives to
waifara, on the other. The transition and positransition igsue groups are sxpected 10
resommsnd policlas that will changa a young, at-risk femala's perception that weifare
can be a way of life. The child support enforcement lssue group may recommend
policias that will change a young, at-risk male'a changes of avoiding the child suppornt
gystem, should he father a child outside merriage.

Perceptions of alternativas to life on welfare or unmarried fatherhood aiso appear to
be correlated with the iikelinood of teanages pregnancy. Accordingly, the pravention
group will eonsider non-waellare policles that promote belter jutures for at-risk
tesnagers, Current programs and ine Administration’s initiatives in training, adugation
angd ampioymsnt will be reviewsd In an affert to identily policies that maximiza
opportunities for at-risk youth who avold bscoming parants befors thay are preparsd to
raise ang support a famlly.
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Target population

At flrst glance, It would seem that prevention departs from other issue groups’
congams by virtue of its focus on those who have not yet entered the welfare sysiem.
HMowever, the divigion is not sharp hare elther. Some new AFDC case-heads arg
familier with welfare from earlier apsiis as dependent chlidren, and some are simply
switching status from dependant child to carataksr.

What distinguighes the targst population of the prevention group from that of groups
dealing with custodlal and noncustodial parents Is that the pravention group will focus
on thoaa who are not yet welfare mothers or absont fathars, but who ars at hign risk.

Paths onto ARDRE

Most typically, families end up on AFDC for the first time by ons of three paths: 1)
first chlidron are bom 1o unmarried mothers who cannot support them; 2) two-parent
famiiles break apart, leaving custodial parents unabie to suppart thelr chiidren; 3)
fir;;gy bread-winnsera lose or lsave thalr jobs, leaving them unablg to support their
children,

When all antries are considersd, it would seam that the issus group's focus should be
on the second routs, Bane and Ellwood's classic study of early PSID families found
that nearly half of all firat AFDU apells ccourred when a wifa becams a famlly hsad.
By comparison, about 30 parcent of AFDC entries occurred when an unmarrisd
;zc;man had her firgt ohild, and about 12 peresnt when a female family head's samings
el

A simple count of antrles suggests that polloies to pravent divarce and sgparation
ghould be tha first priority. However, we know that the amount of time, both in first
spelis and total tims, that a family spends on wellare is correlated with the path the
fantily first takeg onito weltars. In data from the mid-1870s 10 mi¢-1080s, those wheo
aniarsd the system dus to a ioss of eamings averaged less than four years in their
initigl gpell. Those who came onte AFDC from marital break-up averaged four and
ong-hailf years. By contrast, those who first came onto AFDC as an unmarrisd first-
time mother stayed 7.7 years In their first spell.

Anglysis of more rasent data contirm serlier findings that never-married mothers wiil
return more frequently and have longer total tlme on AFDC as well as ionger flrst
speils. S0 if we arg concerned about the degree of welfare dependency, rather than
just contact with the walfare aysiem, It appears that delaying or preventing entries that
ooour when an unmarred woman bears 8 first-child she cannot support should be a
prionty of the pravention group. Howsaver, although entries dus to births to unmarried
women will be 8 focus, the prevention group should give duse consideration to
determinants of marital break-up and earnings declina among single-parents.



The immadiate precondltions of unplanned first-Dirths to unmarried teanagers are early
extra-marital sexusl sotivity, the absence of affective family planning practicss, and
decisions by at isast one of tha partles not to mary. Among tha underying factors
are concomitants of poverty, joblessness, low educational achisvement, and changing
social norms. The policy options deveicped. by tha pravention group will be based on
a review of currant knowledge sbout the connection batween aach of these factors
and antry onto the AFDC rotis.

The determinants of marital break-up are, if anything, even more complex. However,
the current steta of knowiedgse will be reviewed, and an attampt mads to identify
policles ang programs that have proven or promised powsr 10 prevent marltal
dissolution.

olie ions

Policy options from the prevention group will amphasizs both responsibllity and
sppantunity. On the respongibility side of the equati an, the group will consider wellare
and nonswaitare policias that may encourage responsible family formation decisions.
in thig, the prevantion group may overlap and inform the work of the other issus
groups by presenting angiysis of the likely impact of the policies they ars considering
on the determinants of AFDC entry, For sxampis, there may be reason to think that
some variations of AFDC time-imite, or paternity establishment and chiid suppornt
anforcement may encourage or deter AFDC entries more than others.

Second, the prevention group will presant options outsides the purview of the other
issue groups to promota gapertunlty among at-risk femaies and malas. Options
designed to change the apportunities avaliabla to categorias of at-risk individuais and
16 change oppornunity structurs In osrtain communitias ~ at ipast on a demonstration
basis - wili both ba considerad,

aloconier 7021 ¢ N-t3-83 5 TIIEEN 2023851588~ 202984128388 4



B33 114000 EUY UHS 1S FHE-> LBZA9hiied; MsgiliYdbY b rages  Fage 1

T | bJﬁwa;%?Ev@vij?nﬂ

EXECUTIVE OFFICE OF THE PRESIDENT
washingion, D. C.

FAX TRANSMITTAL COVER SHEET

DATE: 44 5u1-93

FL9

BEUCE REED
SUBIECT:

RACKGROUND PAPER FOR 7
PROM:

RICHARD B. BAVIER (202} 385-3844
OQFFICE OF MONT AND BUDRGEY, HEVL

[f thers are any problems receiving this transmussion,
ploase call the sender, or (202} 395-7370,



14742 Li-30i%4; B UEs G rage? : ZHAALDABIY: ASgiiilsnY b rages rage A

isabel Sawhill asked me to ehare with those who will be attending
Friday’s meoting a copy of tho draft paper setting sut ths acope of
the welfars rwform lewue group dealing with prevention issuss.

Prevention Issue Croup

ths group will soncontrate on: 1} understanding how families enter
the AFDC progrem for the first time: 2) considering policies that
may prevent entries.

The challengs for the group will be te identify and select a limitoed
sumber of promising policy options for further analysis and oventual
prosentstion to the Working Croup. We hope to identify two types of
polloy optloens: those that oncourage mors responsibility (e.¢., in
the ares of cohildbearing), and thoso that provide groator
spporbtunity {$.g.. to go to collage or gek a dobj}.

Backygzound

it iLs oowmonly sstimsted that about half o he mothers on- the AFDLO

relle at any point h§ﬁwﬁhﬁlxminzasthmlﬁ“gg_g teonageyr. In the

pact, MAny wWere toanagod wives at the birth of thaeir first chilid.
l"",-"' More recently, most hlrihe sre to unmarried taen&garﬁ\ In 1986,

abgout. 85 percent of birthe¢ to teenagerE were Lo wives; in 1530,

about, g?”?ﬁrcent were Lo uamarried teanagers. s;mmxam« . whersss
divorosd or separatoed mothers used to constitubs the majority of
\ AFDC pase.hoads, now nsver-marrisd mothers are in the maijority.
Naver.married mothors acesunt for virtuwally a1l the inoressss in the
AFDC caseload during the 1988s. Accordingly, to some extant that
the iswus group will esuplors, pravention of welfars entry will hawe
to grapple with roducing childibearing amonyg unmarvised tsenagors. In
this context, it will be important to look at family planning
practices and policiae.

Wolfare snd non.welfare ctrategies

An often noted, prevention of unwanted prognanglos among taesopgara
may wntall chenginy thaeirx porespiions of thelr own possible futuras
- the way they look 4%t both unmarried parenthood and life on
wolfare, on the ono hand, and aliternatives to weolfare, on the other.
The Lransition and posi-transition lscsue groups ara exposted Lo
rasommentd policiss that will chango a voung, at.risk fomsio’s
peroaption that wolfare can be a way of life. The child support
srforooment lscue group may recommend poligies that will changs n
young, at.risk male’s chances of avoliding the ohild support system,
should he father a ohild outsids marrisge.

Pereeptions of altornatives to life on welfare or unmarried
favherhood also appesar to be corrslatad with the likelihood of
Leonnage prognancy. aAccordingly, the prevention group will consider
non.walfare policies that promote bettsr futures for at.risk
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teenagers. Current programs and the Administration’'s initiatives in
training, education, and employment will be reviewed in an effort to
identify policies thezt maxzimize opportunities for at-risk youth who

avoid becoming perents before they are prepared to raise and support
a family.
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Target population

ac first glilance, it would seem that prevention departa from othar
issue groups’ concerny by virtuas of its fovus on those who have not
yvet entersed the welfzre system, However, the division iz not sharp
here either. Some new AFDC case-heads ars familiar with welfare
from earlisy spellz as depemdent children, and some are simply
switching status from dependent child to caretaker,

wWhat distinguishes the tergst population of the prevention group
from that of groups dealing with custodial and noncustodial parents
is that the prevention group will focus on those who #re not yeu
walfare mothsrs or =zbssnt fathers, but who are at bigh risk,

Paths onto AFDC

Moat typically, families end up on AFDC for the first time by one of
three paths: 13 first children are bors to unmarried mothers who
canpnot support them; 23 two-parent families bresk apsrt, leaving
custodial parents unable to support thelr children; 3} family
bread-winners loze or leave thelr Jjobs, leaving them unable to
support thelr children,

When all entries are considered, iv wopuld seem that the lssue
group’s foous should be on the szcond route. Bane zsnd Ellwood’s
classie study of early PSID families found that nearly half of all
first AFDC spells oocurred when s wife bepame z family hesd. By
comparison, about 30 parocent of AFDD entries oonourred whon an
unmarried woman had her first child, and about 32 percent when a
female family head's sarnings fell.

& simple count of entries suggests that policles to prevent divorse
and separation should ha 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 dats from the mid.19%0s to mid.1380a,
those who entersd the system due to a loss of earpings averaged less
than four years in their initisl spell. Those who came onto AFDC
from marital brsak-up averaged four and one-half years. By
contrast, those who firat came onto AFDC as an unmarvied first.time
mother stayed 7.7 years in thelr Ffirst spell.

Anazlysls of more recent data confirm earlier findings that
never.married mothers will return more fregquently and have longsr
total time on AFDC ag well ae longer first spells., BSo Lf we are
concerned about the degree of welfare depandency, rather than just
contact with the weifare aystem, it appears that delaying or
preventing entries that oopur when an unmarried woman bears »
first-child she cannot support should be a priority of the
prevention group. However, although entries due to births to
anmarried women will be a foous, the prevention group should give
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due consideration to determinants of marital hreak.up and sarnings
decline samong single-parents,

Entry determlinants and prevention options
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The immsdiate preconditions of unplanned first-bivths to unmarried
teenagers are sarly sztra.maritel segusl sotivity, the abspmnos of
sifective family plansing practioss, and decisions by st lesst one
»f the parties aot Lo marry. Among the underlving fastors are
concomitants of poverty, joblessness, low educetional achievement,
and changing social rnorms. Ths policy options developed by the
prevention group wili be based on a review of wvurrent knowledgs
aboul the gonasution hetween each of these factars and entry onto

the AFDC rolls.

The determinantes of marital bresk-up are, if anything, even morse
pompler., However, the current state of knowledge will be reviewsd,
and an attempt made %o identify policies and programe that bave
proven or promised power tn prevent marital dissolutien,

Development of policy options

Policy options from the presvention group will emphasize both
responsibility and opportunity. On the responsibility side of the
sgquation, the greup will consider welfare and non-welfars policies
that may encourage responasibles family formation decisions. In this,
the prevention group may overlsp and inform the work of the other
issue groups by prassanting analysiz of the likely impaot of the
policiss they are considering on the determinants of APDC entry. Por
example, there may be reason to think that some variations of APOC
tims.limits, or patsrnity sastablishment and child support
snforcement may enasurasge or dater AFDC sntries more than others.

Becond,; the prevention group will present options outside the
purview of the other lassue groups Lo promote opportunity among
stwrisk females and males. Options designed to change the
ppportunitlies available to categories of at-risk individusie and to
change opportunity strugture in cesrtein communities -« at least on a
demonatration bagis -~ will both be considered.


http:Dompi.eR

FPAX 20293416838

7/1/93

Deputh Assistant to tha President
Domeatis Policy Counell

The White Howse

1600 Pennsylvania Ave NvY
Washingion, DX 20304

PAX: 456-2878

Dear Mr. Beed:

This is to invite you to participate In 2 meeiing of unusual importancs. The maesting
will be deddicated to formulating new iduas rugurding welfare reform. This bsue invelves
some of the foughest questions facing our nation and is currently being considered by the
Admirdsetragon, The pargctlar foous of tis serdnar will be on prevegtng wetfare
dependency rather than on moving people off walfare aster it has begun.

The meeting will open with introductory remarks by Bruce Reed, Deputy Assistant to
the President for Domesds Policy, and lsabel Sawhdll, Amsoxiate Director of Huoman ~
Resources, Office of Managerment and Budgel, about the work of the Administration’'s task
foree and the questions they hope will be Tha meeting will be chaired by the

Presicient-clect of the Amevican Sociological Association {myseld),

32
The smesting will taks place In mm%&?ﬁ: the Ol Rxecutive Office Bullding, on July
18, from 1000 am. untl 430 pn. While the meeting is stactly informal and off-the-record,
the sppropriste White House representatives will be prasent and the srowlﬁf’s conchusions will
be shared with the Presidential task force on the subject. The meeting will take place on July
16, from 1100 am. until 430 pan. If you accept the invitation it is assumed that you will
attend the full menting to allow for a successful discuselan. Some additional materials may

be shared with participants at a later date.

1 regret to inform you that your service will be as a volunieer and hence there will be
no reimbursement for any expences invoived, The same aiso holds, of couswe, fur the
organizers of this meeting. Also, this invitation is for you specifically and Is not transferabie,
If yout have additionsl questions, please do not hesitate to call me at 202) 994-81%0. Fax:

(2072) 9941639, Or contact Steven Helland, who Is working with me on this project, at (i02)
004.1608. FAX: (X721 9941538, Address 714H Gelmnan Lig‘ﬂy; +130 H Su NW, Washington,

DX 20052
1 lock forward 1 %eridng with you

Sincerely,

i (5

Amitai Btalond

Founder: Amitai Etziznl & Associate Direcror: Payl Dowss o Asbisct Diector: David 8. Brown

Mr. ruce Reed #Q}‘S

2130 ¥ Stroet, MW, Seite TI4F, Wabisgos, DL, 20052
202) 9947907 o1 IM-7997 fax: (207] ¥44-1637
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Response Form

NAME W %M(; REE{Q

/Yes. I will participate in the seminar on welfare, to be held on July 16 from
1T:00 am. to 4:30 pan, in room 248 of the Old Executive Gffice Buikiing.

No. 1 will not attend this meeting,

Retwn to: Steven Helland, FAX: (200} 994-1639, Address; 714H Gelman Library, 2130
H 5t NW, Washingwn, DO 20002, Tele: {202} 994-1605.
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INVITED TO PARTICIPATE

ADMINISTRATION |

Mary Jo Bane

Richard Bavier '
David T. Ellwood

William A, Galston

Elaine Kamarck

Bruge Reed

Alice M. Rivlin

Douglas Roas

Icabel Sawhlll

Kathi Way

NON-ADMINISTRATION

Eenry Aaron
Brockings Institution

Jodie Allen
Waahington Post

Elijah Anderson
Universuity of Pennsylvania

Gordcn Berlin
Manpowar Demonstration “Esearch Corporation

Douglas Besharov
American Enterprise Instcitute

Wayne Bryant
Assemblyman, New Jersey

Erneato Corte§ Jr. . +
Texas Industrial Areas Foundation

Marian Wright Edelman
Children’s Defense Fund

Irwin Garfinkel
Columbia University Schoel of Soc1al Werk

Ron Hagkin
Ways & Means
US House of Representatives
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paTricia King _
Gegrgetown Univergity Law Center

Joyce l.adner
Howard Univergity

Michasl Laracy
Department of Human Services
Now Jousasy .

Frank Laevy
Univerasity of Maryiand

Will Marshall
Progressive Policy Insgituts

Faul Oféfner
Senator Moynihants Qffice

Franklin Raines o
Federal Ratvional Mortgage Assioiation

William Rasphmeryy
Washington Post

Audrey Rows
Department of Income Maintainence
Connechiguy

Eddie W. Williamy ) )
Josnt Centwey for Political Btudiee

Wiltliam . Wilson
Univarsity of Chicage

PO
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Brusg Reed

Peaputy Apaimtant to the Presgident
Dumestic Pallay CJounall

“he Whibe House

2600 Pennsylvanis Ave HW
Waghinggon, OO 20806

TAN: 436-2878

FROM:
Amital Etziond

RE:
3ttached discussion points for July 15 meeting.

Foumder Ammitai Piriond € Associstz Direstar: Paul Dowss # Asslhite st Divector: [wvid 5. Brown

2030 H Stroet, MW, Suite 714-F, Washingses, D.C. 20052
(Z02) 994-7907 ot 9947997 fax: (302) W12.1639
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DRAFT
Prevention: Keeping Future Generations Off Weifare

"To enct welfare as we Piow 1. ° - Presidens Cilnton
Part 1: THE YMCA APFROACH
Absiact af Part |

The core of the issue is wenage mohers.  Above all, one needs o work on the valio-side to
encourage socislly and persomally responsible behavior, in sddition 10 wsing incentives and muybe
penaities. This tan be gied by hiring a-risk reenagers o do poer counssling. School-basad human
resourco ceniers {to encompsss health cure Clinics and job orientation and placement programs) could
provide the guidance and skills that the prey soumelors will require. View these conteory oe the basis of

a welfare prevenion coms.

The welfers population contalns & high turnover contingent, compeised largely of dispiaoed home
makers {recetly divorced o separaied) who are relatively quick to remarry and/or find jobs, and a mote
permsnent populutios cos@ining some "unemployables, * but mainly families headed by women whs had
their flest child as a seepager. (As HHS study reports that of the 8.5 million children who qualified for
AFDC in FY 1981, 53% came from homes In which only one parent is present and the parents were never
married.y A teen who had her first child say ar gge 14 and another at 16, is st far behind in her studiss
s skille and so burdenad with child care that she is very éifi“imit to "tsin” (her high school deficiency

oS
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rvettion sirategy: such efforts
should focus on this sousce of potestial clients that ave most Hiely to become long-toam welfare recipients
{as distinct from “tranditionale™.

Note: though analytically it may well be sppealing o discuss welfare provention somtegies
separately from those that focus on treating welfare clients, in practice his separation mang into many
problems. For exarmple, the higher the bentefils given to welfare ciients, the more difficult preventlon
becomes. eic. Hence, inevitably in the following discussion thr line betwéen prevention and treatment

is often erossad,

The merits of 2 "YMCA” (value-change agents) approach: historicaily dislocated popuistions,

whose behavior needad 1o be changed, were reached via chunge agants who In effect worked on people's
values of cultire to motivate them to take regponsibility for the consequences of their behavier. The main
vahue-oriented change sgents were voluniary associations Inciuding ethinie associations and religious ones.
In this way, the rowdy fann laborer who migrated into the cities, shorn of their comumunity contacts,
were won over 16 ¢ivil congunt, which led 10 2 relatively ordetly society (Sas the writings of Fumes Q.
Wilsony. For example, in those days a young man know Lhat if he wauld get & young wornen “ime
trouble” he would be made w marry her ("shotgun wedkiings”). It sttved as 4 powerfid propbylactic.
X also ser & clear noem for young women o follow; while quite & fow did not abide by the norm, theee
was & clear norm and it ted many to defer sexual antivity and reduced (he inclidence of premartal

pregnancies.
How could we fashion & contenporary squivalont? Lot one grant that there is no ready answer,

gl
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© cemainly Dot 8 proven one. Therefore some experimentaiion is called for.  The basic clements of what

B meeded are

“

Peer counseiops: hite as part time (work while at school) sclect members of the group, of reen
agers b rixk, to srvé 2 pesr coteelors, Pxpardance shows that they have 2 much better chance
than do outsiders of resching potential clienty a5 well as those now on welfare. Also, counselling
may be thelr pubilic work or 2 way 10 pay off their weifare obligations.

The pecr counsclors themselves will need aining and gontinuous hand-holding frem senjor
guidance counselors. These serdor counseiors could be drawn from exemplary peer counstiors
andd from the ranks of professionals.

Both lavels of counselors would need some rasources. 2.g., meeting rooms. Hence the need for

school-based human rescurse cp

Broad focus: @ax sducation or dmg education shoul! not be the ondy focus; these should be fokded
Into more sncompassing progrems for both substantive and other considerations. The more
snconmpaseing programs weuld include helping with vocational choices, mutritional information,
etc. (A study by Frank Furstenberg found that such a program in Baliimore was successfl in
changing behavior; that is, keeplng young women In school, and. delaying pregrancy.)

Cantex:: into what broadar conext should these senters be placed? All options that come to mind
ions {ssy in black

have some advantages and some major difficuities.
churches) raiss the specter of violating the separstion of siaie and church. Drawing on the mgulu
tuhoot staf! . e high measure of alienxion. The armed forces. in the form of 3 now ROTC,
may evoke milicaristic fours (although this ides has promise ecpecially given the miliary’s need
1 ensure that potentlat recruiis will be in shape, its sbundance of resoarces, laek of mission, and

+

personnel of minority background). The US Public Health Service or stafe pudlic heakh

departmens might also srve. Fding (e prog

PO
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Responaes fo.criticiss - Soms argus that such approaches stross cuitute and “blame the victim®
rather than the gocio-economic conditions that causs poverty. It ta my position that both sacio-
eeonomic conditions and cultuse arc at work. The main sucio-economic change that ia nooded
is 10 bring the economy to a higher growth pathwsy and make it more job rich. Here 1 focus an
the other half of e ﬁqmli(};‘ﬁ the needed changes in culture. We need to encourage people to
take more reeponsibility for their lives and find meaning in socislly constructive projects,
especially work and abiding by laws.

For those who say thas the vaines of welfare clients {actusl and potential) are already not
different from those of the middle class, one should respond that indeed many of those in the
milsdio slaxsas needd to have their personal and social resporsibititiss shored up. This heace s

hardly an argument sgainst this spproach but rather an srgament for expanding its reach,

: Cur baste comention ks that this approach muist more than
pay for itself in the shor run (within a your!} ar it shonld by recast if not sbandoned. The basic
point is that while this program will not allow the pasr cotnselors to earn 3 liviag of even pan
of it in the privat ssctor, if they work properly, they must be able to gat ot Jeast some of their
peers {as well as themselves) off irresporgitie behavior. Note 1hit {or every teenager who does
not bacome pregnant while in high school and who completes her fraining, society saves 2t least
two yoars of welfare payments, There should be additional measursble reductions in crime rates
and drug and sicokol abuse. These savings should significantly exceed the costs of the centers
or ths progean 5 not properly designed or carrisd ot if possible | onc may 6y 10 charge the
sdditionn] costs for the suggested canters {which to some extont merely consolidate exigting
programs) against the same program® o which we expoct savings so thet no new ned

sppropriations would be necessery,

FOS5 .
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To put it differently; we expact a multiplier effect {n that oot only will those who are
hised b expossed 10 act responsidly ( and thus reduce soclal costs) but be able to sW3y some
othess.

Note also :

* This approach does not entail 2 two years walting peried to get people off welfarc,

» (nher programs try o teain welfare clignts, then ssek private secior work for them, angd if these
fail -~ a8 they often will for ressons disciwsed befow, in the current snd foresceshble cconomic
enviromment — thoy arc paid o do commanity RIvice (of do conununity servics 1o pay off @i
welfare obiligation). Consider the suggestad poer counseling -~ thieir comumunity service!

. A merit of the spproach seggesind bere s hay it focuses most of s expenditures on potenial and
attual welfgre clients and 1303 on oulside trainers.

¢ The sucess of the program will be enhanced by making schools into gunefree and drug-free
zones, the use of soreening gates, locker voarches, and increasing the penalfies of those who take
guns ar dmgs within thre hurdred yards of 8 schoo! and oriple again for those who take them

into sahaots. (Tha ACLU objactions to several of thexe measures can be readily countod oa moral

and legal grounds.)

The discussion su far focused on the need 10 work on the culture siie 1 shore up personal and
social rexponsibility; it is well complemented by working on the incentive side. {The case why such an
sporoach B jusiified in principle was made by Isabel Sawhill in sn essay which appesred in the Spring,

1982 issue of Th

Vasious demonstention projects being triad in several states soem 5o holp to some axcent to taduce

rog
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tefs pregnancy and fotiey other forme of reaponsibie parsntal behavior, Thase mrasures are Hated naxy

and some rodifications are sugyosud,

grars Is needed svern i the mnounts Hiat can be collscted

are relatively small {estimates range from 33 to $30 billicn). Such programs will reduce the
public costs of welfars (there are not many other such sources!), Also, it will send 2 message
the men involvad that irrespossible sex has dire convequences for them and not just for he
women, (See Christopher Jencks enicle, “Can Wa Put 1 Time Limdt on Walfare.” i1 the Fali,

1992, issve of The Amgericas Prospest.) Fmally, it will domonstrate 10 the public that the

Adryiniseration is taking seriously the nouon of responsibility for the consaquences of ona’s acts,
{For & more thorough description of child suppont enforcement see Pavid T, Ellwoxd's papes
"Reducing Povesty By Replscing Welfare: Income Support Sipategies for the Nineties .}

. The program shoukt be administered a5 2 separnie jnter-state program, rather than as & federal

drgam #nd for othar

program for reasans elaborated by Alice Riviia in Reviewi
reasong not digonssed hers,

* Listing both parents on the birh cenificgs 5 2 useful device, ft fs the bast time o idemify the
Father and will maka later child support enfircament much sasier. (For sdditional dissussion see

"A Progromsive Family Policy for the 1990s” by Rlpine Kemarck and Willis Galston, in the

Progressive Policy Instisute’'s Mands
cted g0 10 the custodisl, amd the rest

* To the extent that only $50 2 menth of the ¢hil
to the state to reduce welfare cosis, there is little incentive for mothers to collaborate in finding
the fathers. This rule should be modified so that women receive 4 biigher percentage of the money

eollacted. {See Douglas Besharov, "Concept Puper on Welfare Reform," April 23, 1993.)

hare whoee income is below $10,000 a yoor or 3o should be mxdified o
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inciuda thig population, Bven If ans makes say only 33,000, some of it should go to the children,
Osrwise one "favors” deadboat and ranswny fathers over thos who do their duty and ey, (A
ronrried father in the home shires with the chilidren whatever meiger offering there are),

areni (o get AFDC benefits seems a usefil measure (sliowing

for sxamptions in the ease of abusive parents).

hilldren are added while the mathar is on welfare seams unduly

bareh and may ot be sffective,

All said and dons, the ovaluation of all these measures taken together should be that (hoge teeng
r those whe do gtherwise, Granting only
the lasier training, food stampy, job offscs and supplementsd income will undermine incentives for

responsible behavior. In effect, saveral easures suggesied wlsewhere may seem insdvertently designed
10 suck people into walfare, The net offect of these programs seems to be to significamly Increase the
rawards of thoge who are on weifare versus those whe are not (See Christopher Jencks, who suggests that

therefore we should extend severn! bensfits 10 thoss whose income is higher than $15,000 a year.)

Moasures 1o cnvourege welfere mcthers 1o keep thaie children i schivol may be justified.

Howsver, note that ar present the sehools by all sepores are pantivelarly slisnating and that their teaching

is often il suited for thase who are rot eollege bound. Hence, a mator schoul-bas

ioned. This should start 23 age sixtzen or earfier
vather than afer 8 person bas graduated, It should ba erafted in collaboration with corporations. Note that
the bast training programs are tose in which people are fargely tralned on the Jab and participants know

that if thizy succeasfully compete the program, a job will be available, (Most tesining programe that sre

PEs
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oot enployerdased do not have such o promise and many place only s fow of their gradustes).

Sctiool-based progiams mast be megotiated with the fabor upions. A prelimirary discussion
sugpests that this may not be impossible fo accomplish.

At present, many isenagess 9o noi soe 4 meaningful future, If these teenagers become engaged
in preparation for & promising vocation they are likely 1o be less inclined to have children. (Just Say No
it fol ensugh they nded B potitive, reslistie gosl).

The following model has been suggestat by Ted Kolderk, Robert Lerman, and Charles Morkiog
in their paper "Bducating America: A New Compact for Opportunity and Citizenship,”

1. 7-i{ith grads — expose il crudenty to information on various occupations,

2. 10th grade -~ give students 3 choice between a purcly academic or job spprenticeship track.

Those choosing the later will sige 4 coutrack with 3 specific 2aployer.

3. 11th prade — Initiate a yange of three-year apprenticeship programy. Al this poik students

begin sphtting Time hetween §choo! and outhe-job training.

4. 12th grade - give a comprehentive aducational aikd job-proficiency ool & ensure capability,

5. "13th grade” - much time woold be spent on-the-job; material woulkd be advanced enough 1o

psrmit the apprentices 1o carn one yoar of credit towand an Associste’s degree,

The sdvaniages of swh 3 propram are several: expand the sKills! workforce: improve
appommitiea for women ard minorities; low-cost (85 employers cover much of the sxpense of trainiag):
wages will rise as sore eerployess gain skills; increaze the relgvance of school for non-college-bound
studensrs; pravide 8 positive optian for the fature, whick would scrve a3 an ingentive to stay off dmgy and
gvoid getting pregnsnt; by spending timw in 2 constructive werk and school environment. sudants will
learn lessons of responsibility, civility, €<, and morc will feel investod in laxger sociery and economy.

bacavse the program is open 0 all young pesple, and not targeted toward any pariicalar group, the

progeam wiil appeel 1o the general public.

5. Some aecondary points. [The foftowing is taken from Dougins Besharov's paper “Conoept Paper on

Wellars Refarm.”)

Fie
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* Special services and creatment for teens should not be made avallable only after trens 3ot pregnan:
since this ssnda the wrong mestage.

* Responsibie sexua! behavior is often linked 10 betar skiflefprospecis for the fiurure.

* School-based, top-down, programs to prevem pregnancy have often demonstraed lomited
efinctiveness.

¢ The Best Priends Program has had a marked effect 0a reducing teen pregnancies by providing
teens with & pesr group setting where thay provide mutual sapport to abstain from sex, learn fo
dead with boys, amnd bushd up self-respect.

» The best Way o appsoach educstiona! peograms i fo focus on vocational skills (datz emry,
elecieonic repais, e¢.) and to have guidance counselors focus not just on collegs placement but

also job plarement.

Pant 1. DANGER: HIGH TRAINING IN AN ECONQMY POUK IN JOBS

Programs that focus on exlensive teaining and aducation {up to two vears) before ioh placement,
and provide income supplements (With public works gy  back up} arc well suited for 2 high employment
siuaton fespecialty one in which thers (v a shortage of smployaes, and in several cricgories and levels
of jobs). Fhey are mush lzcs likely 1o work in situations in which there is already a corsidemable Ioh
shortage and 8 strong flow of imnigrants, and a5 NAFYA at leag iemporarily further cuty lower nung
johs.

True. there are some studies that report that some weifare clients weee placed oven during high
upemployements it is szgued that this ocourred becsuse in some specific ssctors there s a job shortage even
whea this is no: ganersily the ease, and that employers can be motivated lo retain trained weilare clients.

Mots though that (@) these studies did pot examine displecemen (whather or nof the hiring of welfare

P10
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clients dispisoed other warkers and whether or aot thoee displacad ended on welfxrz, a guestton of
patticalsr importance for welfars prevention): (b) la some situations job training is complimented with
sconomic development, which allows for the creation of new jobs, However, ecanomic development of
this kind is very expensive and is unilkely 10 be possible in the curvent context on & massive scale. (¢}
Some studies {e.8. . anynreleased study by the Stare of Washington and other reponts, see Gordon Berlin)
show that the main effect of tratmng was the “redistribution” of jobs. The public reaction w spending
large amoums on welfare clicnts (o displace other workars may well be guite unfaversble. T h e
political backiash 1o result from a fine program tmplemenied in the wrong cantex) is fikely to be high.
1 suggest a full resxaminstion of this approach,

To put it more precisely, cne shoukd use job avaisbility ax & comtbuous rather than a2
dichotomous varisbie, That is. the high training/aducation pathway seams to recomimend itself morc -
the great the jpbor shortage, and less ihe grear the job shortage. Further claboration of this thesis would

have %0 take into account, various categories of jubs (£.g., low skills versus higher skills, ¢tc),

Part ill. QTHER MEASURES.

N Frainiog [RAs would help thoss who worked before tulling Inio welfare. To kesp costs down,
peovide no fax deductions for deposies, but vily for carnings In Hho arcount.

* Profamily. There are sumerous reasons why encouraging welfare clients (actual and potentials)
t marry is desirabie and so is sustaining most marriages if they are in place. Among the
elemeruzary reasons 8 that rwe who share a household have Jower costs per persons compared o
two separats households; they tan share ¢hild csre duties ste. Numetous other suggestions have
beers rde 0 sncoursge the preservation of family. Some sntail changes in culture, othess in

incentivas, Changes of the firat king bring to mind that the middie clazses often provide role

t

Pi}


http:developmcf.lI

FAL 26289410238

meadels for othors. Changes of the sacond kind - that removing completaty various marviage
penalties pow in place, may make welfare paymnents so high that they may sk people into
welfare who surrently are not, or a2 least will make them feol unfairly trastad,

Reducing the marrigge penalty on step-parents should be considered. (Calouiations in The
Rush to Reform, published by the Center for Law and Social Policy, indicate that a mother with
twa children receiving AFDC benefite would, at present, Jose over $6,000 in benefits in Ilinois
and nenrly $11,000 in benefits in New York if she wers to marry o man eaming $15,000 a year )
Numercis other measures have been proposed tha seek (o enhiance the preservation and creation
of families. 3n ysatimony befors Congress (on April $, 1992}, Mark Greenberg proposed tha: the
inzome of 3 person who smarries an AFDC racipiont should s be counted against the grant unmil
the new spouses income reaches the poverty Jevel. At the same hearings, Igabe] Sawhill proposed
that 3l frselme mothers who apply for temporaty assistance should be re(;uim:i to attexxd
pareniing classzs,

Other rules which penahze married couples an AFDC-UP {the AFDC program for two-
parent famifics in which at leagt one s unemployadd which ought 10 be reconsidered. They
inchste: Work hisiory nulss which disgualify & faily unless the principal wage carver has
worked 6 of the 13 past quariers ov has teen digible for unsmplioyment compernsation under siate
law; the "100 hour” mile which disgualifics & family from receiving AFDC-UP if the principal
wage earner is employed for 100 Bours & month, regardiess of how luw the persons's wages.
These ruies apply 1o AFDC-UP recipients ordy, but not to unmarried AFDL clients.
1t should be noted that practically alf experts sgree that the passage of 2 national health insurance
program would significantly help slleviste the nroblem before vs.
srgement. In the Gatreaux experiment. performed outside Chicage, some five-

thousand fumilics were given youshers whick allowed them to move from the inner-city {o the

H
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uburhs, At it Is reponed thet they were readily absorbed ko the middic-class soonomy and
culturs, Some draw from this the conclusion that if all inner-sity populations would be dispersed
m the same maner, the whole issue would by licked, The original srudy smeds to br rovisited
to determing if either the moving or receiving populstion wae srypical, as well as the costs of
refocation, However, this approach does deserve mors sttention,
Sonw observers downplay the role of lack of assets as distinel from income. The shonage of [ow
incops hovaine is: a mygot problem, even if community service and private segtue job incoms it
supplemented ta bring peopla to a ling above poverty. Reguirements (o gt acide some lnw-income
ng or othar privileges (say larger

buildings, but not tax benefite) i desirable but should be negotinied with builders rather tan

jogz. The aituation n weifare ik akin to Realth care in that 100 Aigh a propontion
af the fund go o administer the ssevices and too fittie to the service itself. Whatever the ratio
is {some say the adminisiyation absorbs as mmich a8 two-hirds), e proportion that goes to others
than the clients are higher here than in health care. One way 10 improve thix ratio is fo simplify
the service flows. (There are some 75 differant mears-lested services.) This dogs oot mean that
they should al] be integrated ioto one service, but some cansolidation is i order.

50 loans, (The foliowing I8 taken from *Replacing Welfure With Work,” by Will

Marshall and Blaine Kamarck):

An imnovative wetfare-lework strxtegy shoukd include expanded public suppont for small
*microenterprise” foans that ¢35 cnable emserprizing poot peopls to bevome self-cmployed. In
inner cities and impoverished mra) arees, micronterprise programs can tosier seff-employmen
by providing small, uncollatzralizsd loans and business advice to groups of poor people rying
10 start their own business.  Many such projocts are paserned on the Grameen Bank o
Rangladesh, which has belped thovsands of poor rural women start sinall enterprises end which
uses pees support and pressure 1o achieve 3 98 perceni repayment record. Uslng shundiar mcthexds,
the Women's S¢If-Employment Projeet In Chicage makes foans of $10,000 or iess to poor
wreen, who heve used them (0 open dress shops and catering businessss. The Southern
Development Bancorporation Sikewise fosters economic activity among low-intome residents of

iz
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rural arkansss,

The new administration should incresse fodoral support for microsnterprise experiments
#nd reduct legal anu regulalory barTiess - such as lmic on asyers and probibiztons on weork in
the home - that prevent poor people from choostrg seif-employmem ramer tun welfars. It
should aiso use faderal funds to Jeverage the spread of community devaiGpment banks, which
make larger loans o build howsing and stimulate small business development in poor
communities,

ficgal onmigration seems oftan to hurt efforss 1 curb welfare costs. Jssuing » bighly amper.

card anvd mandasing higher penaliies for those who cmploy illegal immigrants

would go a loog way to address thix issue if one is willmg 10 go down this road. It is tay personal
view that ane sy well wish o increase legal immigration, but that no socisly can tolerate
unlimited illegal immigration. Special mezgures need (o be 1aken © ensure that thase rmeasures
wifl nat be ugpd 10 discriminale against Americans of giverse hackgrounds.

Ay which in =fect wrild make

An cxtrome messure: Several have suggested a regions
oinve affluent parts of a metropoiian ares (including suburbs) pick up somge of the costs of the

inner ciiy. Some recommend thic in exchangs for some favors (o the suburbs, This ssems to raise

more rasistance than one can handle and fonds 10 be regressive.

Amital Btrioni

with the asvistance of Steves Helland

i3
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EXECUTIVE OFFICE OF THE PRESIDENT
OFFICE OF MANAGEMENT AND BUDGET
WASHINGTON, D.C. 20503

r

July 13, 1993
MEMORANDUM FOR PREVENTION ISSUE GROUP
FROM: Richard Bavie:‘@
SUBJECT: Draft background papers

Attached are the papers provided in response to the tasks assigned at our July 2
mesting. 1 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 Eilwood's 1983 study, “The Dynamics of Dependence: The Routes to
Self-sufficisncy,” appear to be the latest picture we have of the frequency of the entry
events of most interest to us. However, | will explore the possibility of getting more
racent 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 mesting 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 DEFINITION OF TEENAGERS MOST AT-RISK OF TEENAGE PARENTING

GOAL:

The goal is to bave u procedure for identifying young people who are at greatest risk of
becoming dependent on welfare or of having offspring whom they cannot support.
Identification should be at the carliest point when effective prevention strategies can be
implemented. Ideally, the procedure would identify efficiently # high percentage of those who
will fall into dependency in the sbsence of intervention, would scrsen out those wha would
make it op thelr own, and would be implemented in 8 non-sligmatizing manner. Such a

procedure should nof increase the chancss that the dentified group would fall ioto dependency.

ROTE: This goal is broader than that putlined in the wsue group meme of July 1, 1993, We

have not restricted the goal to identifying those who will becoms teenage parents.

THE LITERATURE ON THE AT-RISK

Although there are two separate bodies of literature dealing with toenage motherhood and
fatherhond, the research points to a common set of cavses and consequences. Two inferacting
condibions prevede welfars deperdiency for oneself and/or one’s children: (1) having children;
and {2} having limited or no source of financial support. Teenage parenting creates the former
and greatly increases the odiks of the fatfer by interfering with schooling and work, and
feopardizing supportive family relationships. The latter condition is precipitated by 2 variely

of factors, among them the parent’s Jimited education and carnings power.

Resnick and Burt (Resnick, ot al., 1992} proposs that “risk” for early adolescents is 8 function
of 4) negative antecedent conditions which create vulnerabilities and b} specific negative
behavines, This definition fits with the major findings regarding girls and boys af risk of
becoming pregnant or fathering children early and out of wediock. It suggests that these youth

could be identified as high risk during early adolescence before conceiving any children, COne
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caveat 1o the predictars for teenage childbearing and fatherhpod is that our ability to
distinguish at nisk adolescents with specific risk faciors appears to be less precise for Blacks

£

than for Whites or other nunorities.

Poverty is a oritival antecedent factor connected with being "at risk.” Beys who become
voung shsent fathers tend to come from low income families (Lerman, 19863, Disadvaniaged
teens are 3 o 4 times more Likely 1o have children out of wedlock than teens who ave not
disadvantaged {Robinson, 1988). The family income for young white males who became
shsent fathurs was 48 % below the avemge for all white families; the equivalent percentages for
Hispanics and Blschs are 38% and 20%, respectively. These voung men were more likely to
some from familics that had been on walfare, The National Longitudinal Survey of Labor

Foree Participation dats from 1979-1983 showed 27% of shsent fathers had lived in families

that receive welfare, compared @ 88 % of all otber young men. Prior welfure involvement

was much more of & predicior of abseo! fatherbood for whites and Hispanies than for Blacks
(Lerman, 19861, Young black mothers who were on welfare at the time they bacame mothers
are. significantly more fikely to be poor and dependent on welfare wel] into aduithood than

those who had not been receiving welfare {Duncan and Hoffman, 1990),

Family environment is a similarly important antecedent factor., Robinson states that young
fathers are maore bikely to be products of teenage parents, ta have a sibling born out of
westlock, of 10 huve a sibling who was an unwed parent. Marsiglio studied NLSY data and
deterpined that males who had not Hived with two parents at sge 14 were overrepresented in
the subsample of totnage fathers severs! years later. These fathers were more likely to have
parents who dad not completed high school. Likewise, teenage gir]s" sexual activity and
fertility aes steongly relatud 1o thelr family experiences. Girls who bave grown gp in mother

only Fanilies or who have sisters who Bave given birth out of wedlock, or who have lived in
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families on welfare are more fikely o become teen mothers [Hogan et al., 1985; Antel, 1988).

Resnick und Burt assert that poor school performance combined with poverty or & difficult
fanily environment create high risk status Ffor youth, School failare is both a facior related to
incressed incidence of teenags parenting and a musjor independsat contributor 1o welfars
dependence. Moreover, teenage parsating sometimes pmipit&ta& school failure among those
who are "on the edge.” Chikdrer who are failing i school frequently sesk other avenues for
gralification and success-inciuding participation in social groups snd behaviors that are refated
to teenage parcnting. Sometimes the same factors that precipitste enage parenting also lead
i school failure. Sthool failure also directly limits the potential of teenagers to support
themselves and their children, as vell as their access w employment and truining services
designed o enhance their eoployment skills. Adolescent girls who place Hutle value on
educational attainment and who do not do well in school are more hkely to beve mtercourss at
a young age and 10 use contraceptives sither poorly ar not st sll. In one sationslly representa-
tive survey of sophomore girls, teens with disciplinary problems in school, ¢lass-cutting and
ahsenteeism were more likely to claim that they were or might be willing to bear a child
outside of marriage (Abrabamse et al 1988). The younger and more disadvantaged women are
when they have their first child, the fesy Hkely they are 1o graduate from high school

{Uipchurch, 1989}

Surveys of twen fathers have shown a high degree of corrglstion between poor schoo!
purformance almd carly Estherhood. In Lerman's snalysis of young ahsent fathers, he found
that 40% were high school drop-puts (43 % for Whites). More had been placed in remedial
English classes, and they had lower math and verhs! abilitics than childless young men. Ina
study of fathers of children bomn to feenage mothers in Baltimore, 33% of white fathers had

luss than & 9th grade education — only 12% had finished high school, For Blacks the levels
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were much fess dramatic though still low: 1% had less thanta &b grade education and oaly

49 % had finished high school (Hardy, ot af, 1989).

Initiation of sexual activity is 2 key risk behavior. Sixty-five percent (65%) of boys whe

becote “absent futhers® started having sex before age 16 compared with 25% of childiess

teens. That was in 1583; all indications point to feens starting sex even eardier today. Of note

is the fact that the median lag from first sex to fatherhood was 4.5 years, with 8 longer defsy

for Blacks, i appears that unitke gisls, highest rizk of conception for young males does pot
tend to be during the first months of sexual sctivity. This information can help to target early
wdolescent boys who are sexually active and intervene with gregaancy preventian programs
before age 15 or 6. Aed it points ost to us that programs promoting abstinence among boys
must begin quite early in adolescence to have any effect among the population most at nisk for
hecoming absent fathers. On the othor hand, females who first have imercourse at age 15 or
below have been found (o be nearly twice a8 fikely to get prognant w the first 1 @ & months of
sexual activity as adolescents who wait ustil they are 18 or 19 to have intercourse. This points
out the large risks of pregrancivs among the age groups most likely to fall into welfare
dependence.  Knowluidge and understanding of abstinence and contraceptives are key for young

girls bhefors they become sexually active,

Our preliminary approach is to consider targeting prevention services on all children who meet
one of two oriteria; £1} they exhibit signaficant problems s school; or (2) they are children in
welfare householids, This argeting stestegy will capturs the vast majority of those al risk of
depenidency ~those who will become parents with Hmited sources of financial support. H also
will capture others who may not bscome feenage parents, but who may consame Isrge public
expendiltives for & variety of other reasons selaled 1o poor school performance or autcomes-

cssentiatly, those whe are likely to have low levels of laber market attachment and/or low
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carnings power wud thus consumne significant employment and tesining vesources, adell
education services, and non-AFDIC forms of public assistance, such as food stamps, EITC,

child care subsidies, health cars, and so forth.

This type of identification strategy presumes availability of & wide range of intervention
services on an as-needed basis. Many of these could {and arguably should) be provided by the
edac;iim system-services such as before and afier school care, tatonal services, and social
work services, (ihers may be services tho! are more appropriately part of the welfare system,
such as family counseling, and health care, Other services might be provided through &
variety of channels with welfare case managers or school staff who make sppropriste referrals-
~for example, supnod and community groups, or substance sbuse treatment. Asg children
approach tesnage years, they aiso should have family planning counseling sndd education, as

well as access to servives,

ASPE, Department of Health and Human Services
Rebecca Maynard

Ron Mincey

Mary Faltynski

Margavet Trosted
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A. Abrahamse, of al., “Teenagers Willing to Consider Single Parenthood: Who is at Greatest Risk?* Family
Planaing Perspectives, 20:13-18, 1988,

REFERENCES

#

I. Antel, "Mothers Welfare Dependency Effects on Daughter's Early Fertility and Fentility out of Wedlock,®
University of Houston, May 1988, '

G. Duoncan, and K. Gardiner, "Teenage Welfare Receipt and Subsequent Dependence Among Black Adolescent
Mothers,” Family Planning Perspectives, 22:16-35, 1990.

R. Lerman, “Generating Poverty: Why Do Young Men Become Absent Fathers?™ Prepared for Eighth Annual
Research Conference, Association for Public Policy and Mansgement, LBI Schood of Public Affairs,
University of Texas 81 Austin, October 30-November 1, 1986,

R. Lerman, “Who are the Absent Fathers?™ Yowrh & Sociery, 18:3-27, 1986,

1. Hardy, & at., "Fathers of Children Born to Young Urban Mothers,” Family Planning Perspectives, 21:159-
163, 19%9.

D. Hogan and E, Kitagawa, " The Impact of Social Status, Family Structure, and Neighborhood on the Fertility
of Black Adolescents,” American Journal of Seciology, 90:825-855, 1985,

W. Marsiglio, *Adolescunt Fathers in the United States: Their Initial Living Arrangements, Marital Experience
and Educational Owtcomes,” Family Planning Perspectives, 192404251, 1987,

G. Resnick et al, "Youth st Risk: Definitions, Prevalence, and Approaches to Service Delivery,” prepared for
The Assistance Secretary for Phoning and Evaluation, USDHHHS, July 16, 1992,

B. Robinson, Teenage Fathers, D.C. Heath and Co., Lexington MA, 1988,

D. Upchurch and 1. McCarthy, "Adolescent Childbearing and High School Completion in the 1980s: Have
Things Changed?” Family Planning Perspectives, 21:199-202, 1989,



P —

DRAFT

3. summary of teenaged pregnancy and child bearing trends of
the 19805 and early 1990s, including assigning relative
importance to demographic trends, age at initiation and
freguency of intercourse, contraceptive practices, abortion
practices and marriage decisions.

Between 1980 and 1988, birth rates for adolescents continued the
decline that began in the 1870s. In 1986, these rates began to
rise--as 4id birth rates for all age groups~~and, by 1890, had
reached a Jevel not seen since the early 1970s. Most of this
change coccurred among younger adclescents; the birth rate for 15-
17 year olds increased by 23 percent between 1986 and 1990 as
compared to an 11 percent increasse for 18-19 vear olds,

Data on adolescent pregnancy lags behind that for birthe with
1988 being the most recent vear for which adolescent pregnancy
rates are avallable., The number of pregnancles is constructed by
sumning births, abortions and an estimate of fetral deaths.
Births, collected through the national vital registration system,
are avallable on a more timely basis than abortions which are not
subject to the same mandatory reporting systen,

Pregnancy rates for adclescents remained falrly stable during the
1980s——declining slightly through 1886 and then increasing to the
1980 level by 1888, This pattern varied by age with most change
attributable 1o fluctuations in birth rates for those aged 15-17
vears and in increasing abortlion rates for those aged 18-19%9
years.

Levels and changes in adolescent pregnancy and birth rates depend
on a number of factors, as well & the interrejationships between
them. The rapid increase in adolescent sexual activity during
the past twd decades Is probably the most important. The
propertion of adolescent women who are sexually experienced has
increased steadily since 1970~-from 29 te 52 percent. The same
holds for voung men (aged 1719 yvears); the proportion sexually
active increased from 66 to 76 percent between 1378 and 1888. In
addition, sexual initiation i¢ occurring at younger asges; young
women aged 153 vears show the largest increase in the proportion
sexually acrive--slightly less than 5 percent in 1970 to nearly
26 percepnt in 1888,

Although mdolescents may not be particularly good contraceptors,
their increased use of contraceptives has kept their pregnancy
rates relativelv level desplite large increases in the proportion
pexually active, During the 1980s, the proportion using &
contraceptive method at first Intercourse Increased from $3
percent to 65 percent. I1f pregnancy rates are calculated for
sexually active sdelescent women only, there is a 20 percent
decrease between 1980 and 1988~-sexually experlienced adolescents
were Jess likely to become pregnant in 1988 than they were 1in
19840,
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The decline in adolescent birth rates, beginning in the early
19708, corresponded with the legalization of abortion. The
abortion rate for adolescents increased sharply during the latter
half of the 1970s, but has increased only slightly since.
Similarly, after the increases observed during the 1970s, the
proportion of mdolescent 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 is nearly twice as high
for all other adolescents as for whites. The same difference
applies to chlldbearing; 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
yvears compared to 4%9.3 for whites. .

Young black women are more likely to be sexually active than
their white counterparts. The difference between the two races’
is narrowing, however, as the increases in adclescent sexual
activity observed during the past decade are much greater for
whites. Nevertheless, improved contraceptive use by adolescents
is also largely for white adolescents--the proportion of 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 adoclescents
fell 20 percent between 1980 and 1988, the corresponding rate for
all others did not change.

Marriage as a determinant of adolescent fertility has beconme
largely Iirrelevant. During the 1980s, marriage rates for
adolescents steadily decreased as adolescent fertility began to
increase by mid-decade., Moreover, adolescent nonmarital
childbearing has been increasing steadlly since the 1570s8. Black
adolescents are far more likely to have an out-of-wedlock birth
than are white adolescents. 1In 1990, gg_ggggggﬁaot births to
black adclescents were out-cf-wedlock as compared to 56 percent
of births to white adolescents. The gap between black and white
adolescents is narrowing, however, as the lncrease i1n nonmarital
childbearing has been far greater for white adolescents.

Although not well guantified, soclial factors must also be
considered as having an effect on adolescent fertility. It is
speculated that manv adolescent pregnancies and births are
intended, or at least that the adolescent 1s indifferent 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 of an additional burden. Some researchers are suggesting
that, among low-income families, early parenthood may not have
the deletericus effects on educatjion and income levels once
thought. 1Instead, a famlly background of low educational
attainment, low-income or welfare dependency may be more of a
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predictor; policy measures designed eonly to delay childbearing
nay not do much to improve the status of poor women and thelr
children. - :
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TRENDE IN ADOLERSCENT PREGNANCY AND CHILDBEARING

Sexusl Acrtivity and Pragnancy

© The proportion of sexually active adolescent women sged 15-
13 yecars incressed substantially during the 1970s--frxrom 29
percent in 1870 to 42 percent in 1980. Although datx for
the firat half of the 19808 suggested a levelling off (44
percent}), data for 1$%¥ (52 percent) indicare a resumption
of the Iincrease observed earliex (Table 1}.

o Although black adolesceont women are etill more likely to be
sexunlly active than white adolescont wonon, the difference
bos diminished cver time. Ths proportion of black
adolescent wopen, aged 15«19 years, who were gexually active
Inoroeased from 46 parcent in 1970 to 58 pergent in 1980, but
renmalins at 5§ percent in 1988. In contrast, the proportion
of white adolescent women, aged 1515 years, who were
sexually active has increased stosdily between 1970 and
i988-~from 27 to 351 percent (Table 1).

© Available daeta €or adoleosuvent men {aged 17.1% yoara} aleo
show a aubstantial increase in the proportion sexuslly
;gtiveuéfzam 88 porcent in 1978 to 78 percent in 1988 {Table

= The pregnancy rate for adolescents aged 15.]19 yoars
increased during the 1970ge.from 101 graqnanaiaa per 1,000
adolescent women aged 15~19 years in 1374 to 110 in 1980,
The rate rmmained relatively ssable through thoe 158B0s~m
falling slightly and then zising to 11l per 1,000 in 1988-~
despite the large incruases observed in sexual activicy
ratae for adoléscents {Tadble 3}.

) Whorn the sdolescent prognancy rate is calculated for fost
the population at risk {adolsscent wowen who are sexually
active} the rate fell subetantially betwoen 1980 and 1988~
from 262 p ncios por 1000 saxvally active womman aged 15.
13 years to 415 {1},

-] ¥hile a highor proportion of adolescent womon were sexually
sctive in 1988 than in 1980, they wore aliso less likely to
bacone pragnant. Thisg can largoly be astributed to
increases chsarvod in contraceptive use by adolesvents
during the same time period. The proportion using a
ontracoptive meathod at firet interocoourse increasod fyrom 53
porcent in 1980-~82 to 65 percent in 198388 (2).
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These treands do not held by race, howevar, While the
pragnancy xate has falilen and contraceptive use has
Increased among white adolescents, it hae changed little
among adolescents of other races. The pregnancy rate for
white sexunlly sctive adolescents fell from 231 per 1000 in
1980 to 185 in 19EB and tha rate for adolescsnts ©f other
races remained the samo--312 to 313 (1%.

Similarly, the proportion of whites using a contraceptive
mothod at first intercourse increased from 55 percesnt in
1960.82 to 70 pazcent in 1583-88 while the proportion of
blacks velng & method changed only slightly--from 54 to 58

percent {2}.

Pregnancy Outoomes

Q

After the legalization of abortion and ihe establiishmant of
an abartion sarviee statietiove gystam, the adolescent
abortion rate rose to 42.7 per 1000 by 1580 but hap remained
relativaly stebla since. In 1388, the abortion rate for
sdoleaconts aged 15«19 yenre was 44.0 pexr 10008, difiering
markedly by race--36.6 par 1000 for whites sand 75.5 for
other xaces (1}.

§ince 1980, the distribution of adelescent pregnancies by
gutooms has boon stablo. In 1988, 48 cant nf pregnancies
to adoleascents aged 15-19 yosrs :aéﬁltgg ina live birth, 40
percent were terminated by abortion and 12 percent resulted
in fotal loas {(Table ¢).

This distribution varies by age, with adolescents aged 15
yoars and younger exhibiting a larger groporxion of
abortions and & smallar proportion of live births--51 and 39
percent, respedtively {1).

Childbearing

G

Botwoun 1970 and 1986, the birth xate for adoleacants aged
15-19 yoars declined from 68.3 to 50.€ births pexr 1000. The
Bivth zute for the oot adolesconts (under 15 yoars of
age) vemained essentially unchangsd (Table §}.

Betwoon 1986 and 1989, the prolonged trend ¢f declining
birth rates for sdolescents aged 15-19 yoars reversed-.with
the rate increasing by 15 percent from 50.6 to %8.% bixths
par 1000 and corrasponding with the sizeable incresaee in
sexval activity and subsegquent rise in the adolescent
prognancy rate ohserved during the sames time peoriod {Table

51‘
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The birth yata for black adolescents had historicesily been
highar than that for white adolescents. In 1989, the

bixth rate fop blask adolescants undor 15 vears of sgs wap
5.0 as compared to 0.7 per 1,000 for whites. Similarly, ‘the
bixth rate for black adolescents 1513 years of ago was
110.4 am compared to 48,5 per 1,000 for wnito adolesscents of
tho sane age {(Table 5).

fut-of-wadlock childboaring has increased markedly among
adolescents. Tho birth rate for uwmarried adolescents aged
15-13 venxrs hae incroased fyxom 4.4 births per 1,000 in 1970
to 40.6 in 18688, Morsover, in 1370, 29.5 percent of births
to adelescente aged 15-19 years were out of wedlock as
campared to £6.6 percent 1n 1388 (Table €). '

Black adolescents are almost twice as likely to have an

cut of wedlock birth than are white adolescents-«in 1989,
92.1 percent of bivths to black teens aged 15-19 years were
ﬂntbgf wadlock as compared to 58.) porvent foxr white toeens
{Teble 6}. )

Revartheless, the increess between 1570 and 1589 Lln the
proportion of births that are vut of wedlock has been much
larger for white teens aged 1%+18 years--223 percont--than
for black teens~-47 percent,

Refarances

1.

2,

Ventura 83, Taffel 8M, Moshex WD, Henshaw £. Tremds in

cles and pregnancy rates, United States, 1980-88.
¥onthly Vital Statistice Reporty vol 41 no 6§, supploment.
Hyatteville, Maryland: National Coentex foxr Hoalth
Statistion, 1992.

Moghar, WD and McNally, J%, *Contraceptive Use at Pirst
Premaritsl Intercourse: United States, 1965=1988. zgggég
planning Pepspestives. Volume 23, Number 3, Hay/June 1391,
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ADOLESCERT PREGRANCY AND CHILDBERRING

Tabls 1. Yexcont cf adolsscent wonsn (15«19 years) sexually
active

1970 1975 13860 i385 1588

totnl 28.6 36.4 42.9 44.1 51.5%
”hiw 360? 3594‘ 41.‘ 439}- ﬁa.&
black 45.0 50.8 58.1 25.4 58.8

Bourve: “Promarital Sexual prerienc« amang aﬁnlascant ubman-

tnited BStates, 1970-1960¢, Morbidity end Mo ¢ Waokly Roport

3&nnar¥ 4, 1981, vol. 38, Nos. 51 and 52; CQntaxs -a: Disaasa
. 8. Department of Realth and Buman Bearvices.

Table 2. Porcent of adolescent men*® (17-19 years} sexuzlly

active
1879 1988
total £5.,7 5.8
whitor® 64.% 73.0
 black 71.1 87.7

* urhan residence
*+ tncluden white, nonblack Hispanic, and othex

Eource: Sonenstoin, Pleck and Xu, "Soxusl] Bntivity, Caadan Use
and AIDS Awarenass Among Adcloscent Males*, ip .

Wi vol. 32( N, 4, ngy,&ugu“t 1989 » 4

Table 3. Pregnancies per 1000 adolescents aged 15-19
1976 1980 1982 1884 1586 1988
i0i1.4 110,00 108.8 106.5 105.6 110.8

Souycer Ventura, §.3., Taffel, 8.M., Moshexr, W.D., and Benshaw,

8., "Trends in rragnanciea and Pregnancy Rates, United Statee,

1936-89; onthiy Vies tintion . Vol. 43, No, &,
lemant, Centexs for Dimemse Control, U.8. Departmant of

Hea th and Human Services.
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Table 4. Percent distributlen of adolescent pregnancies by

cutcome ,

1976 1980 1982 1994 1986 1988

Live Bixth S2% 48y 45%  48% - 4B%  48%
Induced Abortion 34% 399 408 418 40% 40%
Fotal Ioss 142 138 12% 12% 128 12%

5&&&09: Ventura, £.3., Tatfel, 8.%,, Mosher, W.D., and HBonshuw,

*Pronds {n Praqnanciea ana rxaqnnnay‘natas. Pnited States,
19&5-38, ST 2. ; 2 358 A A EH KODOYT 7431, ‘}u; ﬁ&a 6)
Supplement, Cenms for D aeam Control, U.5. Department of
Hoalth and Hunan Soervices.

Table 5. Live births per 1800 adolescents
19%¢ 1938 198¢ 1885 1986 1988 1389

Total

under 1% 1.2 1.3 1.1 1.2 4.3 1.3 1.4
15«19 6.3 15.8 53.90 51.3 50.6 53.6 58,1
white

nnder 15 0.5 0.6 0.6 8.6 0.6 6.6 0.7
15-19 57.4 46.4 4£4.7 42.8 41.% 43.7 48.8
Rlack

under 15 5.2 5.1 4.3 4.5 4.6 4.8 5.8
15-1% 146G.7 11i.8 140.0 $7.4 98.1 108.% 11D.4

Source: Rational Center for Health Statistxcs: advanca report of
final natalicy statistica, 1989. Month . grari B RE]
:gl. 46, No. 8, Supplement, Public Hoalth Bervica; ayuttavi a,
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Adclescent Pregnancy and Childbearing: International Comparisons

1
5

Although international conmparisons are always problematic because
of data limitations, data for the V.5, and some highly developed
countries are extensive and reliable enough to discern obvious
patterns. When adolescent birth rates in the V.8, are compared
with those for Western European countries similar in culture and
lavel of econorlc developnent, 4t 1s clear that U.8. are
substantially higher. Induced abortion rates for adolescents
and, by extension, pregnancy rates follow the same pattern.

These differences cannot be attributed to the extremely high
birth and pregnancy rates for U.8. black adolescents, nor can
they ba explained by differential rates of induced abortion,

Bven though rates for U.S. black adolescents are twice as high as
substantially higher than those for adalescenis in Western
European countries. As already stated ahove, abortion rales are
much higher in the U.S. than other industrialized countries.

Levels of sexual activity are similar 4in the U.5. and other
countries used for comparison. Howeveyr, avallable data indicate
that rates for younger adolescents in the U.8. tend o be
slightly higher. Age at initiation of sexuval activity is
laportant because contraceptive use i positively assoclated with
age and commitment of relationship. Hhere first intercourse is
early, contraceptive use is likely to be lower and pregnancy risk
higher.

In Western Europe, the governments are the principal funders and
providers of health services. In addition. govermnments have
recognized the need for adolescent contraceptive services and
have acted accordingly. Contraceptive services tend o be more
acceasible to adolescents in Western European countries, as well
as confidential and low cost. In some cases, there are clinics
et up specifically for adoliescents and young adults. Subsldized
services are avallable to .5, adolescents but they are targeted
to low-income women of &ll ages. Contraceptive services from
private physicians ars more expensive and many will not provide
such services without notifying perents.

Not surprisingly then, contraceptive use among Western European
adolescents is higher than among adolescents in the U.S. In
pddition  the nge of mare affective methods, in particular oral
contreceptives, Iz higher in Western European countries than in
the {.S.

Social factors also seem to have a role. Western Buropean
populations by country ara more homogeneosus, both soclally asnd
economically, There appears to be less ambivalence about
sexuality and, in contrast to the U.S5., there ix an absence of
religious fundamentalism and highly regstriciive moralistic
attitudes about sexuality. There is also less of & class
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differential and more social support, While educational ang
economic opportunities are not appreciably greater for Eurcpean
youth, poverty s not as widespread as it is in the U.5. Given
that poverty has long been associated with higher and unwanted
childbearing, it is possible to speculate that the pore squal
Giairihution of income in Western Eurcpes is yet ancther factor in
the lower rates of adolescen? pragn&nmy and childbearing when
compared to the U.8,

While comprehensive sexuaslity education in Western European
schools igs not universal {except In Sweden), the mass media,
either controlled by or in cooperation with government, has
widely dissenminated informstion abour contracaptlon and
regponsible sexual practices. This is In marked contrast to the
U.5. where mass media, which hag a strong influence on
adolescents, has been reluctant O carry such messages and yet
continues o portray sex as gilamorous and without conseguence.

Finally, there are Important differences between Western Europe
and the U.$. in the way public policy is developed, The
struciure of political institutions In Western Buropean countries
reduces the liklihood of open confrontation on controversial
issues. Moreover, Western European governments are more
centralized, making it eagler to formulate and fpplement national
policies,
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EDUCATION-ORIENTED DROFPOUT AND PREGNANCY PREVENTION PROGRAMS

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

L4 Disadvantaged vouth do not have adequate information on educational or occupational
opportunities available to them.

. Where opportunities are available, disadvantaged youth require social support systems
10 enable them to take advantage of those opportunitics.

L Immediate and longer term incentives are necessary to provide motivation 1o improve
their school performance and complere high school,

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

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

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

. While early childbearers are more likely not 0 finish school, many complete high
school, obtain stable employment, and control their future fertility--contrary to
stereotyped images of adolescent mothers. Higher levels of success are related to0:
kigher educational aspirations, especially if the young mather was at grade level at the
time of the pregnancy; the willingness to avoid additional pregnancies; and temporary
residence with parents, who often provide support for a ween parent to finish high school.

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



Disadvantaged students frequently begin school without the skills needed to succeed apd, by the
sixth grade, many students are already two years behind grade level. The following components
of effective dropout prevention projects could be impiemented 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 reform efforts.

o Accelerated learning strategies for improving academic performance,
- Systematic monitoring of attendance and follow-up with parents,

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

g Full-time counselors may work with teachers, pareats, other community service
agencies, and employers.
. Advisor/meniors also assist students with school-related problems and in their

mteractions with community agencies and employers. These individuals--both
school-based and volunteer--are proactive in their approsch, seeking out stedents
rather than waiting to be contacted by students,

* Career awareness and preparation services (such as career guidance, vocational
rraining, cnhancement of employability skills, job imternship, and job placement
services), and

& Paid-work experienge is a key incentive and means of linking the value of

schooling tangibly fo 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, a case manager
focated in the school can refer students wo services available in the community such as
legal aid and financial support.

INCENTIVES TO DO WELL IN SCHOOL

"Fuition Guaraotee" Plans. Although the availability of smdent financml aid is broadly
advertised, many have concluded that the message is reaching only the academic achievers
among the poorest students. This has led to several "tuition guarantee”™ plans through which
elementary or junior high school students from the poorest families, in retumn for various
academic and moral commitments, are promised full-cost funding for two or four years of
college.

L Sponsers of these programs have found that in addition to tuition guarantees, sther
support services, such as mentoring, tutoring, and establishing links with colleges,
are also necessary to encourage youth to remain in school.
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ing Authority Program. Four colleges have earmarked scholarships for high
school gra:iuales who five in Omalm's public housing. Every child with a perfect school
ateendance record receives a $100 saving bond at an end-of-year ceremony, These
bonds, as well as recreational and parent/student activities, are panly funded by a $1
surcharge on public housing residents’ cable TV fees which are discounted,

*Job Guarantee” Programs. Paid work experience of less than 20 hours a week can provide
work-based learning that enriches schoof-based learning and links academic learning to future
employment.  Adult supervisors and co-workers act as role models in the werk place. Job
placement assistanice is particnlarly important 10 disadvantaged youth with little information and
few connections enabling them to find initial employment.

Partnerships. The purpose of the Job Collaborative program of the Boston
Compact is w mzprcve the qzzaizty of public education and wmcrease employmcm
opportunities for youth by securing employment opportunities after school, in the
summer, and upon graduation.

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

o Career Specialistz provide a variety of services to students such as career
awareness, job training, counselling, resume and interview preparation, coliege
and financial aid applications, as well as job placement services.

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

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

:  (LEAPY Program uses financial incentives and
penames to pronmw school attemiame ammxg prcgaam and ;zmmmg feenagers on
welfare. Teens who provide evidence that they are enrolled in 2 school or program
receive a bonus payment of 362 and $62 in their welfare check for ¢ach month in which
they meet the program’s attendance requirements. Teens who do fail to provide proof
of school enrollment have $52 deducted from their grant in every month until they
comply. Similarly, enrolled teens are sanctioned $62 for each month in which they
exceed the allowed number of unexcused absences.

» Each LEAP teen is assipned to # cuse manager, who is responsible for
explaining the rules, monitoring compliance, and helping the teen overcome
barriers to schoel attendance, Teens are also eligible to receive assistance
with child care and transportation a5 needed to attend school,
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The evaluation of LEAP shows that school rerention increased school retention
among in-school teens and many dropouts returned to & schoot or adult education

program. &

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

Wisconsin's Learnfare requires all AFDC recipients between the ages of 13 and 19 to
regularly attend school or an alternative program leading to a high school diploma or a
GED credential in order for their families to continue to qualify for their full AFDC
grant. Learnfare’s use of financial incentives is limited to sanctions; it does not
grant increase for good school attendance.

An evaluation of the Learnfare program found that attendance has not improved
among students whose families are on welfare, however, sanctions have not been
consistently applied. It is our understanding that results of the Learnfare program
have been more positive in areas other than Milwaukee, where a range of
alternative services are available to students returning fo school.
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#5a. RESEARCH FINDINGS ON THE EFFECTIVENESS OF JOB TRAINING IN
REDUCING UNWANTED PREGNANCIES AND WELFARE RECEIPT

The Job Corps . ’

The Job Corps is an iotensive residential program aimed a? high-risk youth. The program
provides a combination of basic skills and vocational training. Earollees stay in the program
an average of seven months,

The Job Corps evaluation completed in 1982, which did not use random assignment, found
that the program reduced the probability of males having 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 found that the program reduced the
probability of having a child during the initial two-year follow-up period by 24 percent, and
of baving an extra-marital child by 11 percent. Only the 24 percent figure for women was
statistically significant,

The evaluation also found that during the fourth follow-up year, the program reduced the
probability of males being on A¥DC 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 statistically significant. Again, this study did not use a
control group design, so the results need to be interpreted with caution.

Summer Training and Education Program (STEP)

The Summer Training and Education Program (S8TEP} research demonstration was first
initiated in 1984 to test the effects of a two-summer remediation, work and life skills
imervention on the lives of 14 and 15-year olds who were educationally and economically

, disadvantaged. Tbe program provided youth with half-days of remedial reading and math,

" and fife skills training combined with half-days of summer jobs provided under the Job
Training Partnership Act (JTPA) Summer Youth Employment and Training Program
{SYETP). The research uiilized a random assignment methodology using nearly 5,000 vouth
(2,500 youth in both the control group and treatment group) in five cities.

In the first follow-up on STEP enrolices, youth participating in the program had gaing in
math and reading test scores approximately a half-grade higher than controls and showed
substantial improvement in their knowledge of pregnancy prevention--all generated in 4 six-to
eight week penod during each of the two symmers.

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 better than, those of
the original five demonstration sites, The youth also demonstrated significant knowledge
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gains in arcas related to pregnancy prevention, good health practices, and other life skills, A
school year support component served as a connector between the two STEP summers as 2
way to keep track of STEP students academic progress during the school year and to keep
the participants interested in coming back the next sumimer.

The long-term research that became available in 1991 showed that several years after leaving
the STEP program, treatments were no better off than controls. STEP was unable to keep
youth in school; to raise their grades and tegt scores; fo delay or reduce sexual activity or
pregnancies; 1o increase post-high school employment rates; or to reduce the need for welfare
assistance,

STEP's strength was its highly organized, intensive and controlled involvement in each
youth’s life during the summer, But once that involvement ended, there was no vehicle to
reinforce and continue STEP's positive impacts.

HHS Teen Parent Demonstration in Chicago and Camden

Mathematica Policy Research is currently conducting an  evaluation for HHS of fairly
comprehensive programs in Chicago and Camden targeted on teen parents who are first
entering AFDC. The program sets up high expectations for the young women-~-that they
have to do something to improve their lives, that they have responsibilities to support 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 resulis have not been released yet by HHS, but
indications are that the program will positive impacts in several areas.

Project Redirection

Project Redirection was a project started in 1980 aimed at providing comprehensive services
to pregnant and parenting adolescents. The evaluation used a comparison group rather than 2
~ random assignment design, At the one-year follow-up point, the evaluation found gains in
educational atiainment and employment, and decreased pregnancy. At the two-year ;xziz'zz,
most of these gains had disappeared, leading researchers o conclude that the program’s
impacts were transitory. However, atthe i Tve-year follow-up point, Project Redirection
participants had better outcomes than the comparison group in terms of employment and
rechiced welfare dependency. Most important, the five-year results showed gains in the
developmental stages of the children of participants--suggesting inter-generational benefits of
such programs. Again, the study used a comparison group rather than a control group
design.
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Project New Chance d

New Chance is a 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 a5 teenagers and dropped out of school. The program is operating at 16 Jocations in
ten States and includes some 2,300 young mothers (and their children). New Chance
combines a wide range of services under one roof, including classes in parenting, child
development, family planning, health, GED preparation, resume writing, and good work
habits. Participants also get free child care—ofien on-site--and are assigned to a case
manager who acts as counselor, advocate, and service coordinator. A comprehensive
evaluation will provide information on the program’s impacts and costs. Financial support
for the program comes from a partnership consisting of Fedaral/State governments and
private foundations. The random assignment results from the study will not be available
until next year.

JTPA Services to Women

FTPA provides a variety of classroom training, on-the-job truining, and job search assistance
interventions aimed economically disadvantaged persons, The National JTPA Study
randomly assigned 20,000 applicants to JTPA to treatment and control groups. Roughly one-
third of the adult women and one-fourth of the female youth in the study entered the program
as AFDC recipients. Preliminary results from the study indicate that the both classroom
training and OFT are effective in raising the earnings of adult women, and that classroom
training may be effective in increasing the earnings of female youth. The study has found no
impact on welfare receipt.  Childbearing was not looked at in the sndy.

JOBSTART

JOBSTART is a demonsiration that provides a combination of basic skills and vocational
training to dropout youth. In a sense, it is a non-residential Job Corps. The avaluation of
the program used a randorm assignment design, “For young women who entered the program
without children, the program had a 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 63 percent of controls reported becoming pregnant, while 53 percent of
experimentals and 57 percent 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 %ho enterad JOBSTART with children, there was a positive but statistically



DRAFT

insignificant, impact on earnings during the third and fourth years; an increase in
childbearing among experimentals; and no impact on welfare receipt. During the four years
of follow-up, 68 percent of the women who entered JOBSTART with children gave birth to
another child, as compared to 58 percent in the control group. This difference is statistically
significant. However, this increase in childbearing is almost entirely attributable to the
subsample of women who were married at baseline. The AFDC recipiency rates were
virtually the same for the experimental and control groups among women who entered with
children. For males, the program was effective in increasing the eamings of males with
prior arrest records, but not for other males, There was no impact on welfare receipt among
males, and the study did not examine impacts on the probability of becoming a father,

Project LEAP

Project LEAP is an attempt by the Siate of Ohio to improve school attendance among teenage
parents. The evaluation of the program i using a control group design. PBirst follow-up
results sugpest that the program is effective in terms of both increasing school retention and
inducing dropouts to return to school. The first follow-up report did not examine impacts on
childbearing.

#5b. DESCRIPTION OF TRAINING PROGRAMS FOR YOUTH AT-RISK OF
BECOMING TEEN PARENTS

JTPA Title II.C

Approximately 240,000 youth each year are served under JTPA’s year-round program for
disadvantaged youth. About half of these youth will be female, and roughly one-quarter of
them will come from AFDC households. Programs for both in-school and out-of-school
youth can be aperated under this title, but by law at least 50 percent of panticipants served
must be out of school. For both the in-school and out-of-school programs, at least 65
percent of enrollees must have an additional risk factor besides being economically

" disadvantaged--such as being pregnant or parenting, being one or more grade levels below
their age, or being a school dropout.

Summer Youth Program

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

Job Corps

7

School-to-Work Initiative

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

Youth Fair Chance

Youth Fair Chance is 2 new DOL initiative aimed at high-poverty inner-city neighborhoods
and rural areas. The program concentrates resources into neighborhoods restricted t0 4
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-werk initiatives with a variety of interventions involving sports
and recreation, local colleges, community development, and job training. Currently, there
are 11 pilot sites, and $50 million has been appropriaied for the program in the recent
supplemental legislation to the FY 1993 budget. The idea of the program is to saturate an
area with all types of positive interventions, and to turn segative peer pressure into posmve
peer pressure. Reducing teen parenting 18 one of the goals of the program.

#1. OPTIONS FOR PREVENTING TEEN PARENTHOOD

The disappointing results of the STEP demonstration suggest that no one intervention, in
isolation, is going to dramatically reduce teen pregnancy. Iiwwer, because the costs of
welfare are so high for families started by unwed teenagers, it iz worth a lot of time and
money to attempt 1o change cultural patterns of adolescent chﬁdh&anng Rescarch on both
young males and females suggest that youth who are doing well in school and have
aspirations for college are markedly less likely to become teen parents. Research also
suggests much higher rates of teen parenthood in high-poverty urban neighborhoods.

5
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What may be needed is a series of concentrated interventions--started when children are
small--to boost their educationat achievement and aspirations for college. To increase the
cost-effectiveness of such programs, funding could be restricted to areas of 30 percent or
higher poverty. This would exclusively target the funds to minority inner-city areas and’
rural areas which would also be minority except in the case of Appalachia. People who
work with youth indicate that there is no more powerful force operating on youth than peer
pressure, and the goal would be to introduce enough positive interventions into communities
50 as to turn peer pressurs from negative 1o positive. New federal programs in such a
prevention initiative could be based on the following models:

O

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

LA’s Best is 2 comprehensive after-school program operated in inner-city
elementary schools, Students receive a variety of positive experiences,
including tutoring, spons and recreation, art instruction, and field trips to
various cultural events.

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

Middle School Restructuring has been identified by the Camnegie Council on
Adolescent Development as fundamental to efforts o reform wban schools,
Typically, students move from small elementary schools where they receive
much attention to large, impersonal middle schools. In their Tarning Peints
report, the Camegie Councll lists a number of recommendations for improving
middle schools, including breaking up Iarge schools into "houses” or "schools
within schools™.

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

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

6
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and receive financial aid. Also, "last dollar® financial aid is promised to make
up the difference between financial aid available and what the student needs to
attend college. Combined, the I Know I Can and CollegeBound programs
can be the equivalent of the more expensive I Have a Dream program. The
promise of college financial aid is important to the Y Have A Dream model,

" but perhaps just as important is the follow-through to make sure youth are
making good progress in school and then apply to college. Combined ¥ Know
I Can and CellegeBound programs can provide both the "last dollar’
guarantee and the follow-through.
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6, (a) Summary of effectiveness (especially lmpacts on
unwanted pregnancies and welfare receipt) of family planning
and other social and medical gervices aimed At teenage
pregnancy prevention,

Programs to prevent adolescent pregnancy have generally fallen
into two categorles--those that provide information/services on
sexuality and contraception and those that promote abstinence,
Convincing evidence of their affectiveness is quite limited.

A number of studies have been done to determine the effectiveness
of sexuality educatrion programs in schools. The consensus seems
te be that, while there is a galn in knowledge, there is no
consistent and measurable impact on sttitudes or behavior with
respect to initiation of sexual sctivity, contraceptive use or
pregnancy.

¥valuations of programs that provide contraceptive services have
shown that adolescents who use clinic services are more likely to
uge cuntraceptives than those who do not use the services, In
addition, these programs appear have some effect in reducing
births, although 1t is not clear whether this is through
preventing conceptions or through terminating unwanted
pregnancies.

During ¢the past decade, the primary Federa] focus on adolescent
pregnancy preventlion has been abstinence education, Despite the
regulirement that such programs be svaluated, there is, agein,
1ittle evidence of thelr suceess or fallure--with the exception
of apparent increases in knowledge among those who participate in
the programs.

& major impediment in the evaluation of all these programs has
been that measuring the outcone wariable of nos? interestew
incidence of unplanned pregnancy-~-remains elusive., A count of
pregnancies includes births, abortions and an estimate of fetal
deaths. Births are relatively easy to verify becaunse they are
tabulated by the vital registration system. Abortlons, however,
are npot uniformly reported and direct inguiry through survey
mechanisms {s subject to underreporting., In addition,
adolescentg-~aspecinlly the Jow~income minorities most at risk-=-
can be difficult to locate for follow-up purposes.

In ganowval, tho wmeeredsipgies for evaluating pregnancy prevention
programs have nst beon adeguately developed. The absence of
matched comparison groups in most studies is striking.
Frequently, the déata necessary for appropriate controls, such as
the level of sexual activity in the populations being studied or
asdequate data on the content, length and quallty of programs, are
noet svajlable., Random assignment of treatment and comparison
groups 1s rars, often because programs 40 not want to deny
services. Also, the guestions asked of program c¢lients for
evaluation purposes are often sensitive«-such as their attitudes



about sex, whether or not they are sexually active, 1f they have
ever been pregnant, etc. In additjon to the error introduced by
self-report, schools and parents often object to the persconal
nature of these guestions and will not permit them to be asked,

Evaluations of a few programs, however, have yielded some
promising results. The Postponing Sexual Involvement curriculum,
develcped at Emory University and the Reducing the Risk .
curriculum, developed by ETR Associastes, conbine sexuality
education, including delaying sexual involvement, sccial skills
training and practice in applying skills with comprehensive
infornation about contraceptives., These programs have shown
positive effects on delaying first intercourse, increasing the
use of effective contraception at first intercovrse and
dacreasing the freguency of unprotected intercourse. Another
pragram, & "school linked” clinic affiliated with the Johns
Hopkling Unlversity, provided reproductive health and pregnancy
prevention services to students in twe nearby schools,
Evaluation results indicate that in addltlon to increasing
gontraceptive use and decreasing pregnancy, initiation of sexual
activity was delayed an average of seven months.

{b} Description of current programs and planned initiatives
in famlly planning and sovlal and medical services to
prevent teenaged pregnancies,

Several Federal programs provide famlly planning services. They
are primarily targeted to low-income women; adolescents are
included Iin this population but counts are not available,
Madicald, a Federsl/State program that relmburses health care
proeviders for medical services to the poor, provides more than
€200 million annually to support family planning services.
Community Health Centers, Migrant Health Centers, the Maternal
and Child Health Block Grant and the Sccial Services Block Grant
slse provide family planning services to the populations they
serve. However, only two Federsl programs focus directly on
sdclegcent pregnancy prevention-~the Title X Famlly Planning
Program and the Title XX Advlescent Family Life Progran.

The Title X program was enacted In 1870 to provids support for
public and private nonprofit agencies in the provision of .
voluntary family planning services for lawmincoze individuals.

ell anta will =eceive gservices through & network of over 4,000
¢linics. The pajority of Title X clients are low-income women
and approximately one-third are adolescents,

Title X clinics provide contraception, infertility services,
basic gynecologic care and counselling and referral on a broad
rangas of reproductive health matters, as well as screening for
ancillary health problems such as hypertension and diabetes.
Projects are regquired to give priority to clients who are members
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¢f low income familles. They provide free care to low-income
¢lients end charge fees according to m sliding scale for those
with higher incomes. In addition %to the services program, Title
X also supports & progras of training for medical, professional,
adainistrative and clerical ¢linic personnel, an information and
education program and a research program which focuses on family
planning service delivery improvenments.

For many clients the fanily pzanning clinic has bsen the primary,
or sole, pouint of contact with the health care system. Rising
sexual activity rates among adolescents, recent increases in the
number who need subsidized gervices and concerns about prevention
ef sexually transmitted diseases {Iincluding HIV} have increased
the need to expand family planning services, particularly for low
income women and adolescents. PFlanned initiatives for the Title
X program include:

a cutreach to Jow-income women, adolescents and persons at
high risk of unintended pregnancy or infection with STD not
now receliving family planning services;

o increased focus on guality and completeness of services
including treatment of S§TDs, ecreening for cervical cancer
and breast cancer, substance abuse counseling and counsesling
on avoidance of high risk bhehavior which may place cllents
at risk of STD and HIV: '

L] nore emphasles on prevention of adolestent pregnancy,
including enhanced counseling as well as new service
arrangemente for providing services to adolescents;

o expansion of current clinic sites and development of clinics
in high need areas to provide services Yo an additional
500,000 plients per year;

o more emphasis on training and retention of Family Planning
nurse practitioners and those working in ¢linics that serve
high need populations.

The Title XX Adolescent Family Life program was enacted in 14981,
With a FY 1993 budget of §7.8 million, it is the only Federal
effort focused exclusively on the issues of adolescent sexuality,
pregnancy and parenting. The program provides funding in three
areas: (1} care demonsiration projects that serve pregnant and
purenting sdslzzsents, their Infants and thelr Tamilies; (2)
praventicon Somensiration projects that provide educational
services 0 preadolescents, adolescents and thelr families; and
{3} research projects on the issues of adolescent sexuality,
pregnancy and childbearing.

Title XX care projects provide comprehensive health, education
and social services, as well as test new approaches for their
delivery. HMost projects are slither hospital or agency based and
many provide home vislting services. & major focus is a case
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wanagenent approach where each adolescent workes one-on-one with a
cage manager throughout the pregnancy and early parenting period
An independent evaluation is required of each project which'
incorporates & process evaluation of program implementation and
osperation, as well an outcome svaluation of the impact of the
program on the health and life outcomes of adolescent parents and
theiyr ¢hildren. .

The major focus of Title XX prevention projects has been to
develop and test programs to delay the anset of sexual activity
and thus reduce the incidence of pregnancy and STD transmission.
Projects are sither school or community based and generally
provide basic sexuality education, as well as training in life
akills, social skills and resistance skills in various
combinations. Discussiop of contraception has not been included,
Some projects provide information on contraceptive methods o
parents. An independent evaluation 1s also reguired of each
project which incorporates a process evaluation of program
implementation and operation and an outcome evaluation that
attempts to measure changes Iin knowledge, sttitudes and behavior,

Thus far, the Title XX program remains as originally leglslated
and the prevention component is focused on sbstinence. However,
with the new Administration'se much broader perspective on the
issue, any program dealing with adolescent pregnancy preveantion
will taka a more comprehensive approach than that of the past
decade, HNew initlatives are llkely to Include:

0 sexuallty education, beginning in the early grades,. as
vart of a comprehensive health sducation program;

) contraceptive information, education and services, &8s well
as abstinence education, especially for younger adolescents;

o information and education on avoiding other risky behaviors
such as ceonsumption of alcchel, todbacco and drugs;

o svailability of health services based in schools or athar
gites easily accesgible to adolescents.
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1)

2}

3)

We should be ambitious. Our goal ghould be a prevantion
effort which produces results which are large enough to be
apparent to sociaty. We gsuggest that this opportunity be
used to address, not only sarly child bearing but other
behaviors such ss subgstance abuse znd school drop out as
well., These problens, thelr causes and therefore, their
sointions are largsly inter-relatad.

Early child~bearing, like other at-risk behaviors, is
strongly infliuvenced by the general 1ife-experience
associated with poverty. Any pravention effort which fails
to deal with those factors 1s likely t¢ have an impact that
is minor when compared to the axtent of the problem. In
particular, the <day to day stressses, distractions and sense
of hopelessness engendered by poor environments need to be
alleviasted. In the and, the decision te avoeid non-
constzuctive behaviors is an interpal one which stems from
pereonal life-e¥perience, <Therefore, changing these life~
experiences and consequently the circumpstances in which
people live and how they view thaemsalves iz needed to change
the decisions young people make in regard to their lives. 1t
also helps make thail more responsive to more specific
interventions.

Conseguently, a comprabensive community development sffort
is an essential part of any sffort which hopes to have
results that are large encugh €0 be meaningful %o the
cvonmunity. This effort should address the broad gpectrum of
areas associated with a healthy community: economic
opportunity, safety, health, education, etc.

The factors which influence youths’ behavior are powerful,
oftan long~term, and pervasive. To be moast effuctive,
interventions should have sinilar c¢haractsristics., This
suggasts that effortes to change the environment should be
concentrated and focused so that they achieve a sufficient
Bize or “critical mass® needed to change day to day
experiences, decislong and behaviorg. Therefore, rassurcos
shouid not be dissipatad by being applisd over too largs an
araa but concentrated as necessary in an appropriate
geographical ares, whather a whole community or just a

‘peighborhosd. In regard to support and intervention

sarvices it means that they should be non-categorical,

dntegrated and delivered with a personal dimension, such ag

through mentoring, in-home visits, and personal case~
management. There is evidence that the interest and concern
of the intervention provider can add much to the
effectivenass of the intervention. In addition, services
should not be wateved down by a inappropriate caseloads,
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Finally, it is important that the commanity itself, and
vouth, play a role in the develcpment of the intervantion.

4) Exieting programs and expenditures may be sufficient if
properly coordinated. Ono objective of thie task group
should be to at least initiate an ongoing effort to wore
affectively coordinate and utilize the resources that are
already being devoted Lo holping communities and youth, A
part of this would ke to develop an administration-wide
effort to forge a coordinated youth policy.

Propessed Btrateqy

The goeal of our propesal would ke Co demonstrate and rigorously
evaluata & series of interventions committed to c¢hanging the
eircumsvances ¢f youth te & dagree that would ba large,
weaningful and readily discernable to the members of that
soxmunity. An additlional intent would be €6 troate & “sucess
story® proving it is possible to reverse the adverse trends for
youth and, as a consequenca, initliate a growing chain of
successes. AL the same time, the demonstrations could provide
information four administrators and policy-mskers for improved
efforts.

Thege efforts would entompass the principles presanted above.
Thay would use existing fsderal, state and local programs where
posaible, and avallable private resources, coordinating and
focusing their use in a deliberates, mannsr, The demonstration
would follow and Intervention strategy put togethar from the best
expertise available, e&nd it would follow a periocd of consensus
building with involved parties.

Bugaested Sleps

1} Develop & public/private partnership with lgading
foundations with an interest in the problems of at-risk
youth and community development.

23 Compigsion papers that: pull together what is known or
hypothegsized about the rogst csuses of the behavior of at-
risxXx youth; based on that understanding pregsents one or more
conprehensive intervention strategies that could be
inplemented in a communitly or nelghborhood; identify
existing rescurces that could be used to meet the specified
intervantion needs; and identify additiona)l rescurces or
interventions that would be needed, if any,

3} Distribute papers to a panel of appropriate policy makers,
adninistrators, compunity leaders and academic experts.

DRAFT
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4} Convene a ¢onference with the goal of approaching or
reaching agreemant on a damonstration intervention and
agreament to cooxrdinate resources az dictated by tha
intervention design. :

5) Establish a cooperative decision making and coordinating
antity of fanal menbers or rspresantatives to select .

demonstration sites, and to implenent and administer (or
monitor) the demenstration. :

8} Maintain interest snd momentus by Involving the original
panel as pdvisors on a ¢ontinuing bkasis.
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Altering adolescents’ childbearing choices

A choice among bad options or a bad choice? '.

One of the most frequently expressed views about teenaged childbearing is that lack
of economic opportunity is a major contributing factor.! Adolescents are more likely to
undertake risky behavior when they perceive that they have little to lose.

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.

! Several examples are cited in Cheryl D. Hayes, Risking the Future, Adolescent Sexuality,
Pregnancy, and Childbearing, National Research Council, (Washington, DC 1987), Vol |, pp.118-8.
Other examples may be found in, Kenneth B. Clark, Dark Ghetto, Dilemmas of Social Power, Wesleyan
University Press, (Middletown, CT, 1989), p.72; lrwin  Garfinkel and Sara McLanahan, Single Mothers
and Their Children, The Urban Institute, (Washington, DC, 1986), p.B5; 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, "Teenage Behavior and Subsequent Poverty," in The Urban Underclass, p.172; Chong-Bum
An, Robert Havemnan, and Barbara Wolfe, "Teen Out-of-wedlock Births and Welfare Receipt: The Role
of Childhood Events and Economic Circumstances,” unpublished paper.




Besponsiveness 10 opportunity: Unfortunately, policies that aim to change
childbearing behavior by increasing opportunity costs must 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 ths most
disadvantaged has sometimes bean noted.? If we want childbearing behavior to
change, opponunity may have 1o be offersd in such a way that any urvesponsivensss
to # is overcome.

Whather we understand the nature of this unresponsivenass and know how to
overcome it is doubtiul. Some argue that the opportunities themselves will have 1o be
considerably greater than those available now - perhaps more like the opporiunities
middie- and upper-iricome ynuths enjoy, and which we believe tend to deter them from
prematurs childbearing.® I, as is apparent, teenagers most at risk of fathering or
baaring a child out of wadlock tend o have lower personal endowmants {at isast as

“measured by intelligence tasting and school grades*) and, so, lower eamings potential,
providing opportunities comparable 10 those enjoyed by youth with higher endowmants
will be very difficult.

~ ® Kenneth Clark, Dark Ghstio, Dilemmas of Social Power, pp. 13, 45. Eljah Anderson, *The Story
of Johnt Tumer,” in Adele V. Harrell and George k. Peterson, Drugs, Crme. and Social Isolation,

Barriers to Utban Opportunity, The Urban Institute, (Washingten, OC, 1992), pp.168, 177.

The term “unresponsiveness” is not meant 1o beg the question of causation, For example, thers Is
r0or 10 argue over whether an apparent disragard of the risks of chikibaaring is due to a realistic
parception that paybacks to delaying childbearing would be small, an inabifity to perceive long-tenm self
intsrest corractly, an inability to act on longterm self-interest when it appears & conflict with rore
immaodiate wants, exceptionally high discourd of future incoms, or other Iactors,

A fatalism that may undermine apparent desire to grasp opporturity has been observed, including by
operators of programs designed 10 increase the oppontunities of at-fisk youth and adolescent mothers,
For exarmple, see Elijah Anderson, "Neighborhood Effects on Teenage Pregnancy,” p.382; Denisa
Polit, *“Bamiers to SeYf-sufficiency and Avenuas 10 Success Among Tasnage Mothers,” Mathematica
Policy Resgarch, (Princaton, NJ, 1992), p.120;

Racantly, David Ellwood and Thomas J. Kane have applisd the concepts of reactance and leamed
helplessness from expoctancy theory 1o interpret the apparent refuctance or inability of al-risk youth fo
make sconcmically rational decisions about chikibssring. David Eflwood, Poor Support, Poverty in the
Amsrican Family. Baskc Books, {(New York, 1888}, p.214. Thomas J. Kans, "Giving Back Control Long-
Term Poverly and Wotivation,” Social Services Heview, September 1687, pp.405-419, In
*Understanding Depandency, Choices, Confidence, or Culiure?* US Dept of MHealth and Human
Services, (Washington, DG, 1887), Eliwood had found that a choice model did not fit the teenaged
childbearing data very well, (pp.93-4)

3 Eliah Anderson, “The Story of John Tumer,” p.177.

* Risking the Future, pp.100-1, 108. Ses also, Dan Bioom, at.al,, "interim Findings on a Wellare
initiative to improva School Attendance Among Teenage Parenis” &&amez Demonsirstion Reseafc?z

Corporation, {&eﬂ York, 1883}, pp 45, 86,
2
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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 morg modest and attainable Increases ifi the opportunity costs of
early childbearing could be effactive in altering choices at the margin. However, these
sams facts bring us back 1o the question of why soms individuals In such nesd of
opportunity ssem unable or unwilling to take effective advantage when opportunity is
oftered.

Raising the cpportunity costs of early childbearing

Programs for at-risk vouth: There are considerable State and lederal resources
already available to enhance the human capital of at-risk youth. For at-risk sscondary
students, Chapter 1 is credited with contributing to a decline in drop-out rates and
some improvement in basic skills among minority students.® Specially designed drop-
out pravention programs that proliterated during the 1880s generally have net yiglded
good evidence of effectiveness.”® In fact, disappointment with interventions that pull at-
risk students out of regular classes for occasionatl special programs is said to be
leading 10 a consensus that, . a primary aim of dropout prevention programs should
be to implement schoolwide practices that will reduce students’ alisnation from the
educational process and facilitate their interest in the learning process.”

Vocational education programs appsar (o reducs drop-out rates. And when graduates
obtain employment in the occupational areas for which they recsived vocational
education, there arg apparent positive earnings impacts. Howsver, vocational
education sometimes Is a "dumping ground” for troubled students, offering little
programmatic organization or expectation, so that, overall, vocational education has
not baarz shown to improve academic parformance or have long-term employmaent
impacts.

Current hope is focussad on programs that shorten and combing academic and
occupational curricula. The tech prep model of vocational education sequences two
years of high school with two years of community college leading to an associate
degree or some other credential. Applied academics relevant to the ocoupational goal
- are stressed.’ The cooperative education model lets employses earn academic
gradits, while also providing employers with a trial period 10 assess employees’

* Joa! F. Handlor, et.a), Losing Genarations, Adolescents in High Risk Settings, National Ressarch
Council, (Washington,D.C., 1993}, p.114.

* ibid, p.1186,
7 ibid, p17.
P i, p3244,

¥ thid,, p.154-5,
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suitability. At present, we know little about large-scale |mplementat|on or effectiveness
of sither model.

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 that earnings 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 resuits."”

In contrast to the generally positive findings of the 18-month impacts of JTPA title II,
the program appeared to have no positive employment and earnings impacts for out-

® Risking the Future, pp.180-1.

" Board of Directors of the Manpower Demonstration Research Corporation, *Findings and
Recommendations from the Nationa! Supported Work Demonstration,” Manpower Demonstration
Research Corporation, (New York, 1880}, pp. 15-6.

2 |bid., p.140.

Y |bid., pp.144-5.



DRAFT

«of-school females, and actual negative impacts for out-of-school males.”* Howsver,
therg were significant improvements in GED attainment among the youth group.™

To summarize, there have been extensive atlempls to develop interventions that could
increass the opportunity costs of early childbearing for at-risk youth by increasing their
educstional attainmaent and providing employment skills and expsrience. While a
number of programs have achisved modest positive impacts on intermediate
outcomes, such as drop-out prevention and aducational attainment, improvements in
“employment and samings for youth hava been harder to achieve, and effectivenass in
reducing childbearing has rarely been measured carafully or demonstirated.

In fight of this knowledge bass, the prevention issus group has to come to terms with
the following questions:

DBo we know how 1o 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 limitad educational potential, dona poorly in & poor school
and so would rether not attend any more) and offer a program attractive
enough that shs will avoid behaviors that put her at risk of childbearing?

Do we know how to offer male youth with similar personal and family
characteristics opportunities that would lead them o avoid fathering children
outside marriage and before they ars 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 {0 offer programs in 8 way that overcomaes any
underlying unresponsivensss 1o opportunity when it is offered.

Policy expermentation to raise opportunity costs of childbearing: Notwithstanding this
sobering picture from the research lerature, expsrisnce provides soms indications of
_ what we might try next:

* We might try to make mote of a diflerence in human capital. impacts on
employment and earnings of youth have been modest at best. More impressiva
increases in employment and gamings ought to have a larger effect on choices
related to childbearing. A research and demonstration sffort to find ways to
make mora of an impact on the human capital of disadvantaged males and
especially disadvantaged femaies seems indicated,

" Howard S. Bloom, et.al, “The Nationat JTPA Study, Tile HA Impacts on Eamings and
Employment at 18 Months,” Abt Associates, (Bethesda, MD, 1993) p.227.

* foid,, pp.198, 209,
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* We might try to make the rewards of aveiding childbearing more certain. The
demoralizing effects of education and training programs that rasult in no jobs
arg well known. When a sample of drop-outs in the National Education
Longitudinal Survey were questioned about conditions undar which thay might
raturn, by tar the most fraquent response was, "Hf | felt sure | could get a good
job after graduation.”® The guaranteed status of an oppor‘taﬁﬁy to attend
college has evoked a particularly strong interest and rasponse in Eugene
Lang’s *I have a dream® program.

To someons with relativaly low eamings potential, characteristic of many who
drop out of schoo! and bear children as teenagers, risk will tend to be
associated with failwre. It may be that a guarantee of an alternative futurs,
rather than just an opportunity for one, will ba needed to infiuence bshavior
effectively,

. Wa might try to make the rgwards of avoiding childbearing more immediate
What at-risk females may regard as the benefits of early motherhood tend to be
immediate. Status among peers changes.”” The new baby provides affection.
Prossure for school attendancs is likely to bs removed. The mother may
become the head of her own welfare case, with a regular cash income and
perhiaps food stamps. On the cther hand, the benefits of avoiding childbearing,
such as they are for a teenager with little aducational attainment and low
gamings potential, ars all in the distant future. The immediate future may be
perceived as mainly more frustration and alienation in school,

Teenagers for whom this choice is most pressing aré liable 10 already have
experianced trouble with discipling and deferral of gratification.’® More
immadiate rewsards for avoiding early pregnancy could be indicated, if they
could be distinguishad sufficiently from the appearance of rewards for
torminating pregnancy.

Straightforward payments might be made. While perhaps the easiest to
administer, their mora! basis and level of public suppon are not clear. Credits
ot vouchers for gducation or other approved activities or purchasas might be
less controversial,

* Marilyn M. McMitlen, st.al. "Dropout Rates in the United Siates: 1981,* National Center for
Education Statistics, Septomber 1982, Table 20.

7 Elijah Anderson, *Neighborhood Eftacts of Teanage Pragnancy,” pp.382-367,
* Risking the Future, p.102,



? g

DRAFT

Targsting of payments would raise many issues of equily (making no paymaents
availabla to poor youth who otherwise do not it the at-risk profile) and efficiancy
{profiles of those at-risk probably will include many who would need no paymant
to deter them from fathering or bearing children).

Eiigibility for some desirable activity, such as an alternative education program
or recreational aclivities, also could provide an immediate and ongoing reward
for delaying chilibearing. At this point, however, the interest of the research
community seems 1o be behind special educational and servics programs for
tho:sﬁa who do not dslay fathering or bearing children rather than for those who
do.

Raising other cosis of tesnaged childbearing

i raising the opportunity costs of early childbearing, by offering a better allernative
future, could influence this behavior, it seems to follow that raising other costs of
chilcbearing could as well. In addition to making other altematives more attractive,
fathering or bearing children outside marriage can be made less atftractive, at least in
so far as child support and welfare policies are concernsed,

Child support policies: Currently, an unmarried adolescent father can be confident
that he will not be forced 10 provide regular child support. It is estimated that patemity
is established in about one-third of all cases wherg children are born to unmarried
mothers,”® Only about 24 percent of unmarried mothers have court orders for child
support, and only about 73 percent of these receive any of the support they are dus®
If the partnars of at-risk teenaged women were morg certain that they would be
required to suppart any children they fathered, they might modily their risk-taking
behavior 1o avoid that possibility.

The child support issue group is considering ways 10 improve support by absent
{athers. Some policies appear more or less effsctive from the perspective of
“ pravention.

For example, States could be provided with federal incentives to devote resourcss to
establishing patemnity in every case where a8 mother wag a minor at the conception or

* For examples, ses Risking the Future, pp.215-228,

* Testimony of David Eilwoad befors the Human Resources Subcommities, June 10, 1883, Table
Vi,

¥ Gordon M, Lester, Child Support and Alimony 1889, Bureau of the Census, 1881, P-60, No. 173,
Teable 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’.

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
welfare 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 difficult.

To improve the cooperation of mothers in establishing patemity and obtaining a child
support order, a variety of sticks and carrots could be tested. A separate cash
assistance program for minor mothers without paternity 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 | know, we have no basis on which to predict the effectivenass of any of
these policies in improving paternity establishment and child support collection. Much
less do we have an 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 t00, we are in the position of testing policies rather
than being ready to implement proven preventatives.

Weltare 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 chiidren.

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.

Robert Moffitt, "incentive Effects of the U.S. Welfare System: A Review," Journal of Economic
Literature, March 1892, pp.27-31. :




DRAFT

However, raising the cost of walfare by imposing a work raqwremﬁm on mothers
seems {o msst this lest.

Although othar Issua groups ars formulating options for the time-limited transitiona!
period of welfarg eligibility and post-transitional work programs, the perspective of
prevention suggests two principles; ‘

* The time-limit should be predictable and unavoidable. Any potential deterrent
effect of a tima-limit would tend {0 be diminished to the extent that its
application was uncertain,

* Unfortunately, opporiunities for education, training, and employment offerad 1o
walfare recipients during and after eligibility for cash assistance {or such
programs targeted specifically al the noncustodial fathers of their children)
cannot help but reduce the opportunity costs of baaring {or fathering) children,
If young women and men who do not delay parenthood have access to
edycation, training, and employment programs comparabls to those who do,
such opportunities cannot play a positive rolg in encouraging mora regponsible
childbearing behavior.
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EXECUTIVE OFFICE OF THE PRESIDENT

OFFILE OF MANAGEMENT AND BUDGET.
WASHINGTON, 0.C. 20503

June 28, 1993
i
MEMORANDUM FOR CAROL RASCO

BRUCE REED
FROM: isabsi Sawhii@&
SURJECT: *Good conduct” waivers

Atlour meeting with the President on June 18, he seemed quite interested in having a
list of “good conduct” proposals and a sirategy for dealing with them, The attached
list was put together by Richard Bavier, our most knowledgeable career person on this
sel cgf issues. Waivers intended to promote training or employment are not includad,

but note tl?az "good conduct” policies generally are just one element in larger
demonstrations whaerein policies to promote employment dominate.

—

Alsolattached, for your information, is an article | wrote last year on this lopic, It
suggests soms criteria against which we might judge such proposals, such as
effactivenass and faimaess. It also argues that (within limits} the tax-paying public has
a right to ihsist on "good conduct® as a condition of providing assistance, even when
there is nd guarantee that this will change people’s behavior, 1 think that the
Pra'slident S right that we need a lot more attention to this set of issues. and would be
happy to work with you to structure some additional staff work, and discussions

amf g outselves and with him, if that would be appropriate,

Attachment

ce: Alics Rivlin

: Elaine Kamarck
Mary Jo Bane
David Eilwood
Richard Bavier




—— 0-be-inciuded-on-this list-of State=desi
behavior among welfare recipients be
are part of State demonstrations with
demonstrations include other element

here.

State

Arkansas
(recevied by HHS
1/14/93)

California

(waivers approved but
good-conduct elements
of demo defeated as
ballot initiative)

Good-conduct Policies in Welfare Demonstrations

June 28, 1993

T

Policy

Family cap - limit AFDC benefit to the
number of children in the family at the time
of initial certification. (Some exceptions
permitted.)

Familv cap - limit AFDC benefit to the
number of children in the family at the time
of initial certification.

Require minor mothers to live with their
parents.'

gned good-conduct weliare policies, a policy must aim to promote desirable
yond the usual areas of empioyment and child support. All of the policies included
waivers under section 1115 of the Social Security Acl. Typically, the State
s besides these good-conduct policies, but those other elements are not described

Consequence

Bearing additional children while on AFDC
reduces per-capita income of family.

Bearing additiona! children while on AFDC
reduces per-capita income of family.

Family is otherwise ineligible for AFDC.
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Policy

State Consequence
Georgla Héquire AFDC parents to immunize their Failure 10 comply leads o a sanction

(approved 11/17/92)

pre-sehoo! children.,

process that may result in removal of the .

lllinais
{pending in HHY, Slate
is. rethinking proposal)

lowa
(received by HHS
4/29/93)

Maryland
{approved 6/30/82)

Family cap - No AFDC increase when a

child is bom {o a family on the rofls for 24

months or fonger,

Incentive payment to honor roli students in

AFDC families.

Do not count as income deposils to savings

accounts when purpose is tor education,
home ownership, and business starb.up,

Preschool children of AFDC recipients must

receive EPSDT health screening and
sSenvices.

Schogl-age children must receive annual

preventive health check-up.

Learntare - School-age children must meat

school altendance requirements.

Fregnant women must receive regular

prenglal care.

parent's needs from the AFDC grant {e.g., a

threa-person family would récaive a two-
person family grant).

Bearing additional children while on AFDC

reduces per-capita income of family.

Increased family income,

Increased family resources and financial
progress towards one of permitied
objectives,

Sanction of $25/month for sach child not
receiving screening.

Banction of $204ear for each parent or
chiitd not meeting attendance standard.

Sanction of $25/mornith for each child not
meeting attendance standard.

Sanction of $14/month.
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State

Policy

Conseguence

Missoun
(approved 10/26/92)

Leatnfare - School-aged AFDC parents and
dependent children must meet high-school

Failure to comply leads to a sanction
process that may result in removal of the

OChio
(approved 1988)

Oklahoma
(received by HHS
12/28/92)

Oregon
(approved 7/15/92)

Vemont
(approved 4/12/93)

aftendance requirements.

Learnfare - Families of school-aged AFDC
children receive bonus for good attendance,
reduced payment for failing to meet
standard.

Learnfare - AFDC children aged 13-18

required to remain in school until graduation
or a GED.

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.

student’s needs from the AFDC grant (e.g.,
a three-person family wouid receive a two-
person family grant).

.. Higher or lower grant based on attendance.

Faiiure 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 a sanction
pracess 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

‘Policy

. {17y e T Ty
{several approved in

P E—— 1 %?mm?m} I

Require mmor parents to five with their
parents.

Family cap - reduce increase for additional
children bom while parents are on AEDC.

Do not count up to $10,000 savings as
available resources i it is to be used for
approved purposes.

Learnfare - Children in AFDC families must

meel attendance requirements,

Family is otherwise ineligible for AFDC,

Bearing additional children while on AFDC
reduces per-capita income of family.

increased family resources and financial
progress towards one of permitted
objectives

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).
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PUSUC ATIRDES MATTER——

One reasn Fupporiers of the Family Suppont-Act had peevidad

W Betanse there wak evidence that training programe for welfare

S — mwm_wlwdh

mothers worked. This is emsch less clesr in the cmse of the oew

isives to rany snd to
hmchﬁdmm.atmwm%ym&ythe kinds of
incestives ane can build into the wellare system, Devisions o woek
o to stay in schonl may be somewhat more open to such iInfluerwce.

The effecty on behavier aiso depend on.the magnitade of the
MWMedMlhwaﬁanchith&w.ﬁﬁgw
mwmsmmwwu faghion €am
have an impact. There are roumernis of prograrey that keve
mwwwaﬁm,mtmm'z&w;m*m
that promised college tuition to e who finished high school, the
workfsre sxperimends of the early 1980s, and even {sune datm) »
Planzwed Prrenthood program in Colorade that puwid seensgers not s
becone pregoant. Each of these programs uses carmis rather than
mmmvmmmmvdmuww

On the other hand, » legislatively iandated evatuation of the
Wisconsin Learnfare program, designed 0 imsprove school atten-
&mdhmi&y&mﬁuﬁwmﬂ&i{mﬁnﬂw&p&m&i&
sttendance” in high schoot or middle schoo! students studied. T s
congressional hearing presided over by Senstor Daniel Patrick
Mmm;&wmdw&mummawmzm
ment atternpts to change personal behavior, such as childbearing or
marrage, with & tystemn of rewards and punishments probably
would not do smach, As one panetist argued, *IT e most Loty effect

isnoeffoctatail. We have every reason dobelieve that recipients will
resist changes In their personal behavior.”

Al said and done, while we don't kmmﬁhagmshmid
Mmmm&idmm«huﬁummmmm
toward seifsufliciency, #t Is cenr that many of the simplemindead

mmmmmmmkummmawp«wu
befiavior ray not.

TR THE HFSPOMKIVE CTRAT ITTY & PR s

g ww——betweerrweliate befiefils and marriage cause the sittzos of Califor-

nlp to refect their governars ballot indtintive? | doude it “Effective-
Ness” i not the only tsue heve, Morality, or conformity with social
norms, sl matters, The public wants to distioguish between the
deserving and the undeserving poor, snd. to set comditions on the ue
of fta “hard-earted” monty. $aul Taykr of theWashingtun Post
seports that when President Bush conderined weliare drpendency in
his 1992 State of the Unlon Adidress, he received his second-highest
sk of the evening from a focus group sruoedt with devices that
provide tostant Soed back.) Whether one likes it or o?, this is 2 fact of
political lite. Comununity expeciations and values sre registered
theoughs the politicel provess s cannot be ignored. Advocstes. for
the poor have long had to tive with i reality that single mothers are
coridered more deserving than squally poor then, and that aasis-
taxwe for the elderly poor & more popular than for their younger
eoranterparts,

Such distincions apply sot just 10 wie deserves assistance bt
&lse 1o the form In which such assistanee s provided, The public s
willing to provide noswach benefits fo the poor, such as foad staggps,
even though theve is no evidence that wuch emrvurked bepefits
ingresse spending on food. Indeed, providing cash instead of {ood
stuxsps would be administratively ches pez, provide more freedem of
chaice, ardd be less demenning to tie poor. But liberads have lorg since
Tewraed Gwd to cash out the food stamp progrem woeld aloost
certpinly ciminish the total amoint of sssivtance svailable. L the
sarne way, tey may come to scoept that conditioning assistmoe o
bebavior roay be the potitical price they have 1o pay for continued
support of the welfire system, eves when they disagree with e
wwral premises of the policy itself.

What [ am asserting here is the community's right (subject to
oonstitutional limations) to express #s values through the political
system, If its pentiments and beliefs ase wrongheaded, then it is up to
thase who dissgree to change rather than o owerride public apinion,
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July 1, 1993

MEMORANDUM FOR WELFARE PREVENTION ISSUE GRQUP

FROM: isabel Sawhill
RHichard 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 478 of the Qld
Executive Office Building.

We ook torward 10 seeing you.



July 1, 1993

Draft - Scope of Pravention {ssue 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 10 identify and select a limited number of promising
policy options for further analysis and eventual presentation to the Working Group.

We hope to idenlify two types of policy options:  those that encourage mors
responsibility (e.g., in the area of childbearing), and those that provide greater
oppottunity {8.g., 10 Qo to collegs or get a job).

Background

It is commonly stimated 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 recently, most births are to unmarried teenagers. In 1960,
about 85 percent of births to teenagers were (0 wives; In 1880, about 68 psrcent ware
fo unmarried teenagers? Simitarly, whergas divorced or geparated mothers used (o
constitute the majority of AFDC case-heads, now never-married mothers are in the
majority. Never-marrisd mothers account for virtually all the increasa in the AFDC
cassload during the 1980s.° Accordingly, to some extent that the issus group will
explora, prevention of wellare eniry will have 1o grapple with reducing child-bearing
among unmarried teenagers. In this context, it will be important to fook at family
planning practices and policies.

Welfars and non-welfare strateqies

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 ife on weifarg, on the one hand, and allernatives 1o
welfare, on tha other.! The transition and post-iransition issue groups are expected 1o
recommaend policias that will changs a young, at-risk female’s perception that welfare
can bs a way of life. The child suppon enforcement issue group may recommend

' For example, sea: Cheryl Hayes {ed.), Risking the Future. Adolescent Sexuality, Pregnancy, snd
Child Bearing, National Academy of Sciences, 1887, Vol |, pp. 182-3; Knistin A, Moore, etal, Facisata
Glance, Child Trends, Ine., March 1893; Dvervisw of Eniillement Programs, 1892 Green Book,
pp. 11001,

? Vital Stafistios of the United States, 1989, andd Moore, March 1983,

? Sae, for example, Thomas Gabe, "Damographic Trends &f‘fecting Aid to Families With Dependent
Chiidren {AFDC) Caseload Crowth,” CRS Report to Congress, 837 EPW, December 1992

* Risking the Future, p.287.



policies that wili change a young, at-risk malg’'s perception that he probably would
never be required to pay suppor for children he fathers outside marriage.

Parceptions of allernatives 1o life on welfara or unmarried fatherhood alse appear o
be correlated with the likelihood of teenage pregnancy.” Accordingly, the pravention
group will consider non-walfare policies that promots batler futures for at-risk
teenagers. Current programs and the Administration’s initiatives in training, sducation,
and employment will be roviewad in an affort 1o identify policies that maximize
opponunities for at-risk youth who avoid bacoming parents before they are prepared to
raise and suppor a family.

Target population

At first glance, it would seem that prevention departs from other issua groups’
concems by virtue of its focus on those who have not yet entered the welfare system.
However, the division is not sharp here either. Some new AFDC case-hsads are
familiar with welfare from earlier spells as dependant children, and soma ara simply
switching status from dependent child to caretaker.

What distinguishes the target population of the prevention group from that of groups
dealing with custodial and noncusiodial parents is that the prevention group will focus
on those who are not yet welfars mothers or absent fathers, but who ara at high risk.
Wo will need a paper that lays out different ways of identifying and estimating the size
of the at-risk population.

Paths ontoc AFDC

Most typically, families end up on AFDC for the first time by one of three paths: 1)
first children are born to unmarried mothers who cannot support them; 2) two-parent
tamilies break apan, leaving custodial parends unable 1o support thelr childeen; 33
family bzsaci-winners loss or leave their jobs, leaving them unable to support their
children.

Whan all entries are considered, it would seem thal the issue group's focus should be
on the second roule. Bane and Ellwood's classic study of earty PSID families found
that nearly half of all first AFDC spells occurred when a wife became a family head.
By comparison, about 30 percent of AFDC entries occurred when an unmarried

5 Risking the Future, pp. 120-1, 126,

¢ For the most part, the issue group will be focussing on singla-parent families, which are still
wverwhelmingly mather-headed familiss, Two-parent families also end up on AFDC bacausa of tha
incapacity of & parent or the unemployment of the principal sarnar, However, af present, the size and
dynamics of this caselcad does not prassent a policy concem comparabia 1o the growth of single-parent
cases on AFDC,



woman had her first child, and about 12 percent when a female family head’s eamnings
fell.”

A simple count of entries suggests that policies to prevent divorce and separation
should be the first priority. However, we krnow 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 entar the system
due 10 a loss of earnings averaged less than four years in their initial spell. Those
who came onte AFDC from marital break-up averaged four and one-half years. By
contrast, those wha first came onto AFDC as an unmarried firsh-time mother stayed
7.7 years in their first spell.?

Hecent analysis of NLSY data confirm earlier PSID findings that never-married
mothers will return more frequently and have longer total time on AFDC as wall as
longer first spells.? So if we are concerned about the degree of welfare dependency,
rather than just contact with the wellare system, it appears that delaying or preventing
antries that occur when an unmarried woman bears a first-child she cannot support
should be a priority of the prevention group. However, although entries due to births
1o unmarried women will be g focus, the prevention group should give due
consideration {0 determinants of marital break-up and earmings decline among single-
parents.

Entry determinants and pravention 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 at lsast one of the parties not to marry. Among the underlying factors
are concomitants of povarty, joblessness, low educational achievemant, and changing
gocial norms. The policy options devaloped by the prevention graup will be based on
a review of current knowledge about the cornection between each of these factors
and entry onio the AFDC rolis,

The determinants of marital break-up are, it anything, even more compiex. Howaver,
the current state of knowledge will be reviewed, and an attempl mades to identify
policies and programs that have proven or promised power {¢ prevent marital
dissolution.

! WMary Jo Bane and David Ellwood, “The Dynamics of Dependence: The Roules {o Sell-
sufficiency,” 1983, Table 4.

® Ibid., Table 10.

* Donna Pavetti, unpublishad dissertation.



Development of policy opticns

Policy options from the praveniion group will emphasize both responsibility and
opporunity. On the responsibility side of the equation, the group will congider wallara
and non-welfars 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 pelicies they are considering
on the determinants of AFDC entry. For example, there may be reason to think that
some variations of AFDC time-limits, or paternity establishment and child support
enforcement, or child support assurance, may encourage or deter AFDC entries more
than others.

Weltara policies focussed specifically on dependency-inducing behavior among
teenagers will also be considersd. Conditioning AFDC benefits on paternity
establishment or the willingness of a2 minor ¢hild to five with a parent are examples.™
These and other options are likely 1o be controversial, and the group will have to
decide whether further analysis of them is warranted.

Second, the prevention group will prasent options outside the purview of the other
issue groups to promots gpportunily among at-risk females and malas. As an
example, on the basis of analysis that life on welfare may not compara untavorably
with other perceived futures for female and male youths most at risk, the group may
consider ways to increase the educational and employment cpportunities of this
population. In light of budget and policy constraints, such options could involve
marginal targating and packaging modifications 1o the Administration’s current non-
welfare initiatives in the areas of education and training. Options designed 1o change
the opportunity structure in cerlain communities - at least on a demonstration basis -
are ancther possibility, The Empowearment Zone initiative may be an appropriate
context. ARlernatively, on a demonstration basis, some Stales might be given Hlexibility
to use whataver resources are available as part of walfare reform to focus on
prevantion, rather than post-transitional work assignments - that is, on the front end
rather than the back end.

® The latter cuntently is a State option.



July 1, 1983
Possible prevention issue group tasks to be comploted by July 12

Latest data on relative frequency of paths onto welfare and average total time
on welfare associated with each path, {OMB, HHS/ASPE)

Assessment of alternatives for operationalizing identification of teenagers most
at-risk of fathering or bearing children outside mamiage. (OMB, HHS/ASPE,
Dokd)

Summary of tesnaged pragnancy and child bearing trends of the 1980s and
early 1990s, including assigning relative importance 1o demographic treénds, age
at iniliation and frequency of intercourse, contraceptive practices, abortion
practices, and marriage decisions. (HHS/PHS)

a} Summary of effectiveness {especially impacts on unwanted pregnancies
and weifare receipt) of education-oriented drop-out and pregnancy
prevention programs and alternative schooling programs for low-
achievement and disadvantaged secondary students. {Dokd}

b) Dascription of those secondary and post-secondary education programs
and plannad initiatives for which at-risk youth are or would be eligible.
Analysis of the potential for: a) being largeted more closely to at-risk
youth; b} being conditioned on avoiding parenthood; ¢) being guaranteed
in advance 1o high-school undarclassmen if they perform adequately in
schoo! and avoid parenthood. (The *] have a dream” model) (DoEd)

a) Summary of effactiveness {especially impacts on unwanted pregnancies
and welfara receipt) of 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 at-risk youth will be gligible. Analysis of the potential for: a}
being targeted more clossly to at-risk youth; b) being conditioned on
avoiding parenthood; ¢} being guaranteed In advance to high-school
underclassmen if thay parform adequately in school and avoid
parenthood. (Dol)

aj Summary of effectivenass {especially impacts on unwanted pregnancies
and weltare raceipt) of family planning and other social and medical
services aimed at igenage pregnancy prevention .

b) Dascription of current programs and planned initiatives in family planning
and social and medical servicas o prevent leenaged pregnancies,
including targeting to at-risk youlh, (HHS)
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EXECUTIVE OFFICE OF THE PRESIDENT
CFEICE OF MANAGEMENT AND BUDGET
WASHINGTON, D ©. 20603

April 26, 18983
MEMORANDUM FOR HOWARD ROLETON

FROM: Richard Bavier (..
SUBJECT, Faclors in caseload increasas and implications for reducing
dependency

Cur discussions have helped me try to think more systematically about how growth in
the number of never-married mothers has aflecled caselcads and about interventions
to promote self-sufficiency among thess families. Here are some thoughts.

Never-married mothers and recent caseload increasas ~

The recent CRS report by Tom Gabe atltributes virtually all of the increase in AFDC
caseload from 1987 to 1881 to increases in the 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
other forms of cash assistance by respondents, and is significantly underreported. In
addition, the choice of comparison years straddles the change in direction in the track
of the caseload that oecurred in 1889, The CHS paper does not discuss the bend,
nor whether the trend toward unrmarried motherhood in the AFDC caseload can
gxplain it

Baszad on the CRS for March 1988 and March 1092, the CRS paper finds an increase
of 836 thousand "mother-only® families, of which 595 thousand are headed by never-
married methers. The number ¢f these mother-only families reponting AFDC income
in CPS increased abou! 402 thousand, of which 286 thousand (71 percent) were
headed by never-married mothers. Gabe concludes, "The effect of relative changes In
the number and compusition of mother-only {amilies, by mothers’ marital slatus,
scoounts for 83 percent of the growth in the number of AFDC families captured in
CFS between 1887 and 1891, Changes in the AFDC recipiency rate ... accounts for
only 7 percent ...°

Adminisirative data show that the averags monthly number of AFDC cases increased
591 thousand from FYR7 to FY81, CP&’s 402 thousand from CYE7 to CYS1 represent
only about two-thirds of the actual increase. In fact, the undesreporting is considerably
greater, CPS asks families whether they received AFDC at any time during the year,

* Thomas Gabe, *Demographic Trends AHecting Aid to Families with Dependent Children (AFIC) Caseload
Growth," CRS 93.7 EPW, Decemmber 1992,


http:Grol'.1h

whilg the administrative data are g monthly average. The total rate of underreporting
in CPS probably exceeds half of all AFDC families.

By using CPS for AFDC recipiency data, the CRS paper runs into another data
problem as well. March CPS data reflect family composition at the time of the survey,
but income from the preceding calendar year. So, for example, the March 1992 CPS
from which Gabs takes the data he labels "1981" in fact reflects the 1981 income
(including AFDC recipiency) of familiss as they were constiluted in March 1982,
Family composition changes betwgen the income reference year and the survey dale
further distort the CPS picture of AFDC families.

One way to ovarcome the underreporting and mismatch between family composition
and AFDC reference periods is 1o compare March CPS data on the number and
composition of families with fiscal year administrative data on charagteristics of AFDC
families. For example, the mean morthly number of AFDC families with never-married
mothers in Y81 can be ¢compared 10 the total number of families and sublamilies
headed by never-married mothers as of March 19891, about the middie of FYH1,

- Figure 1 tracks: a} the number of never-married mothers and formerly-married mothers
who headed families or sublamilies in 1883 through 1981, b} the average monthly
number of AFDC cases with & never-married mother {according to the recipient
characteristics table showing the reason of eligibility for the youngest child} and the
number of all othar cases. Both the total number of naver-marrisd mothers and the
number on AFDC increased steadily through the period. The number of formerly-
married mothers heading families increased slightly, while the number of AFDC cases
headed by someone other than a never-married mother declined slowly untif 1989,
then increased sharply through 1891,

The recipiency rate’ of never-martried mothers is very high, 77 percent in 1981, The
rate deslined from 1983 through 1989, A cyclical element seems to be involved,
Rates for formerly married mothers also declined then rose over the same period.
However, even allowing for higher padicipation during economic downturns, il appears
that the AFDC recipiency rate of never-married mothers may be declining over time.

Figura 1 is consistent with Gabe’s statement, "Children of naver-married mothears
accounted for virtually all of the growth in the number of children of AFDC over this
period.” In Figure 2, never-married mothers account for nearly ali the increase in the
number of poor mothar-headed families over the 18803 as well

* This teem i crafted for & crude comparison of mean menthly casaload of never-maried mothers 10 pointin-
time survey datg of aff never-married moathers. Resipiency rate is 1o be distinguished from participation rala, the
praporion of AFDC.sfigible mothers who actually panisipats.

2
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The picture that administrative data provide of the factors in caseload increases from
1887 through 1981 also is generally consistent with Gabe’s thesis. 1 used & different
method to decompose the increase of 591 thousand AFDC cases between 1887 and
1991, # the population of mother-headed families had grown as # did from 1887 to
1931, but the proporion never-marsied and the share that show up as AFDC
recipients remained at 1987 levels, there would have been 287 thousand more AFDC
cases in 1891, If the number of mother-headed families grew as it did, and the share
that were never-married grew as it did, but the AFDC recipiency rate of never-marrigd
and formerly-married mothers remained as they were in 1887, AFDC would have
grown by ancther 148 thousand cases. In other words, growth in the number of
mothers heading famifies and changes in their marital status combined 1o account for
74 percent of the 1otal increase of 531 thousand additional cases. Increassd
recipiency rates account for the other 26 percent,

However, when the 804 thousand increase in the average monthly number of AFDC
cases from 1989 1o 1991 is decomposed this way, tha picture changes. The relentless
increase in the number of nevar-married mothers in the general population still
accounted for almost half the 1889 o 1891 growth in the AFDC caseload. But the
rest, 57 percent, was due to higher recipiency rates among both never-marrisd and
formearly-marrigd mothers.,

Presumably, the higher recipiency rates were due fo the recession, However, the
track of Medicaid agdults in families with children in a number of States looks ’
consistent with the thesls that Medicaid expansions and cutreach in the mid-19803
pulled AFDC and food siamp caseloads up too. (For example, ses attached graphs
showing program caseloads, unemployment, and poverty in Florida, Georgia, North
Carolina, Tennessee, and Texas.)

The increasing domination of the AFDC rolis by never-matried maothers that is svident
in the national profile is even more dramatic at State level, About 30 percent of the
increase from 1989 to 1881 in the number of cases headed by someone other than a
never-matried mother occurred in California. {The State had about 20 percent of the
1989 caselead.}) In many other States, the number of formerly-married mothers on
AFDC increased very litile, even during the recession. Atiached graphs show that in
some big urban States like Massachusetls, Michigan, New Jersey, and Pennsgylvania,
there was a real translormation of the caseload. The number of formerly-married
mothers dropped sharply through the 1880s in these Dlates.

Marits! status and welfare dependency

Increasingly, efforts to reduce welfare dependency by increasing employment have o
address the growing number of naver-married mothers on the AFDC rolls.  in eight
States, they made up more than two-thirds of the caseload in 1981, Wa know that



they will constitute an even larger share of those who stay on the rolls more than two
years.

We also know that never-married mothers will tend 10 have lower levels of gducation
and work experience than formerly-married mothers, making t more difficult to
ncrease their employment. However, marital status consistently shows up as a strong
predictor of AFDC recipiency and spelt length, even controfling for education, work
experience, number and age of children® We think we understand why low education
and work experiencs, and more, younger children make if difficult for a mothsr (o
support her family through employment, and so why she might ba more liksly 10
participate in AFDC and have longer spells. 1 dor't think we have such a clear idea of
why marital status should show up as such a strong indspendent factor.*

When the question comes up at all in ths welfare dynamics lilerature, the discussion
tends to be speculative. Unobserved characteristics that may account both for being a
never-married mother and having longer welfare spells have been the object of such
speculation.

When Patricia Ruggles found a strong effect of marital status on welfare participation,
she spesuialed

For some individuals, welfare regipiency may be perceived as a source ¢of social
stigma. ... Othars may be less alfacted ..., the presence of cther behaviors that
gdaviate from soclal norms - for exampie, a birth while unmarned «« may
inticate a higher tolerance for stigma eifects.

Unmarried mothers may be more likely 1o belong to a subculture where welfare
use is considerad relatively normatl - or alternatively, women who becomea
mothers whilg unmarried may simply have a higher tolerance for deviations
from social norrs.°

As stated, the hypothesis does not judge whether higher tolerance for deviations from
social norms is @ good thing, either in general or in this context. We remain within the

* Raben Motfitt, "lncertive Effects of the U.S. Welfare System: A Review.” Jpumat of Economic Liersturs,
March 1983, p.24,

* His alsy pessible that the apparent indepandent sfect of marital status is a product of misspecHication of
sther independent vanables, For exampie, ¥ the gracs levels that never-married mothers atizin represent
signiflicantly lower educational athievernent than apparantly cormpatabls grede lavel atainment of formerty-marriad
mothers, regrassion analysis wight atiribufe 8 difference in educational preparation 1o 2 diffsrence in rmanite! status,
Howaver, bacause marial sietus appears as &n independent factor in 36 many anatyses of daterminants of wallarg
roceipt, it does not appear fikely that this {actor would disappesr entizely with better gpecification of sther varabies.

¥ Patricia Ruggies, "Wellars Dependency and s Ceuses: Dolgrminants of the Duration of Welars Spells”
SIPP Working Paper 8308, May 1989, pp.d,13.

4



framework of economics, in which stigma and tolerance for it ars treated as lastes,
*aivens® which it is not the job of the economist to evaluate.®

Another candidate 1o explain the independent effect of marital status on weliars
dapendency may be social psychology's concepts of reactance and learned
helplessness. David Ellwood suggests that these ideas may help us understand seit-
destructive behaviors among the ghetto poor, including bearing children outside
marriage.” The same learnad helplessness might contribute to becoming a never-
married mother and o a passive acceplance of a life on welfare.

Eilwood stresses that tha ghetto poor represent a tiny slice of all poor. i leamed
helplessness is going 1o make sense of the independent eflect of marital status on
welfare dependency, it seems that the effect of ghefto peor AFDU mothers on welfare
duration estimates must be very strong, or eise learned helplessness must be
prevalent outside ghetto neighborhoods. There are bstween three and four million
never-marrisd mothars in the United Stales. About three-quarters of them appear to
participate in AFDC, representing more than half of all AFDC cases, more than two-
thirds in eight large States,

Another incapaciiating characteristic that has been shown 10 be widespread among
mothers heading AFDC cases is low selff-asteem.® While the contept has clear
research and clinical definitions, it appears 10 have acquired a broader meaning
among social program staff to connote lack of seli-confidence, especially in the
context of school and employment.’

* Ruggles’ hypothesis could be expressed easily within Robest Moffitt's general economic modal ot welfare
stigma, The hypothesis does net need fo go cuiside the utilty-maximizing framework 1o expilain why never-married
othars ara more Fkely (o receive wallsre. Usforiunstely, Molint &id aot include marital status in his modsl of
siigma. Fobert MaH#t, “An Exonomic Mods! of Wellars Stigma,” The American Economic Raview, Dacember
1983, p.1032.

Anuther hypothasis that stays within the framswork of rational maxirnization of ¢ty Is that insufficient knowledge o
conceptian and contraception and azcess 1o contraception and abortion explain ummaried motharhood, Teenage
muthars ohen svince mistaken views about conception and conteaceplinon, Mowaver, I is not evident how iack of
contraception infermation would rasult in prolongad welfare spells, sxcept 10 the axtent that thass resulied from
additional unwanisd pregnancies.

T David Edwood, Poor Support, Poverty in ths American Family, (Basic Books, 1988}, p.214.

* Nicholas 734, stal, "Welzre Mothors as Potentinl Employees: A Statisticsl Profile Based on Nationsi Survey
Lpta Ohild Trends, ing., February 190, pp.38-4.

* Jsnat Quint, atal, *New Chance, vplementing a Comprehensive Program for Disadvaniaged Young Mathers

and Their Chiidran,® MDRC, Becember 1831, 20.104-4. Danise Polt, *Barriers to Self-guilicisncy and Avenues to
Sucress Among Teenaga Mothers ® Mathermation Polisy Research, July 1982, pp. 7880,
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Although low seif-esteem is often menticned as a barrier to the success of education
and training programs for young mothers on AFDC, | am not aware of any analysis
that associates & with marital status. A hypothstical link might be that low sel-asteem,
like leamed helplessness, is an induced incapacity to maks rational ulility-maximizing
choices. The phrase "saliing oneself short® seems particularly apt. The problem is not
a lack of information, at least not In the usual sense as when a labor market
participant may not have information aboul an available job. Rather, the incapacity
stems from unnacassarily pessimistic expectations about the behavier of self and
others, arising from past personal experiences. '

The concepts of learned helplessness and low sell-esteem point to an induced
incapacity and a numbed passivity, By contrast, proponents of theories of a "culture
of povertly™ and, more recently, "behavicrat poverty,® identify less passive personal
characterigtics they associate with unmarried childbearing and weltare dependency.
However, many sharg an element of fatalism.*

Fatalism is a recurrent theme in descriptions of young, never-martied welfare mothers
.who participate in educalion and lraining programs.  The svaluator of a demonstration
of mandatory education activities for teenaged AFDC mothers writes:

*® This is the way Edward Banfield deseribad the product of the cublure of pavarty: "if he has any awsarenass of
& futre, 1t s of something fxed, lated, beyond hig contrel; things happen 10 him, he does not moke tham happen,
impuise governs his behavior, either bacause he cannot diszipine himself to sacrifice a present for o future
satistaction or bacause Mo has no ssnse of the futire. He is there'ors radically improvident whatever he cannot
nonsz;ime ymadiately he ponsiders valyaless, * {Citad in Ken Audetta, The Underclass, Vintaga Books, {(New York,
1983] p.34l )}

An aoho is heard in Elilah Anderson’s abstract of the saxus! bahavior ¢f sems innergity boys: A sense of limited
{yiure and ignorange mixed with indiference aboul reproduction and sexual sctivity bring on pregnancies and
babips. Concerned with immediate gratification, somo boys wani babies 1o demonsirate their ability {o control &
girl's ming 3nd body.,”  Elijab Anderson, "Naighhorhood Effecis on Teenage Pregnancy,” in The Urban Underciasy,
Christopher Jenks and Paul Peterson {eds ], The Brookings insifiution, (Washingion, 1851), p.382. Ths parallel
fatalism of young women in Anderson's abigtiact of the social context of teenage pragnancy i the inner ¢ty is, = #
something happens, t happens; ¥ someihing was mesnt to be, then st & be and "God will fingd » way.”

For yousy women, irmediate gratification o! gexual impulse ig riot olten cited as prires motivation in sexuat activity
o childhearing. Rather, the pleasutes and sipius of being & mother, and desirs 1o pigase the father ar frequantly
menianed.  As to tha former, ses Pollt, p124; Anderson, pp 380-385; Avletia, pp.71-73

For the roig that continuad reintionship with the father can play, sss: Svdelle Levy and William Grinker, *Cholces
wrd L¥e Circumstancas - An Eihnographic Study of Project Redirection Teens,” MORT, June 1983, pp. 14, 37-40;
Eldwood, p.212; Lacn Dash, "Mutherbood the Hard Way," The Washinatan Post January 27, 1688, Perhaps mors
in tha past than the present, becoming pragnant may have beon a way 10 movs a rwlationship towards mardage.
Current griscdotal avidence shows that, far from baing “trapped” inlo marriage by a sense of obligation in the tace
of an unwanisd pregnanty, boylrands themselvs may encourpge unamsrrint women 1o have a chitd, In such
situations, vhildberring 3t mey be &) lsast padially motivated by desire to continue a relationship with the iather,
Howeavor, the method i 5 ploase him by appealing 1o and demongtrating his saxual power by bearing & ohild,
rathet than 1o insist that he "do the sight thing” by the mather and child. Ses, for example, the Andarson quots
above, Pold.p.87; Ban Bloom, s1al, *Interim Findings on a Wellare initiative 10 improve Schodl Attendancs Among
Teenage Parents,” MDRC, May 1993, p.87.

&
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One psycholegical barrier is the fatalistic outiook of many of these young
mothers. Many of them indicaled that things ¢an "just happen® to interfere with
their plans and lives. Those teenagers who had becoms pregnani
ynintentionally, for example, frequently said that their firs! pregnancies had "just
happened® and some acknowledged that it could *just happen® again, even
though they hoped it would not. The resignation to lile’s perils is consistent with
the fact that these young women's lives have been characterized by numerous
stressful events and expariences that have been beyond their control, ... Such
fatalistic cutlocks help explain why many of these young mothers fail {o engage
in preventive of anticipatory behaviors {such as use of contraceplion] and tend
1o underming progress toward their goals.”

From Project Redirection to the Teenage Parent Demonstration, teenage participants
generally express a strong desire not to have additionat children right away, but
nevertheless do with discouraging frequency. Fatalistic attitudes are common, as are
excuipaizng misuniderstandings of !emmy and contraception despite reproduction

education. ?

Immaturity is another candidate 1o account for habitual failure to be guided by
appregialion of the long-term conseguences of aclions. As an explanatory factor,
immaturity has the potential advantage of being a universal state of personality and
characier development, in fact a natural and appropriate state in childhood. #s
continuation beyond adolescence constitutes a developmental deficienicy. Howsaver,
the notion does not carry with it a sense of the clzmcal!y pathological, like "learned
helplessness,’ or moral deficit, like ‘behavioral poverty.™

Discussgiong a? trends in unmarried tegnage motherhood and programs 10 serve nevet-
married mothars sometime mantion immaturity as a factor>® A scientific definition of
immaturity appropriate 10 this context weuld be nseded before useful empirical tests of
its prevalence and connection with marital status and welfare dependency ¢ould be
fashiongd,

None of these polential explanations 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 (o it. However, | think there is reason to

T Polit, p.12a.
W Levy and Grinker, pp.29-33; Bloom, p.57.

" This is not 16 say that the term is fres of smotive meaning. Pasiculatly in the context of rate, the term would
be offensive fn some pecpie.

¥ For example, ses Poli, p.50; Cuint, pp.10%-4,



hope that & better understanding might lead 10 a more effective use of tesources
devoled to improving the self-sufficiency of families.

Education, training, and work programs for AFDC family heads are frequently plagued
by altrition, ebsentesism, and problems preated by apparently low levels of basic
coping skills, as wall as the frustratingly ineffsctive contraceptive practices mentioned
above. Methods to deal effectively with thesg patterns could act as a multiplier of
human capital enhancement resources,

To some extent, the different sxplanations may point us in diffarent policy and
resource allccation directions. i we treal marital status as a taste and welfarg
participation as a rational utilty-maximizing choice, we should concentrate our
resources on increasing the relative utility of the choices we want people to make - by
nvesting in human capital growth and non-weliare income supponts or raising the price
of weilare particination.

i never-married mothers sufier from learned helplessness, it may not bé enough to
offer educational opportunities and ingcome suppers. To the extent that the condition
of never-married mothers in gensral is like the ¢linical condition, therapies appropriate
tor this condition may be necessary belore never-married mothers on AFDC can
successtully overcome passivity engugh 10 make rational ulllity-maximizing cheices.

if being a never-married mother and remaining on welfare longer are associated with a
difficulty in seeing and acting on the ¢connection belween immediate gratification and -
long-tange consequences, interventions that promaote such basic skills seem indicated.
For this, and 1o foster basic competencies that chalienge low self-esteem, we might
ok to davelopmental and learning theory, rather than chinical psychology, for
guidance. The key might not be specific therapies, on the model of treating &
pathology, $0 much ag designing the delivery of services in a way that induces active
panicipation &nd reinforees the connection between actions and their effedts.

Or none of these explanations may account for the independent effect of marital status
on wellare dependency. But until we know, it seems to me that we can't really hope
10 maximize the eflectiveness of the limited resources that will be availabie 16 promele
sei-sutficiency among the relentlessly increasing numbers of never-martied mothers
on AFDC.

Attachmaents

go:  Isabe! Sawhill
Barbara Selfridge
Keith Fontenot
Canta Pian
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The graphs and tables attached provide State-level data related to caseloads of
several {ederally-funded entitlement programs.

*

TYPMAXS arae the typical maximum AFDC benefits available to a family of
thrge, Values represent fiscal years. These administrative data were supplied
by HHS/Administration for Children and Families.

AFDC fams and AFDC recins are the average monthly number of families and
parsons receiving AFDC benefits in each fiscal year. These administrative dala
were supplied by HHMSB/ACF,

FESP hholds and FSP persons are the average monthly number of households
and persons receiving food stamps in each fiscal years. These administrative
data were supplied by UBDA/Food and Nutrition Service.

Mcaid adults in AFDC-like are the unduplicated annual numbers of agult
medicaid recipients in families with children. These fiscal year data include
adulls in families receiving AFDC as well as other families with children. These
data from the form 2082 system were supplied by the Health Care Financing
Administration.

Pov are calendar ysar poverty rates and Poor {000s} are counts of poor
persons from an experimental series published by the Bureau of the Census,
most recently as Appendix D of P-60, No,181.

Civ unemp and Female unemp are, respectively, Civilian unemployment and
female unemployment monthly averages for calendar years from the Current
Population Survey, as published in Bureau of Labor Stalistics Bulleting 2340,
2361, 2381, and 2410,

Population [000s) are calendar year average populations. Earligr years are
from P-25, No.1058; years after 1888 are derived by dividing the number poor
by the poveny rate.

Births to unmarried are from calendar year Vital Statistics, published by HHS,
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MEMORARDUMAFOR Economy and Jobs BacKground @roup
FROM: National Boonomic Councli

SUBJECT: Encloged Doguments

Enclosed you will find coples of memerandums from Richard Bavier,
of OMB, that pertain \to the Economic and Job issues for the
Welfare Reform. They inciude:

i1, Factors in maaa%oad increases and fmplications fov
reducing dependency
2. Benefiy ra&aatian\rate graphs
3, Matrizx of employment and wage subsidies
I£ you have any guestions or concerns, please feel free to
contact any of the Naticonal Economic Council staff at 456-2802.




