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PART ONE

REPORT OF THE DEPARTMENT OF LABOR

ON THE WORK INCENTIVE PROGRAM




U.S. DEPARTMENT OF LABOR
OFFICE OF THE SECRETARY
WASHINGTON

The President of the Senate
The Speaker of the House

Dear Sirs:

I am transmitting the first annual report to the Congress
on the Work Incentive Program (WIN), as required by the
Social Security Act,

This report covers what was a start-up period for an im~-
portant manpower program, It describes, with candor, the
kinds of problems that were encountered, along with improve~
ments we have made and the solid successes we believe we
have achieved, While these prcblems were substantial, and
not all of them have been entirely eliminated, the WIN pro-
gram is now firmly established, and 18 producing results,

So far, it has enrolled 153,000 people, more than any
other manpower program in 8 comparable period of time. Cut
of the actual exparience of installing this training program,
we have been able to identify the need for changes in the
authorizing legislation that will greatly increase its effective-
ness, These changes have bren proposed in the Family
Assistance Act, passed by the House of Representatives and
now before the Senate.

The proposed changes will enable us to surmount the
problems of providing adequate child-care facilities, gain
increased participation on the part of the States by relieving
them of more of the financial burden, increase the economic
incentives to enter the training program, make the work and
training requirement more equitable, clarify the lines of re~
sponsibility between the Labor Department and the Department
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of Health, Education and Welfare on the responsibility for
referral of clients to the manpower program, and correct the
problems that have prevented the Special Work Project feature
of the WIN program from being implemented,

With these changes made, and a solid base now in being,
1 ani confident we can expand the training effort and contribute

materially to reducing dependency and the financial burden of
welfare on the American people,

Sincerely,

Secretary of Labor
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PART I - PROGRAM PURPOSE AND ORIGIN

M strative Arrangemen

The Work Incentive Program (WIN) is designed to provide
all the services and opportunities necessary to move reci-
plents of Ald to Families with Dependent Children (AFDC)
from dependency to stable employment at a living wage,
WIN provides a comprehensive program of training, educa-
tion, work experience, child care, and other supportive
assistance,

The program is administered jointly by the Department
of Health, Education and Welfare and the Department of
Labor. In each State, and in Puerto Rico, Guam, the Virgin
Islands and the District of Columbia, the State Employment
Service is thel prime manpower sponsor for WIN, The local
communi‘y employment service offices are the project sponsors,
providing manpower services and, in some instances, ccntract-
ing with hoth public and private agencies for services and
training. It is the responsibility of State and local public wel-
fare agencies to refer all appropriate AFDC recipients to the
local employment service office for manpower services and to

provide essential social supportive services, including child

care.
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The Work Incentive program was authorized by the 1967 amend -

ments to the Soclal Security Act, under Part C, Title IV, WIN was
an outgrowth of several earlier efforts to introduce the concept of
occupational rehabilitation as a solution to the problems of welfare
recipients, These earlier programs began with the passage of the
1962 amendments to the Social Security Act which established a
Community Work and Training Program for AFDC recipients 18 years
of age or older, Title V of the Economic Opportunity Act of 1964
expanded the ccncept and made it a part of the poverty program
under the Work Experience and Training Program. Eligibility for
this program was extended beyond welfare recipients to unem=-
ployed fathers in States that did not have an assistance program
for families with unemployed fathers. In addition to these
specially targeted programs conducted by the Department of Health,
Education and Welfare, the regular manpower programs of the
Department of Labor began to enroll an increasing proportion ¢~
welfare recipients,

Experience with these early efforts and the Department of
Labor programs indicated that delivering effective manpower

assistance to welfare recipients wo.ld require a8 much greater
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effort than was possible under existing programs, The result
was the adoption of the 1967 amendments to the Soctal Security
Act establishing the WIN program. The Secretary of Labor was
to establish work incentive programs by July 1, 1968, in each
political subdivision in each State in which he determired
that there were significant numbers of individuals 16 years or
older receiving AFDC, All appropriate persons in the AFDC
caseload were to be referred to WIN with unemployed fathers
required to be referred within 30 days of receipt of public
assistance. The 1967 amendments also provided for phasing
out Community Work and Training projects by Julyl, 1968, and
Title V projects by July 1, 1969,
a ature

WIN combines social services, child care services, and
manpower training services for potentially employable persons
to equip them to get and hold a job, using a combination of
on-the~-job training, institutional training, work experience,
and counseling. During training, an incentive payment of
$30 a month is provided, Social services necessary to the
sucessful completion of training are also provided through
local welfare agencies, Welfare agencies continue to give

assistance payments to recipients in training and furnish

13
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fundg for carfare and out-of-pocket training expenses. Public
assistance policy permits recipients who become employed to
retain the first $30 of their monthly earnings plus 1/3 of the
remainder and gives consgideration to the expenses incurred in
going to work {unemployed fathers who get jobs have these
benefits only if they are not fully employed), The welfare
agencies may continue to cover the expenses of child care
until the mother is able to carmry the cost.

The concept of enrollment in the WIN program is some-
what different than in most manpower programs. WIN enrollees
are counted as enrolled from the time they are accepted for
employability development until they have been employed for
several months. This 18 a contrast to the MDTA, for example,
where an individual is enrolled only during the period of time
in which he is actively in training,

Manpower services are provided within the employment
service by a team of specialists including a counselor, ma: -
power training specialist, job developer, and a coach, En-
rollees are assigned to a specific team, which oversees
their progress throughout their enrollment, A plan is prepared
for each enrollee that usually includes several components

of service; such as orientation, basic education, institutional

14
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skill training, general educational development, and job
follow-up, The plan may be altered as the indtvidual pro=
gresses through the program by the counselor and team to
which the enrollee 18 assigned, As a result, the pattern

of participation in components may be mixed, For example,
the enrollee may be assigned to high school equivalency
training after completing skill training instead of befcre.

The individual is an enrollee of WIN throughout his employa~
bility plan, even during inactive periods between components,
Consequently, some individuals are classified in “holding*®
status and counted in enrollment figures. A WIN participant
remains enrolled for 30 to 180 days after being placed in
employment, subject to follow-up and appropriate sup-
porting services,

Probably the three most important and distinctive tools
or techniques of WIN are the employability development plan,
the téam concept, and program flexibility,

The employability development plan is the "blueprint”®
which guides the activities of program components and sup=
portiva services in assisting enrollees to develop their
occupational potential, A plan is developed for each in-

dividual who is not immediately referred to permanent
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placement, The initial plan developed during the original
enrollment period i3 based on such items as evalua.uon of
enrollee needs and testing of aptitudes, labor market con-
ditions, and available resources for education and training,
The initial plan is progressively amended as the enrollee's
interests and aptitudes become better known to the WIN team,

The WIN employability team usually consists of a coun~
selor, training specialist, job developer, job coach, and a
clerk, These five persons work very closely with the enrollee,
applying their specialized service as a team to each enrollee's
problems. The team {s "home base” for the enrollee from
initial enrollment to termination from the program, The WIN
team concept has been found to be particularly effective in
worl Ing with the multi-faceted problems of welfare recipients;
the enrollee s made awaie of all the services available and
each team member is able to expedite and coordinate his
particular services to the enrollee with those of other team
members,

The flexibility of the WIN concept is the program's third
unique feature. In other manpower programs vshere serviceg
are usually provided in distinct packages a trainee may on

may not obtain supportive services depanding on the

16
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particular program, Should the particular type of training be
inappropriate or should the enrollee experience difficulties,
there are few alternatives available, Under WIN, however,
the enrollee may recycle or switch to other components if
the counselor decides the course is not "working.” Enroll-
ment i8 continuous, even when the enrvllee is in holding
between components; 1t alsy extends beyond placement

for 90 to 180 days to insure the stability and permanence

of placement. Because WIN deals with a client group that
is already provided income maintenance, tlie employability
team has time to dovelop the appropriate education and
training.

The WIN concept provides in a unified package the com-
plete range of manpower services available separately in
other manpower programs. The following material describes
the variety of manpower services that might be made avail-
able to an enrollee, However, an average enrollee would
not participate in all of them, For instance, some might
enter employment and follow-up directly from orientation,
others after institutional training, etc,

Intake and Assessment Phase -

During the {nitial earoliment process, the enrollee is

evaluated to determine his particular needs. He is

17



-8-

interviewed by the WIN team, which uses evaluativa tech-
niques {ncluding testing and work sampling. During this
period the initial employability plan is developed which
details the steps the individual will follow in his progress
through the WIN program.

A period of “holding® during the intake phase may occur
after enrollment and assessment, when training courses have
not begun, or training opportunities or other services are
not immediately available, Although the enrollee may not be
actively in training during this time, he is still enrolled and
is placed in the appropriate step of his employability plan
as the opportunity arises,

Qrientation - This component includes all activity related
to introducing the enrollee to WIN, It may include a des~
cription of the nature of WIN and the types of training avail-
able, an explanation of the sponsor's rules, information
about the enrollee’s status while in WIN, and introduction
to WIN staff, The employability portion of the orientation
may include such subjects as motivation, job interviewing
techniques, application writing, what to expect from employers,

and other job-related subjects,

18
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Education - Educational services are provided to those
recipients lacking the minimum education necessary to obtain
a job or participate {n further training, Major types of aca~
demic training are basic education and General Education
Development leading to a high school equivalency diploma.

Institutional Training - This component consists of class~
room vocational education in clerical, service, and semi~
skilled to skilled occupations, Training may be provided by
public or private agencies, Courses maybe developed speci-
fically for groups of WIN enrollees, or the enrollee may be
referred on an individual basis to a particular course,

On-the-Job Training - This component is based on skill
training provided by a public or private industry employer,
The individual receives wages paid by the employer, The
employer 18 reimbursed for some or all the training costs
incurred, The enrollee may continue to receive an adjusted
welfare payment depending on his or her earnings and wel-
fare standards in the particular State. During on-the-job
training, supportive services may continue,

Special Work Projects - WIN legislation authorizes
employment by public or private non-profit agencies of

persons for whom jobs in the regular economy cannot be

19
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fourd, Such persons receive a wage which 18 made up of
thelr welfare benefit and a partial payment by the employer.
For a number of reasons, discussed later, this component
has not been used extensively,

Component Holding - Holding occurs when enrollees
are between training phases or steps in their employability
development plan, For instance, enrollees who have com-
pleted orfentation and basic educition may be waiting for
a particular institutional skill training class to start,
Component holding also includes those who have completed
training and are awaiting job placement., During the com-
ponent holding period, enrollees are counselled, may have
interviews, and receive other services, Those in component
holding are considered as enrollees,

Follow-up - For a period of 90 to 180 days after an en-
rollce has been placed {n a permanent job, he remains
enrolled and may be provided supportive services to assure
stability of placement and the adjustment of the enrollee,
Should the placement prove unsatisfactory, the enrollee may
be re-cycled through additional services.

Work Internship - This technique permits enrollees to

sample a variety of occupations and work situations during

20
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a 10-week period, It also allows the team to find out more
about the enrollees' interests and aptitudes,

Relocation Assistance - The WIN program provides for
relocation assistance where definite job offers have been
obtained, WIN staff makes sure that adequate pay, appro-
priate housing, and schools for children are available.

Vestibule Training - This component is an attempt to
utilize the expertise of ongoing "company schools" in the
WIN program. WIN participants are placed in the company
tratning program, but are not employed by the company. In
some cases, this vestibule training would be followed by
on-the~job training, but not necessarily with the same
company, In many areas such training is preferable to
ordinary vocational education, and in some Instances com-
pany schools may be the only facilities available.

Para-professional Training - This component offers class-
room vocational education and practical work e.cperience
geared to entry-level jobs in public service, Training is
provided by public and private nonprofit agencies and in
most cases will be coupled with remedial education and gene~
ral educational development. Para-professional training

emphasizes upward mobility through career ladders preceded
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by extensive job development and job engineering efforts,

Suspense = WIN participants are designated "in suspense”
when they are enrolled in other manpower programs as a part
of their employability plan, For example, the WIN team may
decide that a particular enrollee could become a fine uphol-
sterer, If MDTA upholstery classes are about to begin, he
will be placed in suspense while I attends MDTA skill training.

Ia ve m

The WIN program has been in operation for just over a
year and a half, Initial funding of projects began In mid-
July of 1968, with significant enroliments and program
operations beginning the following October,

Early development of the program was hindered by legal
barriers in State laws relating to public assistance and legi-
glative requirements to obtain matching funds, Between
July and October 30, 1968, WIN programs were funded in
37 States and jurisdictions, but legal barriers delayed parti-
cipation by other States. Through May of 1969 only 38 States
were participating. In June 1969 an additional 14 States were
funded, leaving only New Hampshire and Nevada outside the
program. As of June 1, 1970, only New Hampshire was not

funded due to a contractual problem, However, three other

22



“13~

States only recently became operational and had not reported
enrollment activity as of April 30, 1970,

Appendix Table A-1 shows new entrants, end of month
enroliment and number of States reporting enrollments for
each month since the start of the program through April 1970,
New entrants to the program seem to have stabilized in recent
months in the range of 7,000 to 8,000, The net increase in
end-of-month enrollment has been approximately 2,C00 to

3,000 poer month,



-14-

PART II - CURRENT STATUS

Fund g
Total Federal amounts obligated to April 30, 1370, for man-

power activities under WIN have been $151,277,287, Of this
amount, $140,789,345 went to the States running WIN programs,
Evaluation of early results and research accounted for an
add{tional $2,394,153, Federal expenses for administration

of manpower aspects were $5,343,018, {ncluding a start-up
period prior to actual operation of WIN in the States, Of the
227 tederal positions required for manpower activities, 166
were located in regional anl other fleld oftices,

WIN financial resources were allocated among the States
on the basis of two criterfa: n1eed and capacity, Work
Incentive Program allocations of manyear slots for program
operations in FY 1959 (the progrom's initial year of operation)
were baued on vach States's AFDCT caseload, and the size of
the Title V (EOA) and Community Work and Training programs tp
ve replaced by WIN, Each State recelved money on the basis
of tralning oppourtunities and costs experienced in previous
training progtams. Y 1970 allocations used the AFDC _use-

load but also took into account the State's WIN performance

24
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record and {ts capacity to expand operations, A limiting
factor in the entire allocation process has been the require~
ment that State welfare agencies provide non-Federal funds
or in-kind service amounting to 20% of the Federal allotment,
Some State legislatures did not allocate ernough to permit a
Federal payment to the level they should have received under
the above procedures. The lack of State matching funds
severely restricts and limits WIN's capability to allocate
program resources to areas of greatest need,

Authorized enrollment opportunities exceed enrollment, as
of April 30, 1970 by 30,000 (Appendix Table A-3). This seeming
discrepancy is due to the time lag between authorization and
actual creation of courses, referrals, and enrollrients, during
a8 period of rapid build-up, Six States have entered the pro-
gram since September 1969, and by April these States were
still experiencing the start-up probiems that the majority of

States had in late 1969,

Persons Served in WIN

There have been about 153,000 first time enrollments in
WIN from {ts inception in August 1968 to the end of April 1970,
Because the program began to reach substantial operating levels

only recently, a large proportion of these enrollees (56%) are

25
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still actively in the program. A WIN enrollee is counted in
the program until he has been through the entire indiviiual
employability development plan prepa‘ad for him, including

a follow-up counseling period of 90 to 180 days after he has
gotten a job, Of the 155,0001/ who have entered the program,
about 71,000 are still in WIN tralnlng-y 27,000 are at work
under a variety of arrangements, and over 53,000 have left
the program prior to completing their employability plan, A
number of these have u‘rxioubtedly obtained jobs through

their own efforts,

A majority of those who are working are still being assisted
by WIN programs, They are either in on-the-job training
(about 650), or in regular jobs but receiving follow-up
counseling by WIN staff (12,300). About 1000 persons are
working in subsidized jobs in WIN Special Work Projects,
Another 13,000 persons have been employed through the
follow-up period and are “on their own" now, Some specific
data on these WIN graduates will be presented in a later
section. Altogether, the 27,000 persons at work represent

a WIN achievement; these workers=--former welfare dependents--

1/ About 2,600 persons left the program and subsequently
re-enrolled,

2/ Approximately 4,500 additional persons are enrolled in other
manpower programs and are in " suspense” status.

26
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have been brought to the level of & wage recelving, work
situation,

About 85.000-V persons were in WIN program components
as of April 30, 1970, As described above, 14,000 of these
were people who were working In some type of work-training
or follow-ug situation., The other 71,000 were recei ing
various mixtures of academic and skill training, or were
awaiting entry to the next class or program component, Each
enrollee 18 helped by a team including counselors ard job
developers, to plan a pmqrain which will equip him to get
and keep a job, This may include some elementary education
or high school preparation--about 19,000 enrollees were
receiving some academic training in April. Nearly all WIN
enrollees need some type of vccational training, and most
require institutional skills training, Some, because of
earlier experience or particular aptitudes, may be placed in
job situations to polish their skill in an actual work situatioun,
This work-training grades off into work-with-counseling, after
which the WIN enrollee continues working on his own, Table |
indicates how many WIN enrollees were in each of these stages

in April 1970,

)/ Approximately 4,500 additional persons are enrolled in
other manpower programs and are {n "suspense” status,

27



TABLE 1

Enrolir:ent by Major Program Component
as of Apri] 30, 1970

COMPONENT
Total
Intake and Assessment Phase
Orientation

Exploration by Job Try-outs and Work
Sample Methods

Basic Education and General Educational
Development

Other Pre-‘’'ocatlonal Training

WIN - Institutional Training

In Other Manpower Tralning Programs
Other Vocational Training

Holding Between Program Components
WIN - On-the-Job Traiming

Special Work Program

At Work and Receiving Intensive
Follow-Up Services

At Work and Receiving Regular Follow-Up
Services

28

ENROLLMENT

19,450
3,986
17,899
4,523
1,002
15,053
661

976

1,872

10,410



-18-

Some newly-enrolled WIN participants are still being
assessed or are planning their programs, It is in this
initial stage that a first employability plan in drawn up for
each enrollee, charting his self-improvement course, Usually,
the enrollee can move directly into orientation or training
from here, although there may be a8 wait of a few days or weeks
for another class to begin, especially if the course scheduled
is institutional skills training. For successfully employed
WIN "graduates,” the initial planning and waiting stage was
usually between one and four weeks,

As the WIN participants move through the self-development
program, which may take seven to nine months, they may
experience some waiting periods between courres, or coun-
seling periods before OJT or placement, These “holding periods*
result from coordination and scheduling problems. Median
between-component waiting time for successful WIN grauates
was about 6 weeks; for drop~outs, it was 13 weeks, Action to
reduce holding time is discussed in another sectto;n.

A tabulation of the number of program components in which
working WIN graduates participated indicates that about 40%
benefited from two components; 27%, three components; and

26% went through four or more program services, Only 7%

29
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ne«d minimal, one-component assistance,
nds of P e Se

Data for fiscal year 1970 (to April 1970) indicate that the
majority of WIN enrollecs are women (71 percent). There
has been considerable State variation, with the following
States having a majority of male enrollees: California (the
largest State program), West Virginia, Colorado, Utah, and
Hawaii., 8ince this may be due to the male priority clause
in WIN legislation, it may only be temporary, Even fn the
first year of operation, the balance of the State programs
have had heavy concentrations of women enrollees,

Some what more than half the enrollees are white (54 percent);
40 percent are Negro, and 6 percent members of other minority
groups, Such Western States as Montana, the Dakotas, Utah,
Wyoming, and Washington, with their significant American
Indian populaticns, have relatively high percentages in the
category of "other races," There are heavy Negro enroliments
in such States as Louisiana, Alabama, Maiyland, Virginia,
Mississippi, Tennessee, anrd the District of Columbia (all with
relatively large Negro populations). Such industrial States as

New York, New Jersey, Michigan, Illinois, and Ohio also have

a majority of Negro enrollees,
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The typical WIN enrollee is a school drop-out, with
25 percent having completed eight or less grades of schooling
and another 43 percent not having completed high school. About
three~-fourths of all enrollees are in the prime working years,
between ages 22 and 44; 6 percent are 45 and over; and 22 percent
are under 22, This pattern is different from the one found in MDTA
and CEP programs, where typically from 35 to 40 percent of the
enrollees are youth under age 22 and just over half the enrollees
are between 22 ard 44, The most striking State variation from
the national pattern is in West Virginia, where more than a
quarter of WIN participants are age 45 and over, and a lower
proportion are under 22 than in any other State,

Twenty-two percent of the enrollees have Spanish surnames.
Concentrations are in such States as New York, with a large
Puerto Rican population; and Utah, Wyoming, Arizona, and
California, with large Mexican-American populations.

Comparing 1969 and 1970 characteristics (Table 2) high-
lights the effect of the initial legisiative priority given to male
heads of household. The great majority of AFDC recipient
families are female-headed and women are now doininating the
WIN program to an appreciably greater extent, comprising more

than seven-tenths of this year's enrolled total in contrast to
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TABLE 2

Selected Characteristics of WIN Enrullces

FY FY
Enrollee Characteristic 1970 &/ 1969
{percent) (percent)

TOTAL loo 100
Sex

Male 29 40

Female 71 60
Race

White 54 56

Negro 40 40

Other 6 4
Education

8th grade or less 25 3]

9th thru 11th 43 41

12th and over 32 28
Age

Under 22 22 16

22-44 72 74

45 and over 6 10
Head of household 86 91
Income below poverty level 95 89
Spanish surname 22 18

1/ To April 30, 1970

32
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60 percent in fiscal 1969, Severely undereducated enrollees-~fe.,
persons with no more than eighth grade education--currently
account for only one-fourth of the enrollee total compared to
31 percent in fiscal 1969, This trend appears to reflect the
generally higher level of educational attainment, found amoig
female WIN particip~its than among males,

Participation of youthful enrollees has increased, with
those under 22 now accounting for 22 percent of the enrollee
total compared with 16 percent in fiscal 1969,

ram Regults (as of April 30, 1970)

WIN has placed about 25,000 people in regular ;obs.y
primarily in private industry, since the program began. Some
12,000 of these workers have been placed only in the last
3 to 6 months, and are still receiving check up calls once a
week or so, Another 13,000 have completed this phase, and
are successfully *terminated* from.the proqram.z/

A sample study of the small number of early terminations

indicates that over half of those placed in jobs with WIN

1/ Excludes about 2,000 OJT and Special Work Project placements.,

2/ The analysis which follows is based on several different
partial counts of WIN “terminations,” There is no reason
to suspect the presence of major bias in the selection of
files for tabulation,
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assistance were able to leave welfare entirely. Other employed
graduates were able to support their families partially, so welfare
payments wore reduced, In these cases, the welfare family may
have been so large that a job at the lower end of the pay scale
was not suffictent to provide for all the children, (Compare Table A-5
in Appendix.)

Average wages of WIN graduates, when they have been working
three to six months, arc $2,29 an hour (see Table A-4 in Appendix),
The who obtained construction work were‘able to get the highest
averaqe hourly pay, but they also may be subject to variable work
weeks and perlods of layoff. Some industrial jobs average $2,50
an hour, and may have full work weeks., The clerical positions
obtained by welfare mothers all average over $2,00 an hour,

High school equivalency is required for many clerical jobs,

and the WIN program was able to provide this training. In addi-
tion, women WIN enrollees have a higher educational attain-
ment than men enrollees, so less remedial education 18 required,

There i3 a large differential between wages obtained by men
and by women at time of placement {(see Chart A), Nearly half
of the men start at wages of $2, 50 an hour or above. In contrast,
48% of the women make less than $2,00 an hour,

The data suggest that many welfare mothers, after training

and employment, will not be able to make enough wages to
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bring their families entirely out of poverty. If they must pay for
day care, or even after-school and summer care, out of these
wages, there may be little incentive under the current AFDC
legislation for leaving welfare to work., The WIN program
provides day care payments to participants during training and
the first three to s{x months of employment, but after this,
day care costs may come out of wagc..;.'!/ There are no data on
how many mothers left employment after day care support was
terminated, However, when welfare mothers cntered the WIN
program they were asked for the reasons why they weren't
working. Fifteen percent of the reasons given by this group
related to child care problems, (See Table 3)

The WIN program model provides for a participant to remain
enrolled in the program until he completes his employability
plan, By this definition, anyone who completes the program
will be employed. About 53,000 persons, however, have
left WIN without completing their employability plans, Very
little information is available on the current status of these
persons but studies are in process, The recorded reasons for

leaving the program given in early results of one study of a

1/ Jee page §4 for a description of how the proposed Family
issistance Act will alleviate this problem,
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TABLE 3

Reasons Given for Their Unemployment by WIN Applicants
July 1, 1969 - March 31, 1970, by Sex and Color

Barriers to Employment Total Male Female White Negro
Total: Percent 100 100 100 100 100
Lack of education, skill, etc, 66 63 o8 63 69
Health Problems ) 10 3 6 4
Personal Problems 3 4 2 3 1
Transportation Problems 9 8 9 10 8
Child Care 11 1 15 10 14
Prison Record 2 7 )4 3 1
Other 4 8 3 4 k}

Note: Individual items may not add to totals due to rounding.

1/ 0.3 percent
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sample of about 11,000 of these persons are shown in Table 4
below. These were the explanations given by WIN enrollees
when they falled to appear for a scheduled program service,

or when they informed WIN staff beforehand of their decision

to quit, The material is therefore highly subjective. Moreover,
there 18 some likelthood that multiple problems occur, and the
enrollee may select a reason which requires least explanation
or which is thought to be most “acceptable” to WIN staff,

With all of these drawbacks, a conservative {nterpretation

must be made,

It is likely that many of the 30 percent who cannot be located
or gave "other" reasons have nanaged to find employment
through their own efforts., On tne other hand about 20 percent
refused to continue or were separated, which may indicate that
these participants did not view the expected results of their
employability plans with much anticipation. Much more detail
would be necessary to yleld an authoritative explanation of why
they lost interest, or had little interest from the beginning,

A high proportion of 11l enrollees suggests the need for
timely physical examinations and appropriate health care
follow-up, The proportion of participants who left for child

care and for pregnancy will probably rise as the program completes
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TABLE 4

Percent of Enrollees Leaving Before Completion,
By Reason for Leaving
August 1968 - March 1970

Reasons for Leaving Percent

TOTAL 100
lllnessg ~~---=w-cuue- cmeeeseceeceeceecmeeecece——e——— 14,
Pregnancy ~=--cceccecccrcncernccnccncceccerenanaane 4,
Death «~--c-cececnmecarancan R et -
Institutionalized -==-==vewewrncrencacmencncne e ee e - 1.
Refused tO continue ===-=v--eercmmmcee crcm e 15.
Separated by administrative decision -c~vcvmroccccennna 3.
Moved from ared -~-=«-=-racmccccmcccncaccrceccctannn 10.
Cannot 10cate ~-~vecececcccnancccorrrn e rn e 6.
"Child care needs ---=-==-au= weemmeeememeeeeem——————— 9,
Transportation difficullies ~---ecccecmccmcccaacaccaaa. - 1.
Referred In @IfOf ==eececcemncececncrcccnrcacnecannemae 7.
Entered Armed Services --=evwe-ewcecesrccccecceaccccnaa
Became full-time student ---c--ccccevccaccncnaccaa-. -
Other ~e-mcemmcccccnanaax T .- 23,
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its work with the backlog of welfare fathers, and takes in a
higher proportion of welfare mother heads-of-household.

Nearly 12 percent left because of problems with child care
or transportation; a situation which can be corrected with

improved program design.
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PART IIT - PROBLEMS

A new national program designed to overcome a growing
social and economic problem--dependency--is certain to
have start-up problems, many of which are administrative,
It also is going to face problems which will be chronic,
because they reflect either the basic causes of dependency,
or the social and economic “traditions” which have become
barriers to independence, The administrative task is to
operate a program, within the legal authorization, which
provides the most effective and economical vehicle to economic
independence for the employable of the welfare population.
The WIN program concentrates on improving the competitive
position of poor individuals in the labor market, but it does
not alter conditions in the labor market (except for providing
a limited number of jobs in Special Work Projects for those

unable to obtain competitive employment).
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The most noticeable problems at the beginning of a
program are mechanical--establishing an operating structure,
coordinating with other structures, staffing, timing, instructing,
and so forth, As these start-up problems are overcome, the
difficult “chronic* problems become more evident because the
program, now beginning to function more smoothly, has come
up against the real causes of dependency, This i3 the stage
that the WIN program h\as now reached

This section covers the problems which were encountered
during the early phases of the program and which, in a
number of cases, are still being encountered, The next
section covers how most of these problems have been re-
solved or are in process of resolution, Part V describes
how many of the legislative constraints which have tended
to 'restrict the full achievement of WIN objectives will be
ameliorated or completely resolved by the Family Assistance
Program,

The problemg normally expected in implementing & program
of the size and complexity of WIN were aggravated by several

features of the WIN concept itself, There was, first , the re-
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quirement for close coordinationg between agencies, not only
at the Federal level but also between the Federal agencles and
their State counterparts, between State agencies, and between
local agencies, Second, the comprehensive nature of WIN
required balancing componentsand a degree of sophistiortinn

in scheduling not readily attainable. This scheduling required
precision in the movement of individuals between training com-
ponents and also in arrangements for supportive services supplied
by welfare agencies, Third, the emphasis on developing indivi-
dual employability plans required much more time per individual
than simple enrollment,

Because these problems were anticipated, evaluation studies
were initiated at the beginning of the program, The results of
these studies have proven beneficial in designing and installing
admlnlstrattvg modifications and improvements, thus overcoming
fatrly quickly some of the early problems,

Most of the early problems of the program were basically
administrative rather than a result of the concept or design of
the program, A difference in interpretation of the law between
welfare and employment agencies during the start up period some-

times hindered the development of a smooth, efficient enrollment

process.
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The time required to develop educational and vocational
training components was often underestimated, resulting in
bottlenecks between components., Another major cause of
start-up difficultios was the absence of pre-existing adminis-
trative relationships, For example, differences in interpre-
tation of WIN guidelines at the State level by Welfare agencies
and the Employment Service created early administrative problems.,
However, in those areas where Title V projects had previously
existed or wheie such relationships were established informally
between caseworkers and WIN staff, evaluation studies found
that transition was smoother and the project benefited substan-
tially,

Other issues which required considerable staff attention during
the start-up period ware: procedures for payment of enrollee trans-
portation oos'ts; clartfication of case worker responsibilities for
insuring that those referred to WIN report to the enroliment inter-
view; problems of the welfare department in working out child care
arrangements--and other services--after a WIN graduate has been
successfully employed; staffing problems in the welfare departments
and above all, guidance on building effective relationships between

agencies to remove bureacratic obstaclos to the enrollment process.



“Holding®

“Holding" occurs when a WIN enrollee is not actively
participating in a training or educational component, He
may be receiving some counseling, and if he is placed in
holding just after enrolling he may be undcergoing tests or
planning his training program. However, in some cases,
excessive length of stay in holding is an indication of timing
problems or the lack of adequate and appropriate component
"glots,” [t may also indicate an inability to place a trained
enrollee in a job.

As WIN began, time was required tc develop suitable
training and educational components and many programs had
long periods of holding, Scheduling training components pra-
sents a formidable timing problem. It is difficult to schedule
an institutional course to correspond with enrollees’ needs and
even more difficult to develop OJT components by matching
employer needs with enrollee availability, Though procedures
for developing institutional training are now adequdate in most
areas, not all courses are designed for the special rcquirements
of welfare clients, Programs for both Basic Education and High

Schoo! Equivalency have been largely "standard" packages, which
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may fail to meet the needs of welfare recipients, Un-the-job
training has been unavailable in many areas because of com-
petition with other programs and complicated procedures for
contracting with employers. As unemployment rates have
risen, fewer employers seem to be interested in setting up
OJT projects.

These administrative problems resulted in several program
difficulties during the early period, which were reflected in
the number of enrollees in the intake and assessment phase
and the number and appropriateness of referrals to WIN,

One difficulty created by "holding” {s sustaining the en-
rollee's motivation, "Holding" means disrupting his program
and delaying the achievement of the goals towards which he
is working. Long periods of delay discourage and disillusion
the enrollee and make casewo;keu reluctant to refer clients
to WIN.

In the early months of the program, the intake phase ac-
counted for as much as 35 parcent of total monthly enrollment
(Jan, 1969), suggesting lengthy stays in this phase. One study
of persons dropping out of the program during 1969 indicates a

median total of 7 weeks "holding" in the intake phase, The
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aelayn involved in extended periods of waiting for training
were judged an important factor in drop-outs, and created

difficulties in maintaining adequate child care arrangements,

Referral-Enroliment Problemg

A secord majnr problem during the start-up period was the
referral-enrollment process., At least part of the reason for
the large build up in the applicant holding component was
the delayod development of arrangements for referral between
Welfare and the Employment Service, Evaluation studies indicate
that arranjements varied markedly from one area to another,
with the most effective system in those areas where close,
informal working relationships had been established, The ex-
istence of these relationships was judged to be more important
than the existence of formal guidelines and administrative pro-
cedures, In those areas where cooperation was evident, ad-
justments for training capacity were readily made and the case-
worker's familiarity with the applicant's background contributed
to a better employability plan,

Another part of the referral problem was the wide diiference
between States in the proportion of persons found appropriate

for referral, On a cumulative basis, through De.ember of 1969,
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20,5 percent of recipients assessed by State welfare agencies
were found appropriate for referral to WIN, However, the pro-
portion varied widely between States, ranging from § to 100
percent, For example, New York referred only 6,9 percent of
those assessed as compared to 36,1 percent {n California,

From the start of the program through December of 1969,
a total of 210,486 persons were referred to WIN, In the same
period 120,843 persons were enrolled, The discrepancy is due
to a number of factors: Training opportunities cannot always
be developed as fast as referrals; some recipients leave wel~
fare while awaiting enrollment, not all persons referred actually
report to the employment service; some of those referred are
found to be unsuitable for enrollment and are returned to Welfare;

some require medical and other supportive services that are not

immediately available,

Problems of Inflexible Funding

Since the beginning of WIN, the 20 percent State matching
requirement has been the most restrictive fiscal feature of the

program. This has especially been true in attempts to repro-
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gram funds. In some of the smaller States, the legislatures
meet only biennially so that funds cannot be moved rapidly
from one program to another, or increased in a timely way,
During fiscal year 1970 an effort was made to reprogram
WIN resources both within States and between States. Re-
sults were generally meager and shifting resouwrces from one
State to another proved nearly impossible, In order to effect
a transfer between States, the receiving State must provide
20 percent State matching funds for the additional Federal
resources, In States having county-administered welfare
programs, the county itself must provide the matching funds.
This situation affects not only shifting resources between

States but also within States,

d_Ca fare rg;
"HEW through the State welfare agencies is responsible for
providing child care for working mothers in the WIN program,

So far, this responsibility has been largely unmet, primarily

because the legislation requires State welfare agencies to

provide 25% of funds and also because no Federal funds
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for the acquisition or construction of factiities were

provided.

Medfca] Problems;

Many of the poor are too {1l to work steadily and too
poor to afford the care necessary for rehabilitation, WIN
case records show the following reasons for not working:
alcoholism, obesity, dizziness, herniag, chronic exhaustion,
back trouble, and frequent headaches, Information on psycho-
logical problems is more difficult to obtain and assess, but
welfare workers feel that many persons on the AFDC rolls
cannot be employed until their emotional and psycholoyical
problems are uitigated. Among the emotional problems of
recipients mentioned by case workers are feelings of personal
inadequacy, despondency, withdrawal,and general difficulty
1n.relat1nq td others.

Though the program calls for medical examinations prior
to referral, these are difficult to arrange and medical re-
sources are lacking in many areas., In many projects, even
where examinations are adequate, there are no provisions

for correcting the medical problems that are barriers to
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employment. One reason is thot while the Federal Regulations
urged States to make use of funds under Title XIX of the Social
Security Act, requirements for State matching have limited their

use,

Civil Service Problemg:

Staffing WIN projects was hampered by civil service procedures
in many States. Seniority provisions in State merit systems often
required that persons in the employment service agencies with
seniority be given preference for positions needed to staff the
new programs, even though they might be poorly suited to work
with welfare recipients. This problem was particularly acute
at the management supervisory levels,

Existing job descriptions, lists, and qualifications indices cid
not facilitate recruitment of the kind of staff who could work with
dtaadvantaqed'persons. Where the selection criteria were not
changed, t;e new employees were not what the program really
needed, For example, qualifications for counselor positions in
most States require a college degree with credits in a behavioral
science, Such academic background, however, does not insure

that the graduate will be able to handle vocational probizms,

work with disadvantaged minority group applicants, and understand
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the lifestyle and outlook of the poor. In addition, turnover
is encouraged by low salary levels, particularly among coun-

selors with a few years' experience who can find more lucrative

positions elsewhere,

blems of Communication wit ent u

One problem in developing WIN manpower programs has been
to obtain feedback from participants on manpower problems en-
countered by WIN enrollees and to establish communications
between participants and program administrators.

In attempting to do this, DOL contracted with the National
Self~-Help Corporation, a subsidiary of the National Welfare
Right - Organization. The contract covered the period from

December, 1968 to June, 1970, The contract will ndt be re-

newed ,

0

It was hoped that this contract would make the opinions and
suggestions of WIN clients known to the Department., However,
it was found that this approach did not produce the desired re-
sults, The information provided to the Department tended to
focus largely on welfare rather than manpower problems and,
for the most part, could not be translated into WIN program
improvements, Efforts to develop a satisfactory method of

communicating with WIN participants are still continuing.

52



~38-

[ a acemnent

The criterion of success for WIN is the amount of re-
duction in welfare expenditures which are attributable to
WIN activity (discounted by program costs). This simple
definition of “"result” is, however, difficult to measure,
One of the major considerations in measwring it is to obtain
data over a sufficient time period to see if the program has
had a lasting effect on the enrollee's employment, (Another,
of course, is to measure the employment experience of non-
enrollee welfare clients, over the same time period, to see
what difference in outcome they have experienced, if any.)

This kind of followup data is not available yet, Until it
is, job placement must be used as a swrogate measure, The
entire activity of WIN, from the enrollment through followup,
!a.focused on finally placing the enrollee in a steady job,
and giving him the skill and advice which will enable him
to keep it. In this sense, job development is critical, and
should be a controlling program component. Where the labor
market 18 3o poor that job development is meager, alternative

kinds of employment ("Special Work Programs”) must be created,
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or persons must be afforded the opportunity to relocate to
stronger job markeis,

Job Development and placement activities have varied widely
in quality, There is a wide variety among welfare Tecipients,
and their placement potential should be recognized on an in-
dividual basis, at the beyinning of employability planning.
This kind of forethought is going to be even more important
as the program enrolls more women and as the process of
enrolling the most employable first exhausts the supply of

relatively better-equipped persons on welfare rolls,

Specjal Work Profects
The Special Work Projects component of WIN authorizes

agreements with public and private non-profit agencies to employ
those for whom jobs cannot be found in the regular economy or
whc; cannot bénefit from training, Participants in special work
projects are paid & wage rather than their regular assistance
grants,

The plan for financing special work projects is extremely
complex, The basic idea is that participants will receive a

wage made up in part of their welfare benefits and in part by
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payments by employers. The employme:t service sets up an
account into which welfare’ pays the total amount of the re-
cipient’'s grant or 80% of the recipient’'s gross earnings, which-
ever is less., From this account the employment service reim-
burses public and private non-profit employers for 8 portion of
the wages paid participants.
Several factors which have limited the development of special
work projects are:
1. Many 8tate laws forbid transferring funds from one public
agency to another. This prohibits the welfare agency
from transfering funds to the employment service to
reimhurse employers.
2, Deficits in the 8pecial Works Project account would have
to be made up from State funds and establishing procedures
and fiscal safeguards has proved difficult and time cunsumiig.
3. The amount that welfare agencies can transfer to the employ-
ment service is limited to 80% of the wage or the welfare
grant, whichever is less, This means that in States with
low benefit lavels the employment service could reimburse

employers for only a small percentage of participant wages.,
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Most State public agencies which would be potential
Special Work Project employers are experiencing fiscal
crises which prohibit their paying a share of partici-
pant wages or hiring staff to supervise participants.
Special Work Project partictpants must, by law, receive
at least the amount of their regular assistance grant
plus 20% of their gross earnings, Welfare agencies
must make supplemental payments if the special work
project falls to yield this amount, When these supple~
mental payments are added to child care cost it may
cost the welfare agency moré for persons participating
in 8Special Work Projects than regular assistance payments
would cost, Most State welfare agencies already face a
fiscal crisis and are unable to incur additional costs.
Specidl Work Projects are designed to provide employ-
ment for individuals for whom a job cannot bd found or
who cannot benefit from training, Initlally, most States
have concentrated their efforts on developing programs for

individuals who were employable or trainable,



Y ¥

PART IV - REMEDIAL EFFORTS AND
PROGRAM PLANS FOR FY 1971

In the initial operating period, the first prlority in the
WIN program has been to initiate and organize programs in
all States. Staff efforts has been devoted to coping with
start-up problems which have been primarily administrative,
Now, with basic programs established in all but one State,
at'ention can be given to designing components more appro-
piiate to the need, and to improving the timing and coordination

ot the WIN process.

Increase in Size

There will be a major increase in the size of the program.,
The goal 18 8u increase of over 50 percent in enrollment, from
less than 100,000 at present to 150,000 by June 30, 1971,

}n FY 1971, the Department of Labor {8 requesting $92.8
million for the WIN program, Together with carmryover from
appropriations in earlier years, this amount will support an
average enrollment of 125,000 individuals over the year, an

increase of 45,000 over the estimated FY 1970 average enroll-
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ment,

Increases are plannned for all components of the WIN
program in FY 1971 with major expansions in the institutional
training, employability planning,job development, and follow-
up components. Other components of WIN will also expand

but to a lesser degree.

Reducing Holding and Improving Referral

Reducing applicant holding was a major goal during fiscal
year 1970, A joint task force of HEW and DOL personnel was
created to work on this and other major operating problems. It
began with the major symptom: too slow an increase in en-
rollment and coordination problems in the referral process,

The task force scheduled visits to 27 States whose enroll-
meant levels \'vere substantially lower than projected goais,

It met with State and local operating officials to ldex'mty

those operational arnd procedural problems which were restricting
the efficient use of program resources, In the initia] series of
visits to the States, conducted from October 1969 to February
1970, the task force emphasized to regional and State officials
the need to increase WIN enrollments and improve the program

performance. The following recurring problems were discovered

b8
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to be handicapping WIN refersals:

- lack of adequate welfare case worker orientation to
and training in WIN

- lack of child care facilites

- difficulties in procuring medical examinations

- lack of adequate welfare staff to conduct the assessment
and referral process.

The States indicated they would take the following actions:

- develop a training and orientation plan for welfare case
workers to include employment service resources and for
employment service staff to familiarize themselves with welfare,

- use various medical resources such as public health services,
medical schools, and the enrollee's physician and sysie-
matize procedwes to obtain medica! examinations

- set up frequent, reqular meetings between local welfare
and employment service staff

- develop a WIN publicity program to solicit community support
and to wmotivate welfare staff and make the client poptlation
aware of opportunities in the WIN program,

Early in 1970, the task force began to analyze program op-

erations in key projects to determine which of these seemed to

require interdepartmental technical assistance, From this analysis,
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twenty-one projects were selected for task force visits, In
these areas thetask force is helping local and State officials
solve such problems as child care, referral and enrollment
procedures, subcontracting procedures, and component develop-
ment,

Because WIN {8 based on the individualized approach
through the development of individual employability plans,
all training cannot be predetermined, This limits the possi-
bility of prior conlracting for all services, Since the task
force visits, however, the States have made significant pro-
gress in simplifying training prorurement guidelines, Negotiation
and approval of OJT and Work Experience training contracts are
being delegated to the local operating officials in many States.
The HEW-Labor task force decided to visft States and cities
1n'whlch holding was extensive and visited many projects to
improve welfare-employment seivice coordination of the referral-
enrollment process. Improvements in the enrollment process were
achieved through more efficient use of the WIN team concept,

Finally, improvement came from stabilizing new enrollments and
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resolving start-up problems as almost all States completed
their initial organization period. Applicant holding has been
steadily dropping as a percent of cumrent enrollnent as shown
in Table 5, By April 1970 less than 9 percent of enrollments
were in this category. The number in applicant holding is
now less than the number of new enroliments indicating that
most enrollees stay in this componcnt less than & month,
While attompts to lower the length of this stay will continue,
the requirements for counseling, development of the employ-
ability plan, and amrangement for supportive services, will
probably continue to require an average stay of at least
gseveral weeks, The task force will now concentrate on re-
ducing the size of the component holding phase which currently
accounts for 18 percent of enroliment.

~lmprovemepto in the WIN referral-enrollment process are now
being achieved by the interagency task force, which is clarifying
the standards for referral and promoting closer relationships bet-
ween welfare and employment agencies. Some welfare agencies
have created “*WIN/WEL" units with caseworkers assigned ex-

clusively to work with potential and actual enrollees,
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Holding During Intake and Assessment Phase as Percent of
End of Month Enrollment, by Month
August 1968 - April 1970

Intake Phase as

Month and Year End of Month Intake Phase Percent of PFOM
Enrollment _Enroliment
1968
August 387 - -
September 2,191 457 20,9
October 6,186 2,050 33.1
November 13,410 3,828 28.6
December 19,038 5,798 30.4
1969
January 33,804 11,980 35.4
February 42,092 12,763 30.3
March 49,968 13,628 27,3
April 56,224 13,527 24.1
May 60,496 12,419 20,5
June 61,847 10,551 17,1
July 82,733 9,466 15.1
August 63,727 9,055 14,2
September 65,031 7,833 12.1
October 66,997 7,557 11.3
November 69,578 7,978 11.4
December ' 74,225 8,826 12.0
1970
January 77,729 8,463 10.9
February 79,830 7,645 9.6
March 83,202 7,478 9.0
April 84,922 7,096 8.4
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The twenty-seven States visited by the task force ac-
counted for an enrollment increase of 14,763 or 38,1 percent

from September 30, 19¢9, to February 28, 1970,

Improved Coordination with Welfare

DOL and D/HEW have made continious efforts to improve
communications and coordination. A continuous dialogue was
established to consider the issuance of policy guidance on
problems as they arose, ‘rl_w DOL established the mechanism
of a Training and Employment Service Program Letter to trans-
mit policy interpretations of new procedures on the WIN program
to its Reglonal staff and State employment service agencies.
When these impinge on welfare responsibilities in relation to
WIN, they are developed jointly with the Self-Support Projrams
Division in D/HEW, Then both labor a~d welfare issue the
Prt;qram Letters to their respective constituents in the field.
This same procedwe is applied to issuance of new DOL Hand-
book material, In this way, differences are reconciled at the
Federal level and one instruction goes out to the field,

The Department of Labor will cooperate closely with the

Department of Health, Education and Welfare in expanding
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supportive services to enrollees, HEW's expanded child care
program is expected to produce significant improvements in
treining program operations, Availability of better and more
relfable child care should reduce the number of trainees who
drop out because of loss of child care arrangements and increase
the number of mothers who can participate. Improved arrange-
ments to provide child care to working mothers who have com-
pleted training until they can mgko other arrangements will

also greatly assist job development and placement efforts,

Shifting Program Resources

Shifts of resources both within and between States are
presently underway in FY 1971 State WIN planning and budgeting.,
For example, West Virginia had 7,400 enrollment opportunities
available during FY 1970, but has never been able to sustain
its' high enrollment of 4, <14 as of June 30, 1969, Enroliment
as of March 31, 1970, was 3,450, Thus the West Virginia WIN
FY 1971 planning allocation only provides 5,000 enrollment op-
portunities., Maryland will reprogram enroliment opportunities
and resources from the Eastern Shore and Southern Maryland to
Baltimore where the program is near full enrollment, Missourl
has recently shifted resources from St, Louis to Kansas City.

Other States are planning similar reprogramming.



Iob Development and Placement.

As administrative problems have been resolved, WIN staff
and resources have been freed to improve program operations,
Technical assistance will be provided to States and areas to
help finprove the various components. With large 'numbon of
trainees completing their training in the coming year, placement
and job development will be critical, Feedback from this effort
will be used to improve the effectiveness and appropriateness
of the training courses.

In January, the WIN program was linked with the job
Opportunities in the Business Sector (JOBS) program to improve
WIN's placement ability., In those areas where the Concentrated
Employment Program operates, a forty-eight hour priority (two
working days) has been given the CEP for the recruitment of
du.advanuged persons to fill the JOBS employment and training
opportunities. This forty-eight hour priority for CEP was ex-
tende2 = WIN trainees in January. JOBS ocontract openings are
to be included in the Job Banks, where they are operational,
with the notation that ‘WIN and CEP ehrollees are to have forty-

eight hour referral priority,
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Coupling WIN and JOBS may increase the chances of job
retention, The JOBS program provides for special counseling
and on-the-job training, and may also provide for coaching,
job related education, initial counseling (orientation), trans-
portation assistance, and child-care assistance, (WIN, through
welfare-supplied services, may provide for child~-care and give
consideration to transportation expenses.)

Increased partioipation of private employers in the WIN pro-
gram will be a primary goal of job development activity in FY
1971, Efforts to creste public sector jobs will intensified, Full
use of the 56 new Job Banks to be operating by December 1970

is expected to be a good source of information on job openings

for trainees,

Exvonding Special Work Projects.

In Fiscal Yeor 1969, West Virginia was the only State that
instituted a specisl work project. As of April 30, 1970, six
additional States had this compoaent, although it is still very
small in size (from 1 to' 60 persons in each project). The FY

1970 budget instructions to State Employment S8ervice agencies
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requests them to submit a plan for implementing special work
projects, with the provision that any unused special work pro-~
ject opportunities may be used in other components, The budget
instruction also suggests that the employment service agencies
persuade other public agencies to request funds for employing
and supervising work project participants.

Because of the problems in establishing special work pro-
jects, particularly State laws forbidding transfer of funds between
public agencies, oniy a limited expansion is projected for special
work projects, In the coming year, the Department of Labor
will stdy the experience gained in this area to determine the

potential for increases,

ata a v
.ni the otax’t-up period, the importance of data on services
performed and results achieved was recognized, A joint effort
by data systems technicians and program managers produced a
system aimed at providing periodic reports on the number of
persons served by each program component, number on holding,

number of persons removed from welfare and the employment of

enrollees.
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Operational experience indicated the need for additional
detail and more rapid access to project information, As &
result, modifications to the sytem were introduced and were
implemented effective in May 1970, Pive myjor improvements
were made, Reporting has been simplified by grouping related
program components into single categories, The system will
now yleld outcome data on all referrals from welfare and identify
the reasons for holding. It will also produce characteristics
of terminees by type of termination. The output from the new
systems will be the basis for determining evaluation and tech-
nical assistance priorities and should result in a8 more offecﬁvely
administered program,

Evaluation will be increased substantially in the coming year,
Every project will be monitored quarterly to check program manage-
me'nt. effective use of resources, and coordination of supportive
services, Research results on particular aspects of WIN will

become available early in fiscal year 197 and may indicate

how program design can be improved.
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Qther Remedial Efforts
Other specific steps being taken to improve the WIN
progiam in FY 197] are:
1. Contracts will be let to provide augmented technical
assistance in seven of the larger States,
2, New emphasis will be placed on using relocation techni-
ques, particularly in rural areas offering few job opportunities,
3, The WIN program will be given priority in the allocation
of Federal staff resources during FY 1371,
Through the steps outlined above, the Department of Labor

expacts to achieve substantial increases in placements of wel-

fare recipients in the coming year,
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PART V -~ HOW THE PROPOSED FAMILY ASSISTANCE PLAN
WOULD IMPROVE UPON WIN

Many of the problems encountered in the operation of the
WIN program can be corrected by changes in the authorizing
legislation. On the basis of the kind of experience described
in this report, the Administration's Family Assistance Act is
designed to strengthen the capacity of Labor and HEW to main-
tain an effective training program, and increase the flow of
welfare recipients to jobs,

The problem of child care {s frequently mentioned in this
report. It has been a major barrier to entry into programs,
completing them, and then staying in a job once it has been
obtajned, A major reason for the shortage of child care arrang--
ments has been the requirement that the State welfare agencies
supply 25 percent of the funds, Under Family Assistance, the
Federal gova;nment would pay 100%, and this should break the
child care bottleneck,

In addition there are other significant improvements that would
be made in the provision of child care, The Secrstary of Health,

Education and Welfare would be free to make grants to any public
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or non-profit agency to provide child care, or to contract with
a profit-making enterprise, While child care terminates under
WIN shortly after employment commences, it could continue
under the Family Assistance Act, thus eliminating the possi-
bility that the training investment would be lost as a result
of the mother being unable to retain her job due to lack
child care arrangements. Finally, the proposed Act would
authorize expenditures for the construction or remodeling of
child care facilities, if other facilities cannot be found,

As pointed out in this report, the requirement that the
State provide 20% of the training funds has slowed the program.
and also made it difficult to shift Federal resources among the
States, The proposed Act would lower Staie matching requirements
to 10% of training fundg, Since the States: aré authorized to make
up their shar, of the cost with payments in-kind, it 15 axpected
that States will not have to appropriate special funds for training
programs,

The financial burden on the States would be further lightened
by the fact that the Family Assistance Act reduces the State con-

tribution for sll supportive welfare services from 25% to 10%,
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The problems described in developing Special Work Projects
stem diroctly from the complex financing arrangements under which
these special work projects must operate. The proposed Family
Assistance Act provides flexible authority, authorizing the Secretary
of Labor to enter into contracts with public or nonprofit private
agencies to provide employment "in the public interest", This
is the kind of flexible authority under which other such public
employment programs operate in Labor.Department. With this
change, it would be possible to mount a significant public
employment component,

A vexing problem in the WIN program has been the widely
varying policies pursued by State welfare agencies on referrals
of "appropriate” persons to the WIN program, This wide varia-
tion was deacribed earlier in this report, The proposed Family
Assistance Act elimimtes this situation . It would not be left
to the discretion of welfare officials to determine who is "appro-
priate® for referral, This i{s done explicitly in the law itself,
All adults muct register with the Employment Service except
those who are specifically exempted by the law. This is much
mcre equitable from the standpoint of the client, since people

are treated alike in a:l States. Also, it assures the Employment

2
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Service of a steady flow of clients,

More generally, the lines of responsibility are much more
carefully drawn botween Labor and HEW in the proposed Law,
Those who apply for benefits must go the Employment Service,
HEW {is required to furnish child care facilities as needed, The
Department of Labor 18 responsible for training, and would receive
its appropriations directly from the Congress, Even with this
helpful olarification, a8 considerable amount of coordination will
still be required between the two Departments, This is now
being planned by joint committees of the two Departments,

Another improvement that could contribute to the sucess of
training is that in most States, the present $30 incentive pay-
ment would be raised, thus increasing the incentive to enter
training programs. Instead of a flat $30 per month, the trainee
would yet th9 difference between his Family Assistance allowance
and what is provided under the Manpower Development and
Training Act. The Department of Labor would also be authorized
to reimburse trainees for the expense of training, such as trans-

portation and supplies. This must now be provided through the

State welfare ayencies,
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While the initial WIN operation experienced many problems,
that phase is largely compieted, Enrollments are steadily
growing, as {s the number placed in jobs, One by one,
these problems are being overcome through close liason between
the two Departments, both in the field and in Washington,

WIN has the most sophisticated design of any of our
manpower programs, In WIN, the program is tallored to the
needs of the individual, through the employability teams,
supplying these services that are prescribed by the employa-
bility plans. WIN does not try to fit multi-problem humans
into single-technique programs.

The present WIN program offers an experience base for the
enlarged manpower programs of the Family Assistance Act.

With the momemtum now building up, and with the more flexible
legislative base provide in the proposed Family Assistance Act,
there is reason for optimism that manpower programs can be
effective in accomplishing what is an objuctive of both the

Congress and the Executive Branch -- the lowering of welfare

dependency through employment,
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TABLE A-1

New Entrants, Enroliments, and Number of smo...l/
Reporting Enrollments, by Month
August 1968 - April 1970

Month and New End of Month Number of Siates
Year _Entrants Enroliment &/ Reporting Enrollees

1968

August 387 387 2
September 1,920 2,191 12
October 3,975 6,186 24
November 7,929 13,410 30
December 5,964 19,038 35
1969

January 16,195 33,804 35
February 10,211 42,092 37
March 10,343 49,968 37
April 9,603 56,224 37
May 8,019 60,496 37
June 6,061 61,847 37
July 5,593 62,733 44
August 5,712 63,727 44
September 6,644 65,031 47
October 6,616 66,997 47
November 6,592 69,578 48
December 9,079 74,225 49
1970

January 8,156 77,729 50
February 7,532 79,830 50
March 8,779 83,202 S0
April 3/ 7,523 84,922 50

1/ Including District of Columbia, Puerto Rico, Guam and the Virgin Islands.
2/ Excludes participants assigned to other manpower programe, In April

1970, approximately 4,500 were in this status,
3/ Three additional States Indiana, Nevada, and Nebraska were operational
but had not submitted data on enrollment, New Hampshire I8 not yet participating,

7%
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Current Enroliment by Major Program Compon‘nt, and by State,

TABLE A-2

the District of Columbia, and U, 8, Possessions, as of April 30, 1970

Major Program Components
8tate, DC, Total Intake & Exploration Pre-voca- Other pre- Basic edu- Institu- In other Holding Public Atwork & At work &
or U,8. Current Assess- Orien- by job try- tional trng, vocational cation & tional manpower between OJT sector recelving receiving
Possession Enroil. ment phase tation out & work workshop training general edu- vocational training program employ Intensive regular
sample cational training programs compor..ats ment follow-up follow-up
methods development services  services
(1) 2) (3) (4) () (6) (N (8) (9) (100 (11) (12) {13)
TOTAL 89,445 7,096 5,890 627 1,002 3,986 19,450 17,899 4,523 15,083 661 976 1.873 10,410
Alabama 750 110 60 d 0 6 140 22 65 254 o 0 9 “
Alaska 340 30 8 0 21 2 91 23 40 58 0 0 0 67
Arizona 962 94 45 18 4 21 179 196 42 162 27 0 29 140
Arkansas 402 0 69 0 24 42 154 81 i 35 11 0 0 38
California 16,713 1,628 636 13 62 817 3,243 3,792 964 2,780 114 ) 1,166 1,496
Colorado 2,040 7 147 22 16 501 $12 359 72 137 2 0 19 r{1]
Connscticut 1,211 148 12 0 19 k] ] 96 252 151 97 10 0 } a9l
Delaware 281 0 26 0 0 10 68 90 ] 23 0 0 0 2
Dist, of Col. 1,123 0 57 0 72 81 294 226 17 186 0 0 0 199
Florida 1,384 10 163 35 41 8 473 399 .Y 101 3 | 9 6
Georgia 862 ' 26 96 51 4 107 327 89 59 47 10 0 2 “"
Guam 60 0 ? 13 4 0 0 0 6 S 0 0 16 9
Hawalil 264 26 ? 1 0 0 29 19 42 14 19 0 n 78
1daho 544 16 4] 2 0 26 147 187 18 67 0 0 0 4]
Illinots 2,366 21 302 8 23 3 53§ 358 153 672 12 0 0 ¥4 )
Jowa 818 1 33 0 2 73 137 377 “ 26 0 0 3 100
Kansas 610 32 12 26 § 38 93 203 20 74 0 0 0 107
Kentucky 1,950 196 78 20 2 14 430 251 27 734 0 v 8 190
Loulisiana 1,038 12 48 0 0 138 442 158 38 100 F] ) 0 0 78
Maine 339 6 20 0 0 | 61 929 62 12 11 0 0 (1)
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“le
Major Program Components
Total Intake & Exploration Pre-voca« Other pre~ Basic edu- Institu- Inother Holding

Public Atwork & At work &

State, DC,

orU,8, Cument Assess. Orlen- by job try- tional trng vocational cation & tional manpower between OJT sector receiving receiving
Possession Enrollment Phase tation out & work workshop training general edu- vocational tralning program employ intensive regular

sumple cational training  programs components ment follow-up follow-up

methods development services setvices

(1) {2) (3) {4) (5) (6) (N {8) {9) (109) (1) (2 {19 __
Maryland 2,319 463 338 0 74 43 580 218 72 182 19 3 ? 323
Massachusetts2,87] 409 103 14 1?7 51 262 1,054 181 il ? 0 3 45¢
Michigans* 4,639 $74 572 0 66 309 562 918 119 1,009 6 2 2 503
Minnesota 993 3 112 0 25 131 159 384 27 47 2 0 0 103
Mississippl 218 0 32 0 9 1] ” 1 14 24 4 0 0 3
Missouri 1,150 25 kY | 9 6 2 198 204 61 89 0 0 66 146
Montana kE K} 13 1 $ 0 12 46 130 10 $$ 9 0 0 L)
New Jersey 2,48] 358 112 0 20 90 838 298 89 276 2 0 0 40}
New Mexico 358 0 10 0 4 28 128 83 2 40 2 0 0 20
New York 10,618 439 744 68 3 119 2,778 1,402 268 3,481 29 0 101 1,074
N. Carolina 380 20 k]| 12 0 0 128 82 r] 60 0 0 0 28
N. Dakota 277 12 20 13 0 34 51 1] ] 10 0 0 0 49
Ohlo 3,400 246 411 60 14 148 63$ 378 262 664 ? 0 47 834
Oklahoma 3o08 8 63 15 30 0 80 30 11 39 ) 0 0 34
Oregon 1,976 298 30 13 28 104 210 $69 83 398 17 0 37 25
Pennsylvania §,857 898 303 84 166 63 892 737 718 962 4 0 63 270
Puerto Rico 3,223 281 110 37 50 51 1,496 780 162 102 43 0 0 103
Rhode Island 601 78 1] 0 0 2 60 37 28 87 0 0 0 121
8. Carolina 113 0 14 0 0 0 (1] 0 1 23 0 0 0 10
8. Dakota 453 0 26 3 1 106 90 116 2 24 10 0 22 53
Tennessee 1,411 10 30 13 49 63 46§ 238 80 82 6 0 0 107
Texas n 4 65 6 0 0 194 21 40 r{] 3 0 1 18
Utah 1,804 8 133 1 1) 74 376 743 42 173 1 0 3 248
Vermont 298 4] 11 0 2 3 76 19 24 20 9 0 0 90
Virginia 952 32 100 k}! 0 " 398 151 37 130 2 0 0 LY
Virgin Islands 39 0 0 0 2 6 21 3 2 $ 0 0 0 0
" Washington 2,509 182 161 2 0 141 323 987 90 292 8 0 143 174
W, Virginia 3,382 232 o4 20 7 83 $49 298 96 440 203 926 0 404
Wisconsin 1,827 30 86 14 54 43 250 §23 4«“ 443 22 ) 0 279
Wyoming 137 11 16 1 | 16 21 30 14 7 0 0 3 1?7

*Throe States, Indiana, Nebraska, and Nevada, are in the early stages of thoir WIN program and have not reported enroliment data as yet, and New Hampshire

does not have & WIN program,
**Current enrollment through February. April data not avallable,



TABLE A-3

Cumulative Federal Dollar Amounts Obligated
(Por the Period July 1, 1968 through April 30, 1970)
and Authorized Slot Levels by 8tate as of April 30, 1970

State or Amount Authorized
Pogsesgion (In Dollars) 8lot Levels
TOTAL l§l,277,287 120,212
Alabama 1,629,415 1,200
Alaska 582, 540 360
Arizona 2,705,857 1,680
Arkansas 744,582 950
California 20,857,240 16,800
Colorado 3.276,199 2,600
Connecticut 1,958,986 1,600
Delaware 362,143 310
District of Columbia 2,638,398 1,440
Plorida 2,198,818 2,640
Georgia 1,211,873 1,440
Guam 94,217 90
Hawall 420,246 360
Idaho §51,417 480
Ilinots 4,799,711 5,000
Indiana 902,998 1,000
Iowa 1,193,388 1,000
Kansas 1,295,037 700
Kentucky 3,511,810 2,400
Louisiapa 1,335,408 1,500
Maine 507,903 500
Maryland 2,927,080 2,700
Massachusetts 4,788,44) 4,950
Michigan 8,073,224 6,000
Minnesota 1,370,711 1,500
Mississ.pp! 732,677 400
Missour! 3,068,872 1,800
Montana 888,857 410
Nebraska 450,152 480
Nevada 91,000 100

18
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State or Amount Authorized
Possession {In Dollars) §lot Levels
New Hampshire 0 0
Now Jersey 6,229,179 3,000
New Mexico 433,009 450
New York 15,891,294 14,400
North Carolina 1,128,506 1,100
North Dakota 397,290 240
Ohlo 5,058,587 4,600
Oklahoma 485,470 450
Oregon 1,544,151 1,350
Pennsylvania 7,663,067 6,720
Puerto Rico 3,464,783 4,300
Rhode Island 601,440 750
South Carolina 281,192 300
South Dakota 562,482 . 480
Tennessee 2,309,847 1,900
Texas 1,656,566 1,600
Utah 2,758,489 2,050
Vermont 240,228 300
Virginia 1,375,314 1,268
Virgin Islands 69,648 74
Washington 3,466,855 2,400
West Virginia 7,147,784 7,400
Wisconsin 2,989,562 2,280
Wyoming 165, 409- 220
TOTAL TO STATES 140,789,346
Workmen's Compensation 2,750,770
Research 1,365,199
Evaluation 1,028,954
Pederal Salaries and

Expenses (for manpower 5,343,018+

Activities)

* Authorized Federal positions as of April 30, 1970: 227
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TABLE - A-4

Employed WIN Graduates, By
Average Hourly Wages and Average Hours Worked Per Week
By Major Occupationa) Category
January 1, 1969 to Januvary 31, 1970 }/

Major Occupational Category Employed WIN Average Average

and Principal Occupational Graduates Hourly Hours Por

Groups Within Categories 2/ Number: Percent Wage 3/ Waeek

Total 4,768 100,90 $2,29 9.7

Professional, Technical, Managerial 295 6.2 2,53 39,2
Medical & Health 80 1.7 2.38 39.8
Social & Welfa;e Work 71 1.8 2.35 37.8

Clerical and Bales 999 20.9 2.14 39.3
Secretaries 32 .7 2.23 39.6
Typlats 25 .5 2.11 39.3
8tenography, Typing, Piling, and

Related Work 311 6.5 2.11 39.3
Bookkeepers 29 .6 2.10 38.6
Automatio Date Processing 87 1.2 2.21 39.4
Computing & Account Recording 154 3.2 2.06 39.3
8tock Clerks 33 o7 2.17 40.0
Telephone Operators 32 7 2.09 39,3
Merchandising, Except Salesmen 29 .6 2.24 37.9

Gervice 923 19,3 1.89 39.0
Domestic 26 5 2.24 34.7
Food Serving 62 1.3 1.76 38.9
Chefs & Cooks, Large Hotels and

Restaurants 28 .6 1.96 4.2
Maids & Housemen, Hotel, Restaurants 27 6 1.51 37.3
Beautician Services 60 1.3 1.78 37.6
Hospital, Morgue, Health Services,

Attendants 268 5.6 1.77 39.6
Miscellaneous Paersonal Services 40 .8 1.82 34,1
Porters & Cleaners 119 2.5 2.20 38.8
Janitors 66 1.4 2.01 40.7
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Major Occupational Category Employed WIN Average Average
and Principal Occupational Gradustes Howxly Hows Per
Groups Within Categories 2/ Number: Percent Wage Y/ Week
Farming, Pishing, Forestry 97 2.0 1.96 41.5
Gardening & Groundskeeping 42 .9 2,16 40.3
Processing 245 $.1 2.45 39.7
Metal Processing 65 1.4 2.56 40.3
Ore Refining & Foundry Work 27 .6 2.62 40.0
Frocessing Loather & Textiles 27 .6 2.09 40.0
Machine Trades 278 S.8 i.43 40.4
Metal Machining 37 .8 2.37 40.}
Motorized Vehicle & Engimeering
Equipment Rapairing 48 1.0 2.30 41.5
Bench Work 387 LS 2.10 39.3
Metal Unit Assembling & Adjusting 36 .8 2.55 40.0
Assembly & Repair of Electronic
Components & Accessories 68 1.4 2.10 40.5
Machine Sewing, Nongarment 36 .8 1.71 38.1
Structural Work 664 13.9 2.74 40.3
Transportation Equipment Assembling 57 1.2 2.92 40.2
Arc Welders 52 1.1 3.04 40.3
Construction & Maintenance Painting 30 i 3.38 40.8
Excavating, Grading 25 8 2.70 40.7
Carpentry ' , 52 1.1 2.90 40.0
Miscellaneous Constructio 11§ 2.4 2.84 41.0
Miscellaneous Structural Work 67 1.4 2.39 38.8
Miscellaneous 670 14.0 2.53 40.3
Heavy Truck Driving 69 1.4 2.88 40.7
Light Truck Driving 65 1.4 2.8 40,7
Parking lot Attendants 45 .9 2.09 40.9
Packaging 72 1.5 2.02 39.9
Materials Moving, Storing 66 1.4 2.40 40.2
Packaging & Materials Handling 133 2.8 2.44 40.1
Extraction of Minerals 65 1.4 3.16 40.1
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Major Occupational Category Employed WIN Average Average
and Principal Occupational Graduates Hourly Haurs Per
Groups Within Categories 2/ Number: Percent Wage ¥/ Week
Occupations Not Reported 260 5.0 2.15 40,1

1L/  Based on available reports for 4,788 employed terminees processed as of
February 26, 1970

2/ Data include occupational groups with 25 or more omplpyed trainees,

¥/ At “termination” (3-6 months after placement).
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TABLE - A-§

State Welfare Standards and Earnings Levels Needed to
Remove Public Assistance Recipients from Welfare Rolls |/

(tamily of four)
Howly Earnings Levels
——State Welfare Stapdards . Required to Remove
State Public Assistance Re-~
Monthly Hourly cipients from Welfare
Earnings Equivalent Rolls 2/

North Carolind «sevevevess o $ 150,00 $ 0.8 $ 1.47
kkan'a. s0esssssRtroNe b 176000 l.oz 1070
Ohlo AR NN NN RN N RN RN NN NN 193000 1.13 loa‘
Maryland................ . 196,00 1.13 1.87
&umcuouna LR N NN U B BN B ) 198000 l.l‘ 1089
New MexiCO soveossroessss 203,00 1.17 1.93
wullial‘w S0 see0 sl 205000 lalo 1.95
District of Columbia ¢vevsse 208.00 1.20 1.97
mgia 00t bttt b zoe.oo l'zo 1097
“nmcky s00 0000000000000 216'00 l.z‘ 2003
Tonn..'ee P00 0N RPBROOOND 217.00 l.zs z'os
Oklahoma «sevesssnennoss o 218.00 1.26 2.06
wl'&n“n IEE N NN NN NN NNER N 221.00 1028 2009
leda SO 0800000000000 12"00 1‘29 2.]:
Alabama ...vvvveronnneesns 230.00 1.33 2.16
Missi88ippl cevevreeseees o 232,00 1.34 2,18
“laado CeNsenBEB OO LRSS 236'00 l.a‘ 2.22
mlaw"o .’..‘...‘....'....' 236000 1.36 z'zl

*KanBas® ¢ « sevvcevrrncrnes 237.00 1.37 2.22
Texa.‘ [ R R NN N NN NN NN N NN 239.00 l.aa 202‘
Idlho IR R AN RN NN NE R NN NN NN 2‘0.00 1-38 2.23
Mon‘am e DOV OIIROIOEBIBEROES DS 250.00 l.“ 2.3‘

' c‘uwa y“...'..“." 255.00 l"’ 2.38
mwa [N NN NN NN NN NN NN NN 255'00 10‘1 2'3‘
Mzona QO s IR S OOIRNIINSLIGRNOIYS 256.00 l.‘s 2.3’
New Hampshir@ +.e0veevsee 257.00 1.48 2.40
South Dakotad ¢ eesesvesees 257.00 1.48 2.40
Haww Q6B POOIONLIEEDPIOIODP 261'00 l's’ z"a
Mlchlqan Ry 263.00 1.52 2.43
West Virginia ..oovovennes 265,00 1.83 .47
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State Welfase Standards and Earnings Levels Needed to
Remove Public Assistance Recipients from Welfare Rolls }/
(tamily of four)

Hourly Earnings Levels

—flate Welfare Standards Required to Remove

State Public Assistance Re-
Monihly Hourly cipients from Welfare
Earnings Equivalent Rolls 2/
v“mont.'.‘..‘.tt!‘... 3266000 s 1053 2048
!ll‘no‘. PEP VO PRSP DINPEE NS 269000 l.ss z.so
Uuh Ce PP QIO PO OIOEOLEDIOESODR 271.00 l.sc z.sz
Connecticut ...oovevees 274,00 1.58 2.54
Pennsylvania ..cco0eve 276.00 1.59 2.56
chon ess0sees st 281.00 1.63 2.60
North Dakota ..cocveese 282.00 - 1.63 2.61
Imun‘ OSSP RPN OOEINOENSEYS 287000 lbss 2'65
MInnesots ..ovvvevenee 289,00 1.67 2.67
Rhode Island ....cvveee 297.00 1.71 2.74
lowa 6P OIPOOLONEINSIIEIGEON 300.00 1073 2077
Masgachusetts ........ 300.00 1.73 2.77
w..mmmn t0 09000 0Q0 00 30‘.00 l.’s 2'80
wyomm s000 00808000000 312000 1.50 2.37
N.wyak [ E N NN NN NN NN NN 313!00 l‘a‘ 2088
Novada ¢.ooovvievnnnes 317.00 1.83 2.92
Missouri esesseesecnens 325.00 1.88 2.99
Neha.k‘ PP G000 0P OPRNOYDVDS 330000 1091 3.02
"New Jorsey .cevevenonse 347.00 2,01 3.18
Ma‘n‘ XA A RN Y N N NN 3‘9000 2;01 3-19
Mﬂ'k. LK U I B I B BB B IR B O N ) ‘lgtoo 2"3 3079

L/ Based on HEW data,

Hourly earnings levels required to remove persons from welfare with consideration
of WIN program incentives taken into account.

R

3/  Estimated average.
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REPORT OF THE DEPARTMENT OF
HEALTH, EDUCATION, AND WELFARE
ON SERVICES FOR AFDC FAMILIES
IN CONNECTION WITH THE
WORK INCENTIVE PROGRAM




< BJUL 2 1 1979

THE sgcALTARY OF EALTH, EOUCATION, AND wELrARg
WASMINGTON, O. C#8020) " Mu{vmmm

Fe

The Vice President
Uniced States Semate
Weshington, D.C, 20510

Dear Mz, Vige Presidentt

1 have the howor to transmit the first snnusl report provided for
in section 402(e) of the Social Security Act which was added by
Public Lev 90-248, the Socisl Security Assndmests of 1967,

The report conceras Litself with three aspects of planaing for
families vith dependent childrenm which sre the subject of section
402(s)(13) of the Act. These are the efforts of State sgemcies
1{a velation to the Work Inceative Progrem and other efforts to
aseist velfare recipients to secure smployment, the provisios of
fonily planning services, and undertaking to reduce the incidence
of births out-of-wedlock, The report s based on dets obtsined
from the States regarding their efforte im these eubject sreas,
While 4t fndicetes that much remains to be dons, it 8ls0 showe
that significent gains have been wsds ia esch ares.

Sincerely,
ﬁ‘d . Q W
Secretary
Eaclosure
R o
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U.8. Departmerzt of
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July, 1970
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2,  INTRODUCTION

The Bocial Security Amsndments of 1967 set & nev directioa for the
Ald to Faxilies vith Dapendent Childrea (AFDC) progras. The Awsndmects
respanded to Congressional comoern abow: the comtinued growth im the
aumber of families receiving AFDC. As Eouse and Genate Committes reports

stated?

“We are very desply oonocerned that such & largs number of
families have not achieved and maiatained indepeadence and
self-sypport, and are very grestly comcerned over the repidly
inoreasing costs to the taxpayer. Moreover, vé are aware that
the growth in this program has received incressingly critical
public attention."

The Amsndments included & comprebensive and varisd set of provisions
touching many aspects of the AVDC program. They vent cousideradbly beyond
the 1962 legislation in the direction of establishing and promoting
services designed to restore more femilies to employmsunt and self-support.
A newyork Incentive Program ves created under the Department of Labor
(in cooperstion vith the Department of Heelth, Bducation, and Welfare) to
furuish incentives, opportunities, snd necessary services leading
{ndividuals tovard employment snd indspendence. Other major provisions
reflecting concern about the expanding AFDC rolls required the dewelopment
of prograas t0 reduce the number of children born out-of-wedlock snd to
offer family planning services to sppropriate AFDC recipieuts.

Clause (15) of Bection M2 (a) sets forth the major service
responsibilities of public welfare agencies to implemsnt these legisletive
objectives. It required that State plans for aid and services to ueedy
families with children must provide:
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"(A) for the developmeat of & program for each appropriate
relative and dependent child receiving aid under the plan, and
each sppropriste individual (1iving in the sams home as &
relative and child receiving such aid) vhose needs are taken into
sccount in making the determiuation under clause (7), with the
objeotive Ofee

(1) assuring, t0 the maximum extent possidble, that
such relative, child, wad individusl vill enter the labdor
force and ncoept employment 80 that they will become selfe
sufficient, snd

(11) prewenting or reducing the incidence of births
out of wedlock and othervise strengthening family life,

(B) for the implemsntation of such programs by—e

(1) assuring that such relative, child, or individual
vwho is referred to the Secrstary of Labor pursuant to
clause (19) is furnished child-care services and that

in all sppropriste cases family planning services are

offered thes, and

(11) 1o eppropriate cases, providing aid to feailies
vith dependsnt children in the form of payments of the
types described in section 406 (b) (2), and

(C) that the acceptance by such child, relative, or
individual of family placning services provided under the plan
shall be voluntary oo the part of such child, relative, or
individual and shall not be & prerequisite to eligibility for
or the receipt of any other service or aid under the plan,

(D) for such reviev of each such progras as may be
necessary (as frequently as may be necessary, but at least
once & year) to insure that it is being effectively implemented,

(E) for furnishing the Secretary with such reports as he
nay specify shoving the results of such programs, and

(?) to the extent that such programs under this clause or
clause (1) are developed and implemented by services furnished
by the staff of the State agency or the local sgsnoy administering
the State plan in each of the political subdivisions of the State,
for the establishing of & single orgenizational unit in such
State or local agency, as the case may be, responsible for the‘
furnishing of such services!

This is the first report to Congress, ss required under Section 402 (c),
on the isplementation of the provisions of Clause (15). In the preparation
of this report, the Department of Health, Education, snd Welfare has
wtilized reports froa at‘cto public velfare agencies on the development
of social service programs under the 1967 Amendments, submitted in response
to the Department's request of April 19703 progrea statistics and survey
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dats callected by the Department; evalustion and research reports conducted
under contract or grant, particularly an evalustion of the Work Incentive
Program (WIN) by the Ausrbach Corporstion and & survey of the status of
family planning services for AFDC families conducted by the Center for
Social Ressarch of the City University of Nev Yurk; and otber sources.

Before reporting on developments under the 1967 Avendments, it is
important to take note of s number of significant chenges relating to the
organization and administration of State snd local public welfare agencies.
These recent cheanges have had, and vill continue to bave, great impact
on their capabilities of delivering services to families and individusls.
The last two years bave boen marked by the beginnings of far-reaching
change in the American public velfare system. Under the Family Assistance
Plan now pending before the Congress and otber proposals under considerstiom,

this change vwill continue at an even more rapid rate.

One recent trend has been the separation of the sdministration of
the sssistance payment progrsm from the delivery of social services.
Reports received from &8 State welfare agencies indicate that 22 bave
completed or nearly completed the complex task of ssparsting these
functions and assigning them to separate staffs. Eight States report
substantial progress ir this direction, usually to the effect thet most
of their counties have instituted separation. Thirteen States report
some progress, usually implementation of separation only in & fev
counties. Five States are in earlier stages of planning and testing.
Many problems and difficulties bave been confronted by the States ia
instituting separation but these are being overcoms. Nany States

comment positively on separstion as & move thet will ensure better
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services t0 people. The folloving statement from & midwestern State,
based wpon yeports the State received from most of its counties that had
experimnted vith separation, echoes similar cbservaticns made ty other

States

"Ancng the benefits vere seen: more efficient deplayment of
staff and better use of time; more uniform spplication of
stendards of eligibility for aids more rapid determinstion of
nved aad granting of aid; much more time available for soeial
services; more resdiness om the part of the client $0 accept
service, mnd greater svareness on the part of workers of the need
for service and involvement in efforts to help.

With the freeing of social vorkers from paper work resulting
in avallability for service, many counties see themselves as
being able to provide additional services not offered before.
These (some alresdy functioning and others in the process of
development) include: assistance in Job training wnd job finding;
onunseling and finmcial management; marital counseling and
femily sounseling; group services to recipients; adult services
including development of foster care for adultsj development of
volunteer servicesi assessment of needs for mental health services
and referral to sppropriste resources. Incressingly the counties
are seeing themselves as centers for referral. Many also
reported improvement of the agencies' image and better acoceptance
on the part of the community st large. They also reported
greater involvement in community organization activities and
involvement in developmsnt of needed resources for peocple.®

A second administrative development, cne that vas mandated under
Clause (15), has been the establishment of single orgmmisational units for
AFIC services and child welfare services. The intent of this requirement
vas t0 bring together wmder unified direction family and child welfare
programs that formsrly vere administered separately vithin meny State and
local public velfare agencies. Except for three States that were
exsmpted from the legislative requirement, single orgauisstionul units have
nov been set up, both at State and local levels, in nearly sll States.
of M8 State velfare agancies replying to the Department's inquiry of
April 1970, M3 reported having units in being at the State level and
one State vas in process of setting it up, 3 States vere exempted from the
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requirement, and 1 444 not report this i{nformstion. At the local lewvel,

35 had mits in being and 5 vere in process or had muéma wits s

soms counties only, 3 vere exesmpt fiom the requirement, sand % 414 not report
oa this iten.

On the vhole, wmification of the two prograne has been taplemented
chiefly at the lewl of policy dewelopment and prograa supervision.
Complete unification down to the service delivery level {s still is the
future in many places. The process no doudbt vill be greatly advanced e
Btates complete the task of separsting service functions from assistence
pqn’ne funct{ons. The process vill also require, as a number of Btates
have pointed out, sufficient service staff to deliver services effectively
both to the AFDC cuclo;d and to the non-AFDC cases that represent the
largest part of the child welfare service caseload. The States generally
endorse the principle of unification as bdringing the family and child
velfare programs into a better relstionship, and ssswing equitadle
delivery of services to all families serwed by the public welfare agency,
regardless of their economic status.

A third changs, perhaps more fare-reaching in its ultimate effects
upon public welfare agencies than the others, is the emerging pattern of
re-organization of governmsntal programs at the State leve) consolidating,
under & large administrative umbrella, & number of human service programs.
This appears to be a groving trend, although there is no single dominant
patteru and the never agencies may combine two or more of such services
a8 family and child velfare, vocational rehabilitation, bealth, mental
health, youth serviceu, delinquency and corrections, and employmeat.

The objective, in general, is to bring into being s better integrsted,
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more efficient and effective dvlivery system of husan services. Many
public welfare agencies in the last fev ysars beve been participating in
these significant organizational re-glignments.

The period since the enactment of the 1967 Amendments has uot only
been marksd by these major organisational changss, but it bas b;on [}
period of repid growth in the national AFDC caseload. Between January 1968
and March 1970 the number of AFDC cases rose from 1,326,000 to 2,02k,000,
an extraordinary increase of 53 percent. The total nusber of AFDC
recipients went up from 5,436,000 to 7,860,000, & &% percunt increase
(Table 1). It scarcely needs saying that the increases in APDC during the
last two years placed & heavy burden on State and local public welfare
agencies. It has incressingly become evident that a systes for the
delivery of services of high quality to families and individuals
must be separate from the system that meets financial needs. Complete
separation of the two systems is & key element of the social services
reforms proposed under the Family Assistance Act.
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II. PROGRAMS LEADING TOWARD EMPLOYMENT

The 1967 Amendments required the development of ¢ program for each
sppropriate individual receiving AFDC to assure that as many recipients
a8 possible anter the lebor force and become sslf-supporting. Each
appropriate individual vas to be referred promptly, vhere the service
vas available, to the nevly established Work Incentive {VIK) Progres
administered by the Department of Labor., To implement these requirements,
the Department of Health, Educstion, and Welfare issued regulstions in
Jenuary 1969 (interim regulations hed been issued earlier in July 1968)
designating services "to assist all sppropriate persons to achieve
exployment and self-sufficiency” as mandatory AFDC services. Detailed
regulations set forth requirements applicable to the WIN progras,

Before revieving the progress of the State public velfare agencies
in developing self-support services, 8 preliminary account of certain
salient charscteristics of the AFDC population vill put in perspective
the nature of the task faced by the public velfare and manpover services.

1. The AFDC Populstion

The AFDC adult population mainly is composed of mothers with young
children vho are heads of housseholds. According to a national sazple
survey of AFDC cases conducted in 1969 by the Department of Health,
Education, snd Welfare, 92 percent of AFDC femilies had mothers in the
home, but only 18 percent had fathers residing vith the children and
only 12 percent included two adult recipients. Fathers receiving AFDC

are either incapacitated or unemployed. At the time of the survey,
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1.5 million families had & mother in the home; 187,900 an incapacitated
father; and 79,000 an unemployed father,

Although the "typical" APDC family consisted of a mother and three
children, 27 percent of the families had only one child recipient and
23 percent had tvo, Of the 1.6 million AFDC families at the time of the
survey, 990,000 (61 percent) hed at least one child under six years of
age,

A substantial proportion of the AFDC population are members of
minority groups. Among all AFDC femilies in the 30 Btates and the
District of Columbia, M6 percent were Negro, one percent Awsrican Indian,
and one percent “other races." In sddition, sccording to a nationsl
survey conducted in 1967, 6 percent were Mexican Amsricen and 5 percent
Puerto Ricsn (date exclude Puerto Rico and the Virgin Islands).

AFDC mothers and fathers generally are limited in education and
lack occupational skills., Thirtyeone percent of the mothers vere
reported to have completed eight or fever grades of school, and only
19 per. :t had completed high school. The comparable percentages
reported for incapacitated fathers vere 62 percent and 8 percent,
respectively. Unexployed fathers are relatively better educated than
incepacitated fathers, 37 percent having completed eight or fewer
grades of school and 16 percent having completed high school. Incapacitated
fathers are considerably older than unemployed fathers, one-third being
55 yecars of age or older, as compared vith six percent of the unemployed
fathers and three parcent of the mothers. While AFDC mothers range videly
in age, they tend to be young, 56 percent being under age 35. Pourteea
percent of the AFDC mothers in the home vere reported to be incapacitated
physically or mentally for employmsnt.

8
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The usual occupation of AFDC sdults vas not secured in the 1969 survey
but had bdeen reported in & comparable natiomal survey conducted ia 1967
(ses Tadble 1), Over balf of the fathers receiving AFDC (56 percest of the
uneaployed and 52 percent of the incapacitsted fathers) were classified as
unskilled laborers or farm laborers. Of the mothers {n the homs, 23 percent
never held a Job, 32 percent vere private household or other service
vorkers, and an additional 16 percent vere other unskilled vorkers.

It 195 not alvays recognised that & significant fractioms of AFDC mothers
are esployed. Of the mothers in the home in 1969, 14,5 percent were
esployed, close to 6 in 10 full time and & 12 10 part time, their earnings
pot being large enough to obviste the need for financiel sssistence. This
percentage varies videly among the States, renging, as reported in 1967,
from £ to k2 percent employed, with 15 States reporting the level st 20
percent or higher, Of the mothers in 1969 vho vere not currently emplayed
bdut had some previous employment, 37 percent had left their last Job less
than three yesars before the date of the Depariment's survey.

The AFDC population is a constantly chaaging population. Esch year
many families go off the assistance rolls as many others are added.
Forty=tvo percent of the average monthly AFDC caseload in 1968 were closed
during the year. Despite frequent limitations of eduostion, occupation,
or health, many mothers and fathers secure esployment, Dats reported for
the first half of 1969 by 21 States shov that 35 perceat of the AFIC
closings were due to employment or increased earnings of & person in the
home. On the other hand, 30 percent of the openings vere due to loes
of, or reduction in, earnings of the AFDC caretaker, frequently beceuse of

{liness or other impairment.
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It vill be evident from this brief description of the AFDC caseload
that it is necessary to bring together a vide range of social, educational,
beslth, rehabilitation, training, and employment services to assist many
AFDC families in achieving employment and self-sufficiency. This is the
objective of the WIN program and other employment-directed public velfare

services.

10
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2. W centive P

legislative Background

The Vork Incentive (WIN) Program vas authorised by Public Lew 90-2i8
(1967 Amendments to the Social Security Act, Title IV, Part C), It
replaces tvo employnbility programs administered by the Department of
Health, Bducation and Welfare but continues the cancept pioneered by these
programs of tailoring mappover and supportive services to the individual
needs of public assistance recipients to prepare them for, and place them
in, jobs. The Commmity Work and Training Program, established by the
1962 Amendments to the Social Security Act, enabled velfare agencies to
provide such services for recipients of ArbC, The Work !xpcrl,’pcc md
Training Program, & demonstration authorized by Title V of the Economic
Opportunity Act of 196k, expanded the clientele for the employability
program by also serving, along with AFDC recipients, the needy heads
of femilies vho did not qualify technically for AFDC,

The Work Incentive Program became effective as of July 1, 1968,
except in those States prevented by State statutes from complying by
that date. The program vas mandatory in all States and Jurtud‘c}ionn
by July 1, 1969, Availsble to it immediately vere public assistence
recipients already engaged in the Community Work and Training Progras.
in 12 Btates (this program terminated June 30, 1968), and recipients
already participating in the Work Experience and Training Program in
38 States (this program vas phased out to coincide vith the beginning

of WIN),

103



Velf ney P ) bilit

Under the WIN program, the cosprehensive spproach of the tvo formsr
velfare-aduinistered emplayadility programs became & coordinated
interdepartmental spproach, vith the Department of Laboy responsidle for
the manpover services and the Departmsnt of Health, Education, and Welfare
for the supportive services.

8tate public welfare agencies serve AFDC recipients before, during,
and after their VWIN experience. It is their responsidility to soreen all
ArDC recipients, provide pre-referrsl services, refer sppropriate
individuals to manpover agencies, sustain child care and supportive
services.(including finencial aid) vhile the individuals are in WIN
training, snd provide certain services for them after they get Jods,

The legislation provides for proapt referral to the WIN manpower
sgency of each sppropriate individual, age 16 or over, vhose needs are
teken into account in determining the AYDC assistance payment. The
Department's regulations make it mandatory that States serving, under
their AFDC plans, w.employed fasthers mmd youth and "essential persons"
16 years of age or over vho are pot in school, at vork, or in training,
aust refer prompily sppropriste individuals from these groups to WIN
sanpover egencies. Appropriate unesployed fathers must be referred
vithin 30 days of recéipt of public assistance. In sddition, Btates
have the obligstion of deciding vhich other growps of individuals,
served under their AFDC plans, are to be mandatory referrals. 8ixteen
8tates plus Puerto Rico and the Virgin Islands have made mandatory the
referral of AFDC mothers, according to criteria specified by sach State,
Tventy=four States that have an AFDC program covering snesployed fethers

12
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refer these med on & mendstory basis. Thirty-uine States vhich provide
AFIC benefits for outeof-school youth 16+18 years of age mske mendstory
referral of such youth, In addition, APDC recipients vho are not sppropriste
for referral under & SBtate's ocriteris axy volunteer tor VIN and mst
be referred unless the State finds that their participation ia VIN would
be inimical to the wvelfare of these individusls or taeir families.

The lav specifies that the folloving may not be referred to VIN:
{1) persons with illness, incepacity, or of advanced age; (2) perscus
80 remote from any WIN program that they ceannot participate effectively
in 4t} (3) children sttending school full-time; mad (3) perscns vhose
presence in the home on & substantially continuous basis is required
because of the illness or incapacity of snother mamber of the housshold.
Also excluded from referral are mothers snd/or relstives responsibdle
for childrea for vhom an adequate child care plsn is not availablee
This situstion could arise from the scarcity of adequate child care services
or the unique needs of a particular child,

VWelfare agencies screen their AFDC caseloads to identify individuale
vho have a potential for early referral to WIN, those vho need more time
80 that varriers cen be removed, and those vho are more suitadbly referred
to voostional rehadbilitation. After the scresning, an assessment is made
of each individual and & service plan vorked out, Btaff frow manpover
and vocational rehadbilitation agencies often form & team with welfare
staff for the assessment,

A medical examination must be provided before referral to VIN to
deternine vhether en individual is adble to vork or undertake training, or
hes any limitations that should be brought to the attention of the msapover
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agency a0 that & realistic employability plan may be developsd. This
exsmination is mandatory unless an examination has been made vithin
the last six months and informstion about it is available. The
examination frequently identifies individuals who require corrective
or prosthetic devices (eysglasses, hearing aids, etc.) or who may need
more extended medical oare. The State's Title XIX program (Medicaid)
18 cos source for restorative medical care; community resources are
also sought and used. The medicsl exsainstion may also identify
individusls vho should be referred to vocationsl rebabilitation.

A bighly important and requived pre-referral service is planning
for child care as neuded. Resources ave explored and s tentative
plan evolved that can be implement:zd at the proper time to coincide
vith involvement in WIN. Otber services provided inm the pre-referrsl
period, or later, depend on the needs of the individual and bis family:
individual and feaily counseling, medical or dental remedial services,
feaily planiing, housing, sssistance vith home and financial management,
legal services, and others.

An explanation of, and orientation to, the WIN progras is given
AFDC recipients individually or in groups. The purpose of the progrem
is desoribed--a combined effort by the welfare agency and the manpower
agency to help recipients overcome barriers to successful employment.
It is explained that the zenpower ageacy will develop an individual
employsbility plan tailored to their needs. There will be job placement
for thoss resdy for jobs or they will enter on-the-jod training (priority 1).
Those needing education, training, or vork experience will p into priority 2

1h
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and vill receive an incentive payment of $30 s month from the menpower
agency. Others for vhom Jobs cannot be found may be placed in a special
vork project (priority 3, but only & fev such projects have been sstablisbed
to date) and vill reaiise their full sssistence payment plus & bonus for their
work, Other program cowponents provided by tbe manpower agency are descrided
that vill slso be belpful in preparing recipients for the world of work.
Recipients are told about the purpose of the pre-referral examination,

how child care vill be paid for, how they will receivs tbe extrs funds for
vork experience and training-related expenses (such as carfare, lunches,
grooming, etc.). They learn about the referral procedure to WIN (and the
possibility of & delay in being called {f the training speces are filled);
they are informed of their right of appeal to the velfare agency if tbey do
not think they are appropriatve for referral; they are sssured the welfare
agency vill help them keep their initial interviev with the manpower

sgency if they need help. They will be told how the WIN progrus will

affect their assistance payment (gomrtlly 1t antinues but it may be

aliered depending on the WIN prograu component they are in) and there will

te discussion of tbe continuing supportive services that will be svailadble
to them wvhile they are in WIN and after they get a job.

Welfare agencies must continue to provide child care for WIN enrollees
after they get & job until they can make their own arrangements. Federsl
policy mandates that AFDC recipients who secure jobs may disregard as
income the first $30 of their net monthly wages (after having deducted
work-connected expenses and child care costs) plus one-third of the
remnin ier, This applies to everyone except the unemployed father who
gets & full-tims job. He 1s not entitled to any dlsregards. In the
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case of the others, it is possidle for the Btate welfare agency t0 supplemeat
s vage (after the disregards) that is less than the State standard of need

for AFDC.

Vbile sn individusl 1s enrolled in VIN, it is expected that manpower
agency and welfare agency staffs vill maintain commmication with end
sbout the enrollee so that he vwill rvoeive necessary supportive services
88 problems arise.

The regular Federsl-State AFIC matohing formulss ere used in the WIN
program 80 thet 1f a State lacks the financial capability to reise its
abare, it cannot then generate the Pederal matching funds. State welfare
agencies must also srrangs for payment, in oash or in kind, of 20 percent
of the costs incwrred by tbe manpower agencies im operating WIN panpover
sgtivities.

Program Start-up
The program insugurated by the congressional mandate of 1967 was

scheduled to take effect on July 1, 1968. A few States were able to
move almost ismmediately. Maryland and the District of Colusb’. were
able to begin assessments and referrals to the WIN manpower agencies
sufficiently speedily to get 337 enrollees into WIN during August.
During Septesber, 1l more States began operations, so that by the end
of the first quarter just about one~-fourth of the States were active.
In October, 11 more States entered the program, and in November and
December 11 more, meking a total of 36 jurisdictions in operation by
the end of the calendar year 1968.
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Most of the remaining States encounted legal barriers of variocus
kinds which could only be resolved by State legislative action, and
vhich necessarily had to await the 1969 sessions of the legislatures.
This explains the fact that only two States came into the prograa
between Jamiary and June 30, 1969.

When action had been taken by the State legislatures in the
spring of 1969 the way was open for the remaining 16 States to join in
the program. S0 in effect July 1, 1969, was a new entry date for ta:su
States. The pattern of the last half of 1960 was repeated again in
1969, Seven States came into the program in July, thres more in
s.m'mdthmmbymondoftbom. By that time a total
of 51 jurisdictions were participating, leaving only three States
still out. Except for one State in which a legal issue remains to
be resolved, all States were participatiag by the spring of 1970
(rsble 3 ).

Agestssments, Referrals, sad Enrcliments
A ecomprebensive sumsary of the operation of the VIN progres ‘rum '

1ts beginnings in 1968 through March 1970 is sst forth iz Todle M.
This tabulation shows for esch State and each of t2s Departasui’s
regions the cumulative number of assesaasals sowimed, the sanier
found sppropriate for referrsl, the number actuiily veferred; and the
number enrolled. Current enrollments are shown as & perciniage of the
training spaces approved for fiscel yesr 1970. (Also see Chart 1,
"WIN at & Glance as of March 31, 1970" and Table $ shoving assessments
and referrals montb-by-month during calendar year 1969.)
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Public welfare sgencies hed completed & total of 1,590,345
assesaments of AFDC recipients by the end of March. One fifth of this
maber (330,500 recipients) were considered sppropriate for referral and
three-fourths of the .atter group (254,301 recipients) were referred.
Somevhat more than half of those referred (145,310 recipients) were
enrollsd by the WIN manpover agencies. The March 1970 enrollment is
87,655, sbout three-fourths of the 119,739 training spaces approved.
There is & rsasonable expectation that current enrollments reached
the 100,000 level by June 30, 1970

Progras operations vary videly among the States. Although 21
percent of the sssessments nation-vide were considered appropriate
for referrul, the percentage ranges from & low of 9 to & high of 98
percent. Nearly half of sll assessments completed were in New York.
If that State is excluded, the pational percentage found appropriate

rises from 21 to 32 percent.

Similarly, the percentage of those considered appropriate who
were actually referred to WIN ranges from 13 percent to referrsl of all
recipients considered appropriate. The very low percentages are
exceptional. Many States have referred all, or more than 90 percent,
of those found appropriste. California alone sccounts for 37 percent

of the national total of referrals.

The enrollment percentage, 57 percent nation-wide, ranges from
3% percent of those found appropriate to total enrollment, and again
most States fall toward the upper end of the range. California, with
35,665 cumulative enrollments leads sll other States by ¢ vide margin.

Of particular significance are the statistics on current enrollments
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a8 & percentage of the treining spaces spproved for the fiscel year.
The percentages range. from 19 percent to full utilization, but again
the very low figures are exceptional. The Department is comtinuing to
vork particularly vith States, many of tbem ia the South, that lie
vell below the national average (73 percest).

Nany factors account for the wide statistical variations samong States,
including the following:

States entered the progras at different times.

Composition and characteristics of the AFIC caseload vary. Some,

for exsxple, have programs that include unemployed fathers ( o

mandatcry referrsl category) but most do not.

Number of participants in the Title V program, many of vhas
vere moved into WIN.

Fumbey of treining spaces available and differences in policies
and prectices among State msnpover ageancies.

The condition of the State's econcmy.

Differences in operating policies and practices among State

public welfare agencies, & highly iwportant factor. Bome

States, for example, quickly screened the entire AFDC caselosd

and made large numbers of referrals. Others instituted more

thorough screening and selection procedures and some geared

their operations in proportion to the treining spaces available.

For these reasons, and no doudbt others, it is a buzardous business
to compare one State with another simply dy looking at ths statistics.
WIN is & new progras and the experience of the first year or tvo may
well be atypical. Although & flat uniformity among State programs is
hardly to be expected, a more stable and coberent statistical picture
should emerge as the program matures and as State information systeme

are improved and better standardized.
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Charscteristice of Individuals Referred

During 1968, in the early stages of the WIN progres, fatbers
constituted about half of the total referrels made by welfare agencies.
Patbers vere &8 mandatory referrsl class and received first attentiom.
Throughout 1969, however, mothers bave constituted over helf of the
referrals, their proportion reaching 58 percent during the last quarter
of the year as compared vith 36 percent for fathers. Referrals of adults
other than mothers or fatbers have been insignificent in number, ususlly
less than one percent. The percentage of child recipients aged 16 or
over vho vere referred bas ranged from 3 to 8, and stood at $§ percent
during the last quarter of 1969 (Tsble 6).

The individusl States vary greatly in respect to the proportions
of each type of referral. Californis, in particular, vith its large
number of referrsls, beavily influences the national totals (Teble 7).
During the last quarter of 1969, more than balf of tbe reporting States
referred no fathers or only & handful., (Many States do not bave aa
AFIC program for unemployed fathers.) On tbe other hand, States
like Celifornia, Washington, and Wes: Virginia referrcd more fathers
than mothers. Similarly, many States referred few, if any child recipients.
In some States & child aged 16 or over who is not sttending school is
no longer eligible to receive AFDC.

A substantial majority of the individusls referred to the WIN program
were adult men and women in the ays group 22-M4 years. During the laat’
quarter of 1969, 68 perceat of the males referred, and 72 percent of the
females, vere in this ags groap (Table 8). About one-fifth of the males
and femsles vere 16-21 years of age. Relatively smsll proportions were
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above age bk, 11 percent of the males and 6 percent of the females,
Although there are a fev Stites that stand out in coatrast to the rest,
age is one charscteristic on vhich there vas substantial uniformity among
the States. The data available suggest that mothers and fathers referred
to WIR include & smaller proportion of older perscns than in the national
APDC adult population.

More than half (55 percent) of the individuals referred to the VIN
program during the last quarter of 1969 vers members of minority groupse—e
38 percent Negro, 14 percent Spanishesurnamed individuals, 2 percent
American Indian, and 1 percent other minorities. Members of minority
groups constituted about the same percentage of the individuals for vhom
asseasments vere completed during the quarter and of those found to be

sppropriate for referral (Tadle 9).

Individuals Found Inappropriste for Referrsl or Referred Back

During the last quarter of 1969, three out of four of the individuals
assessed vere found to be insppropriate for referral to WIN manpover
agencies. The major reasons for this determinstion, as reported by &3
Btates) are set forth in TablelO

In one=fifth of the cases, the resson reported ves the individual's
illness, disability, or advanced sgs. In another fifth, the mother's
presence in the home vas required because of the age or number of children
in the family. Related to this vore situstions in vhich the individual's
presence in the home vas required because of the illuess o incapacity of
another member of the household (k percent). Pulletime school sttendwce
W & child aged 16-20 vas reported in 12 percent of the cases. In ten
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percent, lack of adequate child care arrsngements precluded referral of
mothers. In another five percent, the individual vas currentlv receiving,
or had been referred to, vocational rehadilitation, education, or other
training. Por tvo percent, remoteness from WIN projects wvas the reason.
Finally, & miscellansous group of reasons accounted for 28 percent of the
cases.

Excluding Nev York, Vthere the large number of assessments completed
vas atypical, the distridbution of reasons given above vas fairly stable
during caleudar year 1969. Individual States, of course, depart widely
from the genersl psttern,

During the last quarter of 1969, s total of 12,5k individuals vere
referred back by WIN manpover sgencies to the public velfare agencies,
but half of these vere in one State (California). Twelve percent of the
individuals were referred back due to refusal wvithout good cause to accept
vork or training, & very small proportion in relation to the large
number of individuals referred to the WIN program. In a majority of the
States fev, if any, individuals vere referred back wvithout good cause
(Tablell), There is reason to be concerned about the much larger number
of individuals referred back for cther reasons, mainly unspecified, and
to take action to reduce the number to & minimus. Unfortunately, the
basis for reporting these other reascns requires revision if we are to
have an adequate picture of this aspect of WIN progres operatioms., \

vevision is projected.

Child Care §ervices
‘Pd AFDC mcthers, as for all other mothers vith young children, child

oare {s indispensable if they are to accept regular employmsnt. Ome of

the most significant provisions of the 1967 Amendments was the requirement
n -
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that child care services must be sstiured for motbers (or other sdult
caretakers) vho needed these services in order to undertake training
or employment, The Department's regulations provide that child care
services meeting acceptable standards, including in-home and out-of-home
services, must be available or provided to all persons referred to and
enrolled in the WIN program, and to other persons for vhom public velfare
agencies have required training or employrent. WIN child care expenditures
are considered to be service costs rather than assistsnce costs, vith
$3 of Pederal funds svaileble to match every $1 of State and local funds
expended. Once mothers aze enrolied, public velfare sgencies are expected
to assure coutinuity of child care services throughout the pericd of
enrollnent in the WIN prograsm and even aftervards, vhen exployment hes
been secured, until it is fesasidle for mothers to meet the costs of cnild
care or until they can make other satisfactory child care arrangsments.
During the earlier stages of the WIN program, the number of children
for vhom child care payments were made vas smaller than had been anticipated,
In part this vas dus to the time required to get the program in operatioa
in all of the States. In addition, priority vas givea in the earlier
stages to fathers and to youth not attending school, Mothers initially
enrolled often vere transferred from Title V projects or other programs and
had already made arrangeuents for child cere, or they vers volunteers who
were selected in part because child care vas readily available, Many
velfare agencies did not assist mothers sufficiently in arranging child
care dus to lack of staff, inadequate training of staff in an ares that ves

unfamiliar to many casevorkers, and because child care resources vere
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limited or unavailable. In more recent months, as Table |2shovs, the

number of children for vhom child care payments vere made has been rising
steadily, from 42,043 in July, 1969 to an estimated 76,000 im June, 1970,
(Table |3 presents data by State as of December, 1969.,) Pederal expenditures
for WIN child care amounted to $4.5 million in fiscal year 1969 and are
estimated to exceed $15.4 million in flscal year 1970,

The types of arrangements sade for children vhose mothers wi.re enrolled
in the WIN progras on December 31, 1969 are shovn in Table I wvhich covers
all children under 15 years of age, vhether or not pudblic wvelfare agencies
paid for their care. Although the nbl_o is based upon reports received
from only 37 States and lecks information for several of the largest
States, it nevertheless provides a useful description of the general pattern
of WIN child care arrangements.

On the average, mothers had 2,5 children under age 15 for vhom
arrangemsnts were reported, About two-fifths of the children vere under
6 years of age and three-fifths vere 6 through 14 years, About half of
the children vere cared for in their ovn homes; one-tenth, in the home of
& relative; slightly less than one-fifth in & dey care facility; and slightly
less than a fifth were in other arrangements.

Of the children cared for in their ovm homes, one-tenth vere cared
for by the father; almost half ly a relative other than the father; two-fifths
by & non-relative; and less thun 2 percent bty a homemsker service. Of the
children in day care facilitien, over three-fifths wvere in rutiy aay
care homes, sbout one-third in day cere centers, and less than 3 percent
in group duy care homes, Mnally, of the children in other arrangements,

9 out of 10 of vhom were of school age, balf had & mother vho vorked or
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or received training only during the child's school hoursi edout ocnee
firth looked after themselves; and the remainder vere in some other type
of arrangement,

A oritical nstional shortage of day care facilities is among the
most urgent problems of the VIN progrem and must be remedied if the progras
is to move forvard repidly in the future. This is not msrely a problea for
this progrem and the AFDC scthers it serwes. According t0 & survey of the
child care arrangements of the nstion's vorking mothers conducted bty the
Children's Buresu and the Womsn's Bureau, only 10 percent of the children
of vorking mothers are cared for in day care facilities and prodadly less
than half of this percentage are cared for by licensed or spprowed child
care services. A Department of Labur survey of persons not in the lador
force suggests that perhsps half a million women desire vork but are
prevented from seexing it because of inability to arrangs child care.
Although the problem affects femilies of videly varying incoms lewels, it
i{s wore acute for low-income mothers vho cannot afford the ocost of sdequate
child care.

Btatistics of WIN program cperations give evidence of the shortage.
As previously stated, unavailability of child care accomted for 10 percent
of the individuals vho vere found to be inappropriate for referral to WIN
manpover agencies during the last quarter of 1969. lncoqloto. dats for
only 33 States as of Decexber 31, 1969, indicate that 4,600 mothers (or
other caretakers) could not be referred for the sole roason that child care
vas unavaileble, This vas also the resson given in 6 percent of the cases

referred back to velfare agencies by manpover agencies during the last
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quarter of 1969, The geps and needs, moreover, are qualitative as well

a8 quantitative. Child care arrangements made by mothers vith neighbors

or relatives are often fragile, and sudbject to frequeat changes,
interruptions, and breakdovns. Existing resources 4o not adequately meet
the varied needs of children renging in age from infancy to the older child
of school age, nor the varied needs of mothers vho may vork on night shifts,
during veekends, or other hours vhen child care is more difficult to
arrange, Probably most serious of all are the cases in vhich the child
care provided is inadequate or routine, lacking in opportunities for
healthy child grovth and dqvelopment. In the end, the WIN program will be
Judged not only by the extent to which it enables mothers to obtain
exployment, but also by its performance s a program serving the velfare
of children,

Among the barriers and problems in developing and providing child
care services that have been identified by many State and local publie
welfare agencies are the folloving:

««Lack of State and local funds, Public velfare agencies have
experienced great difficulty in raising the 25 percent share
required to earn Federal funds,

«dack of Federal funds for construction or major renovation
of day care facilities. Current legislation bars the use of
Title IV funds for these purposes.

-~lnsdequate levels of public velfare agency payments for
child care. The level varies greatly over the country but is

often too low t0 be competitive in local markets and can only
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buy second-rate care. Some States do not pay for care provided

by relatives,
==Shortage of staff in public velfars agencies, high rates
of staff turnover, and insdequate training of staff, Many cese-
vorkers have little knovledge about child care and have had
insufficient training in relation to the WIN program as a vhole.
==Shortage of child care personnel, In many communities s
aajor obstacle is the shortage of persons vith training or
experience in group child care programs. Child care staff are
often in positions of low status ané lov saiaries.
==federal, State, and local standards are often believed to

be unrealistic. Local building coder and fire and wvelfare

ordinances often make development of day care centers difficult,

especially in inner city areas vhere many AFDC mothers live.

Often vomon vho might bucome day care mothers are reluctant to

meet licensiog requirements. Some agencies believe the Federal

Interagency Day Care Standards are unrealistic, These are r.»

under review by the Department,

Despite these problems, progress has been made in providing child
care for more children, using Title IV-A and IV-B funds, both for children
vhose mothers are in the WIN program and for other children. The number
of licensed day care facilities has been groving, partly due to the
strengthening of the licensing programs of public velfare lnnciu’. 1n
recent years sgencies have substantially increased the number of starf
giving full-time to licensing and to community planning and development of

child care services., Some agencies have obhained matching funds froa
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third-party sources, such as tbe Model Cities progrem, school districts,
or private contributions. Jore public agencies are opereting day

oare centers aad more are purchasing oare on & contrect basis
covering growpe of childrea rether thas om an individual child besis.

Some agesnoies are using subprofessiomsls, imcluding AFDC mothers,
t0 recruit day cere hames or to serve as c/dld oare persomnd. In
at lesst oue State, recent legislation making funds svailadble

for construstion of day care facilities marked & significant
breakthrough.

Major efforts are urgeatly nevded, at Federsl, State, and
looal levels, to alleviate the shortege of facilities and to develop
the variety, quantity, and quality of services nseded. The ohild
care provisions of the proposed Family Assistance .ict, now defore
the Congress, would go well Deyoud the cmpavilitios of the WIN
program toward sssuring the availability of child care resources
throughout the country. The Act eliminates or substantially
reduces the burden of State matching, provides flexible authority
as to vho provides the service, and suthorises expenditures for
camstruction of fecilities.
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The WIN J Developme Result

Most States have had no more than & year and & half’s experience
vith the WIN program and meny have had less. This has been & start-up
phase. The Program has been established in all States but one. Although
in most States WIN projects have bsen set up ouly in a fev counties, these
counties include hesvy concentratiocns~=frequently reported around 60 to
80 percent--of the States' AFDC recipients. As of the end of fiscal year
1970, the program vas reaching & current enrollment level of 100,000, still
far belov the number of recipients vho could benefit from the prograa.

Any nev progras must go through the usual difficulties of cresting
s viable series f operstions and procedures and assembling the resources
needed to do the jJob, In the case of WIN, the process has been more
difficult than usual because VIN is a bi-agency program, requiring publie
velfare and manpover agencies to work together effectively st every
level of government, local, Stats, and Federal, My of the early
difficulties, hovever, are being sursounted. At the local level, some
agencies, particularly in the larger urban areas, have sct up VIN teans
to bring together the front-line vorkers of velfare sud manpover agencies
in selecting recipients for referral and delivering the services needed
during the full period of enrollment. Some velfare agencies, vhether or
not they use the team approach, have sssigned special vorkers to the WIN
program, occasicunally vith reduced caseloads, to ensure better service
to people and better communication vith manpover agencies. Eome use growp
pectings of AFDC vecipients and other approsches to isprove the selection

azd referral proceds. Joint training programs for welfare and manpover
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stalf bave been arranged by some States. At the Federal level, a joint
tosk force was established im October 1969 by the Departments of labar
and Bealth, Bducatiocn, and Welfare to investigate and countersct a
leveling trend in WIN enrollments. Tusk force tesms mst vith State

and local officials in 27 Stetes to dsal vith operational and procedural
problems that were restricting or precluding the efficient utilisation
of progrem resources. Early in 1970 s secnd series of visits to 17
projects were conducted to sssist local and State officials in
developing solutions to problems in areas such as child care, referral
aad surollmsat procedures, subcontracting procedures, and development of

manpover services.

Beyond operational and procedural problems, the start-up period
brought to light other serious problems and limitations in the resources
available for the WIN program, among them:

-=Inadequste staffing and financing of public welfare agencies.
Unlike the manpover agencies, welfaye agencies did not receive extra
staff and yst were expected to osrry out tbe incressed workload produced
by VIN. VWelfare agencies not only experienced difficulty in securing
State and local funds to meet the 25 percent requirement for supporting
services und child care but also vere expected to mest 2¢ percent of
the cost of WIN manpower services.

«lack of child care capacity

«-Difficulties in procuring medical examinations prior to referral.
In many areas examinations bave been dslayed or bave not been adequate
to determine employsbility or work limitations of AFDC recipients. This
bhas been dus to the lack of medical resources or of adequate financing
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of medical services,

==Lack of adequate transportation. This affects the enrcllees’ sbility
both to participate in the program and to secure exployment. Although
most acute in rural areas, transportation peses problems even in large
cities.

«="Holding” problems. These vere particularly serious in the earlier
months of the program. "Holding" occurred vhenever a VIN enrollee vas
pot sctively participating in & training or educetional component., These
delays discpuraged the enrollees and made casevorkers reluctant to refer
clfents to WIN.

~Inadeyuate Job development. This vill be a prodbles of
groving importance as the VIN program matures,

Whatever the start-up problems may have been, in all States s
systematic process has begun of revieving every AFDC case to {dentify
individuals for vhrm employment is & reasonsble goal. State agencies
have substantially screened and assessed AFDC caseloads or are in the
process of doing 8o, Assessments are being revieved at least once a
year and, in many individual situstions, on a continuing dasis as
individual circumstances change. Some States report they are nov assessing
cases at intake, vhen the family comes on the assistance rolls, s practice
that prodably vill grov, Exzept for mandetory referrsls of fathers and
youth not attending achool, rvferrals generally have been voluntary. Eves ia
States in vhich certain groups of mothers are in & "mandatory”™ class, it
is reported that the number of volunteers exceeds the training spaces
svailable. (hild care services are being extended to more children snd

n
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increasingly efforts are being directed to dsvelop additicnal resources.
As the medical and social needs of recipients are uncovered, efforts
ure being mede, vhen referrel to WIN is not immediately spprojriate,

to refer recipients to voostional rehabilitatios and other services
vith the possidility that & referrel msy e mads later om when they are
reedy.

Cumulatively through December 31, 1969, public welfare agencies
closed approximately 9,800 AFDC oases, imcluding 47,000 recipients,
folloving participation of & family member in the WIN progrem. A
"cloesing® 1s defined as the discontinuance of the money payment because
of employment or incressed earnings vithis six months following participation
of & family mesber in the progres. (Table 15. Also Table 16 preseats
State data for the last quarter of 1969). Annual financial savings to
public welfare agencies resulting from these closings are estimated
at $26,000,000, assuming the former recipients remsined self-supporting
for & year. 8ixty perceat of the closings were in the unemployed-fatber
segaent of the AFDC caseload and the balancs in the basic progrem. The
larger proportion of fathers than mothers probably reflects the priority
assigned to them im the WIN program, but other causes may also be operating.
Unemployed AFDC fathers generslly have & better chance of getting & Job,
and & better-paying job, than mothers.

Data are not available on the number of AFDO cases in which money
payments were reduced in amount due to employment or incressed earnings
of VIN participants. State reports suggest there are many such cases.
Many State and local welfare agencies anticipate that, as the program
matures, the proportion of cases resulting im a reduction of payment will

exosed the proporticn resulting in & cese closing. These agencies beliesve
mtmmmmuuwunm«hmmmmmumnwu
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entirely eliminste the need for financial assistance, especially in viev
of the very desirable wvork incentives built into the AFDC program, such
a8 the disregard of the first $30 of esrned incoms and of one-third of
the remaindem and the essential expeunditures for child care and other vorke
related expenses. The agencies also observe that, wven vhen the mntier's
income must continue to be supplemented, the WIN program has served to
elevate the standard of living of the family and te reduce pudlie eosts.
There are other less tangible, but not less significant, criteria
bty vhich to judge the results of WIN, in addition to its success in
obtaining jobs, closing cases, or saving public funds. Some research is
undervay on the longer-range impact of the program on AFDC families and
children. Previous research on employment-oriented training progrems
for public assistance recipients indicated that, even vhen they do not
result in emplnyment, they tend to have favorable effects on self-esteen
and family functioning. Surely it is too early for an evaluation-in.depth
of a program just emerging from its starte-up period. (Some case {llustrations
of employment-oriented services for AFDC families are presented in Appendix A),
By and large, avajilable reports suggest that State and local public
velfare agencies endorse the basic idea of the WIN pfogram. Soms have
noted specifically the positive response of APDC recipients, as indicated
bty the number vho have volunteered, States report that the program's
potential has not yet been seriously teapped and that it should be extended
to serve more pecple and cover more counties, They point to the need to
extend, vherever necessary, the full range of family and child velfare
services, as vell as services more directly related to the objective of

0

employment, to familfes determined appropriate for referrsl io WIN, They
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are concernsd where progres resources Are inadequate or progres operetions
overcampliosted. Scme questiocn, s one State said, whether the progrea “is
realistic for rural Americs,” and specisl prodlems 4o exist im rural

areas. Perhaps most of all, pudblic welfare agencies are concerned

sbout the possibilities of employmsnt, at sdequate wage levels, for

AFDO mothers, especially those who are apparently not qualified for the
olerical or otber better-paying jobs now available to women. %The

current problem of rising wnesployment adds to this concern. Job
development 1s one of the major unsolved problews facing the WIN progrem.

3. Other Pr Tow ¢

Only a limited viev of public velfare agency programs direscted
tovard employment is given by the VIN program. As the 1967 Arendvents
required, State agencies have been examining the potentialities tor
employment of all appropriate individusls, vhether they happen to
live in s county served by the WIN program or not.

The Department's 1969 survey of AFDC cases provides some measures
of the extent, but not of the depth or quality, of employmentedirected
services, During the year preceding the survey, 830,000 families
(half of all families) received services classified as "counseling,
guidance, or other diagnostic services related to employment or training
for employment.” No doubt the intensity of the service varied considerably,
but the statistic suggests hov frequently questions of employability and
employment are considered bty the recipient and by the agency casevorker,
The survey further reported that one-fourth of the families (430,000)
had some member vho vas referred for employment or vork training. Ten

percent (166,000 families) received vocational rehadbilitation services,
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although this may often have involved only counseling or referral rather
than actual enrollment in, or completion of, a rehabilitation programs,
Ten percent received adult dbasic education or high school equivalency
education, and the same percentage recei{ved vocational education., In
one=tenth of the families, children had been helped to obtain susmer
employment or part-time employment during the school year. Day care
services vere reported for 6 percent of the families (93,000) largely,
but not entirely, dus to the mother's employment or participation ig a
training prograns. (These survey statistics are not mutually exclusive,
eince one femily may receive several services).

Data are also available on the nuwber of assessments completed
and referrals made to manpover sgencies in non-WIN counties (Table 17).
Cumulatively “hrough March 1970, reported assessments of AFDC recipients
in counties without & WIN program in operation numbered 456,000, Of
these, 79,000 (17 percent) vere determined to be sppropriate for referral
and 49,000 (62 percent of the latter figure) vere referred. Informatiom
is not available concerning the action taken by the manpover agencies
on non=WIN referrals.

State velfare agenocy reports frequently indicate that one of the
by-products of the WIN program hss been to improve and reinforce employe
ment-directed services in the noneWIN counties. Some States report they
are providing the same velfare services, including manpover referrals,
¢hild care, medical services, etc., in non-WIN as in VIN areas, and are
woving tovard State-vide uniformity in policy and program. Other
States lack the resources to do this. Some State sgencies report,
hovever, that manpover services are more linmited in non-WIN counties,

many of the smaller counties c'ther lacking an employment service or
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having available only minizum service. Gome welfare agencies are vorking
cooperatively vith other agencies to develop and better coordinate all
manpover resources at the State or local level.

Public velfare agencies have strengthened and improved relationships
and agreements vith other State agencies servines AFDC recipients,
especially departments of education, vocational eaucation a 4 training,
and vocational rehabilitation. Many recipients enroll in education

prograns ranging from basic liséracy to college education, and many others
receive vocational training. BSome wvelfare agencies purchase these services.

The last two years have been marked by a groving effort at Pederal
and State levels to extend vocational rehabilitation services to public
sasistance recipients, The Department established the Social and
Rehabilitation Service in 1967 to bring together the welfare and rehabilite~
tion programs at the Federal level. By early 1970, nearly all State
vocational rehabilitation and public velfare agencies had developed
Joint action plans to increase the number of disabled public assistance
recipients rehabilitated. During fiscal year 1969, the number of
rehabilitated clients vho vere receiving pudblic assistance payments vhen
accepted for rehabilitation services vas 2L, 475, of vhom about 6 out
of 10 vers members of AFDC families. The Department's objective for 1971
is to serve 115,000 disabled recipients and rehabilitate 35,000,

Although in short supply, child care s.rvices under Title IV-A are
being extended to serve children in families not participating in the
WIN program, and, in a fev States only, to children in lov incame
families not currently receiging pudblic assistance in order to enable

vorking mothers zaintain their families independently of public assistance,
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Many agencies proviis employment-related services for youth and are

the main source of referral of lov incoms youth to summer employment
programs. A number of State agencies have special projects going,

usually in one or several counties, to explore in depth hov esployedility
of public assistance recipients can best be assessed, hov {atensive
services can be provided to multiproblem families, and hov various agencies

can unite their efforts to deliver services most effectively,

Ia short, & drosd rangs of efforts have been going forward to
Beet employment, eduwoation, and treining needs iz additios to the VIN
progran. The limitations of resources and servioes that affect WIN
also affect non-WIN efforts. Less informntion is available on the
outoomes of non-VIN then of VIN programs. While many, perhaps most,
recipients who secure employment find jobs om their own, many others
noed and receive some belp, and the financial assistance and services
provided by public welfare ageacies enable many to move toward
independence. Not oaly employment-related servioces, but all services
designed to maintain and strengthea femily 1ife snd pramote child
and family welfare have & contribution to make im assuring persooal
independence for American families.
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IIX. PAMILY PLANNING SERVICES

The 1967 Amendments required the offering of family planning
services in all appropriate cases to AFIC recipients. The Amendments
provided, howvever, that acceptance of these services must be voluntary
and must not be & prersquisite to eligibility for, or the receipt of,
any other service or asd under State AFDC programs.

To implement this requirement the Department of Health, Bducatiom, and
Welfare issued regulations in January 1969 (interim regulations hed been
1ssued earlier in July 1968) designating femily planning as & mandatory
service under the AFDC progrem. The pertinent regulation followst

"Family planning services must be offered and provided to those
individuals vishing such services, specifically including
medical contreceptive services (diagnosis, treu‘ment, supplies,
and followup), socisl services and educational services. Such
services must be available without regard to marital status,
age, or parenthood, Individuals must be assured choice of

method and there must be arrangsments vith varied medical

resources 80 that individuals can be assured choice of source

of service. Acceptance of any services must be foluntary on

the part of the individual and may not be a prerequisite or

impediment to eligibility for the receipt of any other service

o> aid under the plan. Medical services must be provided in

accordance with the standarde of other State pmograms providing

medical services for family planning (e.g., maternal and child
health services)."

Although many State velfare agencies had provided some family
placning services prior to the Amendments, the nev requirements sigoalled
a major shift of emphasis and gave a pooitive impetus to the develomment
of these services. It would be difficult to exsggerste the change of
attitude and approach to family planning that has taken place in recent
years in State and local welfare agencies, as among other commmity agencies
and groups. HNot 80 long ago many velfare agsncies rayely encouraged the
discussion of family planning with clients. If the service was provided
at all -~ and often as & matter of lav or policy it was not -« generslly
it vas at the request and upon the initiative of the AFDC recipient. It

vas not & service to be discussed and offered openly and freely.
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A significant indicatoe of change is that, vith fev exceptions,
State velfare agencies recently have revised administrstive policies
relating to family planning and State legislatures have amended snd
updated State lavs oo this subjec.. Replying t0 8 guestionnaire semt
to all State welfare agsncies by the Center for Social Research of
the City University of Nev York, 10 States reported the effective date
of the most recent policy on family planning services vas 1968, 27 States
reported a 1969 date, and 6 States & 1970 date. Changes have been in
the direction of liberalising lavs and policies affecting the providion
of family planning services by velfare agencies in order to effectuste
the intent of the 1967 Amendments. At lesst two States, bowever, still
operate under State statutes that represent major barriers to the
development of femily planning services. One reports, for example,
that under its lav social workers may not specifically introduce the
subject of family planning or refer persons to agencies for this purposs.

The great majority of Stwtes (38 States) now report that family
planning policies are non-restrictive, pemmitting the offering of service
vithout regard to marital status, parenthood, or age. Many have removed
or substantially modified earlier policies limiting services to married
persons, to wvomen vho have had at least one child, or to perscas not
defined as minors. Twelve States report same restrictions of this type,
most often provisions restric ing services to minors, a term vhose
definition varies videly among States. Quite commonly services for minors
may be provided But require prior parental consent. Many Stateswill
accept the recommendation of reapcnsible adults, such as physicians,
clergymen, and social workers, when the securing of parental consent is
problematic and perhape not in the best interest of the young person
involved.

The main types of femily planning service provided by each of
the States are presented in Table 18.  All States (except those with
legal barriers) provide information and referral services to AFDC
recipients. Forty-two States provide counseling services that
presumably go beyond the giving of information. Thirty-six State
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velfare agencies pay for medical contraceptive services, including

payments for physician or clinical services and medical supplies. The
eleven States that specifically report not making such peyments usually
indicate that provision of medical services is considered the responsibility
of Btate or local health agsncies. Twenty-five States report providing
transportation serviee to assist clients in getting to health facilities.

Of 106 large local welfare agencies located in counties having a city of
100,000 population or more, 96 provide information and referral services,

83 provide counseling service, 58 pay for medical services, and 50 provide
transportation.

FPederal policies permit and encourage the Statesto extend services
not only to current AFDC recipisants but also to forwer recipients and to
lov-income families vho are considered likely to become recipients of
financial assistance. A majority of the States, howvever, have not availed
themselves of this option. Tventy-one States report providing family
plauning information and referral services to such former or potential
recipients, 15 provide counseling services, and very fev (3 States)
pay for medical contraceptive services or provide transportation services.
Statistics are not availadle, however, as to the numbers of former or
potential recipients actually receiving services in these States.

The States surveyed by questionnaire were asked to identify the
major methods employed by the wélfare agency to reach AFDC recipients
vho vere possible users of family planning services. Nearly all of the
States reported that the caseworker interview with the client is a major
method., Half the States distributeprinted material at velfare offices
and about the same number also report that printed material is distributed
by caseworkers. Five States reported mailing of printed material to
clients as a major method, including some that occasionally placed such
material in the monthly assistance payment mailed to recipients. In response
to a further question as to hov the voluntary nature of the service is
communicated to clients, again oral communication by the caseworker vas
nearly alvays identified, with many States having staff able to communicate
in & foreign language vhen necessary. Twenty States indicated that written
materials also explained that acceptance of the service is volv—"-—
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Changes in the role of the caseworker in ppoviding family planuing
services may be observed by a comparison of the results of the 1970
survey of State velfare agsncies vith an earlier survey conducted in
July 1967 by Dr. Donald Harting and his associates. Both surveys assed
the same question as to vhether caseworkers vere encouraged, discouraged,
or "neither encoursged, nor discouraged” from making family plaaning
inforaation or referrals to recipients of public assistance. Thirteen
States that had reported in 1967 that caseworkers vere "neither encouraged
por discouraged” reported in 1970 that caseworkers nov are encouraged
to provide service. In addition, of 33 States reporting s policy of
encouragement both in 1967 and 1970, one-third indicated that cesevorkers
novw routinely make known to eligible women the availability of “emily
planning services whereas in 1967 they initiated discussion oaly in
selected cases with special problems. B8ix States that provided service
in 1967 only on request of the client now report that caseworkers may take
the initiative, '

Statistical dsia from several sources yield some measure of the
extent to which femily planning services are provided to AFDC recipients.
In a national sample survey of AFDC cases conducted in 1969 by the
Department of Health, Education, and Welfare, State velfars agencies
reported that during the year preceding the survey family planning
information and counseling (without medical referral) wvas provided to 1
in § fanilies and information and counseling (with medical referral) to 1
in 10. Altogether 26 percent of the families then receiving AFDC (k26,000
femilies) vere reported to have received same service. A similar Depertmental
survey in 1967 had irdicated that 14 percent of AFIC femilies were reported
to have received same service during the preceding year. Although the
question was put differently in the two survays, these results suggest a
definite advance in service delivery.

In the 1970 survey conducted by the City University of Nev York,
States vere asked to prov‘de a best estimate of the percentags of AFDC cases
already receiving medical fsmily planning services. Thirty-five Gtates
replied to the question, often noting that the reply was based upon opinion.
Ten States estimated fewer than 10 percent, 15 between 10 and 19 percent,
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and 10 States 20 percent or more. Kot all AFDC cases, of course, include
vomen potentially eligible for family planning services ( 17 percent of
AFDIC mothers are above bk years of age; others have been surgically
sterlized). On the other hand, other cases include more than one
potential user.

Records of Plenned Pareathood reveal that welfare recipients
(not limited to AFDC but including other types of public assistance)
have constituted 12 to 15 percent «f that private organization's
national caseload for several years. Similarly, statistics covering most
of 1969 from clinics providing family planning services supported by the
Children's Bureau and by the Office of Econamic Opportunity show that
1k percent of the patients at these clinics were AFDC recipients. Not
all of these recipients active vith medical clinics necessarily were referred
by velfare agencies. Doubtless many get there on their own or on
referral by other sources.

It is significant that of the AFDC patients known to Children's
. Bureau and UEO clinics, 19 percent were under 20 years of age, 55 percent
" were between 20 and 29, and 26 percent were 30 years of age or older.
These figures strongly imply that it is the younger AFDC mother (or other
recipient) wvho is more likely to receive medical family planning services,
an observation that can also be supported by other research. The long-
range implications of these facts are encouraging, suggesting as they do
that younger women with many years of potential childbearing ahead of them
are more likely than older women to seek and use medical services.

As of March 1970, only nine State welfare agencies reported having
@ professional staff person at the State level giving full-time to the
development of family planning services, Other States sometimes assign
this responsibility as a part-time function of a designated employee.

Welfare agency experience under the 1967 Amendments clearly has
demonstrated a great need for training programs to help staff offer and
provide family planning services. Attitudes toward family planning among
clients, staff, and the general community are widely variable. As recent
Congressional hearings have chown, there is diversity of opinion even
among professional groups concerning the safety and effsctiveness of some

k2

134



contraceptive methods and devices. The recent sharp sbift in velfare
policies in regard to femily plabuing called for re-orientation and training
programs and & frank approach to the attitules of welfare staff on this
issue. BStaff bhave to be informed about family planning resources available
in the community and trained in methods of offering service. Since most
AFDC families are one-parent families, the initiation of se~vice on a
sensitive subject presented difficulties for many workers i < made evident
the need for training to assist them in providing service.

Twenty-five States survayed in 1970 reported having state-vide
femily planning treining programs for newly hired caseworkers, 19 of thes
reporting that this training is required. ?Tventy-four States bave programs
for workers already employed, 15 of vhich are required. Tventy-three States
reported programs for supsevisors, 14 of vhich are required. Other States
probadbly provide some training, if not state-wide or wvell organized.
Deficiencies in staff training programs are frequently cited by State and
local welfare agencies as barriers to the delivery of family planning services.

A feov States have commented upon the changes in staff attitudes. One
State reports that family planning is now seen by most of its staff as
"one of the most important scrvices we can render to clients.” Another reports
finding that most of its vorkers want to encourege family planning services
services and are eager for more training, especially in the area of hov to
approach the topic vith unmarried mothers, single persous, and teenagers.
BSoms 8tates have observed that younger workers often sxhibit & more relaxed
and positive attitude than do some older workers.

One of the encouraging and impressive progrummatic develorments
during the last two years has been the joint involvement of public welfare
agencies vith other community agencies and groups, both at State and local
levels, in promoting the development of femily planning services. Ultimately,
the effectiveness of welfare services in this area largely depends upon the
availability and accesibility of medical family planning resources and
educational programs. BStates, and areas vithin States, that have resources
available are in a far better position to serve AFDC femilies than arees
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lacking them. Many counties do not have local public health departments

or other public health facilities, especially in rural areus. Same States
and many counties must depend mainly upon the services of private physicians
vho are not alvays available, aay have limited tise, or may elect to serve
only certain types of patients. Many State and local welfare agencies

have been working together with departments of health, planning agencies,
universities, OEO agencies, Planned Parenthood affiliates, and others

to extend services in areas not currently served or inadequately served,

to pramote educational yprogrsms, and to assure the availability of services
to AFDC recipients. Sume agencies are cooperating in outreach efforts in
lov income neighborhoods. Some hive joint training programs and utilise
the expertise of other sgencies to strengthen their own programs.

The great majority of State wvelfare agencies are unable to report
their expenditures for family planning services, generally because outlays
for this eervice are not identified separately in fiscal reports. Omnly
13 of the States surveyed in March 1970 were able to furnish any estimate
of expenditures for medical family planning services, vhether under Title 1V,
Part A (AFDC services) or under Title XIX (Medicaid). Of these only two
or three reported any expenditures for medical services under Title IV.

It 18 evident that Title IV has not been regarded by the States as a

major source of financing sedical family planning services for AFDC femilies.
Instead, Title XIX is utilized far more commonly but State accounts under
that progirem gunerally are not set up to segregate family planning
expenditures. Expenditures under Title IV pay for information and referral
services, counseling, transportation, training, community planning, and
related activities. Again, these expenditures cannot be isolated since
family planning is only one of many services provided by public velfare
agencies and service expenditures generally are merged together.

The major developments in family planning under the 1967 Amendments
have nov been described. What can be said by way of a suming-up and
general assessment?

The Amendments encouraged change and progress in the delivery of
family planning services to AFDC recipients. Except for a few States that
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wither have legal barriers or report little progress for other reasons,
sigoificant develomments have been reported throughout the country. State
lavs and policias quite generally have been liberalized and older
restrictions have been sliminated. Delivery of family planning services
has been extended to more families. Medical services increasingly have
been financed out of Title XIX funds. Public welfare agencies have
cooperated actively in community efforts to develop faxily planning
clinics and educational programs. Medical resources in many communities
l'ave been extended. Welfare staffs increasingly have been trained to
of'fer femily planning services and to takea positive approach. The
voluniary nature of the service has been safeguarded.

Statistics reported in & few States suggest the possible impact
of faaily planning services on AFDC families. One of the largest States
reported that the number of children born during the mothers' re.eipt of
AFIC (the rate of newborn children per 1,000 APDC cases) dropped from
127.1 in 1965 to 119.4 in 1969. The number of children per AFDC family
in this State vas 3.70 in 1966 compared with 3.40 1in 1969, a decresss of
8 percent. Mne of the nation's largest metropolitan comsunities in another
State reported a substantial decline in the birth rate for public assistance
families. From & peak of 173 births per 1,000 public assistance cases in
196k, the rate dropped by more than one-third to 115 per 1,000 in 1969,
This cammunity reported a 10 percent reduction in the rate betveen 198 and
19€9. Obviously many factors may. account for such trends and they go
back several years, but increasing knowledge and availability of cosmunity
family planning services may vell be involved.

Many problems, of course, remain. Medical services still are too
limited, especially in rural areas but frequently in large urban areas as
vell. Replying to the question whether medical family planning programs
currently available are adequate to meet the needs of eligible clients,

36 State velfare agencies ansvered in the negative in March 1970. Thirty-one
cited geographic inaccessibility as a major problem. Many reported a
shortage of health professionals and paraprofessionals and some reported
that existing facilities are overcrowded. Even in the Nation's principal
counties and cities where clinic: are more likely to be found than in less
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populous sections, 50 out of 106 local velfare agencies reported that
currently available medical family planning programs are inadequate.

Looking at their own capability of providing femily planning
services, many State and local welfare agencies report a shortage of
staff to provide services and to arrange for adequate follov-up., Training
prograas for staff have not been mounted on the scale required. Although
Federal funds may be used to match $3 for every $1 spent from State funds
for services, time and again agencies emphasize the difficulty of raising
the 25 percent share at State and local levels. GCenerally, no special
funds have been made available to develop family planning services, as
indicated, for example, by the general absence of full-time staff leadership
for this program. Expectations among some groups that Title 1V funds
would be available to reach substantial mmbders of lov-income families
not currently receiving AFDC have not been realized. Here and there
older attitudes toward family planning still inhibit agencies from freely
developing this service and in some local communities, as one State
reported, there remains "a deeply rooted view that family planning is
primarily a medical rather than a social problem and consequently social
velfare's rols should be primarily a very limited referral service.”
Pamily planning is an excellent example of & service that should benefit
greatly from the administrative separation of the social service from
the financial assistance program. Past policies and practices in &
number of States jeopardized the eligibility for financial assistance of
AFIC mothers when there was a "man in the house.” This type of administrative
enviromment is hardly favorable to the provision of femily planning and
other services.

In a historic Message to Congress on Population in July 1969, President

Nixon said:
"Most of an estimated five million low income women of

childbearing age in this country do not have adequate access to
femily planning uesistance, even though their wishes concerning
femily size are .sually the same as those of parents of higher

income groups.
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“It 1s my viev that no American woman should be denied access
to family planning sssistance because of her econamic condition.
1 believe, therefore, that we should establish as a nmational
goal the provision of sdequate family planning services within
the next five years to &ll those vho vant them but cannot afford
them. This ve have the capacity to do."

It has been estimated that 15 percent of the five million
women referred to by the President are members of public assistance
femilies. Although some progress has been made by pudblic welfare
agencies in providing femily planning services unier the 1967 Amendments,
the scope and pace of change must be greatly accelersted if national
goals are to be achieved,

Other major sources of Federal support for family planning

services are described in Appendix B.
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IV. PREVENTION AND REDUCTION OF ILLEGITIMACY

Toe 1967 Amsndments required State plans to provide for the
development of & program for each appropriate individual receiving
AFDC designed to prevent or reduce the incidence of births out-ofe-
vedlock. 7o implement this requirement, the Department of Health,
Bducation, and Welfare issued the folloving regulation in January 1969
(interim regulations hed been issued earlier in July 1908):

"There must be & progras to prevent or reduce the incidence of

births out-of-wedlock and to othervise strengthen family life.

Bervices to prevent and reduce births out-of-vedlock must be
extended progressively to all appropriste adults and youths,

vith initial priority for mothers vho have had children born

out-of-wedlock vithin the 2 preceding years or vho are currently

pregnant out-of -wedlock and for youths living in conditions
immediately conducive to births out-of-vedlock. Services must

be provided for fathers of such children.”

There is no question about the importance of the problea of
illegitimacy. A national sample survey of )\IFDC cases conducted in
1969 by the Department of Health, Blucatiou, and Welfare revesled that
31 percent of all child re:ipients were born out-cf-vedlock. Forty=four
percent of all AFDC femilies (721,600 families) included one or mre
children born cut-of-vedlock. Contrary to some erroneous impressions,
hovever, the great msjority of AFIC families vith illegitimste children
do not have large numbers of such children. Nearly three-fourths of
these families have no more than one or tvo illegitimate children.

(See Table 19.)

There is no single approach to & social problem as complex as that
of illegitimacy. A variety of methods and approaches must be tried if
there 1s to be a reversal of the long-term upward trend in the extent

of 1llegitimacy in the United States.
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8ince the enactment of the Amsndments, public velfare cgencies have
pursued & number of approaches aimed at reducing illegitimecy. One of
the major nev developments has already been discussed--femily placning
services. About half of all fllegitimate births in the United States are
to teenagers under the age of 20, and another thind are to young wvomsn
aged 20-2h. Programs designed to reduce illegitimacy, tberefore, must
preeminently be addressed to teenagers and to youth Just above this age
level. Efforts to make family planning services available to teenagers
have progressed but, as has boen noted, special problems are frequently
encountered 1n reaching and serving minors.

By and large, the services that have advanced most are addressed to
the teenager vho is already pregnant or vho has had an {llegitimate child.
Usually there is less question of requiring parental conseat to offer
service to these girls and many of them gain access to social and medical
faxily planning services by virtue of being knovn to health, velfarse,
and educational agencies. That it is highly important to provide services
for this group in order to prevent the occurrence of subsequent out-of-
vedlock pregoancies is evidest from the fact that 37 percest of all
11legitimste births in 1968 vere second or higher-arder births. In the
1970 survey conducted by the City University of Nev York, &7 States
reported they may provide 7amily planning information and referzral services
to minors vho have had an 1llegitimate child, 39 may provide counseling
services, and 29 may pay for medical comtraceptive services. About the
sams number of States may provide these services to any minor vith
parental consent. A smaller number do not recessarily requiru parental

consent .
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Far more difficult of attainment i{s the goal of "primary prevention,"”
the effort 0 reach young people early enough to prevent even the first
out-of-vedlock pregnancy. Some States have attempted to make family
planning services available to youth living in situations conducive to
1llegitimacy and defined to be "t risk.” One State, for example,
includes in this category youth living in homes vhere there are or have
been out-of-vedlock pregnancies, those identified vith groups or gangs
among vhom unmarried parenthood is prevalent, those on parole or dis-
charge from mental hospitals or schools for the retarded, those vith
records of sex delinquency, and those in homes vhere incest has been
charged or is suspected. Often services for youth at risk are initiated
by providing counseling services to pareants of such children and at
times parents themselves take the initiative by requesting belp in
coping vith their children. A more direct approach to teenagers usually
1s not attempted unless skilled staff is available or special training
bas been instituted. On the vhole, the 1970 dats suggest little
special emphasis in welfare programs to make family planning services
available to "high risk” youth.

Family planning service is only one approach to the problea of
illegitimacy. One of the most encouraging national trends of recent
years has been the growth of programs designed to provide comprehensive
services for school-age pregnant girls and unved mothers. These progrems
frequently include family plamning as one component of & range of
services addressed to the varied needs of the preguant teenager. This
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is & more natural, and perbaps more effective, vay of reaching
teensgers than an approach limited to family planning service alome.
Multi-service programs differ one irom another in smspices and progrea
oontent, but may include educational progrems t0 assure countinuing
eoducation for the school-ags girl, prenstal and postoatal bealth care,
homemnking, child care, family planning, counseling and otber social

or psychological services, recreation, or other services. Thers are
nov perhaps 150 progroms in 125 local comminities that are known to
include educational, health, and social service components. In additiom,
schosl systems more and more are turning avay from the practice of
insisting that pregnant girls drop out of school. Many multi-servioce
programs have developed undar SBtate and local waterval and child health
progrens.

Operation of multi-service programs under public velfare agency
auspices s rare. Usually, hovever, State or local agencies are
active participents in community planning and development of these
programs. Welfare agencies are an important source referring girls
t0 the programs and may accept for financial assistance or services
girls referred by the programs. In some cases, velfare sérvice starf
actively provide the social service component of the total prograa.

In many communities, hovever, velfaire agencies are vieved mainly as
assistance payment systems rather than service systems. 8ince these
agencies often lack sufficient qualified service staff, social services
in many multi-service programs are provided by voluntary agencies,
medical social service departments, or other community programs.
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Experience has demonstrated the successful outcomss of
multi-service programs. Among otaer gains, girls vho othervise
vould have dropped out of school have completed high school and
gone on to0 vocational education or to college. Bince education is
the key to employment and future careers, these programs contribute
to preventing economic dependency and very probably, although not
enough research evidence is in, to preventing illegitimacy.

Another approach to the problem of illegitimacy becoming more in
evidence is the development of group vork services for unved mothers
or adolescauts receiving AFDC, reflecting the recognition that one-to-
one casevork must be supplemented by other methods. Some States rejort
that larger numbers of local agencies have conducted, or plan to initiate,
group services. Welfare agencies also refer adolescents or uaved
mothers to group prograss sponsored by voluntary agencies, school systems,
or other community agencies. Program content of group programs varies
but often is vide-ranging and flexible, attempting to reflect the
interests of young people. In sume programs AFDC mothers have particie
pated as group leaders. Group programs respond to genuine humen needs,
may continue for many vweeks or months, and appear to be effective. For
example, one program )f family life education run by a voluntary agency
originated vhen a department of velfare social wvorker identified a
particular need to reach out to the large number of unmarried pregnant
vomen and mothers living in & deteriorated neighborhood of a metropolie-
tan community. Many of these women were vithout family ties, unfamiliar
vith the community in which they lived, and almost completely isolated

socially. The program proved highly successful.
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Public velfare agencies for many years bave proviled services
for unmarried mothers and their children under the child velfare
services progran (Title IV, Part B). These services help young
unmarried mothers confront their situation realistically, assist in
their adjustment before and after the birth of the child, and help
in planning tor the future care or relinquishment of the child. They
include counseling services, health care, educational and employment
services, foster care and adoption, and other individual or group
services. When competently given, they comtribute to the preveation
of subsequent out-of-wedlock pregnancies.

National statistics indicate that 63,000 unmarried girls and
vomen vere served under the public child velfure program in &7 reporting
States during 1968, the latest year for vhich infarmation is available.
Although child velfare services are open community services not restricted
to financially needy families, a significant fraction of those served
are receiving AFDC. Under the AFDC services program (Title IV, Part A),
according to “he national sample survey of AFDC cases conducted in 1969
by the Department of Health, Bducation, and Welfare, 1¥ perceat of the
families (225,000 families) received services classified as “unmarried
mother services” during the preceding year. (There may be soms overlap
betveen the above statistics.) As the single organizational units for
administration of family and child welfare services become increasingly
effective, programs for unmarried mothers wvill be unified and uniformly
available to all vho coms to the attention of public velfare agencies.
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These programs require competent staff. Many of the larger public
velfare agencies in urben communities have specialized units of
vorkers qualified to serve unmarried mothers and sdolescents "at risk.”

In at least four States, the public velfare agency must be
notified of every virth out-of-vedlock and must offer service to the
mother, unless ancther agency is already providing service. In these
States public velfare agencies may serve three-fourths or more of
all vomen baving & child out-of-wedlock.

An extended network of public and private agencies and groups
must be mobilized to develop programs designed to prevent and reduce
1llegitimacy~-schools, bealth and velfare agencies, employment
services, churches, volunteers, young people themselves. Illegitimacy
is a community problea by no means confined to families receiving
public assistance. Many State and local public velfare agencies
accordingly are active in community planning and development, the
scope and effectiveness of their efforts varying from vell-organized
approaches to inaction vhere needed staff and resources are lacking.

Perbaps the chief thing to be said about services to reduce
illegitimacy is that the best services available today are found much
too infrequently. Considering the extent of the problem, the best
examples of multi-service programs, group services, counseling and
other services for unmarried mothers by competent staff, services
for atolescents, community planning and outreach, all need to be adopted
more videly. Thers were an estimated 339,200 illegitimate births in
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1968, nearly 10 percent of all live births. Of special concern to
service programs must be the recent irareases, after s period of
relative stability, in the illegitimacy rate for teensgers.

Like other social problems, illegitimacy is due to many causes
and often is associated vith social 1lls such as poverty, discrimination,
lack of educational opportunity, youth unemploymsnt, §asdequste bousing,
and community deteriorstion. Although necessary, services along are
insufficient to cops vith a problem so deeply rooted.
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APPENDIX A
CASE EXAMPLES OF SERVICES LEADING TOMARD EMPLOYMENT

case i

Miss A. has been known to this agency off and on as & public assistance
recipient since 1957, after the birth of her first child. She lived with her
mother, step-father snd four younger brothers and sisters on & tenant farm.
Miss A. lost her right leg below the knee as a result of s school bus accidest
vhen she was ten years cld, and since she could not perfors fara labor, she
vas expected to stay at home and care for her younger brothars apd sisters, as
wvell as her own children. This seemed to be a satisfactory arrangement for
the family until late 1968, vhen Miss A. and her three children moved into s
lov rental housing apartment in town. Miss A. began vorking as a damestic.

Miss A had a 10th grade education and vanted to camplete high school
to be self-supportive for her family. Her physical bandicap and medical
problems contributed to a relatively poor personality sdjustment, She worked
as a domestic, but tired easily because of the strain of standing up for long
hours on her artificial leg. 8he felt she could not attend school and support
her family. Miss A had little confidence that she would ever actually find
full-time employment which would pay the minimum wage. She voluntesred for
the WIN Program. A thorough medical examination revealed she needed further
treatment before she could perform full-time work. The joint VRS-DP8 Project
asaisted Miss A in obtaining medical services and needed repairs and adjustasnts
on her artificial limb, Miss A's sister was approved for payment for Related
Home Care for Miss A's three children, ages 5, 6, and 12. Through the WIN
Program, Miss A. completed work for her high school graduate equivalency and
obtained a position on the production line in & company which manufactures
parts and equipment for telephones. Company officials rated ber as & good

eaployee.

As Miss A. began to achieve success in school and on the job, she began
to gain confidence in her own abilities and became much less dependent on her
casevorker. Her perasonality problems became much less severe as she accepted
her handicap. She became a much happier person and is more at ease vith berself.
This is reflected in the care she gives her children.

Miss A. continues to be eligible for & small ADC grant and coutipues

to need the supportive casework help this agency offers. In the future,
with greater success on the job and increase in salary, she may become independent

of the agency, buth financially and emotionally.

Case B

Nr. B.,married and the father of two children,suffered from bronchial
astima and fud lost his job because of this illness. He entered the WIN
Program soon after applying for ADC. He received training in various types
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Cass B contAnued

of printing; and, upon completion six months later, he vas employed in the
printing department at the tractor vorks, Prior to his training he vas
referred to University Hospital for desensitization tests, and his local
physician vas able to prescribe medication. He vas receiving an ADC grant
of $2kk per month, This grant hes nov been canceled, snd Mr, B's base pay
is nov $477 per month,

Case C

Deserted bty her husband and beset vith multiple illness, Mrs. C. applied
for Ald to Families wvith Dependent Children and vas approved in August 1967,
Prior to her application she vas knovn to our Child Welfare Services for
over & year.

Born into a middle class family, the second child in a family of seven
children, Mrs. O aompleted the lith grade and then ran avay to marry.
She married an emotional man of a considerably poorer family background
and different life style, and they had s stormy marrisge. Four children
wore born to this union in rather repid succession, Furthermore,
Mrs. C had been troubled by poor health almost all her life. BShe suffered
vith congestive heart failure and an unusual thyroid affliction,

At the time of her application, her marital problems, poor health, and
very young children (especially the twins) had slready taken their
toll. Therefore, Mrs. C vho hed nevur vorked vas not even considered
8 feasidble candidate for employment, let alone training., Her family
continued to require services from many helping agencies in the city.
Nevertheless, Mrs, C proved to be a wvomen vith many strengths, or:
of vhich vas her middle class standards, She regretted her earl: marriage
vhich ended her education prematurely (several of her siblings 'ad already
completed college). She vas determined to better herself, beccme self
supporting and move her family oud of the housing project.

Or her ovn volition Mrs., C contacted s reputable, local cosmetology
school, We have been able to support her in this endeavoe through Title V,
Vocational Rehabilitation, and the WIN Program. Mrs. C has nearly completed
her traiaing slthough it has taken her twvice ss long to complete this
course as is generally necessary due to her poor heslth which fiairs wp
at times (she vas critically 111 in 1967 and nearly died) and the
children's health vhich srimarily revolved around childhood diseases, broken
legs, #tc. Mrs, C had a natural propensity for cosmetology and, with
training, this has developed into an exceptional talent (therefore the
cosmetology school has been most understanding). In a fev months, darring
any nev setbacks, Mrs. C will graduate.

Mrs. C has made pood use of community resources and a neighborhood community
and child care center has proven to be very instrumental in givirg her some
relief vith her children, thus permitting her to e1joy them more and vice versa,
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Case D

Mrs. D. a former go-go dancer, first came to our attentioa vhen
she came into our office requesting training. At the time, the treining
available vas Kow Careers at the State Hospital. She vas reluctant at
first, but WIN caseworker convinced her that many opportunities were
ahead in the field of nursing. She enrolled at the hospital, successfully
campleted the progrsm, and in the process gained ber high school diplome.
Her most severe problem was child care, and she vas given help on many
occasions vith this. She then vent into nurse's aide training at the
hospital. More help with child care wvas offered. She wvas hired after
successfully completing the progras. She then proceeded to enroll in &
prectical nursing course through the Bureau of Baployment Security at the
city schools with our encouragement. Once again, help vas given in the
child care area., Mrs. D is about ready to graduate and bas esployment
in & hospital upon completion of this training. The importeant element
here is that Mrs. D had a grudge against the world dut has nov grown to adulthood
and will be & responsidle member of the community.

Case B

Client is a 38-year-old Spanish vomsn vho has been receiving public
assistance for herself and her five children since FPebruary 1961. When
first interviewed at this Agency, she vas described as a short, stocky voman
with long, stringy hair. Throughout this period of dependency upon the
Agency, client has been extremely apathetic in ber attitudes. She had no
desire to impr.:. - herself and had been content to sit at home and collect
her monthly rns¢l.. ance checks, despite attempts on the part of various
caseworkers t., sucourage her to seek employment. This woman can resd, write,
and speak both Spanish and English fluently.

In February 1968 client's casevorker spoke to her about the possibility
of enrolling in the Work Experience Program in an attempt to improve her
educational level beyond that of the 9th Grade. At this time client vas
reluctant to enter this Program. Appointments wvere scheduled for her to
discuss work tiaining; however, client failed to follow through with the
Program, and she was never enrolled,

Fcllowing repeated attempts on the part of the caseworker to motivate
client to enter some type of a training program, client was finally referred
to the WIN Program in March 1969. Although hesitant about entering the
Program, she was encouraged by her casevorker, a referral vas made for
child care service, and a physical examination vas given.

The client was subsequently enrolled in the WIN Program, participated
in orientation classes following vhich she was placed into the Adult Basic
Educational component. Due to encouragement on the part of the WIN counselor
at the Employment Service and her caseworker, client's attitudes greatly
improved. Her casevorker noted that she seemed to enjoy attending classes
and she nov had "big plans" for the future. She expressed an interest in
becaning & practical nurse. The Employment Service reports that her class
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Case E continued

attendance vas good. She vas present at 1k out of 15 days in orientation
classes and 52 out of 75 days in Adult Basic Education. After 4 months
of participation in the Adult Basic Education component, client had
progressed to a level vhere she vas ready for employment. She was placed
through WIN as a nurse's aide at $2.00 per hour - 40 hours per week.
Casevorker vas pleased to report that client's appearance had improved
remarkably. She lost weight, cut her hair, and wvas peatly attired in her
uniform. In addition, ber appearance was also improved with the
extraction of teeth and the insertion of upper sad lower plates. Client
has become less dependent upon the Agency due t¢ her participation in
the WIN Program. Her monthly assistance grant has been reduced from
$347.00 to $193.00, Just as importsnt 1s thoe fact that client's attitudes
have completely changed. She is now motivated to maintain employment in
an attempt to eventually became self-sufficient.

Case £

Married at 1k, mother of four children before 20, divorced at 21.
This 18 Mre. P.

One of WIN's graduates, Mrs. F now 22 is working as a cashier at a
dovntown department store. Bhe hopes to eventually earn enough to get
off the welfare rolls--a situation she finds 'b hameful."

"No one in my family has ever been on welfare," said Mrs. E & soft-spoken
waman with Southern manners. "I put off asking for help as long as I could.

"Finally, last suemer, I had to ask. I was so ashamed.”

A 10th grededropout, Mrs. F managed to take cashier training while
married. Unable to afford a sitter or day care for her children, aged
seven, five, four and two, she never worked.

One year after her husband abandoned his family, Mrs. F obtained a
divorce with legal aid from the Economic Opportunity Program, Inc.

After a two-week orientation program, Mrs. F. found a job almost
irmediately. Her children are being cared for by a woman in her apartment
building who is paid by the Division of Family Services.

Earning $1.60 an hour, the minimm wage, Mrs. F tries to work more than
40 hours a week in order to earn overtime pay. Yet her take-hame pay is
not enough to campletely support her family yet.

"I want ©0 gc back to school and get my diploma. I want to study
to become a bookkeeper 80 1'll be able to earn more. And I want a larger

apartment for my family."
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Case g

Miss O, age 18, applied for AFDC for herself and one child, age 9
months. Miss G. resided vith her mother vho had seen employed until
recently vhen she suffered a heart attack and vas forced to discootinue
vorking. The only income in the hame vas & saall social security grant

based on the mother's disability.

Miss G. vas approved for & small AFIC grant for herself and her
child. The baby's father had previously acknowledgadpaternity aidl expressed
wvillingness to contribute to the child's support. At present he vas
unemployed and unable to do so.

The social worker learned that Miss G had dropped out of high school
in the 12th grade because of pregnancy. She was interested in returning
to school but did not know if she would be allowed to re-enroll or how
she would care for her child if she did so. The social worker bhelped Miss G
to enroll in high school once again and arranged for the child's placement
in family day care during the hours Miss O attended school. Miss G will
graduate in May, and has been involved this past semester in s work-study
plan. She attends classes ore-balf day and gains prectical office experience
during the afternoons. A full-time job is available for her upon

graduation.

It appears that Miss G will be self-supporting vithin a short period
of time. The Agency will continue to help her in the area ¢f child care
if she continues to need this service.

Case H

Mrs. H and her family represent the hard core AFDC family vith one
significant exception - WIN training has resulted in her being able to support
her own femily except for two grandchildren who contimue on AFDC,

Mrs. H. entered WIN training in Pebruary 1969, She vas not & likely
candidate for success in training. Her family's personal problems and
housing problems were frequently genuine causes for absenteeism. Housing
problems centered about the change of ownership of her home and subsequent
camplete lack of upkeep, During her training the family was finally moved
to a more adequate housing situation. Mrs. H has dsughters 19, 17, 15, and 8.
Tvo grandchildren have been included in Mrs. H's case because their motbers
are both minors. These children continue to receive Public Assistance as
they are not Mrs. H's own children. Mrs. H's sons are 13 and 10. The
pressures created by these housing and personal problems affected Mrs. B's

outlook adversely.

However, after numerous WIN teaa conferences, Mrs. H's training
performance showed a marked change from Christmas 1969 on. Her physical
appearance and emotional outlook showed this marked improvement. Ehe
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Case H continued

attended classes daily, completed the work for her High 8S8chool Equivalency
certificate, and passed her Civil Service and typing requiresments. In

Peb: 1970 she vas employed as a clerk-typist. Her current gross salary
1s $83.85 veekly, with her take home pay being $153.49 biweekly, The Public
Assistance grant for her grandchildren is $71.09 and there is $5.00 monthly
child support beyond that which is deducted from the grant each month, The
family income monthly nov is therefore $408.65, compared to the $346.11
Welfare check received while the case was open. Mrs. H, vho has been on
Welfare for over eight years, now has the opportunity of being able to
support her own family by working in & Job she likes and in which she is

doing well.

Case 1

Nrs. I. is a 32 year 014 Negro mother of 4 children-twins aged 10, and 7

and 3. 8he had completed high school in North Carolina and some commercial
courses in typing in Evening School. Her employment history consisted of
factory as well as part-time domestic work. She has been unemployed for

5 years and expressed an interest in keypunch and data processing.

Child care vas provided by her sister-in-lav vho lives in the same neighborhoods
Our agency provided the necessary child care and transportation costs as
nended. 3he took the State examination for keypunch operator vhile still
attending training at the Skill Center vhere having passed the Civil Service
Examination, she vas interviewed by a local éttte College and started work
as & keypunch operator. She has been employed for over & year working

39 hours a veek at an hourly rate of $2.50. Due to the large size of her
family, she has not been completely removed from Welfare. She is still
receiving assistance, but her payment has been reduced at a saving of $53.00

per mounth.

Case

8he had three hungry children of two marriage-promising fathers who
married tvo other women., She was sinking in the quagaire of a $2.50 a day,
one-daywa-wveek domestic job. Most of all she considered herself a fool and
the world an exploiter of the Black. She came to the office to surrender
to welfare as a vay of 1life. The social worker behind the desk saw her
differently-- an attractive, high school graduate with the potential to use
thoss warring forces within her to fight back rather than to give up.

The Department's worker proved to Mrs. J. that she did have ability
and leadership qualities by giving her responsibility for organizing groups
of other mothers to learn what the Home Demonstration Agent had to offer
each of them. She vanted to be & secretary and traiued for it through MDTA,
but there were no jobs. She wanted to sell, but only the theater would bave her
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Case J continued

ot the pop corn counter during lste hours. The employmsut commission
misplaced her file. She vas sinking again. Ouly the worker still
believed in her and shoved it Ly helping her get & better apartmsat, &
tutor for her slov learning son, day care for the young ones. The
social worker sav her Job as being to prop Mrs. J on her leaning side.
Mnally, they found a hospital Job beginning as & secretary vith s
chance t0 learn and move up. She began to take the vorker's image of
her seriously. Today she is maintaining & happy and attrective home
for her children, is becoming indispensable to the

ancther promotion vill become self-supparting. The §19 supplemental
AFDC grant will te eesy to give up. Nov her self-confidence is being
shored up so she vill not need t0 be propped on her leaning side.
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APPRNDIX B
SOURCES OF SUPPORT FOR FAMILY PLANNING SERVI

Neither Title IV nor Title XIX of the Social Security Act
has been the largest source of financial support for medical

family planning services for the indigent. To date, Title V

of the Social Security Act and tho Economic Opportunity Act
have been the major financing mechanisms for these services.,
The first Federal support for local family blanning services
was made available under the Title V maternal and child
health formula grants to States established under the SOCi&i
Security Act of 1935, Funds became available to the States
in 1936. Authorizations for this program have been increased

by the Congress from time to time, most recently in 1967.

Also, under Title V the Social Security Act Amendments of 1963
sct up a S5-year program of project grants to pay up to 75 per-
cent of the cost of comprehensive health care to mothers and
infants in low-income areas whcre health hazards are higher..
Family planning services are regarded as an essential in-
gredient of .hé comprehensive maternity and infant care projects.
The authorizstion for the maternity and infant care project

granés was ortended by the 1967 amendments., Family planning
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sexvices were provided 53,439 women in 1966, the first year
such servicés were reported, and 86,500 women in 1969, the
most rqcent year for which figures are available. 1In 1963,
the year in which the program was established, the infant
mortality rate‘was 25,2 per thousand live births. 1In the
most recent year for which figures are availabl:, the infant
mortality rate (provisional) was 20.7 per thousand live
births, a reduction of almost 18 percent. Through maternity
and infant care project grants and maternal and child health
formula grants approximately 480,000 women received family

planning services during fiscal year 1969, (8ee Tables 20 and 21.)

The Social Security Amendments of 1967 included for the first
time specific statutory provision for family planning setvices

The Amendments to Title V also brought together several
authorizations into a single authorization with statutory

provision for the distribution of the funds among formula

and project grants.

The amendments for 1967 authorized the Congress to
appropriate for all Title V programs $250 million for
fiscal year 1969, $275 million for fiscal year 1970,
§300 million for fiscal year 1971, $325 million for
¢iscal year 1972, and $350 million for fiscal year
1973 and each fiscal year therafter,
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The amendments specify that 50 percent of the
appropriation for each of the fiscal years 1969-72
shall be for grants to the States for maternal and
child health and crippled children's services, and

40 percent of the appropriation for each of the

fiscal yoars 1963-72 shall bq for grants for maternity
and infant care projects, family planning projects,
projects for health of school and preschool children,
and projects for dental health of children. For
fiscal year 1973 and each succeeding year, when States
must assume responsibility for these projects, 90
percent of the appropriation shall be for grants to

the States.

Ten percent of the appropriation for each year shall
be for gresnts for training personnel for health care
and services to mothers and children and reseaxch
projects relating to maternal and chil d health and

crippled children's services,
No less than 6 percent of the amount appropriated shall be

available for family planning services from allotments under

sections 503, 508, and 512,

Section 505 headed, "Approval of State Plans," wa- amended
to include two additional conditions of State plan -approval

which refer to family planning, as follows:

Sec. 505(a) (12) provides for the development of
demonstration sexrvices (with special attention to
dental care for children and family planning sexvices
for mothers) in needy areas and among groups in
special need,

Sec, 505(a) (l4) provides that acceptance of family
planning sexvices provided under the plan shall be
voluntary on the part of the individual to whom such
services are offered and shall not be a prerequisite
to eligibility for or the receipt of any servicé
under the plan,
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8ec. 506, the "pPayments" section, was amended as
follows:

(e) Notwithstanding the preceding provisions of this
section, no payment shall be made to any State there-
urider from the allotments unter section 504 for any
period after June 30, 1968, unless the State makes

a satisfactory showing that it is extending the
provision -of services, including services for dental
care for children and family planning for mothers,
to'which such State's plan applies in the State

with a view to making su-'r services available by
July 1, 1978, to children and mothers in all parts

of the State.

Sec. 508, "Special Project Grants for Maternity and
Infant Care, " originally authorized in 1963, was amended to
add family planning projects to this section within the
genem ] purpose clause, This section now reads as follows:

Sec. 508(a) In order to help reduce the incidence of
mental retardation and other handicapping conditions
caused by complications associated with chlldbearing
and. to help reduce infant and maternal mortality, the
Secretary is authorized to make, from the sums avail~
able under clause (B) of paragraph (1) of section 502,
grants to the State health agency of any State, and.
with the consent of such agency, to the health agency
of any political subdivision of the State, and to any
other public or nonprofit private agency, institution,
or organization, to pay not to exceed 75 percent of
the cost (exclusive nf general agency overhead) of
any project for ths provision of--

(1) necessary health care to prospective mothers
(including, after childbirth, health care to mothers

and their infants) who have or are likely to have
conditions associated with childbearing or are in
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c¢ircumstanced which increase the hazards to the
health of the mothers or their infants (including
those which may cause physical or mental defects
in the infants), or

(2) necessary health care to infants during their

firat year of life who have any condition or are in
circumstances which increase the hazards to their

health, or

(3) family planning services,

but only if the State or local agency determines tr
recipient will not otherwise receive such necessary
health care or services because he is from a low-
income family or for other reasons beyond his contro. .
Acceptance of family planning services provided undei
a project under this section (and section 512) shall
be voluntary on the part of the individual to wham
such services are offered and shall not be a pre-

requisite to the eligibility for or the receipt of
any service under such project.

(b) No grant may be made under this section for any
project for any period after June 30, 1972,

The 1967 amendments provide for family planning services
through the medium of the formula grant maternal and child
health program and the project grant mechanism, the latter
particularly useful in responding to the needs in areas with
concentrations of low-income families. It is the legislative
intent through (he project grants and the formula grant
program that the State must show that it is extending its
services under its maternal and child health plan with specific

rincludion of family planning services with a view to makiny
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such services availablg by July 1, 1975, to eligible motbe¢rs

in all parts of the State,

Funds became available under the 1967 amendments during PY '69
and by the conclusion of that fiscal year, 79 family planping
sexvice projects in 41 States had been approved with an
obligation of almost $12 million. During FY 1970, these
projects were continued (one of the projects was split fot
administrative reasons) and 51 new projects were funded for

a total of 131 projects in 43 States and 3 jurisdictions
supported through an obligation of .§22.8 million, $15.5 mfillion
for continuations and $7.2 million for new projects. §$33.5
million has been requested for this family planning services
project grant program for FY 1971. An additional $17.8 million
has been' requested for family planning services for FY 1971

under the other Title V programs.

The National Center for Family Planning Services was established
in October of 1969 to assume responsibility for the admin-
istration of the family pianning services project grants

under Title V of the Social Security Act. 1Its purpose is to
support ;nd make accessible voluntary fimily planning services

. for all American women vho wish to control the number and
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spacing of their children. Thé Center's immediate objective
is .to achieve the goal set by President Nixon in July, 1969 -
the pravision of adequate family planning services within

the next five years to all those who want them but cannot

afford them.

Projects funded by the Center are required to offer as »
minimum, contraceptive supplies, physical examinations
basic medical tests, outreach facilities, counseling, and
sducational services. Addition ot other medical services

is encouraged as is coordination with other programs.

Under the Economic Opportunity Act of 1964 the first family
planning project was funded in FY 1965. The 1967 amendments
to the Economic Opportunity Act established family planning
as a special emphasis program. .puring FY 1969 OEO expendéd
$13.8 million; has available in FY 1970 $22.0 million; and
has reguested $24.0 million for FY 1971 for family planning
services projects., In FY 1969 there were 244 funded projects
in 42 States and Puerto Rico designed to serve 350,000 women.

In FY 1970 over 250 projects were supported.
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A recent study financed by OEO indicated that 1,800 out of
approximately 3,000 counties in the U.S., offered no family
planning services whatsoever, and that 90% of approximately
4,000 non-profit general care hospitals in the U.8. in which

most low-income mothers deliver babies, offer no family

planning proyrams at all,

‘The Office of Management and Budget has assigned focal agent
responsibility for Federal f#mily Planning services statis-~
tics to the DHEW Assistant Secretary for Health and Scientific
Affairs., The Assistant Secretary has delegated the responsi-
bility for developing and processing family planning services
statistics to the National Center for Health Statistics
(NCHS). Under this mandate, the NCHS has established a

family planning statistics program designed to measure the
availability and utilization of family planning resources in
the country. Initially and in particular the NCHS is con-
cerned with the statistics of -federally fundec family planning
activities, 2s such, the NCHS will attempt to ieasure the
extent and distribution of federally funded family planning
services; the proportion of the estimated 5.3 million indigent

women, especiwlly those receiving APDC, who are reached; the
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types of services provided; and the characteristics and
number of persons availing themselves of thes< federally
funded services. The resultant data are needed for planning
the organized expansion, improvement, and effective utiliza-~

tion of family'planning services and facilities financad'by

the .Federal Government,

In accomplishing these objectives the Ncusiia developing a
three-phased program. One phase is concerned with determin-
ing the number and characteristics of the universe, namely,
the federally financed clinics providing family planning
services. This will be accomplished by a continuing report-
ing and survey program. A second phase is involved with the
collection and processing of data on individual patient
visits to family planning clinics., A third phase deals with
the special stud.es of particular aspects of the family
planning program. As of April 1970, the NCHS was operating
phase two of the above program and 259 of the 340 projects
designated by Federal agencies were participating in the
NCHS reporting system. These 259 projects contained 633
clinics, $ince enrollment in the Provisional Reporting

System beginning in Miy )969 and continuing through
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March 31, 1970 these projects had transmitted patient record
data to NCHS covering 167,000 patients with a total 209,000
clinic,visits. The number of pagients and patient visits
reported to and processed by the NCHS has been increasiuq
sharply. The last three months showed more than a 100

percenht increcase over the previous nine in the number of

‘patients covered by the system,

Indigent individuals can obtain family planning services
through several other Federal programs, such as the Indian

Health Service and the Comprehensive Health Program formula

and project grants,
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891

Ald to families vith dependent children:
recipients, by State, January 1968 and March 1970

Table 1

Number of families and

Number of families

Nunber of recipients

State - Percentage 5 Percentage
Janu 1 March 1970 increase January 1 March 1970 increase
United States 1 i;2?"2""",000 2,024,000 52,6 5‘11'?. bl"oojo"""'" ""‘830_0%"‘_7. A L8

Alabana 18,400 31,700 12.3 76,100 130,000 70.8
Alaska 1,b00 2,600 857 5,200 8,300 59.6
Arizona 10,300 12,900 25,2 43,500 52,800 21, b
Arkansas 9,400 12,100 28,7 39,100 k7,300 21.0
Californis 200,000 335,000 67.5 790,000 1,236,000 56.5
Colorado 1k koo 19,600 36.1 55,700 70,800 21.1
Connecticut 16,300 22,900 ho.5 64,200 86,200 3.3
Delavare 4,100 5,400 3.7 17,500 20,700 18.3
Dist. of Col. 5,500 10,700 9.5 25,500 k2,200 65.5
Flcride 37,500 55,200 k1.2 148,000 214,000 k.6
Gaorgis 27,200 56,800 108.8 107,000 210,000 96.3
Cuam 180 360 100.0 860 1,800 104,%

avaii L, 800 6,600 37.5 20,200 26,200 29.7

daho 3,100 k,700 51.6 11,800 17,100 bk,9
114nois 60,600 90,100 L8.7 260,000 36L,000 37.1
Indisna 12,500 20,100 60.8 50,900 ' 80,600 58,3
Tove 12,500 17,900 k3.2 48,600 66,200 36,2
Kansas 9,800 15,000 53.1 k1,100 55,700 35.5
Kentucky 26,800 35,200 1.3 106,000 132,000 2,5
Louisians 29,000 50,400 73.8 127,000 213,000 67.7
Maine 5,900 10,700 B1.b 22,000 36,800 76.4
Massachusetts 37,600 60,000 59, 141,000 218,000 5.6
Michigan 45,200 69,700 54,2 188,000 272,000 bk, 7
Manesots 16,700 24,100 bh,3 60,900 79,600 31.0
Mississippi 2k, 300 29,800 22,6 101,000 117,000 15.8
Miasouri 27,100 37,800 39.5 113,000 147,000 30.1
Montana 2,600 4,100 57T 9,800 14,100 L6.9
Nebraska 6 .000 T '800 30 0 25 '600 29 .300 lh o’
Nevada 2,000 3,600 80.0 7,700 12,600 63.6
Nev Hampshire 1,400 2,400 T1.b 5,900 9,500 61.0
Nev Jersey 36,900 80,000 116.8 148,000 336,000 127.0
Nev Mexico 9,700 14,300 h1.4 39,400 53,600 3%.5
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Table 1 continued

Number of recipients

Number of families
State ! Percentage Percentage
January 1968 March 1970 jncrease January 1968 March 1970 incresse
Nev York 203,000 261,000 38,4 813,000 1,078,000 32.5%
forth Carolina 26,200 34,500 3.7 107,000 133,006 2.3
North Dakota 2,400 3,000 25.0 9,600 11,100 15.6
Ohio 54,700 71,300 30.3 227,000 277,000 22,0
Oklahoma 23,000 26,700 16.1 89,700 98,200 9.5
Oregon 11,000 23,100 110.0 43,700 89,100 103.9
Pennsylvania 71,200 112,000 57.3 307,00¢ L48,000 L$.9
Puerto Rico 36,300 46,600 28.4 178,000 230,000 29.2
Rhode Island 7,700 10,200 32,5 30,100 38,700 204
South Carolina 7,200 14,100 95.8 28,500 56,700 98.9
South Dakota 3,600 4,600 27.8 13,500 16,700 23.7
Tennessee 2k, 300 35,600 b6.5 97,000 135,000 39.2
Texas 27,800 55,100 98.2 127,000 238,000 87.4
Utah 7,200 9,900 37.5 29,300 3“.500 17.7
Vermont 2,200 3,400 54,5 8,400 12,300 46, b
L¥irgin Islands 4oo h?O 17.% 1,600 1,900 18.8
Rirginta 14,000 23,900 70,7 58,700 93,700 59.6
Washington 18,900 34,800 8k.1 74,000 125,000 68.9
West Virginia 20,900 23, 400 12,0 95,800 98,100 2.4
Wiscongin 15,900 22.200 3%.6 63,100 79,800 26.9
Wyoming 1,200 1,600 33,3 h,600 5,600 1.7




Curreat or usual
APDC mothers in

Teble ¢

occupational class o
the homs, unemploye

APDC fathers, and incapacitated APDC
fathere, 1967
(Percentage distridbution)

coompational class XPBT wothers lmqél:ycd !nup;c{hﬁl

Total 100.0 100.0 100.0

Professiosal, semi-professional, 1.0 1.6 13

proprietors, msnagers, and

officials

Clerical, sales, and 9.4 31 2.1

kindred workers .

Craftsaen, fom. md ¥ ] 6.0 17

kindred vorkers

Fara ovoers and sanagers ) 0 2,0

Parn tenants, renters, snd o o 5.3

sharecroppers

Fara laborers 306 11.0 16-1

Operstives and kindred semie

skilled and sxilled workers 1.2 23.3 18,2

Service vorkers, except 18,7 6.0 5.4

private bhousehold

Private household service 13.5 ol 2

wvorkers

Hover held employment a9 2.3 3.3

Unknova 0.0 1-' 2.0

n

170



Table 8

States Classific:i by Date of Initiation

1711

of WIN Progras

1268

August Maryland District of Columbia

Septenmber Arizona North Dekota
California Tennesses
Colorado Utah
Kansas Washington
Michigan Visconsin
Missouri

October Alasks Pennsylvania
Connecticut Rhods Island
Illinods Versont
Maine Virginia
Massachusetts West Virginia
Montana

November Havaii Nev York
Louisians Ohio
Nev Jersey Puerto Rico

December Alabama South Dekota
Iova Wyoming
Kentucky Virgin Islands

1969

Fedbruary Mississippt Cuam

July Arkansas Minnesota
Delavare Nev Mexico
Ceorgia Oregon
I1daho

‘Septenber North Carolina South Caroiins
Oklahoms

November Texas Nebrasks

Decenmber Norida

219

April Kevadg,

May Indiana

8
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4FDC: Vor® Itccntive Progran - Numbers of recinients asscssed for sppropriatensss Zor referral, found

) :K'rogruu for rcferral, referred tov ble &
evitollmgat, crrolled, and training spaces, with porcentage comparisons by Reglon and State, through March 1979 (Preliminary, suhject to ravision) Table

Number of rccigignt.n assensed Raciniuntn referred to WIN| Cumulgtive enrollment Cuﬁont enroliment
Region Tratning
axd Appronriete for rcferral As perceat of As snaces An percent of
Crazo Numbetr | appropriate Nuabse | meveant of voved | Number | training speces
Totel Number As percent of for veferral referved for FY' 70 approved
total anncased -
TOTALS 1,590,343 $30, 500 20,8 Ml 76,9 M’. 19 87,633 79, l_v
Region I 46,678 13,381 28,7 12,8%?7 9.9 10,098 70,0 ‘, 013 5,37 8.6
connaoocooooocoocno 2’0.”3 ’.9‘7 1606 3."7 lwoo "”‘ “f, 1(“ 1,2‘0 ’70’
Maln@,eeverrssnnses 2,“‘0 746 30.6 357 7‘.7 ”l .’.’ 300 356 1.3
xao'ootoooo.ooa.o.c 13’567 5.683 ‘1.’ s,”‘ ’60, ,Q”. "0’ "m "’l’ ,70,
Nt"oooooooo.oooo.oo 131 ‘ 6.1 3 100.0 ‘*/’ .® 0 (") =-e
ROIC.OOO.Q.'....'I. 4"03 2.05’ ”.z z.os, 9,0. " b‘ ”l. m 3'6 ’70’
vt 2.4 898 jﬁ.’ 7}‘ 80, & 509 69.9 ﬁ{_ 286 90,8
Region 1 758,837 70,3591 99 40,464 $7.% 27,255 67.4 25,73 18,897 13.4
D.l...u......n... ‘“ 29‘ 59.’ 290 90.0 .“ ’lnb 310 2” "n'
d No"o.ooanaococococ. 12.820' ’.3‘3 720’ 3.235 “.1 "‘“ ”o’ ‘.”‘ zo", ”o.
No¥eooososeccecanse 103,460 48,278 6.9 20,303 42,1 13,870 8.3 14,400 10,619 73.7
Pa 4 %676 20,1 ulﬁ}& 9” uﬂ 71.0 6.722 8 ) 83,4
Regjon 113,113 4,506 %.5 26,63 7.2 21,054 79.0 2,228 12,919 0.9
DiCovesvovovecnnnse *3,180 1,524 47,9 1,524 100.0 1,965 y 120.9 1,480 .12 78.6
KYssooooooovosesens 29,224 8,1n 28,0 3,138 8.4 2,699 86.1 2,400 1,946 81.1
- P 35,676 4,480 12,6 4,106 9.7 3,061 74,5 2,700 2,209 8.8
NeCooororosrcosnees 940 400 42,6 410 ymz.s 3”7 92,0 1,680 %S M8
PO‘..OI...I.O.O...' 32'42’ ,.7“ ”oo 7.1“ 7’0‘ "’lo 550‘ ‘|w ,..” “'l
VBiessesosraessvone 2,476 1,622 $7.4 1,273 89,7 1,120 8.8 1,263 884 9.9
vo‘-ouooooo.aaucoc (2,) (!74) e ) .o 33 b " . " 35..
w‘vsc [RARKERERBRENARNK] ’n 188 8. , ’2.’ ’n 96_1L 71‘6’ 8803 71‘m "‘” “L‘
Region IV 47,434 12, 744 26,9 8, 700 68,3 6,287 72,3 8,0% 4,019 55,0
Al seceoveronseses 9,319 2,091 22.3 1,962 93.8 1,248 63,6 1,200 3] 56,9
FlBeooooeescessnene ’,42’ l."’ 22,9 1.7“ 90.6 1.71' 9.3 2.“0 ‘g”’ .3
] P 8,207 2,02% 24,7 2.2:: 1“‘.0 :{: :;.0. 1,660 :77 2:.0
MigBecevecossssaceer [ 393 30’“ “.‘ 1 . ] ’
s.c’t.'.'.‘...t.... 2:3” '277 ll.s ’7’ lm. 12‘ “Og % lgi at.
TeAN, covosvevenneny 12,7‘2 ,1,32‘ 26.1 ’.2“ 67.‘ 1.’3‘ ".’ :'m ‘l’, .
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"o Intzatlve Program - Numbers of recinients azsoased for appropriateness for refarrel, found agproprhu for referral, relerred for Tadle b

AFDC:
°0M0\lhnt. cnrolled, and training spacec, with percentage comparisons by legion and State, through March 1979 (Preliminsry, subiect to vevisinn) (coat. )
! tunber of recinients 2ssessed Recinfents referred to WIN| Cumulative enrol Iment Current enrollment
neglon . ' ' Training
cad Annronrinte for referral As percent of Ao snaces An percent of
State | . Number | appropriate Nuabosr | percedt of | approved | Number | tratntnp epaies
Total Number As porcent of for referral referred for FY'20 approved
§ total asncnsed ' X . -
Region V 188,261 38,912 20,7 2, sn 86,28 18,43 86,6 18,880 11,633 61.6
) 3 5 S 81,108 8,476 10.3 7,193 84,86 3,662 30.9 3,000 2.11% 42.3
Iﬂdoooooooootoo ( ,) ( ) bl q,) Ldd (y’ bl d 1.000 (*’) .e
Mich.sqesscenes 78,897 14,271 18,1 14,271 100.0 6,8y 4.9 6,000 4,089 1.3
10,)} U VRPN 19,408 12,279 63,7 8,006 6.2 5,38) 67.3 4,600 3,168 68.9
L1 L TTPTPT 8,848 3,886, 43,9 3,107 80,0 2,564 818 2,280 1.719 791
Region VI 20,663 9,466 45.8 7,789 82.3 6,457 82.9 s,800 4,158 n.6
) T 2,664 2,009 7.4 1,424 70.9 1,068 15.0 1,000 7%9 - 74,9
Kang.oseooesees 5,016 1,692 3.7 ) 1,388 82.0 1,13 81.9 100 599 8%.6
Miafeeesoesosee 4,962 1,810 36,5 1,810 100.0 1,204 66.% 1,100 922 83,8
L 3,076 1,933 38,1 1,889 9.1 1,969 4/ 104, 2 1,800 1,167 6.8
gﬂcbt..n.-..... 160 137 98.1 157 100.0 ( ,) ‘ LA ‘” (‘,’ -e
NDevecossrnnne 950 663 69.8 638 96.2 02 78,1 240 282 17,9
oDyesessanasss 1,833 1,202 65,3 582v 40,2 +144 - 6/ 119.9 480 ] 436 ~ 90,8
Region VI 33,837 8,027 23.7 3,402 42.4 2,962 8.1 A.950 2,29% 6.4
Arhooou‘ooc.ool * 6.0“ ) 2.‘11 . 390’ 706 29-3 5“ 730‘ 9” ‘“ ".7
hcl-‘..ot-to.t. 16.355 2.66’ 16. 1'37‘ 59.‘ 1.3” .6.‘ "m "” “.’
Ne MOXeeoososse 573 126 21, 578 N 419 12.9 430 ns 69.6
Okl8usuvsassnse 8,797 2,632 29,9 352 15.4 266 75,6 450 23 54,0
Te*l.!'llll'll' 2.0“9 ,-91 9.’ 191 100.0 386 _(”) l)m ”a ‘qv‘
Region VIIL 27,268 10,674 39.1 7,274 68.1 1,106 97.7 5,760 6.73'8 82.%
Col0uivessasnase 16,079 S,608 34,9 2,887 51,2 2,794 96.8 2,600 1,872 2.0
'T1dahOsssaesones 2,249 635 28,2 467 13,5 760 6/ 162.7 480 53¢ 1.7
-‘!Ont. s000000,900 2,068 1.0” 52. ’ 78’ 720‘ 69, 87. 7 [‘lo ‘0‘ ”, '
171, TR 5,858 3,019 52.8 2,837 94,0 2,626 92.6 2,050 1.79% 87.6
woni.l.'.OdlI. . l.ol‘ 322 30.9 29‘ 91" 2“ 79'6 z?o ‘2‘ s’q.’
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APOC:  Work Incantive Program « Numbors' of recinieuts assessed tor appropristensss for referral, found apprepriate for referval, referred for Teble b
lmdl»t. oanrolled, snd training spaces, vl,’:h percentage comparisons by Region and State, through March 1979 (Preliminary, subjest te revirinn) (oont.).

] 1 TF'——:
Numbor of vecipionts. essessed Current enrpllement

Training

Region . : .
and ] ronriste for As percent of , snacee As percant o
State . | Fumber | appresriase rnn& Rusber | training ereces
1 Total Kuber ;u parcent of for veferrel fer T1'10 approved

w ”‘.m !”.1.” "0’ lu.m “07 ‘5.“’ ”0. ”.” ”."’ ”i,
Alaska,covenns 1,204 619 47,8 364 "3 W g 1008 %0 339 .2
AriS.scecoscsee 1,003 | 3,947 8.7 1,480 3.0 - 1,799 190.4 1,000 %s 50.4
Caitfecccocores 288,514 106,310 .9 9,578 8.0 33,665 ».1 16,000 17,267 §/102.8
Cusl,ssqesesose b e ” s 04 0 .7
BOV¥ eeeoenssese % (*,’ bt (*n oo ',n o 100 n e
Oreg.corsccecee 4,791 6,839 2.7 4,039 100,0 { 8. 39,8 1,3% 1,956 !’l“.’
"‘“oootooocooo ‘lo"t u"“ ”'. "'m .,0. “"” “O' ‘om ,o ”’ ”c‘

o

VIN program met yet initiated,
Reporting operation usder revisien. Datd reperted threugh Osteber 1969, : '
Zorollneat exceeds referrals becsuse enrolless include persens in the Tempersry Assietenee for Families 60 Unemwloyed Farents Progres end are mot referved

rough the regular referral pmeeess,
Exsecs of veferrals ever appropriate fer veferval wnder investigstiem,

Not Wo 5
Sarvlimeat exceeds referrals becouse Title V treisses were assigned direstly to WIN witheut betag referred

Data incemplets . o .
é Barolimeat excesds epproved traising spaces dus to the mmber of trainese in helding statug 1.6., svaiting sosigmment or reqesigmment to traising ectivity



CLT

Tedle Je-Aid to families vith dependent children: Assessments completed and referzals to manpover agencies
by velfare agencies under Work Incentive Program, all participating States, cumulative

through December 1968 and by quarter and month, January-December 1569

Assessments completed
Referrals
Appropriate for referrsl
Period
Total Percent of Percent of
Mumber assessments Number eppropriate’
capleted for referral
Cumulative through December 1968... 264,845 66,89 5.3 k7,433 70.9
J‘llm‘m. 1%9000000.000-0.0000 . 3’6’8.‘2 “9116 19.8 ,~.w~ 190~
JaDUATYceeoctsscessccnssasecnses 111,013 23,821 21.5 13,626 1‘02
'CMooaoooocoooooooooooooooo 11’,3“9 22,0” 19.1 17’1‘1 NJ
Mhooooooo.oooooooocooooocoooo 120.'080 22,8’3 19.0 18.201 19.6
April-June 1969.cseccccssccsssessss 349,191 56,546 16.2 39,213 69.4
Aml........‘..0.00..0..00.'l.‘ 113,6“8 20'”1 11.6 1"”’ 1309
”00.0..'O‘O0.0....‘OD.O0.0.... m’% m’m 16.9 13.“3 “0‘
m'.ooonooooocoooooooo.ooogot 112,617 1’,6" 13.9 11.317 "o'
J“”‘W 1“90;0.00000000'000 m’”a 52,“,2 1509 3~,m “03
J‘l’ooooooaooootooco0000.-0‘0000 m’”l 15’823 1“01 10’391 6’01
‘m‘co-ooooooooooooo'ouooooooo no.’” 17,,51 1509 10;“0 ”02
wwoooooooqOooooocoooonooo 91.%“ 19,m 2009 1“,% ”02
October-December 1969uceccsccsscoss 172,617 43,503 2%.2 3,70 9.8
0CtOberseescescsncscerccscssanes 47,819 15,310 32,0 11,35 7%.1
m:...-......... 10000se00e ”,19'3 12.167 2609 90“9 19"
D.cmoooooooocooo'ooooooooooo 19.% 16,(“ 20;0 1396” moh
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Table 6--Aid to families with dependent children: chcitiod types of individuals referred to manpower agsmcies
by welfare agencies under Work Incentive Program, reporting States, cumulative through December 1968 and by

quarter and mouth, .anuary-December 1969

Individuals referred

Total Adults in AFDC cases Child
Period recipients
Total Pathers Mothers Other sged 1 1f
Number | Percent | Number | Percent | Number | Percent | Number | Percent | Number | Percent | Mumber | Percent
Cumlative through
December 1968.....0s | 45,572 | 100.0 |uk4,293 | 97.0 22,906 | 50.3 21,136 | L6 151 0.3 1,379 3.0
Japuary-March 1969..... | 53492 | 1000 |5L393 | %.d 21,203 | 3.3 2,972 | %.0 a8 -8 2,009 39
JADUATY.saesessesses | 18,185 | 100,0 | 17,505 | 96.3 6,940 | 38.2 10,498 | 57.7 67 M 680 3.7
February..sseeeeesss | 17,211 | 100,0 [16,600 | 96,4 6,749 | 39.2 9,695 | 96.3 156 9 611 3.6
Marcheseeecssnsseass | 18,096 100.0 17,268 95.5 7,416 | 4.0 9,779 | S5k.0 93 N 808 b5
April-June 1969..ee0e.0 [1/35,252 | 1000 132,874 | 93,6 11,903 1 3.9 20640} 8.8 23 -2 2,231 6.4
APTilicesesescecsses | 13,924 | 200,0 | 13,258 | 95.2 5,238 | 37.6 7,920 56.9 100 1 666 k.8
MaYoesosooenasnonsns | 11,926 | 1000 [10,996 | 9.2 3,559 | 29.8 7,303 | 61.2 13 1.1 930 7.8
JUDE.eecoscnsssssses |1/ 9p402 | 200,0 | 8,620 | 92.9 3,108 | 33.5 5,617 | 58.b4 95 1,0 655 7.1
'uly-September 1969.... | 25,914 | 100.0 | 24,363 | 9.0 8,221 | 3.3 16,004 | 61.8 238 K] 1,551 6.0
Jm 8,n9 | 100,0 | 8,093 | 92.8 2,851 | 32.7 5,160 | 59.2 82 9 626 7.2
August..oessrernonse 8,269 100.0 T,T13 9%.0 2,k23 | 29.3 5,257 | 63.6 93 1.1 Lg6 6.0
Septembercecccescses 8,926 | 100.0 | 8,k97 | 95.2 2,847 | 319 5,587 62.6 63 .7 b29 .8
October-December 1969.. | 31,554 | 100.0 ] 29,011 | 4.8 1n,k98 | 36.4 18,254 {  57.9 159 23 1,643 5.2
0ctoberesessscecesss | 10,668 | 100.0 | 10,080 | 4.5 3,343 | 31.3 6,689 62.7 48 R 588 5.5
NOVemDEr«eoeveocosss 9,763 | 100.0 | 9,258 | 9.8 3,55). | 36.4 5,656 | 57.9 51 .5 505 5.2
December..........0. | 11,123 | 100,0 | 10,573 | 95.1 k608 | 41.% 5,909 | 53.1 60 .5 550 k.9

1/ Total includes 127 individuals, type not specified.
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Table To--Atd to families vith dependent ohildrens Specified types of individusls referred to manpover agencies
by welfare agencies under Work Incentive Progrum, by State, October-Decesber 1969

Adults in AFDC cases Child
State Total reciplents
Total Fathers Mothers Other *ged 16
of over
Totalt
Fumberssssesenssscee 31,554 29£11 11,498 18,254 159 1,643
PCrc.ntouoouooo-o.oo lmoo oa ﬁ-h 5709 ')0’ ’oe
Alabamlesesvesresserene 1"9 1“6 1 1“’ 0 3
Al”u'................ 1“ lm 2 lm o 3
hml“ooooooooolnoooo 27 228 0 2 ) § 51
Californi®ecsocecococee 12, 11.8% 6.733 5,150 13 20
ColoradOeessscsssssnnes zu E’gg 173 %2 0 )}
cmtic“t..-;........ 91 h6° 0 ?3
District of Columbia }/ 191 126 0 126 0 65
Floridesccsssccossnsoes 7 75 b ni ] 20
Georglacessecscerasnese 7 712 k 706 3 2
Havadfoooenoonooossecee 104 101 73 8 0 3
Idlho............u.... 148 139 1 0 9
Ilnnou.......u...... 648 593 262 % 3 58
XMoooooooo-ooouooooo 202 200 11 189 0 2
Kansas.esscoccccscenios 1", 122 29 9 0 23
Kcntuck:n..........-n Ky} 351 g 3 0 0
louisiansesssncoecsccse 32" 297 290 1 Fed
Main@scsoecsvsrvsnccncs 72 70 tz 5'0 1 2
mwootoooaoooooooo ,‘7, W m 1 170
mcm‘nyooaooopcocoooo 2.1“ 1,”1 2? 1.’91 101 119
'ﬂmlotl..uu..uu.. 6” 60‘ s ] 29
ml.“.ipp’uooooooo»ooo 63 63 0 63 0 0
Mssourieececcsssoccese 159 159 ~ 15 0 0
'bm...u..n....u. 132 121 1 11 0 11
Rew J‘f"’tooooooooo-oo 6” 679 252 Lok 3 16
New Mex1COssevocssvnsee 131 131 0 131 0 0
m DMOOQQOIOQQQO ” W ,‘ % o ,
OhiGoessesrssrsenroncee 1,112 1,067 303 764 0 b3
(0, 4715 PR 11 113 29 84 0 0
Orogonecsscscsvecassee 1.,‘7 1"‘3’ 7 5“ b n
P‘m’lvm.oooooucoooo 1.01'6 871 323 5"7 7 139
Puerto RiCOseevsecesene 1,2’50 230 % 832 2 30
RM. I‘M...‘.'.."‘ 2” ao 58 2“ 8 17
South Carolins,eeecscoe ” ? 2 95 ? 0
Bouth Dakotsseeesseesss 120 12 3 120 1 6
Tcnnellce........n...- 271 2"6 1 ?.‘5 0 ?’
utm..'..'..'.‘.....'.. 223 Su 217 ph 3 ug
Vermonte.vseoecosvosone 121 22 105 0 1
vu“u‘...‘.......‘... &20 22; ; zig g lno
Washingtoneeseocessssas 1,859 1,7 1,11
West Virginh.......u. 613 563 ,‘51 lw Y "8
WisconsiNeesesosonsncoos "” "7& " 'ﬂu 3 21
Maocouooooocooo.c j 3“ 0 3” 0 2

)/ Excludes data os referrals of non-AFDC recipients under Temporary Assistance Progrsa for Femilies of Unemployed Parents.
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tuhB«*ﬂhuuun.u&u».uuaunuanmnumnﬁunauzruu.auuu velfare agemcies under Vork Incestive Program, 2y sax and oge, and by Stats,
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Total
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uuom-m to families vith dependent children: Reasous individusls vere found inapprosriste for referral Lo maapower agescy wnder
¥ork Incestive Program, by State, Ovtober-December 1969
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mnn-m to faxiliss vith dependemt children: Individuals referred back to welfare agencies by manpover agencies under Work Incentive
Progres, by reason for referral back and by State, October-Decesber 1969
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Tadble 12

Number Of children receiving child care under the
Vork Incentive ochild care program, W month,
fiscal yesr 1970

Yopth Daber of Children
July 1969 k2,048
Auguet A3,192
Beptember 46,902
Octodber 50,303
Novenber 56,739
Decenber 60,887
January 1970 é1,8n
Pbdruary 66,162
March 69,053
April 73,500
Mey 76,500
June 18,000
v 3 )

8
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Table 13

Busber of Children Receiving Child Care Under the Work lncestive
Child Care Progrem, December 1969, by State®

State
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“lm S0 B00000 0000000 RENIETYS
Mim 0000000000000 0080000040
mw SeIN0sOVEEINOIIOOIIOIBISOIRIOETD
mnﬂ“““l\lﬂh tvsepssessen
mm Ces e ENIRNNCIINIOIBOILIOILIIGRTY

w. P8 0000000000000 2R RSN OOTY
m‘ G808 000 0000080000000 0003000

Im 0080000000000 0000RRRRCRRSY
Imi‘ P00000tsttscrBovsressesy
Im 8000000000008 0000 00000008
Im 4008000000000 L00CRIRISIEIOIRNY
m“ 200000000000 008 0000008000000
mt“ch 4000000 0000000000000 0030
mi.m R N N RN NN N
m 6000000000000 00 000000000000

ml“ 00O NEORSNROIRNRSOECIIOERNRPIOIOS
m”“ 203000000000 v00000D S
lichiﬂn ®eesscereteresesestsssne
mm“ 0800000000000 0000 2000
Missiodippl cecevesrrtoconsscssens
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Table 13 (coptinued)

Fumber of Children Receiving Child Care Under the Work Incentive
Child Care Progrem, December 1969, by State

Btate of ldre

Mth mum Pesssevsorebes Rt 72y
mh m. I EEENENNENENNENNENNENNEN] m

TONROsSR® ..c.vcvvivcrrenrensnncns 2,135

rm IF RN T RN RN RN NN NN NN NN NN m

m“ ORI P PRI IRITIPIPPIINSISINITLY 1’m
VM [ EEEE RSN ERERNEEEEE N A NN N NN 210
VArginld . ceocsocsterceccsesnnnne 1,%
w”m RN RS NN RN N NN NN 1'17‘
Vest "rm Ry 1'2”
vi'mtl (I N R RN AN NN RN RN NN NN 1’118

W (AR X EE N ER RN N ENNNAN NN NNNN ] 85
mtlb..."!...'.‘.!l..!’.t‘l‘.. w
16

mm moo S0sNesBestIBOIRONIIRIOINGDS
Virgio Is1ands .eveiveecnrensanes 10 yf

Total ... 60,887

1/ Estimated, actual data are not curreatly available.
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Tadle .1‘;0);114 care arrangements, by type of arrangement, by age group, 8nd by 8tate, of mothers or other caretakers enrolled in the VIN Program
as of the last day of the quarter ended December 31, 1969

Type of child cere arrangement

5 Own home Relative's home Day care facility Other
tate
Under | 6 through linder | 6 through Under 6 through Under |6 through
Total 6 years | 1k years Total 6 years | 14 years | Total 6 years 14 years | Total 6 years | 1l years
of age | of age of age of age of age of age of age of age
Totaleeessoresosssosncocs 87.100 u,m 15,800 5,500 2,8@ -’,m 10,300 6,hoo h,mo 10,200 1,300 B,Boo
Alabama.ceroessssssresnnesssos 700 320 380 9 3 L8 220 200 29 230 3 190
ALaBKBesorsssesasnerrescssnces n "7 50 20 19 1 160 130 3l ol S %
ATRAnS88sscoscrcocstessrvenane ko 170 240 39 16 2 87 52 35 110 e 1
C01l0radOscsseossccesscncssoces 380 200 180 150 86 3” 190 lw 310 ?9 250
cpnmottcut............uuuo 510 270 2‘00 86 ", "1 ,70 310 20 ﬁo 31 3”
District of Columbitecessecoss ;
Plorihn..n.......n........ 380 2” 2” 310 180 140 680 530 150 1‘60 19 ﬂ
Goorgi“oooo-o.oooo-ocooooo.ooo 870 m 560 30 10 20 Jlo 210 % 260 12 2o
Hawaddosossesesensssceossecere 26 13 15 3 "2 0 ‘b h 0 9 0 9
Iﬁ‘m.o'oooooooolonooaoooooaoo *o 200 160 69 23 140 110 33 w 9 89
Illhno“.u....o.-uuué-.u. 140 % "1 66 g 3 140 100 ", 110 20 ae
JOWBseeenecsosacsnscsccssonse 3“0 180 160 150 b m 280 120 300 6 2”
Kma'ooogoooo-ooonoanoooooooo “70 230 2“0 170 w 83 9" 6" 30 3}’ .‘9 280
x'lltucw"unuounouuoou 3p1m 1.3w 1.800 6%‘ m w ,‘w ”0 180 1.900 300 1.6@
Louisiantecessecescocoscsscsne 640 230 k10 270 120 150 680 420 260 370 20 350
MAin®eosossevecssnssestcnrcces 83 ™ 6 10 10 0 110 100 12 0 0 0
- 1and &/ eevecoceesccsorncee 5 220 N ;1”? lg ﬁg .‘23 ..lg 5"3 9:3 162 . 1133 12 . ig
[ 3V | PO S P S S » 300 » 3,5 1 9 1 ? ’ ’
Missourieececscscsscecescssoce 1.“ 5“0 ’680 ?‘(” £00 200 1,000 T 580 78 ng 70
Montanseesssessesssscescocsene 48 .28 20 12 11 1 100 80 23 % 3 93
Nebraskfececesoesscocsinscsnes 9 29 ) (3/) ( , 86 2% 61 ® ? 20
New Jo288Y ctcssscccosnsesesnce & 170 210 (%o 90 %0 1,700 820 8% W0 56 *o
New MeX1COsosrossosseresoonine 130 L8 79 67 ﬁ 29 b 21 20 ) 0 0
North Carolin@ecssea--vovescse 99 g 69 56 19 k14 $ 3 11 130 b, %
North Dakothesecossscenscocees 170 . ) n L 17 29 9 79 7 T
Oklm.uunnonuoouooooo 73 l’, 20 b2 19 23 46 m 19 b ) 1~
Oregonsscessescecssscssessense 110 58 l‘9 ‘ 2 16 s 91 61 30 b (4 29 68
Pennsylvaniteecececosssccscooe 2.600 l’m 1,% : 310 170 150 370 2Lo 1 510 180 &
Puerto RicOcecescessssscnscoes| 4,200 1, 2, 700 250 450 9% 55 1 90 65
Bouth Carolindecsecoscccsscsss lm se 86 35 8 44 3 3 0 39 3 ,6
80uth Dakot8essesescrscrasnnse 120 61 b9 b2 3 n 9% 59 ik by 0 e
TeNnes880cssco-vscnscesssssses R.m 930 1.90 § 1u 23 160 150 13 79 b 4]
m‘hnonuunuuouoo«-vaog 220 220 0 0 0 T70 hw 260 2k 0 240
Verwontesseestosaccseessscsene ” ” 20 1~ 9 , 10 7 .3 10 w 658
Virginiteeecosssesesccesesencns 180 9‘ &7 j 29 7 1 130 5 140 ag gw
Wis00n8iNsessseocsssccossccncsd 610 3” 270 170 e %0 330 100 700 80
wv\muounououuaooooooo ’».' L ] 9 $~ 8 6 s 61 1k 88 8

27 Excludes Baltimore City.
3/ Data not reported,
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Table 15: Aid to families with dependent children: Cases for which

money payments were discontimied because of employment or increased

earnings, cumlative through December 1968 and 1969, and by calendar
quarter of 1969

Unemployed-father

Period Total seguent Basic Program
Cumilative through
December 1968 233 17k 59
Jan. - Mar. 1969 1,144 580 399
Apr. - Jane 1969 2,345 1,763 (Li
July - Sept. 1969 3,189 1,802 1,307
oct. - m. 19@ 2,7"6 1,“% 1’218

Cumulative total through
December 1969 9,657 5,817 3,8l0
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Table {U ~Ald to families vith dependent children: Cases for which money paymsuts were discomtinued because of employmsst of increased
folleving participstios in Work Imceative Program, by Work Incentive Progrem priority status, by State, October-Decesber 1969

carnings
aad cumlative total through December 1969 for sll reporting States

0000000000000 000000000000000000
00000000000000030000000000000
Kontuskyososcossoscesecsccorncscnee
Louistomt,ocovcscrsesocnsernnsscroe
m......'..'.'.'....'.....‘.....
GO0S0B0000000000800000000 0

Total Unesployed-father-segnent Basie progres
Ogtober. | Regular ':1“1“ Regular
Sfate Decomber | *®lor- Special oy enploy-
1969 | wewtor| worn | U Tota) | Meat or | Vork ":::1 Tota) | Semt or | Work ':::u
ﬂ;?‘ training projecte NS?- training projects om-thes | trajning projects
training training m’“
mxoooooooconoocooooo-oooooo y !.1“ 1.183 l.sl‘ " 1.5” ”l & y 1.?‘. 62~ 61?
ALaDEmB.ccosesessesrssnsrvcacensree 1’ lg /] 0 1) 13
SO BOERRIGEOOOENCODORORONICS l o o 1
PROEO000000000000000000800 1 ; “’ m9 3
L] (XXX XY SN XNAS ] m
ou:::o:::nono:nnnuoo .% a 6 17
Q0000000000000 0000000000 ’, 1’ o ’,
’M.'.................'...0.'. ‘ ° '
W mv...'.'.....‘ “ ° ‘1
m V000C00C0OPRGRAGVYORROIINIRNOS ° o y ~
COIORBODNONNRNQPORRORIONVIOS ° ° °
u......‘l.’.....‘..’.'..Q...l.. x o
..’.l‘..'.......O.......O.’ 32 67
0
1
0
]
0
]
3
4]

$Beeveoocotcscosccccseesr

MLaRi@atecosocesscresscscccscannces

MARREOOtA s soeesncrnrssrcrcncrssnce
Mooloodpplececercescrcesceonsenses
000000000000000000000000000
NOBtaRRoocercoctsercessscrescnvones
Bow JOFOFccoccsoconncscrccsoruone
Bew YeReoccossrocctsccesceseseccee
Barth Carelimbecccccasosesencecnnee
Borth Dabot8,scevcccccesssocrsneree
ORl®ecscecssrsessccstesessonncescee
0000000000000000000000000000

mxmoonnuouhuououo
Pasrte

90000000000000000000000

M m‘..'..........'.......
South Carolinmtecccocecocasesescocer
Bouth Dabotasccsscecccccccscorersen
CORR0B0sc0ccostorssesssessststee
000000000000000000000000000000

000 000000000000000000000000000
0000000000000000000080000009
00000000000000000000000000

Yashingte®oocesoosoconssssscnssesse
Yoot MOoooououooouootooo
W10000848. 000 s0000000ssserrsccsress

Wyemlageccorccosesesscesossscercece

0353 c‘goaaozag o§o=n$-$w~ Booroiltl383w ocrfen

P 2 1] cvuoSQOQoE 0804 BruZro Srowabille oo-o%oie

ngsa cwlorxannd oZogﬁsooow BworwSse

0030 0000000000 000000000 C0COO0O0OCOOWO (- 2-X-X-X-2-¥-%-¥-%-3

o

8 0s200000vol wdooBRoocoo

ook
oo&- ool ocococormos nsoozgoeoo ow~ocoocosrotfo ooooogéoce g

OO‘O 00009700000 0000000000 O0O0O0OOOOOND -2 A-2-X-X-¥-%-%-%¥.1

[ ) (¥ 3
2n r20oB3oniS8 LPokBUnZre Sooroiiaw

= oo I 4
0F o4 BInErno wnoLaBESun ao—o%cgon

~§
(-1

[ . d
»5ed cweorawn.3% ,Eoszagoo- © & O ot B oo o °°g.;5§“°°

wSol ewocoZo

SO0 ©0000CO0O000 00C000O0OOCO™ 000000000 0000000000 |w

Oumlative total for all ree

m.::’—unnnuuuouw w.u

1,59

N3

06

sty | a1 3,65

;

-
3

2,061

3

Insludes b cases 1n Plorids mot idestified a2 1o Vork Iaseative Progras prievity

Exsludet data ea @e-ATDC resipients wnder Tenpor
Insledes 155 oases in Massachusetts and 3 cases in

2 fouta

Assistance Progres for Pemilies of Ussnplaged Tersats,
Caroling aot identified o8 to Verk Incestiwe Pragres priority steius,



Tahle Apoogaesie ead ferrels (o sagpever agensics wier V1N sad s ¥IN Pregress,
‘1-‘”" wu:o.”n-bun Ueongh lorsh 190

e T v e Y g8 Pregrea B/
Mo hooree Agpre- dopres
Asoeepe Asossne Asesse~ | peiste
bl L EL T Brasess W faererets| R0 | Ve Wterrals
reforrel . retervel
tadesiane st 79,905 ] V.00
P”uonun ”ﬁ ’% y ’g
Al0aM. coqee: o0 1
Btaont §eeooee 3 8.
ettt Jut | s i
Colorsdb.croneee
Conmsatiovtoo oo ’% %
m‘-a:op x..... e el
Neiar o8 shs | amlyesm
h 6,0 [}
el RN - 8
m""" e :ﬁ ‘ ‘
mt.ltil"
Dkl sosersee ’ ¥ l} %
Ml.l..'.:“. . l.m
Bbeigrrseores ; -iia xﬁ )
Donksiantecessoe
“unnu"o ‘0
(YT % 1,00 3,6
m..“:.'.!(.. w 3::03 :.u .o*
e i o) d
-reieirosel g | T 15
| T STTTOrT Dm
"“‘00!""' m g
Byveddooaennes . 3,
~ {117 ~
Bow Jareagaseqes & 'ﬁ l‘g @ ﬁ
| 2. 2 T 1
v Pork. . ousee ,oR w¢g. LR 3
Parth Coralist,. of ’ .ﬂ W od ‘s
Borth Badbt e 19
[ Ty 1.” N,000 | £ 3 3
ivads ) wmyl A s ! '
R o | 3|3
Bats Jaland. ... [T L K
O : ' » . Y
ol I BT SR
“l‘lill""o. z. i. d
Yormashsoeespoes 'n }v 8 »
vt erorviiguaotdl IV o
et s 8, M
BUrombine e coses nul 3 8,06 2,088 3
miagseees b1 1,08 " ge
I [} od 18 40 map h ¥ » e
n:“"mummnhmuwwmh|HQ¢mw re
Batess of reterrels over apurapeiate frp referrol wier
[ T Matev
Ba0s aoh seperted for amthe of Angust. Doptosber, Oetoner, Poveshat 1969, Jobruaey end March
Saeluies ate & and poli restp! wise Neperery Asststanee Nregres fwr haadlles
s of Gwaploged Torente,
Dot reported.
s Ureugh Soconber 1960.
Taamgirte 6014 fw refvrrals begiming Ortober 1963; Lnesuplete dote @n otber {iese bagiming Dosesbor 1960,
VIR Prearen eperaticns ast pet faltisted. -
ats facmplate for amber of ts and mmber sppe fwr rele
Mepuriing @perstion wisr revision. Sute reperted Mreugh Outaber 1969,
NArwry ¢ala setimted, °

m.nlﬁmm.mm
Sesiad Seinbilitation Jervies
Biimal Conter fur Sesial Natistioe

9

188



Tadie )8

MaJor types of family planning services provided by
State publie velfere agemcies, March, 1970
(As reported to Ceater for Social “aaearch, The City University of lew York)

¥pe of Tervice
Purchase of wedical
State Toformation and | (o 0011ng Sontracepiive oe s Freasportetios
referral hysiclans Swplies
ses/op clirice 7P
Alabans Yoo Yes Xo %0 | [
Alaske Yoo Yes - - -
Arisons Yos Yoo Yeos p{1] Bo
Arkanses Yoo Yes | ] | 1
Celifornia Yoo You tes Yoo Yes
loredo Yoo Yeo 108 Yoo No
Connecticut Yoo Yoo Yoo Yeo Yes
Delsvare Yoo [ Yoo Yoo | 1
Dist. Columbis Yoo Yoo - - Yes
Florids Yoo %o Yeo 0 No
Georgie Yoo Yos No | [ Yoo
Havaii Yoo Yeo Yes Tes Yes
Idaho Yoo No Yes Yes ze
I1lieoie Yoo Yoo Yoo Yoo Yoo
Indians Yoo Yoo Yeo Yoo Bo
lovae Yoo Yeo - - Yeos
Keases Yes Yoo Yoo Yes Yes
Keat ucky Yoo Yoo Yoo Yoo Yoo
Louieiana Yoo Yoo .- - -
Naine Yoo Yoo Voo Yoo -
Marylend Yoo - Ns No Ko
Michigan Yoo Yos Yes Yoo Yes
Miasesots Yes Yeos Yes Yoo Yos
Misstseippl Yes - - - -
Mesouri Yes Yes - e Yo
Noalena b1} Yo Tes Yoo fo
Nebreske Yoo Yoo Yoo Yoo Yoo
Nevads Yoo Yos Yoo Yoo Neo
Hov Hampshire | (1] Yoo Yes Yes Yes
NRev Jersey Yoo Yoo Yoo Yoo Yoo
Rev Mexico Yoo Yes Yoo Tes Yoo
lev York Yoo Ne Yoo . Yoo
Horth Caroclina Yoo Yoo Yoo Yoo
Borth Dekots Tes Yes Yes 108 Yoo
Oaio Yoo Yes Ro Yoo | 1
Oklshoms Yeo Yoo Tes Yoo |
Oregos Yoo Yes p{1] Yoo |
Penosylvanie Yoo Yes Yoo Yes Yoo
Khode Jeland Yos Yes Yoo Yoo Yos
South Caroline Yeo Yos | | o
South Dakota Yoo Yes Yoo Yoo o
Tennessed b { 1] Yo ] o o
Toxes Yoo Yoo - Yoo Yoo
Rad Yot Tos Yoo Yes Yoo
Yorwoat Yoo No Yoo Yeo Yes
Virgiaie Yoo Yoo Yoo Yes Yas
Veshington Yoo Yot Yes Yoo Ne
Vet Virginie Yoo Yoo Yot Yoo Yoe
Viscomein Mo | 1 Yoo Yoo No
Vyoming Yoo Yoo 9' Yoo %o Yoo
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Teble 19 ==AFDC families vith specified nuaber of
{llegitimate recipient children, 196

Rumber of children

Number

Percent

Tot.lcoloooulotoootoot'uo'-'lcconootoooaooo

1,630,“00
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300010001cnoooovaoooo‘v000-onootlo-lococooaooooooo-ot
“O..O'O.l......l..'l.IOO:Clll.loot'l!..t..'.'l...l..'
’00‘oovtoaooo.tnooovoooo&b.ooo.oooo-oo|ouonsnoooooooo
6.!!0.!'0'!"0.‘.lO'llll'.l00'.'0!.'0'0000.'000'l..'.
1.00!!0.'t".'l'.....'ll..l..'..0.0l!l.ll!'!'!.‘ll...
aooooloooonvt"atooo-ooooo.o.oooo.oo-c-.cooooo.caotoo
90-on..ooo'lcoooonnonnocoocnconnoccootocoooovac-o-oot
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M‘ r.port.dooocll!oil'COIQQOcl;oonoclovtctloouovoolt

906,900
346,600
174,800
89,500
50,500
27,100
15,200
10,200
4,200
2,200
1,300
1,900

55.6
21.3
10.7
5.5
31
1.7
o9
6
3
a
a1
B!
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able ~Dwber of sov adnissims 40 fonily plassing s0rvises wier Iternity end Iafast Care Mrejecte
T 2 by region aad project, flacal your 19 '

v Contraceptive asthed selocted
Magion and progest foully services
placalng , Iatreuterine
sdaiseions dovice red) yus Other
PRadicosaceccrscnscscscse 0,50 13,20 42,000 150 8,300 3,000
3-Dostan
S3-Martford, ComBeccsconsoe 900 200 60 } “ !
a0 9 10 » [
;3- ” n A3 [} N 3
~DOSLaN, WSBeeceeesesses l.m %, J ‘.m [ ] 200 P37 ]
11-Bov Youk Cf ¢
S07A-Nev te:t’ (2113 V Teen 11,700 1,400 8,00 3 1,700 °
BN, Y. Ned. egeiares 230 13 20 [] ] (]
C-Albert Bimsteld.cocesse 1, %00 %0 1,000 [] 13 [}
510-Philadelphis, Maeseeiee 3,30 1,100 1,700 b 30 °
;g:ﬂs:o.'].ar........... ‘:‘x’ 1y 'g 3 1 :
s We Jevoresncanse 2
529-Allegheny C0sy Peceonce ho (yf @) @N QB 0
111-Charlottosville
SOL-Bltivore, Mecoocsesees 2,%00 10 1,600 [ ] 00 0
SGh-Norgeatown, ¥, Ya %30 280 220 [] [} 1
Peerto Rico Toueo 131} 390
Poerto 8160 Wovovanses (& g (;& 2 (yi
$2)-8. B, Counties, eeonoe
Vashiagton, D¢ Covsscnee 1,000 1,100 S,W [ ] [ ]
North Carolana (I & 13). 150 &0 0 0 » ]
520-Kanavha Couy Wo Toosasne Ao n 820 [} 3 J
m"‘w. Yoeooesssacses ‘.w m 1,00 [} 1%
N-A
Auguats, Oa.. 2,300 80 560 ° 1% o
315-Dade Co.y Fla. 4,500 a 2,200 [} 1,30 2
At1aate, Gaooo 1,%0 3T 0 A0 200
531-Charlestom, 8. 1,300 200 1,000 (] 3 [)
2"?0....'“""“‘“‘0. Piarsonsens| 1,32 s 32 ° " n
{] Y} secsstene ']
2-Greeaville, 8. Coverrene [ 130 g ] g »
Sh-Dirninghes, Albeesosonse 0 0 3% [] 0
mm"w. Plhesscosen 1,20 0o 1% (] %40 [ ]
AT-Ft. Landerdale, Mauee.e 1,600 1% 1,00 o 140 190
550-Maln Desch, Ploccscccecs 1,200 3% 60 [} piv ] [
’”’Wl’. Ah....u.u.... X.W m m ’ 0 n
V-Chicage
502-Caicago, I, 13,100 0 1,50 (4 b1, [J
-Detrolt, Mieh, 3,50 %0 2,800 ° 0 130
-Cleveland, a (L] (] : [ ]
A5-Cincianati, OB 1,100 oo [} %
Vi-Kaniss City
eepe ’.bm....... 680 ).: 500 : » :
. 8y ce000s 0000
~OmaNg, BedPisescscscrnes m g g [} ? [ ]
8t. Louls Co., Moeosseee o 3% 0 2 []
P9-0t, Peuly MiMeeoeenree A0 9% %0 10 )
Vil-lallss
5.3-Little Rock, Ark 1,200 3o 720 [ o []
535-Bowstcw, Tex., 5,700 N0 3,000 1 0o []
Shermas, Tex.. lz 0 120 [ z )
555-Albaquarque, N, seooe 3 0 [ ] [ ]
T1l-Deaver
S30-Tri-Couy ColOsssconscnes 20 : 290 z LY ”
523-Deaver, COl0.sesesconses ..m 2,300 37 ) [ ]
”m. J0ADOssessosnnses ” ” ” [ S ’
1X-8s8 Freacisce
Sl)-Nortiend, Oregececcnsses 30 w xg [ ] 2 ”
519-3an Pranciseo, Calif.... W [ 0 2 J
530-Nooolnle, MVelicceesess no n W t ]
$3%-Derkelay, Califiecccrcee 120 ‘q 7 1 2 [
gblnﬂh-llu Coyy Vaab,. 1,390 58 L7
,‘tl.o. MVecesoccessncres ) ; ;
a8 Angelsas, Calif.usvee

Includes Noalth Dusurancs Plan sub-project.
Data 8ok reperted.
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Womeil TecUiving lamlly planning services under

MBLSr Of
Teble 21 Maternal and Child liealth Programs, fiscal year 1969
STATS Total m:dm” “'(':a:::cd
Admiszions foraxd
Unuted States. 395,200 l!SZ.OQQ 135,000
Alsbama....... ....48,300 . 27,500 -..20,300 ... ... }....
Alaska........ [ORR (RURIRRIOR. £ T WROT SPRPN e,
Anons.......}.... 4,500... ..}......3,000.......] ... 1,50Q........
Aansas 8010 s000 ... . @) . )
Catornia 2/, 19,6
Colotado. ...} .. 6,000 . [ . AR, NS D
Connectiewt.. ..} cenesn . rL....
Delawate . .... 290.
Dist Columbis..f. . .. . ™% . e e 2 e e -
Flonds .. ..... N 27,200
Georgis.......}... 21,300..... .{.... . 8,800
[¢]T77.. TR SO £ . SN FESUTOR. Y T SRy Sy ARR.ceranns
Hawail.vcaeeefovnnennnnn L4
ldaho......... e IR
Mhinois. 2. ... zee
Indiana........ 280 :
lows.aea..... o
Kansas........f. R J
Kentucky .o oo hoeeennc 8l L 2l e ane
} wwe
Mant.o.oyore- oy
Nuylmd.;!.... LEL
Massachuseus. .. e
Michigan. o oo fon R0, e Qe e /)
Minncsots. ... 1L
Mussissppioooo o 10,600 . ..6,300..... I — 8,300
Musouti. . ..... oo
Nebtaska.. ... 1,500 1,500, . s b
Nﬂ‘h ........ oo L 13 Ll 2]
New Hampshure ane s =2
New Jersey.....}. asee suses bt moe b
o A I 1,600 [, 400
New York. ... }oee..... 7,900 0 .. 4,200 1 ... 3,700 ...
Notth Cacol 24,000 11,400 12,600
Noith Dakots. ... .o, hdodnd e
Ohio...c.....}...... $3,000 an...1.. .. (1/)
Oklahoma.. .ol (020 vienn]eee hdotd ol
0“‘00 ................. 1,200 ....... nen ame
Pmmylvama... Yyl sug pmw
Puerto Rico.... 13,000 ons as= 1/...Data. not. departeda. ...
Rhode lsland... == === ne=e 2/...Dats..nat. ¥epareed .for.. fiva
South Carohina..|....2%100...... . |........ 1.300....... 13,800 counties. tn.Califormda.....
South Dakots...|...... ....==" -2t - and.one. ty. ..4n.
Teanesse... ... 17.100 8600 8,500 Itinag; quney- (Cook)-dn
Tenss.oonnannd]o 10,200 ... | 4,000 ... $,600......... .3(...Does not_include Raltimore
Uth.oeoenao ... 830 ] 3T NN R GLEYA... oo derrrereeereereseseeeanes
Vermont. o oo forenn w22z il b X s22. ] 1. VASIER. RoBOKKEA. 2. NOREN...
Vugin Islands.. |....... ...430.... P et S =nn CRLIMALRAY ......ocececneencraanens
Vuginia. . ... 9,200 9,200 hobuied
Washingeon ... |....... AN 2.200...... ...... 1,100
West Verginia.. 580. 480 100
Wisconsin - « evsfernennnnenss C A TTUIN RN CLX N ”) ...... LT TN [
Wyoming..... .} . ... $3 .. L 41 { 12
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PART THREE

REPORT OF THE AUERBACH CORPORATION ON
THE WORK INCENTIVE PROGRAM

(Note: This report is included by the staff in this
Committee Print so that the reader may be
more fully informed about the operatiun of
the Work Incentive Program, )
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INTRODUCTIUN

This report presents the findings, conclusions and recosmendations
of the study of the Work Incentiva (WIN) Program carried out by the AUERBACH
Corporation for the Department of Labor (DoL) and the lepurtment of Health,
Education and Welfare (HEW), The work was conducted under Dol Contract
No, 53-40-69-01. 1t is based on information and anslysis developed during
the on-site evaluation of twenty-three WIN projects, [ollow-up revisits to
ten of these, special child care studies in four additional communitios,
and resident observation in two of the citice selected for evaluation.
Individual AUERBACH reports document each of these separate studies, and
provide much of the source material for this oversll report of findings,

The sites visited for the WIN evaluation study were

Baltimore, Maryland Denver, Coloradoe

Boston, Massachusetts Detroit, Michigan

Buffalo, New York Eastern Kentucky

Chicago, 1llinois Grand Rapids, Michigan

Cumberland County, Maine Jersuvy City, New Jersey
1
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Kansas City, Missouri Richmond, Virginia

Knoxville, Tennessece Sacramento, California
Los Angeles, Californis Scioto County, Ohio
Milwaukes, Wisconsin’ Seattle, Washington
New Orleans, Louisiana 8t. Louis, Missouri
Norfolk, Virginia Trenton, New Jersey
North Dakota Washington, D. C.
Peoris, Illinois . West Virginia

Providence, Rhode lsland

[N

In determining the level of detail for this report, consideration
had to be given to the information available, the purpose the report was to
scrve, and the nature of the WIN Program itself. Pirst, since specific
projcct findinga alrcaly accounted for volumes of dcotailed information, no
such documentation of rcsults would be required., Socond, it was folt that
this overall report should serve to identify patterns of strengths or weake
nass observed in the proyram and provido guidance for national program
monitoring and change rather than alterations in specific projects. Third,
because the WIN evaluation study was conducted during the first year of
the program's existence--a year that will almost certainly prove to be a-
typical of the program's long-range operations--there was little reliance
on cumulative statistics in the interpretation of program results, (We also
understand that the states, sensitive to the unusual start-up problems of
WIN, asked the Bureau of Work Training Programs (now USTES) not to have
statistics uscd as a major evaluating factor in the first ycar's examination
of WIN, Another rcason for minimizing statistical analysis was that the
sites cvaluated wore purposefully selected by Dol and HEW, and do not
nocesserily form a valid basis for statistically ropresenting the national .

program,

Becausa of these considerations, it was decided to have the report
concentrate on genorsl observations and findings in three major aress: The
Leginlation fuldelinus and Implomentation (Section A); Welfare and the WIN
Program (Scction B); and Program Operation; The Employment Service (Section C).
This division (ocuscs on the thrce critical areas of impact on the purpose
of the basic legislation:
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“s.oto require tho establishment of & program utilizing
all available manpower services including those authore
ized under other provisions of law, under which individuals
receiving aid to {amilies with dependent childrea will be
furnished incentives, opportunities, and necessary services
in order for (1) the employment of such {ndividuals i{n the
regular cconomy, (2) the training of such individuals for
work in the regular economy, and (3) the participation of
such individuals in special work projects, thus restoring
the families of such individuals to independence and useful
roles in their communities, It is expected that the fudivi-
duals participating in the program established under this
part will acquire a sense of dignity, self-worth, and cone
fidence which will flow from being recognized as a wage-
earning member of society and that the example of 8 working
adult in these families will have beneficial effects on the

children in such families." *

The legislation itself and subsequent regulations and guidelines, im fac®,
proved responsible for a great many specific program operstions--and weaknesses.
The separate functions of the welfare agencies 2id manpover agencies similarly
reflect strongly on the program through vperations which can be most clearly
understoud in terms of their separate identities, Therefore, this division,
while isolating scparate aspects of the program, permits the analysis of

WIN through its composite parts,

The information contained in these three separate sections is
caspressed into brief statements of findings and recommendations; these
immadistely follow this Introduction, and are in turn followed by Sactions

A, B, and C as susmmsrized above.

e ———————

* Title 1V, Section 430.

203



SUMMARY OF FPINDINGS

The Concept

Over one and one-half million families receive support under the
Aid to Families with Dependent Children (AFDC) program. Many of these per-
sons-~contrary to myths about persons on welfare--are trapped in a system they
resent because they lack the upportunity to become productive members of the
labor force., They may nced only 8 good economical child care plan; or they
may need specialized care and training because of severe physical restrictions,
emotional difficulties, or insufficient education and skills to obtain stadble
employment, The Work Incentive Program (WIN), as & concept, recognizes the
needs of recipients and calls' for a coherent network of services that will
enable many of chose trapped in welfsre to obtain a sense of dignity and
sell-worth, Fecatures of the WIN concept include:

¢ Remedial medical attention,

® An income supplement during participation in WIN
(in addition to the AFDC grant).

e Frea child care.



¢ A team staffing arrangement, including sympsthetic
‘coaching" by aides (including AFDC recipiemts)
recruited from poverty areas.

o Orientation to the 'world of work."

® Basic education and high school equivalency
(and, in sone cases, college).

o Diversified job training.

® Job counseling and placement, including intensive
follow-up contact.

¢ Individualized employability plans for each enrollee
rather than rigidly structured, standard plans for all,

e Unified packages of services and components, rather
than & haphazard effort to find services through other

programs,

WIN also contains some incongruities, for example, the disparity
between AFDC allocations for children and the child care costs to make mothers
receiving such aid employable:

AFDC, in the great majority of states, pays the mother

less to take cace of her own children's nceds « including
food, clothing, and shelter~--than it will cost to provide
"quality" day care for those ssme children when the mother

is employed.

Unless mothers can be employed in positions paying substential
wages, either the cost of AFDC-related services will increase as a result
of WIN, or the net useful income of the mother will decresse, or the program
vill have to be limited to motheqrs who can find their own child care at

little cost.

Another problem is that WIN calls for compulsory participation of
mothers., This requirement has provoked such consternation among welfsre
client organizations, union leadexs, and others, that the program began in
an atmosphere of distrust despite the fact that:

o FPar mors volunteers exist than slots,
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(] “*ucn:ul services, child care in particular,
Limply do not exist in many areas

¢ The punitive provisions of the legislation are
largely unenforceable,

A third incongruity involves the job situation, Although the WIN
concept {s built around jobs for welfare recipients, there has been little
investigation of the labor market to determine cxactly where and how jobs
can be obtsined, and how many jobs are actually available or likely to be-
come available for WIN enrollees. Noy that the program is underwvay, there is
& growing feeling among local WIN staff that many participants, wvomen in
particular, will not obtain jobs in tle already tightly restricted--and, In
some cases, declining--labor market existing in many communities,

The program began under pressure. Rapid results vere encouraged
and enrollment was “"forced" up to authorized program levels even though:
(1) The Staffs could not handle the volume of traffic,

(2) Components did not yet exist (not & barrier to
enrollment according to the legislation).

(3) Provisions or legislation for developing components
had not been obtained.

(4) Liaison between Welfare and the Employment Service
had not been effected.

(5) Timely payments could not be made.
(6) Supportive services were largely unavailable.

Thus, instead of a quick reduction in welfare rolls, the result
was long holding periods and a high enrollee drop-out rate,

The Program

The WIN program has some unique and promising features. Becsuse
it deals with a client group that already has an incoms source, it does not
have to make the quickest possible placement, regardless of quality. It has
time to develop employability through education and training, By using the
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“toam"” staffing arrangement to make available sa sssortment of specislists,
including training experts and job developers, the program offers enrollees
a tetter-rounded service than more typical arrangemeants is vhich only &
counselor seces the enrollee.

WIN provides for frequent, continusl coatact betwsen the program
and the enrollee, with encouragement and support provided by cosches vho are
often from the same ethnic and community background as the enrollees. The
incentive payncu;. while not lavish, provides snother msasure of encouragement,
as coes the provision of supportive services, in particular, free child care.
(In some ‘projcct areas, the provision of child care alone is enough to commend
the program tc prospective participants and bring about voluntary earollment.)

That WIN addresses a recognized need is evidenced both by the high
degree of voluntary participation and by enrollees’' enthusiass for the progrems
concept, Enrollees often view WIN as & route of escape from the welfare
system (which many view as degrading and dehumanizing) and a vay into s

labor market.

Despite the program's timeliness and general conceptusl soundness,
it has not lived up to expectations.

The basic problem is that although persous are eager for the
program, the process of assembling the necessary resources, personnsl, and
components into an operating program has proved painfully difficult, Coa-
verting authorized program levels into enrollments and converting enrollments
into successful results requires & coherent natwork of services fram both the

Departments of Welfare and Bsployment Security, '

WIN is a bi-agency program, not sixply the referral of recipients
from Welfare offices to & WIN program in local Departments of Employment
Security. Child care, medical examinations, and remedial medical care, as
well as continuing welfare payments and services for applicants are as
important to the program as any of the vocational services.
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Though the success of WIN depenis on & coordinated activity, it
has been largely carried out as two separate programs., Separate guidelines--
not always in agreement--have been {ssued by Departments of Labor and Health,
Education and Welfare, and few joint procedures or training packages have
been promulgated. The result has been a misunderstanding between local
velfare and manpower agencics since thers has been little interagency liatson
and lictle information in cither sgency sbout the other's rcsponsibility or
activitics, In particular, caseworkers--who are responsible for many of
the WIN services--often know little sbout the WIN responsibilities of tho
welfare agency, much less about those for the Baployment Service.

The enabling legislation makes provision for child care for mothers
enrolled in WIN, but does not grant funds for construction of day care
facilities. Lack of child care, in most cases, is perhaps the most scrious
barrior for any employment program involving mothers. Institutionalized
child care for WIN participants is rare, and neither the private nor public
sector is moving to aevelop adequate child care facilitics, Most mothers
in the proyram have made their own babysitting provisions; these arraugements
are fragilec, and subject to frequent changes, interruptions, and breakdowns.
Many programs are admittodly unable to provide child care, and so must limit
participation to those mothers who can make their own arrangements, In
addition to lack of funds, restrictive local building codes and fire and
welfare ordinances make devglopment of day care centers very difficult,
Although many WIN enrollees are being prepared for jobs that require shift
work, child care arrangements to make such work feasible for mothers are
extremely rare. Also, too little consideration has been given to the use
of child care for educational and emotional development of the child, although
this practice could result in an additional benefit from the program,

Though the program calls for medical examinations prior to referral,
they are lacking in many areas because of difficulties in arranging them.
In many programs, even where examinations are adequate, there are no provisions
for the correction of medical problems that are barriers to employment, Use
of Vocational Rehabilitation services is scarce, and few applicants are given
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such clearly needed articles such as dentures and hesring aids. Gne prodlem
is that vhile the Federal Regulations urged states to make use of Title XIX
funds, they did not provide for & direct medicsl progrem as & part of WIN,
Medical examinations are not mentioned in the basic WIN Legislatiom,

Lack of adequate transportatios 1s & sericus problem for meny Wil
projects; it affects the entollees’ ability both to participete im the progias
and to secure employment. In rural areas vhere WIN operates, asny earollces
live miles from the progrem facilities, and have neither cers nor sccess o
public transportation, Even in large cities transportation poses prublisu,
since sources of employment are increasingly locating om the suburbas tringes
of metropolitan areas, far from the neighborhuods vhere WIN participsnts lives
1t is now common to find situstions, particularly ia the Esst, vhere suburbm
Jobs go begging vhile unexployment sosrs in the {oner city.

Suitable trsining and educational components could not be provided
as readily as thought, so many programs had long periods of holding, Though
procedures for the development of institutional training sre now adequete
in most areas, not all courses are well conceived for the specisl requirmments
of velfare clients. Programs for both Busic Education and High School kquivae
lency have been largely "standard" psckayes, which often {ail to meet the
needs of welfare vocipients, On-the-job training has besn virtually unaveile
able because of competition vith other programe and lack of affective
procedures for rontracting with employers. Fewer than ome percent of WiM
enrollees have received this form of training,

The extent to vhich jobs are available to prospective WIN “greduates”
csanot be precissly determined, Fev sreas have carried out labor msrhet
studies for the restricted class of appiicants served by WiIN progrems. Statf
members are, however, apprehensive sbout placement, and feel that they may
not be able to come up with sufficient suitable jobe for participants. Ia
areas vhere persons are on velfare because of widespread unemployment, statl
members openly admit that they have no plans for placemsnt, dut ere using
the program to halp enrolless bdecome more mobile through education and

training.
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The develupment of large nmbers of jobs {a the privete sector o
sote difficule then gemerelly schaoviedged; (8 moet projects, VIN is competing
vith other menpower progians for & limited mmber of openings.

Many samll problems, vhich ta themselves might not be criticsl (v
the progiem, have 2100 prevented the expecied success from imterialising,
The yuidulines are ofltin fgnured ot the local levil, vith the lose of meny
of their better aid mote Laaginative con.epts, The otafling of the psuyrems
1o ottem incampetible with the gusl of o project such as VIN -« the abiltty
Lo uiierstend and work with velfere recipionts, snd minority group members
is seldam 4 part of the Job descripiion fov BB stalls, The deluge of papere
work (row overlapping and redundent forme semetimes obecures the resl substance
of Wi, Cuetrols on the use of fuads are oftem 80 restricted thet stalls
canaut eftectively vork with applicents, Siaple problems of coordinetion
snd Lialoun are oftes slloved L0 becams 00 severe that they impede the entire
progieme Frogrem iaformetion 16 sometimes 0ot aveilable on the teas or
casswuther tovel, and training 1o not sulliciently (ntegrated fnte WiN te
snaure that all stalf fully wderotand the prugran’'s goals, concepts and
opetations, The basie ides of WIN 10 vorhable +« though same aspects of the
legislation tequive modification, The mechenice of Laplementing the program,
however, weie (ntegrated (nte local operating (8 & half-hearted nenner,
Commi tment ved olten abrent at sume level of opatations (state, stea, or
project) cavsing ViN te be inplemsnted {a & TOutine way,

The next section, SUOWRY OF AECOOEUBMTIONS, dissusses vhat would
be needed Lo maho the progrem eflective.

10
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SUSAKY UP RECOHUNATI ONS

Recammendations for improvement of the WIN progres appear {m context
throughout this report; they are summarized here.

M R ot

Improv { Intera latgon: lmproved coordinstiom end
cooparstion between welfare and manpower ayencies on all levels are crucial
to the success of WIN, An intoragency task f{orce om WIN is already funce
rioning va the Federal level, and & similar elfort could e evem more useful
in local projects, where tralning sessions could involve line staff from
both the wellare agency (caseworkers) and the msnpower agency (VIN team
aenbers). The sim of such training would be to ensure that esch agency
tully understands the other's role {n WIN and the problems hindering program

succea s,

lmproved lialaon {8 also important for the timing end coordinatios
of the referral-entollment process 30 that services will be available vhea
earolless need them, Improved local communication could lead to & bettere

u
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courdinated program, in which referrals were timed to coincide with actual
program openings, thus avoiding lengthy 'holding' periods, Another by-product
of suih timing would be more viable child care arrengements, since they

could be put to,ether just prior to a mother's actual program participation,

and not woeks of auvuing in advance, on the expectation of future enrollment,

Although ¢ifticule, it {3 lmportant for welfare camcworkers to
rcamin involved in tue caployability planning process after referral Jnd
enrvliment of clients. As & part of {mproving interagency liatison, case-
workers should be available to the teams on an informal busis as a resource.

',trcng:!mnxng of Supportive Services: Supportive services tor

prospect, 'e enrollees must be grestly strengthenad, Remedial modical help,
including corrective surgery and psychlatric care as well as more mundane
ftums such as dentures and eyeglasses, must be available. A more structured
involvement of Vocational Rehabilitation agencies in WIN will help to facile
ftate this goal; however, new programs and funds may be required if medical
ansistance is to be accessible to AFDC recipients prior to their enrollment
in WIN,

tven more important and more difficult is the problem of child cate.
Funds will be required not only for staffing and supplies, Lut also for
construction of new facilitiecs and rehabilitation of existing structures,
The simple provision of more money for child care will result only in more
haphazard babysitting arranguments; only 8 well-conceived comprehensive plan
for the provision of institutionalized child care services (i.e., centers),
operating at flexible hours Lo neet the shift requirements of workers, will
suffice to mcet the real needs 1€ WIN participants,

The problem of transportation is not likely to be solved within the
framework of WIN alune, 1t {s worth noting, however, that revamping of metro-«
politan transit systems to provide incxpensive and convenient comsuting from
core city areas to suburban employment centers 1s an essential part of re-
solving the problems to which WIN and similar manpower programs are addressed.
This approach must be coupled with the provision for more employment oppor-
tunities in the cities, and the development of low-income housing in suburban

arcas,

12
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In rural areas where transportation problems are acuteé, the pro-
vision of 'WIN-Mobiles” to take components into remote asreas {8 & prom.sing
npproach, but there {8 still the question of the svailability of jobe in

such arecas.

Incensive Labor Market Analysis and Job Development: Much more

necds to be known about the actual availability of jobs for WIN "gradustes”
in arecas where the program functions, Analystis should be made, on & site-
by-site basis, and should include both job opportunities whict are extsnt
and those which are expected to be developed. A particular arca of inquiry
{s the relative potential of the public and private sectors of the econumy

to supply jobs., WIN operates in many areas on the assumption that large
numbers of jobs can be readily secured in the private sector; this assumption

may not be borne out by investigation,

Once the potential job market for WIN enrollees is defined, the
program ghould be planned around that market, in terms of both slot alloca-
tion and provision of camponents, The size of WIN projects is presently
determined by the size of the local AFDC population; it would make more sense
to let project size be governed by actual job availability., Labor market
analysis would also ensure that training programs vere suitable for existing

jobs,

Many projects need to broaden training possibilities substantially,
and to achieve much more flexibility in atart-up times for courses. The
large number of enrollees in 'holding" pending assignments to camponsnts
reflects a need for more components at more frequent intervals. More scope
is needed in training programs for women; most programs are still limited
largely to clerical and medical fislds.

Much more attention needs to be devoted to the development of jobs
for WIN "graduates."” To reduce unproductive competition among manpower pro-
grams, and redundant calls to personnel managers, job development should be
carcfully coordinated in each local area, and should be vested «n & higher,
more coordinated level than any single program. On this higher level, major
employers could be approached, to restructure jobs, re-examine hiring require-
ments, and generally consider how the special needs of WIN enrollees can be

mat in employment situations,
13
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bqualization of Income Discounts: Present regulation permit women
on AFOC to accept employment without having their entire earninge deducted

from their welfare checks. Under the so-called “thirty-and-a-third® provision,
the first thirty dollars earned by AFDC mothers in any month, and one third
of the remainder earncd, are discounted before earnings are deducted from
the wel’are payment, This provides an incentive for mothers on AFOC to
accept work even when their wages are less than their welfare income, No
such incentive exists for mcn, howvever; they are forbidden to receive such
income discounts 1f they are umployed for thirty-five or wore hours per week
(or even lcas, at the discrotion of the states). The discount provisions
should be cqualized for men and women, providing the same incentive for men
to accept work, Psilure to do this could result either in reducing the in~
come of persons as a result of WIN, or encouraging the breakup of welfare-
support families headed by men,

Other Recommandations

The recommendations discussed above are addressed to WIN's msjor
problem areas and need to be implamented {f the progran is to achieve its
goals. This report 8lso makes numerous other recammendations throughout
the discussion of WIN services and components. These recommendations, while
not of the magnitude of those already discussed, are also important snd their
implumentation may help alleviate problems experienced by many projects, They
include:

o Issuance of joint, interagency guidelines

o Eliminstion of the provision for mandatory
referrval of mothers

o Reduction of overlapping reporting requirements
and other paperwork by the use of standardized
forms, accoptable to varying agencies and levels
of government

o Elimination of the requirement to make referrsls
to WIN even if no components sre available

14

216



Encouragement of civil services to adopt procedvres
and salary levels necded to recruit and retain personnel
needed to make programs such as WIN succeed

Ongoing in-service training for sll velfars and manpower
staff directly involved in WIN

Recruitment and employment of wore minority group eteff
for VIN projects, perticularly those vhich sesve minority

clients

Change in legislation which removes youth from their
familios' velfare grants after the age of eighteen if
they fail to enroll, since many projects are back-logged
st the preenrollment point, youths referred but not
enrolled should continue to be eligible

Prereferral physical examinations for sll clients selected
for WIN

orovision of a national allowance for AFDC recipients in
training programs (possibly adjusted for sres cost-of-
1iving ’ndices) for such out-of-pocket expenses a8 transe
portat.on, lunch, etc,

Implementation of 8 single chack psyment system to cover
grants, child care, special sllowences and W1N incentives

Moption of uniform screening, assessment and referrsl
criteris

Consideration of WIN child cars needs as part of a national
child care needs assessment

Adherence to regulations requiring welfare departments
to develop adequate child care plans for mothers referred

to WIN

Provision of in-service training for persons charged with
arranging child care

Institution of national programs to provide collegs courses
in child care provision, and to encoursge qualified persons
to enter this field in greatly increased numbers

Consideration of alternatives to child care, such as devsl-
opment of jobs which coincide with school hours

13
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Pre-entollment contact of referred clients, preferably
in the form of a personal visit to the client's home
by & member of 8 WIN temm

Institution of subtle screening procedures to ensure
that persons with considerable work experience are not
asaigned to world-of-work classes

Use of a combination-of-skills approach to employability
development, whether through the use of tcams or not

In-service training in vocational guidance and the labor
market for WIN counselors

Where teams are;used, full utilization of all specializations
in employability planning and development, including parti-
cipation of coaches

Development of career ladders for all WIN etaff, including
coaches and clerks

Reduction in pressure to bring project enrollments up to
“suthorized levels" in areas where the problem is lack
of adequate services and components

Institution of experimental educetional components for
enrollees, as alternatives to standardized basic education
and GED courses

Regular WIN monitoring of quality of subcontract components

More careful and flexible use of testing in employability
planning

More diversity in vocationsl training
Substantially increased utilization of on-the-job training

More focus on job development (i.e., creation) as opposed
to job finding

More specific job development for women and youths
Careful monitoring of work experience components, to
ensure that they are really related to employsbility
development, and are not just "busy work"

Development of public sector employment options for WIN

graduates, vhere needed, including more imaginative use
of specisl work projects

16
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Full government funding for the wages of special work
projects participants, st least initially, so that the
spongor besrs no additional payroll cost

Provision of WIN petty cash funds to meet the immediate
emergency needs of enrollees, such as transportation
and lunch

Provision of additional counselors for WIN, to allcviate
the back-jam observed in many projects; in projects using
teams, this could mean provision of two counsclors to a
team

Improvement of WIN physical facilities were needed,
including private counseling offices or booths

17
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SECTION A, LEGISLATION, GUIDELINES AND IMPLEMENTATION

The WIN program stands in two traditions. It combines aspects of
welfare programs with features of manpower programs; as such, 1t can be traced
back through separate legislative histories at lesst to the Wagner-Peysner Act
of 1933 and the Social Security Act of 1935, The Wagner-Peysner Act crsated
the labor exchange which in its modern form is the United States Training and
Employmsent Service (USTES). The 1935 Social Security Act brought into exist-
ence tha welfare programs which were to form the basis of the Social Rehabilita-
tion Service -- Old Age Assistance, Aid to the Blind, and Aid to Lepsndent

Children.

The immediate predecessors of WIN sre found on both the manpower side
and the welfare side. The Human Resources Development (MRD) Program was the
manpower antccedent of WIN. In fact, WIN is considered by Dol to be a part of
the MR program. The Work Experience and Training Progras (Title V) under 1ENW
was the forerunner of WIN on the welfare side, and vas, like WIN, directed
exclusively at the welfave recipient.
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Among the factors which distinguish WIN from {ts predecessor programs,
one is of crucisl significance: WIN is an inter-agency program, jointly
administered by both Dol and HEW. This is the source of both WIN's unusual
strengths, and of some of its mobt vexing problems.

A.l FLATV'RES OF TIE WIN LEGISIATION

WIN was created as part of the Social Security Awendnents of 1907
(PL-90-248). Features of the HRD program and Title V program were combined.
Dol and HEW were directed to act cooperatively, and program features not
specifically found in either HRD or Title V were added (c.g. medical assixtance,
child care 4.sistance and financial incentive). As a part of the WIN package,
8 "frceze"” was placed on the number of AFDC recipients for whom the Federal
Government would share welfare costs with the states. The Federal Govermment
cost sharing formula for WIN participation would be approximately 75 to 85
percent of the costs* {n addition to the regular AFDC formula (reimbursement for
5/6 of the first $18 monthly state payment for one child and 50 to 60 percent
of the balance depending on per capita income in the state).

The biil, in order to reduce AFDC costs: (1) imposed & "freete" on
the number of recipie- ts as mentioned above (which was later repealed after
vigorous protests by the states); (2) made provision to encourags the care
of dependent children in their own homes; (3) tightensed the terms by which
a father can participate in the AFDC (if permitted by the state plan); (4)
added welfare-related law enforcement activities; (5) permitted dissemination
of birth control services; and (b) forced certain classes of recipients to
participate in the program undey penalty of removal of their portion of the
grant from the AFDC assistance roles.

Title IV (Sections 401 to 444 inclusive) of the 1967 Amendments to
the Social Security Act, is composed of three parts: Part A - Ald to Families
With Dependent Children; Part B - Child Welfare Services; and Part C- Work

*Seventy-five percent beginning in Fiscal year 1970,
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Incentive Progrom for Recipients of Aid Lnder State Plan Approved Lnder Part
A. The Title attempted to solve a long-standing national problem by tncorpor-
ating ansumptions and provisions which were in the Iirst case optisistic, and

in the second, undesirable or unworkable.

The Title:

o

Assumes full cooperation and coordination of the program
efforts by state ES and Welfare agencies despite some
traditional enmity which existed between the two ageacies.
For example, Se.tion 402, clause 1) requires Welfare to
produce a plan of service but this plan is not required
to be coordinated with the ES-produced employability plan
(Section 433 (b))

Assumes that involuntary referral of individuals to WIN
will result in successful participation by that individual
in WIN (Section 402 (19) (i1))

Asgumes that any type of employment is acceptable empluyment
(Suction 402 (f)) etc. The act considers any lega! employncnt
which pruvides legal minimum wage to be beneficial to the
client and his or her family. This does not provide tle

appl icant the right to refuse vhat he considers to be Jemeaning
or unsuitable work (unless the state has such protections).t

Assumes all states could comply with the timscable estab-
lished to implement the WIN Program either legislatively
or administratively.

Assumes that training mechanisms which had doubtful applicabi-
lity would succeed with WIN clients (section 407 (b) (2) (B)).

Assumes that day care facilities existing are adequate and
can be used by WIN,

Hequires prompt referral of appropriate individuals to WIN
without regard to WIN's readiness or ability to serve them.

(Section 402 (19) (aa)).

* The BWTP guidelines, subsequently issued, take an opposing view and require
suitable employment which does.not lowsr the family's living standard.
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lwes not specifically exclude from participatioa in WIN
mothers with a large number of children although parti-
cipation might be unsconomic or undesirable for the welfare
of ths children, Thus & mother with aight children could be
required to participate in the prograu even though sventual
employnent could probably not hope to cover self-paid child
care costs, and might preclude her attending tu her children's
usual childhood 1illnesses without endangering her employment.
Soms agencies have relied on a special interpretation of
Section 402 (19) (a)(Vii) to exclude such individuals from
the program--but others have not.

Does not spacifically provida for medical examinations.

boes not enable day care funds to be used in buying private
day care services up to Title 1V standards (Section 420-420),

Provides (402(8)(A)) for Income discounts (the “30-and-a-third"
provision) which were ruled invalid for man who work, because
of other aspects of the legislation which disallow any supple-
ments to men who work over 35 hours a wuek (or less at the
state's discretion).

The legislation was subsequently clarified by fnturim policy state-

terminat fon,

ments of the Department of Health, Education and Welfars. Thise were later
changed, amended and codified by adding a new Part 220 to Chapter II of

Title 45 of the Code of Federal Regulations, These regulations extonded the
enabling legislaticn by specifying, in detail, operational features of the
program and by outlining a aysu;n for the WIN process from assessment to

Title IV called for specific services. The Title:

(4]

Detailed procedures for the devaelopment of service plans
with employment objectives and the necessity for rapid
screening of the caseload. These provisions were used

by several states as the basis for the developmant of
service plans for the entire caseload by July 1909,

and the subsequent referral of all sligible persoms to
WIN. The number of referrals inundated the program and
the service plans=-wvhen they did, in fact, call out some
enployment goal--resulted in enrolles bias for employment
objectives which ES counselors thought unrealistic. Need-
less friction between welfars caseworkers and E3 counsslors

“‘ulted .
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0 Specified that: 'Chi'd care services, including in-homs ard
out-of-hame se:rices, must be aveilable or proviced to all
persons referred to and enrolled in tle Work lncentive
Program,..Such care must be suitable for the individuasl child
and the parents must be involved and sgree to the type of cere
provided.” This statemsnt wvas not clarified as to how this
would be accomplished, and the HEW guidelines vhich were even
stronger in requiring child care (s mother is not to be referred
to the Work incentive Program unless «nd until adequate (hild
care arrangewents are available) only offered jeneral guide-
lines 8 to hov ervices might be pruovided., Tia lcgislativae
was not anly vaxue on how service might be procured, bt 1l.»
did not allow tle use of Federal fumds for tie develope:t .
day care facilitiss. The result was & strong requiresmat (vr
child care vhich vas peremptory in natute and which could net
be met in the majority of WIN projects. States, as a re.ult,
simply ignored the requirement. Most prugreams are rua in
violation of Section 120.18 of the Federal Regulations and
Section 44.3 of the HW guidelines, {f they are strictly inter-

preted.

0 Set up mechanisms for payment vhich could not be readily
adopted by states and counties (computer facilities (n two
arsas had to be abandoned and accounting and paymeat pro-
cessed manually).

0 Called for medical examinations for all persons referred to
WIN (220,35 (11)) despite the fact that facilities and pro-
cedures simply did not exist in many aress to camply with
provisions.

0 Urged states to provide restorative medical services directly
related to the participant's employabiifty, utilizing all
available resources such as the vocational rehabflitation
and Title XIX programs. Such sarvices include the provisiovns
of items such as eyeglasses, hearing aids, cosmstic dentistry,
and similar services. Little evidence was found of this in
WIN since states were only urged to make use of services
found elsewhere.

Neither the loginlation nor the subsequent cudification vas sufficieat
to dewund an integrated set of services mesting WIN enrollee needs. In the
areas of child care, modicals and remedial medication, and paymsnts, ifctls
direct program guidance vas available and the provisions were sither skirted
or ignored in many cases. The guidelines, while further clarifying certaia



POAIsI o, wal@ Cunnlugied 18 maiy atens ar only suluelines, ¢ ited as
"1euutresmnin” viere Cvaveniont end ignured wvhers not.?®

A2 ey

¥ithin the jeriud of the evaluation, guldame to Tegivaal, stals and
lucal sslfare and fmployment Service agencies vas provided in docwmanted form,
A brogram Lecter (#2380, May 22, 1968) from the Departaent of labor previeved
fur state Luploysmut Security Agencies the concept, intent, and specific pio-

siem features. Toe Nurk lncantive bivsem baudbauk, (WTP Manval) vas

publisied ad ganerally available ot the lucal lave) by Auguet 1908,

e luperinant of 16V also pruvided WIN Frogram Guidelings in tiw
torm uf en tnterim doc.gwnt  Interim Cufdelings Work tncentive Prutw, in
uly 1uuB,  lanever, the avatlability to state and lucal Wellare agsucies vas
‘arg restricted dug L0 tha dreft nature of the dovument, Local againies in
cities wieie early ovaluativn visites wvere conducted, vere found to be relying
un statecgansiated progron maotands and the INTP Manval well into tie second
calencar quarter of 1969, The publicetion by MV of Cujdeiiues, ., Work
licentive Program {a July of 1969 resulted (n cleritied and expsnded intere
pretation of state and local welfaze responsibilities i the WIN Program,

Av’!‘ sl C

The Wurk Incentive Program landbool 18 8 penerally camprelwnsive
statonant of WIN Progtam standards, opetations 4nd record heeping (including
fiscal reporting), concepts, ond proceduras, The documsnt provides a rsle-
tivaly cless statemaut of & program designed to leed the clpent throvgh
sumpongnts of wurk-releted snperfence and training to successful employsmnt.
I8 further pruvides an understandable viev of the "team concept™ with guidance
for stalf complesant and qualification, The qualificetion criteris are stated

*One pinject went 20 [ar as to forbid state employses 1a VIN to veed the
Federal Culdelines. Anotler state, in its regulations, steted that they
took pracadeice over the Federal Guidelines.
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0 terns of jub-periormunce tequitemets with creuential criteria laft tn state
werit systems, In staff training guidelines, state aid local agancies a1e put
on nutice to incluue specific provision for gepuler 4nd siiwduled attention

1o team train:ing in inter-personal relations and group dynawics as well as
duties end protessivnal skill traininge Additivusl stanvarcs 1elate to
eligibility categuries and priority of referrals., The inclusfon of tie @ {lens
is particilurly tmportent since the timing of the wanual nuue it the -nly
national statenent avallable «t tue operating level of the progrem. As wi!l

be discussed in subsequent paragraphs, these items dealing vith client 1eferiul
priovities and aligibility, proved 8 source of projram uperation cur fuston,

in tie ~ectiva of the WIN landbook relating to proii.m vperation
faction %) 3 considerable amount of detatl is provided for unueintaids: g
featutes neLassary Lo 3elats progrum cumpunents Lo the pr.giae . b cctive.
Statensats regarding cumpulsory or punitive proceduses are generally vb,cctae
{ied statemsnts of similar provisions of enabling legislation, Ihere aia
provisions [or enrollee grisvance procedures,

Sections & and 8 provide exanples of program wodels and agreesmnts
needed to establish progcam opouuom.' The wudels described in Section 6
understandably lack relevance to many specific state and local situations;
however, they do provide & sense of the variability of operation vhich 1s possi-

ble under the program,

The requiremcnts and featutes uf state, national and local delegate
agancies exsnplified in Sectiun 8 are particularly important. They provide
wuch of the detail nece sary for the state and local agencies to inftiate .d
{plasant critical aspects of as operating work and training cumpousnt,

farhaps tle greatest deficlency of the Work Incentive Program Hande
bouk (s the lack of guidunce in the aresa of planning. While referemces to
to plenning nseds and requirements are scattered throughout the document, ftems
of considerable Lmportance to the couvpsrative relationship with other agsnciss
(patticularly Welfare Agencies) are given slight treatmant. Some of these

itens are!

o (uidelines for joint budget and progrem cumpunent plauniug
at the state level betwegn Welfare and Employmant Service
Agancles.
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0 GCuidelines for establishment of working relationship with
other community and state agancies which can supply operational

supplementary programs.

0 Sources and adjustments of labor market statistics proce-
dures to provide the local sponsors with information wore
specifically related to the clients of WIN.

o Addjtional explanation of complex features, such as 30-1/3
provisions and special work projeccs.

1he Dol Cuidelines were timely and important in the development ol
the WIN Program. The Work Incentive Program Handbook was distributed cuarly
enough to provide the majority of eligible participating states with the
basic information on the objectives, limits, and mechanics for establishing
an operable program. Equally important, the guidelinss provided standards
from which regional Manpower Administration staff could develop and provide
consistant technical assistance to local agencies during implementation.

A.2.2 ILW Cuidelings: Features

As previously noted, HEW Cuidelinss appsared in the form of a limited
draft in July 1968, Basic features of the Interim Cuidelings - Work Incentive

Program includel

0 explanation of categories of enrollges

o priority of referrals

0 state responsibilitiss, including appropriateness definition
planning guidelines, assessment requirements, pre-referral
madical and child care service, and scope of continuing
supportive service.

o description of referral priorities

o description of agency recourse in case of refusal to parti-
cipate

o description of Federal financial program support

o tentative record and reporting instruments and proceduras.

Throughout the HEW Interim Guidelines referance is made to the state's
responsibility for creating a specific plan to carry out its portion of the WIN
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trogram, There i, however, relatively little juilance in terms of miniial
acceptable features of such plans. Areas of concern -- such as status of
welfare responsibilities for the WIN enrollee when eligibtlity for ATOC s
denied or removed, cooperative budget geueration for state plans, and the role
of the required family <ervice plan to tha WIN enrollee -- aie covered only in
very general terws, leaving much to the imagination of state and local apencies.

There are attempts to temper ~ome of tlhe wore controversial fe.atures
of the referral and selection process by statements uf preference for volun-

tary participation:

It would be acceptuble, and in fact desiruble, for states to
make referral voluntary for mothers of young children, and

" perhaps for those with older children who express i1 strong
feeling that they are needed at home to take caire of the
children.  (IEW Cuidelines, page 14).

One section of "Interim Cuidelines" provides two versions of the
guidelines for "Use of Community Resources.” Both versions tend to be quite
general, calling for reviews of agreements, describing possible use of supple-
mentary services, and calling attention to joint-planning areas.

The impact of HEW Cuidelines is hard to assess, Evaluation visits
found the guidelines rarely available at the local level. Lack of guidance uva

the role of medical and child cari prereferral services and the scope of con-

tinuing services ware the sources of much confusion.

A.2.3 Conflicts in Guidelines

Dol. and HEW Guidelines contain some differences of interpretation
which further indicate a need or a cooperatively developed documant. The

major differences are:

1. Interpretation of the 30-and-1/3 provision for
income disregard,

Dol guidelines apparently interpret the 30-
and-1/3 provision of the enabling legis-
lation as being applicable only to those
WIN eurollees participating in OJT, LEW
guidelines, while not specifically ad-
dressing the effect of the provision,
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emphasize that enrollment in the OJT component is
to be considered training. The conflicts in the
legislative provisions which cause the 30-and-1/3
provision to be disallowed for men working over
thirty-five hours s week sre covered only once:
“The [Prtortty 1 Rafernl] is subject to the
policy on the unemployed father. However, une
employed fathers placed in on-the-job training
under Priority 1 are not defined as being em=
ployed even though their work-training experience
is in excess of thirty-five hours a week. These
fathers are considered to be in training."

2. Priority of Referral

Dol Guidelines separate AFDC unemployed fathers
who are in CWT or Title V projects from other

AFIC unemployed individuals: HEW Cuiddlines make
no priority distinction between these groups.
Priority 3 in HEW Guidelines and priority 4 in .
Dol Guidelines vary by the inclusion of gssentia)
persons over 16 in the HEW version.

J. Good Cause Interpretation

HEW Guidelines refer, in discussing the responsi~
bilitiss of the manpwer agency, to the refusal

"to accept a8 bonafide offer. of employment in which he
(the enrolles) is able to engags...'. Dol Guide~
1ines provide more specific policies (412 (e)) as
to the determination of what is considered reason-
able cause for refusal including items (412 () and
(n)) which deal with possible effacts on family
sconomic and social well-being. Effort to clarify
these positions consistently in both guidelines is
needed,

4, Cooperative Planning and Operation

HEW and Dol Guidelings make a plea for cooperative
program planning and operation, but lack specificity
as to areas and exemples of such activities.

The need for joint guidelines is evident. Additional expansion of
the operational models and process guidelines is needed for the assessment
referral, supporting services and planning requiremsnts of the entiré WIN
Program. The development of joint guidelines would have the added advantags
of becoming & more-readily-usable documnt for operationsl staff,
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A3 STATE LAWS AND STATI CIVIL SFRVICE

WiN 18 not exclusively a tederal program; it entails matching
requircments from states, and there are numerous other laws, operating at

various levels of government, which affect it.

AJd.l Funding

Because of the matching funds problem, WIN was delayed in many
areas vwhile county or state legislatures worked on allocating funds for WIN
or trans{ering payment scurces, as between the states and countics., Considerable
confusion followed, particularly at the program levcel. In many states, uf
coursc, WIN was not started in the first elipible ycar becaune of transfer
of fund restrictions (pertaining particularly to the use of funds for spucial
work projects), and even in the mandatory yecar some states did not .nict the
necessary legislation, In a few areas, WIN slots wure restracted by limits
in local funds, In onc state, the governor waged a campaign against increasing

the size of the program,

A2 Other Restrictions

A variety of local and state procedures and laws had to be dealt
with in many areas before WIN could provide all its intended services.
in many ceses, the program was many months old before the resolution between
the program requirements and local and state provisions were made,

1he most troublcsome areas were child carc and cducation, For
numerous diffcrent and sometiwes bewildering reasons, child care paymente
could not be made in some states until months after the program's inceptiom,
This, of course, dclaycd the program for most female applicents, In a Luw
areas, soue local restrictions still remain, greatly limiting the program's
benelits [or many mothers. In some states, for example, payments may only
40 to a vendor--not to the mother--with the result that the consumer of the
service has no control over the child care provider, und cannot even get her
paid on time (see Paraguph' B.2.5.3)s (There are, of course, more serious
impediments to the development of effective WIN child care, and these are

discussed in Section B).
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The procedurcs for obtaining components often conflicted with
existing processes and regulations which, in some projects, made it virtually
impossible to cuntract WIN training to private schools. In several areas,
the removal of restrictions on contracting to private institutions did not
occur uatil FY 1970,

A3 Civil Service Problems

The staffing of the WIN projects was hampered by civil service
procedures in many states, Seniority provisions often required that persons
with senlority be given preference for the new program=-even though they
might be poorly qualified to work with welfare recipients or disadvantaged
applicants. This problem was particularly felt at the management level, and
some statcs went to considerable pains to shunt off persons they felt were
inappropriate to the sidelines of the program, when the civil service proce-
dure made it impossible to avoid making them part of the WIN staff,

The job descriptions, 1ists, and qualification indices sre generally
not suitable for obtaining the type of individual best suited to working with
disadvantaged welfare recipients, and many new employees were not what the
program veally needed. The qualifications in most states for counselor
require only a college degree with credits in & behavioral science, though
the counselor will have to handle vocational problems, and work with minority
group applicants--with vhom he may never have come in contact prior to the
programs Requirements for coaches also varied, and too often did not provide
any incentive. Promotion, regardless of ability, was often impossible because
of college degree requirements., Salary levels were low, and encouraged turne
over, particularly by the counselors with a few vears' expsrience vho coyld find
more lucrative positions elsewhere. Moreover, state employess often complain
of being required to be civil servants first, and professionalk second. Since
profcssional abilitlcs are needed for the success of programs such as WIN,
greater emphasis must be given to these qualities in the procurement, job
descriptions, and subsequent evalvation of personnel,
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A4 IMPLEMENTATION OF THE WIN PROGRAM

Discussion of the WIN Program implementation and start-up problems
and results should be viewed from the perspective of the conditions of similar
manpower training programs during their transition from legixlation to oper-
ation. Too many programs simply reacted to a vagus concept of & program.
They had too little knowle<ge, skill, or time for transition planning, The
resultant problems manfested themselves in a variety of areas:

o  staff selection and training

o coordination between operating agencies at
all levels of government

o interpratation of objectives to operatiomal
process

o organization and program structure
o coordination with community resources
] program activity phasing .

In this respect, WIN Program implemsntation and start-up activitise
were not unlike other national manpower efforts, save for the legislative man-

date for joint-program responsibility between HEW and Dol.
[]
Although the evaluation was primarily directed at detemining tle

efficacy of the results of start-up for the local WIN projscts covered, the
timing of the evaluation visits provided considerable sxposure to projects
still expericncing the effects of start-up activities., The following p.ara-
graphs will outline some of the major resulting progrom features and problems.

A, Welfarg Agencies: WIN Program Implemgntation

Local Welfare agencies were, for the most part, victims of lack of
preparation and planning for the advent of WIN, A variety of extermal factors
were among tha causes of the difficulties encountered. These included:

0 Reorganization of Welfare agencies' service concepts and
structures. In some areas, for example, & shift vas under
wvay from conventiunal eligibility determination tc & system
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in which the client attests to his own eligibility. In
others, the entire welfare caseload was being re-evaluated
for eligibility; this was somstimes in response to local
controversy about alleged 'chislers" on relief rolls. In
one site, the entire Welfare Department was undergoing
reorganization.

o State Financial Constraints - Several states in which
WIN projocts were initiated had just undergone or were
preparing for welfare budget cuts,

o Staff turnover and understaffing - In only two of the
evaluation sites (one southeastern city and one midwest
county program) were welfare caseworker staff at the
alloted level. In several sites across the country
turnover and/or unfilled slots accounted for rates of
up to 80% of staff vacancies.

0 large scale case xreening - Entire area AFDC caseloads
were under mandate (sometimes complicated by state inter-
pretation of target dates) screened for appropriateness
even when allotted WIN openings were less than ten per-
cant of the possible referrals.

o Lack of clear guidance - HEW Guidelines were, as pointed
out earlier, generally unavailable to local svaff. Over
one-third of the sites were operating under state guide-
lines on referral priorities at variation with Federal
guidelines.

0 Phase-out activities - Many of the sites visited had pre-
viously been involved in the Title V and CWT projects
and wvere thus under mandate to dismantle these programs.*

o Child care guidance snd resources - Guidelines relative
to child care were generally missing at the local level.
Many communities visited had little knowledge of, or
resources for, child care.

o lack of established coordination links with DoL Employment
Service agencies - It was evidant that state and local (and
aven regional) agency coordination was lacking in well over
half the sites visited. This {s not to say that staff-to-
staff communication wasn't evident; in many sites where
Title V staff assumed WIN staff positions, barriers to
coordination were decreased. However, structured compuni~
cation links were often mors a result of start-up necessity

*This produced additional friction as well. Many local Welfare agencies felt
their Title V projects were successful, and objected to'losing" them to the
Employment Service, an agency which many staff felt was incapable of working
with welfare clients. The result varied from wait-and-see through studied non-

cooperation,
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than the result of clear, pre-existing administrative
relationships. In several site visits, evaluation "kick-otf"
meetings were void of local HEW staff. At almost all sites,
welfare caseworkers involved in referral and selection were
found to be lacking in knowledge about process and peneval
WIN program features of the Employment Service opcrations.

Consequently, the implementation ¢{ the WIN program resulted iu
considerable variation in Welfare agency processes and structure. lor
example, of the twenty-three sites evaluated, nine Walfare agancics had
created what can be termed a WIN/WEL unit;* six had appointed local coor-
dinators and six had Welfare WIN responsibilities vested in the AFDC cascworkeis.
Tv.o agencies had partial WIN/WEL units; that is, either the selection and pre-
referral services or continuing services ware the responsibility of the -pecial
unit. Although the internal structure of the WIN/WEL units encountered v.rics,
the process is similar. Usually caseworkers make paper determination of
eligibility and apporpriateness and serd casework folders, client and/or both
to the WIN/WEL unit. This unit may taen become responsible for final selection,
pre-referral medical, child care arrangements and :eferral, or may bs conccined

only with continuing services.

There have been some problems associated with reterral rate of tie-~e
units. Specifically this occurs (as in the cases of a southern and & south-
eastern site) when the units assume full-case responsibility prior to appro-
priateness determination. There is a tendancy for the regulur caceworhors to
refer cases less discriminately (particularly when start-up pressure for uuee
bers abounded) causing the WIN/WEL unit to become jammed with full family services
for referrees and especially difficult pre-referral cases. Some sites lad not
reached planned enrollment levels for this reason. In a midwestern city, as
well as soms others, the WIN/WEL unit was complemented with a specialized unit

of child-care caseworkers.

*A WIN/WEL unit is a group of AFDC caseworkers whose caseload and operationare
restricted to WIN potential and actual enrollees. In some cases, separaie
intake and supportive services functions were part of the unit structure.
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WIN/WEL units seem ideally suited for large-city WIN programs. They
offer these advantages:

o better coordination among caseworkers assigned to WIN enrollees
and prospective enrollees

o more carcfully coordinated referral rates

o more consistent determination of appropriateness for
reforral, particularly in those WIN/WEL units separating
selection and pre-referral services for continuing
services

0 more consistent and adequate ongoing supportive services

o better and more consistent interpretation of the features
of the WIN program to the client,

In some projects, even where no specialized WIN/WEL unit was in
existence, a unit (or individual) {n the Welfare agency was assigned specific
respensibility for liaison with the Employment Service WIN teams. While this
was generally found to be a useful procedurs, in one midwestsrn site the
"1faison unit" had become over-formalized (with communication required in
writing, and caseworkers forbidden to contact WIN team members directly). As
a result, it was considered to be more of a barrier to communication than an

asset.

In genaral, it was found that WIN projects benefit substantially from
situations in which informal cosmunication between welfare staff and manpower
agency staff is encouraged and freely used. A "liaison unit" can be helpful
in interpreting agency guidelines and procedures, and in ironing out mis-
understandings, but cannot substitute for the WIN team's being abla to obtain

informstion quickly and informally on enrollees from the enrollees' caseworkers.

Both staff tumover and lack of effactive coordination contributed
to project difficulties; this was evident in the referral process. In nine of
the twenty-three sites, state and local guidelines on priority of referrals
wvere found to be at variance with Federal guidelines. (At least ons site, a
midwestern county program, was using subjective evaluati.n based on predictions
of welfare clients' behavior (including 'morals") as & normal part of the pre-
referral screening process.) Thirteen of the twenty-three sites encountered
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were characterized as displaying open dif{crences un referral and selection
determination as well as general lack of & working relationship between walfare

and manpower agencies.

Among thuse local agencies found to have adequate coordination,
the most effective base of coordination occurred where forer Title V staff
became members of the Bmployment Service WIN teams and administration. Lven
in these agencies, however, knowledge of WIN program purpose, intent, an
features at the caseworker level was rarely more than familiarity with ti.e

paperwork involved in referral,

The child care and medical pre-referral service:., at a local level,
seemed particularly paralyzed. Fourteen of twenty-two sites where child care
services wers required could not provide even moderate service for clients,
In the vast majority of the sites, child care arrangements were in effect the
responsibility of the client during the early months of the program.

Physical examinations wsre also a source of confusion {n many -ites.
Practices ranged from having the caseworker make & cursory determination of
the client's fitness to participate, to a thorough physical examination by a
doctor chosen by the client himself. At those sites where payment systens were
already taxed, the WIN program requirements often caused complete breakdown
during start-up. Frequent changes of client status, particularly inter-component
holding and unresolved difference of the definition of component participation
subject to additional expense calculation, continually caused payment structures
to penalize clients. In one southern city, howsver, a system for county
authorization and distribution of first payment of Category II participation
expenses and immediate single-time needs was found easing burdens on the state

systems.

Finally, in the evaluation sites there was & general lack of sufficient
time and activity related to planning for the referral process and associated
service. The five sites (one mideastern city, two midwestern citiss, & south-
eastern city and a midwestern area program) where implementation wvas coupled
with a deliberate detailed-planning process by local aganciss, svidence of
smoother program features and operations was found.
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AL,2 Manpower Agencics: WIN Program lmplementation

Implementation of the WIN Program by stats and local manpower agencies
is characterized by many varistions in operating program structure and process.

Among conditions which facilitated implementation were:

o Adequate financing (for extended program scope) for
space, staff and program component contracting

o Local agency experience in training component generation
o Clear guidelines for staffing and program features

o Opportunity to establish new organizational entities
to operate WIN

o Opportunity to establish local procedures for WIN
relatively frece of pre-established, conflicting policies
of enrollee participation

o Established relationship with other manpower programs
such as CEP, NYC, and MDTA

o Opportunity to establish full range of client services
under one program.

While the conditions listed provided a more favorable start-up effort
than was generally applicable to the Welfare agencies, the WIN Program brought
several new concepts of operation into Employment Service agencies. Chief among
these was the team concept calling for the juxtaposition of specialists (counse-
lor, work and training specialist, manpower specialist and coach) for concen-
trated efforts in behalf of a controlled number of enrollees. Of the twenty-
three sites in the evaluation, eight sites (including two sites with partial
team implementatfon and two small county or state programs) had adopted WIN
organizations specifically excluding team opsrations. Interestingly, of the
four remaining sites without team operation, all were in cities of over
100,000 population and two were in citius (West Coast) with populations over
500,000 -~ exactly those areas in which the team concept has its greatest poter-

tial,*

*One city subsequently introduced & modified WIN team, eight months after
beginning operation,
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Of the fifteen remaining sites with team staffing, twelve were tound
to have staffing and/or functional assignment varistions from those envisiovued
by the Dol Guidelines. Among the more cousmon variations i{n staffing vere
(1) teams with sacond counselors acting in the capacity of counselors and work
and training specialists; (2) absence of manpower specialists; (3) counselors
with the full team functional duties; and (4) coacles -ervirg several teams
or an entire program, In fact, only four of the twenty-three sites cuuld Le
said to be fully consistent with Dol Culdelines for suggested staffing .nd
functional assignment (two large metropolitan East (oast cities and two uuall

eastern-area programs),

The variation in adoption of team vperations for the WIN Program «an
be tracked to overriding pres.ures of start up:

1. The restrictions in civil service prodecurs were sometines
interpreted as forbidding tean structure bec.ause of pro-
blems in supervision,

2, The timing of funding and lack of consistent planning
guidelinas caused many regions to accept state plans
with built-in divergence from the guidelines regarding
team staffing, In one midwestern stats and in two western
states, plans wers accepted in order to get o ratiuns
started, even though regional staff displayed vpen reser-
vations on the efficacy of altematives to team structure.
Further, such plans seem to have been accepted with the
thought of adjusting operations at & later funding and
plan submission date. s

3. Reinterpretation of the team concept was sonetimes done by
state agencies. In one West Coast state, WIN guivelines
were rewritten to provide for a statewide program. In the
large metropolitan area covered by the state plan local
staff had begun pressures for more team-oriented operations.

The result of the implementation of the team concept thus variss from counselors
having complete team functions with little assistance in the critical areas

of individualized work and training plans, job development, and follow up, to
fully operational teams with varying degrees of functional expertise available

to the client.

A-19

239

4

N ——— ————-c Bt o Mot



Compunent availability for participante in thirteen of the twer.cy-
three sites vas considered inadequate or seriously spares. Lack of krowledge
of the potentisl enrolles characteristica, cumbetrscms and lengthy siate cone
tract approval procsdures and lack of staff expsrience and/or tisining cone
tributed to this condition, In nearly all sites, WIN OUT wis noneistant
in spite of ite advantages for {ndividualized training and guaranteed place-
ment generally unavailable in other manpower programs. Kven vhen adequate
compunant availebility wvae achieved, few sites demonstrated any establishment
of criteria for selecting or monitoring the contant snd conduct of contracted
elemants, Thare vas 8 general .luh of state guidance (m the establistment of
training components vith considerable confusion 23 to where the suthority and
responsibility for contracted camponent approvil and monitoring should rost.’
One midesst coast city, one midwestern city ard West Coast city where vork
and training components were plentiful and “elevant to the clisnt population
hid given specisl attention to using the expertise of the work and tretning
specialists to establish the components. These sites had created special plans
at & program level! (as contrasted to team level) and hed virtusl locsl authority
to comit the agencies to contrect srrangements, In ong West Coast aite, state
personnal had been specifically assigned to the task of setting up work and
training sites.

Although the follow-up component vas lese critical during the WIN
Progran implemsntation, it was usually interpreted by team staff as periodic
employsr contact by phone. This interpretation may be a rveflection of maine
stream employmsnt service operations. Fev sites, sven on revisits, showed
adequate procedures for service of clisnte during employssnt follow up. One
mideast coast city, howvever, did have scheduled follow up with client contact
as the major focus of the component., Work and training components availability
vill remain & problem to the WIN Program sven after the WIN implemsntation period
unless the operstional planning cycle and planning guidelines are more carefully

delineated.
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While largely untestod durinyg the iwplemut it weimly, the job
deve lopaent and placement component ulso pruvided -.eag problews to carly WIN
program uperation in the sites visited. Oue prublem in evidence throughout
the evaluation period was the lack uf labor market infurmation wpecific enough
for local WIN operations to use as a guide for progyram pleani.g decisions or
Job development functions. In the mideast coast city cited above, the job
devslopment wvas approached at a program level vith stafl planning and juidance,
providing a coordinated effort to achisve viable job al.ernatives for «lients.
Such exemplary operation was an exception (s similar effort vae Leginning in

A smaller southeastern site).

A-21

241

T T S Y TN < A



SECTION B, WELFARE: ASSESSMENT THROUGH TERMINATION

The Work Incentive Program begins and ends with Welfare. In many
ways the services which must be provided by the Stata Dspartments of Welfare
are more critical than the WIN components themselves. Yet, too often t..:
is not recognized. Even the EW Guidelines sesm to imply that the Welfare
offices have only a peripheral role in the program:

It is the responsibility of the State Welfare agency to sce
that persons 16 years of age and over on AFDC are screened

to determine if they are appropriate for reforral to the

Work Incentive Program, that referrals are made, that assis-
tance payments are made as indicated, that pre-referral scrvices
are made available to individuals engaged in Work Incentive

Program activities.

The way in which this responsibility is met, or can be met considering staffing
prohlems in most Departmeants of Welfare, and lack of available resources, is
a key determining factor to the success or failure of WIN, and 1s the subject

of this section,

B-1

243




B.l TIE _RELATIONSHIP OF WELFA 0 W

Before discussing the specific functions performed by the Departments
of Welfare, it {3 necessary to understand the relationship of Weliare to the
WIN Program. WIN, officially and in apirit, is an inter-agency program. But,
an impartial observer could hardly tell that after a brief trip to any project
area. After a few official pronouncements by stats and area managers about
cooperation and integrat.on of resources, & few passes into the field would
quickly dispel any lingering belief that the two egencies were cooperating,
and committed to bringing about & successful WIN program. Perhaps to have
expected cooperation considering the circumstances under which WIN war founded

was unrealistic.

WIN succeeded and supplanted the Welfare Departments' Title V programs,
programs completely under their direction. With the creation of WIN, their
funds, staff, and enthusiasm were transferred from Welfare to the Eaployment
Service. Traditionally, Welfare always took a dim viaw of ES's efforts on
the part of welfare clients, and the lingering animosity based on what Welfare
considered previous bad experiences of welfare clisnts in ES offices suddenly
had a focun, the WIN program.

Even without latenthostility to the program, the supposedly peripheral
role assigned to Welfare would have produced problems. Welfare offices did
n.. receive extra staff, funds, or units--as had the Employment Service-- and
yet were expected to carry out the greatly increased work load produced by WIN
despite already over-burdened staff and systems, Most offices had too few
caseworkers and too much papsrwork. WIN exacerbated the problem. Most offices
could not provide adequate training to caseworkers and staff; could not screen
cases by & uniform set of criteria; and could not 4ssist clients to secure
child care, madicals, and supportive services. Most offices were lucky to
process even the required paperwork on tims.

Payment systems which had been computerized no longar functioned be-
cause of WIN: manual payment forms had to be processed. Communication problems
{ncreased because of the new demands placed on the staff by the BS staff workers,
usually requesting information about payment or complaining about late payment
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to enrollees. Changes through WIN componants had to be accompanied by clianges
in payment. And so on.

Despite this, operations were intended to continue as normal. tev
areas funded the extra money for staff jucreases: there were usually freezes
in staff in many areas becauss of funding problems. Dus to turnover, sure
progrums had staffs smaller after WIN than before it. In one area, staffirg
was 80 poor that WIN enrollees were not assigned caseworksrs, they were'bunxed.”

Pinally, guidelines for Welfare were not gensrally available, and
ongoing training was not provided to new caseworksrs. The result was & very
unclear and undefinable involvemsnt of welfare in most programs., As will be
brought out rapeatedly throughout the discussions in this section, WIN must
become & truly bi-agency program by the developmsnt of special staff functiuns
in Welfare, just as they have bean authorized in the Employment Service. Wal-
fare staff must bacoms more involved in the program--and this will probably
mean an increass in staff. Caseworksrs must have enough tims available to
adequataly screen and advise their clients about WIN. They must be able to
provide the continuing service the client requires, and most important, they
should become as much members of the WIN team as the ES counselors. More
friction has resulted from misunderstandings between caseworkers and counselors
than is tolerable in a workable program. Morsover, the casevorkers have valuable
knowledge sbout the client, and are familiar with specific wvelfare problems un-
known to most ES staff, Their separation from the program is one of its main

sources of weakness.

The problem is not only that of having the Departments of Welfare
assume more responsibility in the program, but also that of giving dus recog-
nition to their importance in WIN. This should begin with joint guidelines,
and joint area coummittees to direct the program. This must be coupled with the
funds and staff needed to carry out Welfare's responsibility in the program.
1t is not enough to assume that somehow the Departments of Welfare can get the

job done.
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B.2 ALSESSMENT THROLGH TERMINATION

The welfare population is little understood. At the start of WIN
there was little informatioa available about the characteristics of persons
on welfare. The AFDC 1967 and 1969 surveys had not been processed (this was
recently accomplished®) and both the nature of applicants and their require-

ments were little understood, except in isolated instances.

Lespite this, the nassive WIN program began, and the first detection
of what was required, what were the characteristics of the welfare population,
who could and should benefit from WIN, and the nature of their problems only
became apparent after assessment. Pre-planning was absent.

B,2.1 Assessment and Selection

Though the method of assessment and selection varies from project to
project, it usually ends up with individual caseworkers screening their case-
loads, according to soue more-or-less understood net of eligibility criteria,
and referring "eligible" cases to a central scresning unit. The clients may
or may not have had tle program explained to them and may or may not have been
properly screened to determine if they have barriers to enrollment.

B.2.1.1 The Caseworker and Assessment, The situation where & caseworker re-
viaws all hia cases in terms of a clear set of aligibility criteria for WIN,
refers according to priorities, and services those cases tenporarily ineligible
because of correctable defects is almost non-sxistent. Most frequently, the
caseworker makes the mandatory referrals and then ugually selects volunteers
from among those he is currently in contact with: the new cases and those in

the process of being reassigned.

The effect is to make a fortuitous relationship between client and
caseworkar as much of & factor in screening and assessmant as the guidelines
and the eligibiiity requirements. Many persons who would be desirous of training

* AUERBACH Report 1628-TR-300-1,
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are overlooked while the less suftable and less motivated are screened and voiertec.

Only later in the screening process are the more motivated found, and by then
slots may have been filled and they may have to wait for enrollment.

1ost caseworkers know little about WIN, and what it can do and whit
it cannot, 1 muny areas the caseworkers have never visited the WIN project
itself. As a result, cuseworkers do not usually discuss WIN {n detail with
their clients unless asked, and many times when they do discuss tle progi us
incorrect information {s provided. Morsover, since tle development of a4 e1-
vice plan is a required part of Lhe screening process, many clients--liter
referred to WiN--receive employment goals based on conversations with their
caseworkers. ES counselors often feel that these goals are unrealistic, ind
object to having the caseworkers--whom they do not consider qualified to develop

employment plans--bias their clierts,

Caseworkers also have widely varying views about piogruws such .
WIN and the desirability of h.aving mothers with children referred to v.x itional
programs, Depending on their viewpoint, they may bend in tle direction of
trying to refer either everyons or no one.

B.2,1.2 The Philosophy of the Department and 'Assesangng, Assessnent proce-

dures depend not only on the varying views hald by the caseworkers but also on
the pressures thoy are under to refer, based on the philosophy of the local
Department of Welfare. Different agencles have taken different positions on
referral from referring everyone, regardless of the availability of ES com=
ponents--citing the legislation as requiring this action--to coordinating
referrals with available ES openings.

In the first case, caseworkers are usually under pressure by thoir‘
supervisors to screen and refer tapidly practically everyona: in one progrum
over fifty percent of the entiro caseload had been referred to WIN during
its {irst six months of operation. 1In fact, local interpretation accounts tor
4 greater difference in determining how many and who will be referred than tle
characteristics of the population with respect to the Federal priorities. This
is reflected in statistics on the number of non-suitable referrals cited by the
Employment Serviia: it varies between under twenty percent for soms areas to
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as high as ninety percent for others. This rangs is broader than could be

accounted for dus to variations in the lavel of cooperation. Much of it
reflects an {nconsistent application of screening and assessment criteria.

B.2,1.3 The Priority Cuidelines and Assessment, State referral priorities

often deviate from the Federal guidelines, Categories are sometimes compressed,
(one state recognizes only three categories: men, youths, mothers); somotimes
call for simultaneous referrals of volunteers and non-volunteers (claiming thit

it makes no difforence if Welfsre follows the Federal guidelines as long as the b
does), and soretimes limit the screening process to men, youths and voluntecr

mothers,

Although each state has developed referral priorities in its guide-
lines, and most caseworkers have these guidelines at their disposals, priorities
for other than mandatory unemployed fathers are not closely adhered to unless,
of course, there are only three or four identified categories., Caseworkers
seem to have developed their own criteria of appropriate characteristics, and
these criteria are similar from state to state. Besides being free from mental
emotional, and physical handicaps, and having few young children, the most
eligible candidates are those who are motivated, intereasted, young, able to
secure child care services, and have at least had some high school. Since
interest and motivation tend to be given greater weight than the number or
ages of children, caseworkers are at times referring those in lower priorities
categories prior to referring those with higher priorities.

Even in tnose cases where soms attempt is mada to adhere to referral
prioritien, this attempt can have the desired result only Lif some centralized
control is maintained. Caseworkars assess their caseloads at different speeds
due to the differences in the cassloads.* Different speeds of assessment yield
situations where somo caseworkers may still be referring those in the initial
priovrity groups while other caseworkers may already be referring those in the

lower levels.

*Soma cascloads are unserviced for long periods, morgover, dus to caseworker
turnover, -
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B.2.1.4 As-esswent and Screening as a 'Creaming” Process, Because of the
method of selecting candidates and the criteris used in making these selections,
8 "creaming" process is taking place. The WIM candidates tend to be easier

to work with than the regular ADC clients. This {s clearly {llustrated in the
following statistics, which show Lhat though the program has a far greater ’
percentage of males than the 1969 AFDC caseload, and though malis .re wore
poorly cducated than femalcs, the WIN enrollces are educatlionally superiur to
even the female AFDC recipients. There is also a bias in favor of white

enrollees.
Comparison Between Welfare Recipients and WIN Enrollees
1969 Piscal vear
1969 AFDC Dbata WIN Enrollees
Sex Percentage Pgrcentape
Male tnder 10 40
Female Over 90 60
Racg
White . 48.5 56
Other Races 46,7 44
Unknown 4.8
Education
Male Femalg
8th or less 66 37.5 . k]
9th thru 1llth | 21 37.0 41
12¢h and over | 13 23.5 29

Although these data show that WIN enrollees are "better" than the
average AFDC case, soms highly inappropriate individuals were referred to the
program. This usually happened at the beginning of ths program when there vas
s great deal of pressure to refer and uacertainty and confusion about WIN, The
esphasis was on the number being referrqd rather than on the characteristics of
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those referred. iecaue of thia, some of those physically unfit for work,
sune categurically inaligible for the WIN program (non-AFIC recipionts), some
vho were already workirg, and even some who wers dead were referred, As the
pressure for referrals has decreased, less of these grossly inappropriate re-
ferral were made. But there are still problems and inequities.

B.2.1.5 The Special Problam of Youth, There are some highly motivated candi-
dates for the program who are sither not being referred or are ineligible for
referral. The youth group which is a mandatory referral :ategory is frequently
overlooked. There are a number of reasons for the low referral rates from
this group. Some caseworkers view WIN as an adult program and simply aro not
aware that the youth ADC grant will lapse unless the youth is eurolled in the
program before his eighteenth birthday. Even when this is recognized by care-
workers, and efforts are made to get youths referred and enrolled, backlogs in
WIi enrollments actually prevent youth from entering the program within the
three-month qualifying period. Thus, in some cases, funds have been tetminated
for AFDC merely because the youth was unable to enter thes program within the
allowable time period, through no fault of his own. Fortunately, in souwe cases
where such backlogs exist, caseworkers are able to refer youth to other programs.

In at least one program, referral of youth was a centralized trens-
action outside of the .aseworkers' jurisdiction. In this program, the inform-
ation supplied to the youth was minimal, contact was entirely through the mail,
and follow-up procedures were non-existent. Youth were not being made aware
that their portion of the family's grant could be maintained only if they entered

training,

B.2.1.6 Mothers with Pre-School Children. Mothers with pre-schoolers were
infrequently referred to those programs where priort’t‘iec wero closely followed.
Although these women had more of the qualities which made them appropriate for
the WIN program, according to social workers' reports,than mothers with school
age children (they were younger, better educated, more interested, and more
highly motivated), they had less chance of entering tha program dus to their
low priorities. Social workers emphasized the valus of referring those clients
more rapidly since many had not yet become accustomed to the welfare system
and were more adaptable than the older groups.

B-8



B.2.1.7 ‘wnasary of Asccsonent and Screening,  Clhe catfre o o went o

screening process nceds Lo be controlled more carefully vith a jwie it
set of guldelines used in each area and adopted by each cascworser. In sudition,
basie information about criteria for being "employable,”" special problers o3
applicants, procedures to be folluwed, the nature of WIN, =.d s0 on iast be
provided during training session with all pertinent statf, particularly t'¢

caseworkers actually performing the screening and asse>snent,

A central screening division should assess the recummendations of c(use-
workers and should adjust priorities as required. Moreover, though refcrral
and enrollment should in general be more in keeping with the suggested tederal
guidelines, special priorities should be available for highly motivated women

in the volunteer groups. In <ome areas, women with presschool ciildrven, to

Priority V, are waiting behind thousands of women without pre-school (hildien,

it

These young and motivated women have little chance of recefving service.
addition, special action should be possible for youths. Far too miny ne

having grants removed simply because no one gets to them before the pruat exprie-

and they become ineligible.

The problem of inadequate information about screening and refcrral
Though the rash of

procedures is not one that is being corrected with time.
the caseworkers'

initial enrollments is over, and procedures have improved,

knowledge abuout the applicable regulations and benefits is, if anything,

decreasing, The follow-up visite showed that caseworkers in many areas were
less informed than at the beginning of “he study, the main reason being the

lack of a continuing training program, which should contain screening, icfeiial,

eligibility and benefits as an integral part.

B.2.2 Pre-leferral Services

‘Ihe rules and regulations governing WIN and W (uidelines require tie
accomplishment of both medical examinations and valid child care plans prior
to referring applicants to WIN, In general, these procedures are not followed.

In some cases they are ignored in the rush to complete screening and asncssmeut

and to have the referrals passed on to the WIN, Though this attitude of passing

the burden to the ES {8 undoubtedly responsible for the ignoring of services in

some cascs, more pragmatic reasons are more often at the nource of the problem.
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knrollment .n WIN is usually delayed. cven in programs having openings,
long lapses are experienced betwesn initial referral and enrollment in a com-
porent which authorizes the payment of child care benefits and allowances.
Moreuver, since many applicants have been returned as unsuitable, and many pro-
grams are so0 backw-jamned that it may be months or years before those referred
can even expect to be acreened by the LS, most welfare offices see little
reason for establishing child care plans when they may not be needed for months.
Similarly, sin.e the great percentage of those referred will never be enrolled
in those areas which refer whethar or not components are available, Welfare sees
little need to have physical examinations conducted on clients. The result is
that {n large measure most programs are being run {a violation of the pertinent
provisions of the legislation and regulations requiring these pre-referral ser-
vices. Some of the details involved in these procedures will be discussed in the

following paragraphs.

B.2.2.1 Medical Examinations, A great deal of variation exists from stute to
state in the procedures followed in medical examinations. Some states do not
require medicals and furnish them only at the request ol the client, the social
worker or the WIN staff, For example, the guidelines of one state read as

follows:

Diagnostic Physical Examinations; The opportunity to
have a diagnostic physical examination is to be made
available to:

1) All those who have not yaet been determined
appropriate, where the examination will assist
in this determination and adequate current
information 1s not in the record and cannot be
secured without cost to tha Department.

2) All those who have been determined to ba
appropriate but where there may be medical
limitations on their participation in em-
ployment or training and the examination will
delineate those; when adequate current in-
formation is not in the case record and cannot
be secured without cost to the Department.
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Wien examinat toas are autuabic (dly furnd ced Lo oll client -- which
is rarely the case--none {s conducted in & manner fully cuuplying with the
ILW guidelines: 'the pre-referral medical f{indings (sumatic and psychic),

urinalysis, blood sernlogy, hematology, clest x-ray, and current dental findings.”

Clinical tests are rarely made; in those instances where they are, they
frequently are limited to blood tests and chest x-rays.

Hlany problems have arisen with medical examinationx, iliey aie st
when an arrangement is made with a centrally located hospital or county cipluyee
examining facility. When arrangements have not been mude with ~uch fauiiftic~,
tlients often have difficulties in finding doctors. Muny client' o wot bave
farily anctor. and many private doctors ef se to perform aih exwaanats m
for the offered rates (hometimes only $10), As an aud to clieuts, soiv .envics
supply them with lists of doctors willing to pake these examinations, o er
agencies state that they are unable to do this and leave clients to their vwn
devices. In some cities, mandatory referrals uninterested in the progrum f(re-
quently postpone the medicals. Once the medical is obtained, there is
another time lapse until the report ‘s returned. This lag may be {n excess

of one month,

Often control over medicals rests with the regular caseworkers. bince
soms mandatory referrals have postponed their medicals to avoid entering the
program,and some clients without family doctors may give up at this point, a
centralized control is needed to keep track of pending medicals and to offer

assistance where needed.

The present medicals are largely inadequate for measuring physical
capabilities in the occupational system. WIN staff havg their favorite 'horror
stories" about medical aspects of references. These include the certification
of a totally paralyzed man as eligible for WIN, the failure of a medical form
to specify that an applicant was a double amputee, and the classification of
a woman with dizziness and fainting spells as "fully employable.” In some
instances the only information received by the WIN staff is that the client
18 medically certified as being able to work. Only later is it found that tle
person has a work-limiting handicap, making soms forms of manual work impossi-
ble. In those projects where the complete medical is forwarded to the WIN
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offices, no interpretation of the medical findings 1y proviced, even when
welfare has had to depend upon the services of LVR to interpret thess reports.
It seetis advisable to make this same service svailable to the WIN staff; it
would definitely aid them in deviiing employsbility plans

Improvenents are also needed in medical forms. In many instances, only
the must general physical {nformation is supplied. The usefulness of this type
of information is limited to separating the grossly disabled from the others.
fhough this night .erve Welfave's purposes, it does not serve those of the
WIN staff. (lore speciiic information {s needed about clients' capabilities
to function in different occupational arcas. Certain forms, instead of pro-
viding a checklist of fiems, deperd entirely on the doctor to write in all
pertinent information, Many of theus 'write-in" forms are impossible to read.

5.2,2.2 (hild Cure Plans, Child care will be treated in detail in Paragraph
B.3, but & few considerations about its parts in the pre-referral process are
worth noting here. Paramount is the obvious paradox of trying to establish
child care plans for all veferred applicants, while referring applicants to

WIN whether or not components are available. In addition, there are nusmerous
othar problems, First, caseworkers know little about WIN and even less about
child care. Case histories have numsrous notations about mothers stating they
will Le looking for work if they can find & plan for their children with indica-
tions such as: "If you get & plan and do start to work, bs sure to let me know.
It {s unrealistic to assums that these sams caseworkers, who traditionally left
the responsibility for finding child care up to the wother, could become experts

in assisting mothors to find quality and workable plans,

second, since caseworkers know that their applicants might have long
waits for enrollments, most ask mothers if they think they can obtain child
care, If the answer is "yes", the muther enters the referral cycls, thus
postponing the development of the plan until enrollment. 7This often results in
discovering --during the enrollmert process --that no suitable plan con be
developed , Additional staff time is thereby wasted.

=12

254



B.2.4 leterraly

According to the LW (uivelines, Section bl.1, "the referral of i~
viduals for participation in the Work Incentive Program slall be nade pramptly
and in an orderly manner after determinations are rade, and will not be de.ciioy
by reasons of the fact that there is no project activity uncer the Work Inceu-
tive I'rogrum to which the individuals reterred can be assigned.” In ru.ay
instances, us mentioned earlicr, this hus been interpreted to rean tiat reiviiy,
should be made regardlens of WIN's ability to handle these referrals., wn tle
program was completely filled or there was s backlog of referrils, however, t' eie
was simply less pressure to refer and the number of refervals dvindled,

The policy of almost completely disregarding WIN's ability to h.aadle
veferrals has resulted in serious backlogs. Such backlogs lisve scrivie ie~ults
on the morale of both the caseworker and the client. Caseworkers usual iy atir-
bute the fault for delay to WIN, increasing the friction between them uud tie
program, Caseworkars will quite rightly resent prucedures which ure, tu toem,
Just "going through the motfons" to satisfy legal requiremsnts,

1f applicants are on a waiting list for any length of tine, their «it-
uation often changes: thelr babysitting plans way fall through, they may becne
111 or pregnant, they may lose {nterest in training, they may have to move or .o
off welfars. Since any of these elements could make the person inappropriite fm
the program, many on & waiting list become ineligible and tie efforts t'e ¢.nce
worker made processing the case for referial was needlessly expended.

An additional problem with the referral processes in the complete wne
suitability of the present system of paperwork. The presont referral foiws,
and the onas proposed in the EW guidelines, lack eceential items of information:
employment history, education, and specific child care information. Rather than
have separate referral and enrollment forms (the MALOl) it would be better to
have a single form which would continus with the applicant and contain all neces-
sary information. larts could bo‘ filled out by Welfare, forwarded to the ES,
whare it could be completed, and a copy returned to Welfare.
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fiher paperwork hinders the program operation; forms for the return
of unsuituble applicants, requests for clarification of information, and changa
of conpunert forms between ES and Welfare have crested a veritable papervork
jungle. This paperwork has also engendered strife between the two agencies in

SO ALEedb,

B.2.4 {ormunication between Wglfare and WIN

ihe degree and typs of comunication betwesn Welfare and WIN differs
from project to project, and depends partly on the size of the progiam and the
structural arrangements adopted for processing referralas. While the welfure
Haison peuple ate in contact with both the WIN and Welfare stuffs, caseworkers
are oiten lunited in their cummunication to liaison personnel. Only in swaller
cities, ur in tho.e places +here a WIN Welfare unit has .ssumed completa rose
ponsibility for the client, i{s there frequent direct cumunication between the
WIN counselor and the caseworker. Unfortunately, even in these instances, con-
tacts tend to Le restricted to phone calls on problematic clients. Meetings
are not being held between the two staffs at an operating level on problems
which regularly arise -- such as difficulties with medicals, consideration
of appropriate referrals, clients' attitudes toward specific training sites,
etc. There 15 a definite need for frequant meetings between the WIN und
Welfare staff so that problems can be dealt with baefore they assums major pro-

portions.

B.2.5 Welfare Allowances and the WIN Incentive

‘the allowances the Welfars Departments grant clients to cover their
expenses incurred while participating in the WIN program vary greatly from
state to state., In some stetes, expenses ars simply inadequate. At the other
extreme, some states, besides furnishing funds for child care, transportation
and ] mch, provide a welfare incentive which may be used by the client as he
wishgs: to purchase clothes, to spend on easily rrepared fouds, atc.

In those projects where welfare funds were inadequate to cover costs,
caseworkers frequently stuted that the cl.e .. .eceivad & WIN incentive allowance
which could be used for these expensess Thus, in those states where welfare

B-14



allotments are low, the WIN tncentive is not sctuslly functioning es an addi-
tional supplement, but 1s being used to cover sxpanses incirred trom participas

ting in the progras,
In many of the projects evaluated, funds were not available prior to

Clients often had to pay for transportation and
wWhen funde were

The

participating in the program.
lunch costs for the first two to four weeks of their training.

made available, they wers not made retroactive to thie starting date,
client was forced to cover the initisl costs of participeting in the program.
This same situation was sometimes repeated vhen the client vas muved from

holding to an active component.

In general, there are four essential WIN payments, three of which are
made by Welfare: child .are, the transportation and general necds allowance,
and the thirty and one-third income disregard. The incentive paymant 18 ade
by the Employment Service, but because of its relationship to the wvhole “Lost~
incentive" package, it 1s discussed below with the welfare payments.

B.2,5.1 Child Care Paymgnts, The amount and manner of paymsnt of child care
sllovance variss. 1In some cases, paynents are made directly to the mother, in
others they are paid to the vendor. While the vendor-payment form is generally
not objectionable in the case of day care centers, the direct vendor payvent

for fam!ly day care and babysitting causes great problems for the mother. Pirst,
her normal prerogatives as & consumer are lost. She doss not have the paycheck
as her authority to monitor the service being provided to her own children,
Second, her hands are tied with respect to gatting the money to the vendor. Too
often, the paymants are late. In the case of some states, psyments 3re processed
only after the service has been provided, and even with normsl delay {t may be
two weeks befors the vandor is paid, Not many sittexrs or family day care
mothers want to operate this way. Plans have broksn down simply becsuse pay~
ment could not be provided,*

This problem i{s particularly severe at the beginning of the plaan vhen
the sitter or person providing family day care and the mother are relativaly new
to one another. It is unreasonable to axpect a new sitter to wait over ona
month for her first paycheck.

*Sumary Tabla 3-1 shows the extent of these problems as & part of the child
cars section,
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In addition to the latensss and the form of payment, child care
allovances in soms states are inadequats. They are not compstitive in local
markets, and can only buy second~rate care rather than the quality care which
should be available to provide for child development as well as guardianship
care, In addition, some states do not pay for care by relatives and ths majority
of mothers find "free’ day care --care which does, however, cost the relative
money and tire. Some programs also know that mothers have inadequate plans,
or are paying for non-approved and non-reimbursable servi:e, but they ignore
this rather than lose the enrollnent.

B.2.5.2 iransportation and Other Allowancgs, As in the case of child care

payments, transportatfon and other allowances vary. Some states provide
adequate funds to cover most forms of transportation and extra expensesj others
permit only one round-trip bus fare to the WIN center, not even paying for the
oxtrs trip the mother wust make to leave her child in a child care facility.
Another state does not pay for lunches which the applicant must eat,under the
assumption that '"she can brown bag it". In addition, since the transportation
and other allowances are paid only while the applicant is enrolled in a training
or other component, verification from the Employment Service usually must pre-
cede the institution of the payments. The communication and coordination
problems between these agencies often mean that these paymonts are late, or
coapletely overlooked,

B.2.5.3 the Thirty and One-Third Income Disregard. The thirty and one-third
incowe disregard is obvivusly an incentive only to those persons to whom it
applies. Though the WIN legislation does not specify that the thirty and one-
third cannot bs paid to msn, & decision by the general counsel of HEW held that
the existing AFDC-U regulations, forbidding supplements to males working over
thrity-five hours a week or lass at the state's discretion, applied to the income
disallowance as well, Consequently, whereas womsn do have an incentive to

accopt anmployment, men do not,

In fact, for men with marginal skills and earning potential, they may
have no choice but to leave their homs rather than accept a salary which will
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potentially lower the tumily's usable incwe.* Wien the father leaves tie
home, hé can still obtain the sams low-grade position. The swtler tien be-
comes eligible for welfare as the single fumily Lead of houseiwld, and can
then enter WIN., 7The only result of the program will Lave Leen to bicac up
one more AFDC family, It is essential that the .wmw income fmentives o

allowed for male heads of households as for females.

B.2.%.4 1be WIN Incentive. ‘lhe WIN {nicentive, .8 smentiovted curlier, .»

often used a5 an expense supplement rather than us an incentive pipact,
This diminishes fts value in attructing people to the pregram .uuwd an aephiy
them in. Moreover, there is another problem associated with the thirt: i

fncentive.

10 receive the payment, an enrollee must sign 4 staterent, “u-vwiticly,
certifying he is enrnlled, Getting this to the enrollee {8 very diffi ult once
he is no longer in the program offices proper. To have the state.ent 5 ,ud 1t
the component or enrollees' homes s difficult, and often results in "‘«liyible”
enrollees missing incentives. (One program has all enrollecs return to t.e
office on alternate Mondays to sign the fomm.) There is also an associated
problem of paymants continuing to de-facto drop-outs. Absentee logs aze
poorly maintained in many programs (see Paragraph C.3,5) with the result that
persons can sign for payment even though they are not productively pursuing

COouUrses,

B.2.6 Non=-Participation and Termination

No area of WIN has caused such confusion, nor proved so futile i
implement, as the punative revision called for in the lagislation. Most
departments did not understand to whom it appliad, and in the early st.ges
of the program tried to apply it to volunteers who later decided not to
participate as well as to the mandated categories. Other programs were

* Though the Dol guidelines imply that males would not huve 'to accept such
positions, there are no legal restrictions against forcing an AFDC-U
recipient to accept employment lowering his family's income or be removed

from the grant,
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seven uncertain as to how to apply the action to the mandated referral groups.
The source of tha problem is the elaborate and unenforcsable procedure called

for.

Unce the persop is enrolled and the WIN program terminates him
tor refusal to participste without good cause, or if the referree refuses
to participate, the Welfare Departmsnt is to establish, for a sixty-day period,
counseling and & system of vendor or protective payments. First, the counseling
cannot be provided, Many regular caseworkers stated that frequent counseling
se++lons with their caseloads was an impossibility, They usually saw the
persen once, or if thoy were lucky, twice &8 month, In only one program was a
special counselor delegated Lhe responsibility for doing counseling., In
this case, counseling was more frequent, as well as more intensive. But
evea {{ counscling i{s provided, a second problem still prevents the provisions
frum being applied.

The use of a protection and vendor payment system is virtually
unworkable. Faw individuals are willing to accept the responsibility of
being a protection payes. Vendor payments are not allowed in soms states
and thay tend to place an added burden on the caseworker. Only one stats,

a rural one, applied the provision to any extent, In most areas, including
the largest urban dreas, the rumber of applicants who had their benefits
legally removed was a minute portion of those referred, daspite the fact that
thousands of de facto refusals had occurred. In one area, for example, clients
would not be placed on veudor or protective payments if they appealed, Since
the WIN program had failed to establish an appeal committee, no punitive ace
tion could be taken against them.

Attenpts of marginal legality to deal with de facto refusals have,
however, been encountered in several programs. In several programs, after
ong or two mors attempts to reach the client, welfare checks are held or the
entire case is closed. The directivesin one county, for example, indicate
the following procedurs should be followed:

When the caseworker is notifiad that an ADC-U father
prior to enrollment failed to keep his appointment at
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the WIN office, he must take imrediets action to
vithhold the next ADC-U assistance warrant...
Withheld warrants shall not be released unless
the ADC-U father shows good cause for his failure
to kesp the appointment and/or he agrees to keep
the next appointment he receives frum the WiN

of fice.

1t would be advisable for welfare depsrtments to be supplied vith suxwe
guidance on how these refusals snould be handled. Since the referral is
mandatory, soms means must be used to set the individual to obtuin the
medical and to appear at the WIN offfce, liwever, it is doubtful whetiwr
closing a person's case ia reully the best method, even if 1t in fey .

It -eems that little would be lost by eliminating the punitive
provisions altogether. Tlere are far more volunteers for the progruss
than there are slots, 7The number of man, who are lwads of houschulds und wiw
can accept employmant~-notwithstanding the definition of AFDC-U recipients--
is very small, only & few percent of the total households on welfare accurding
to the 1969 AFDC survey, see Figure B-1.* Most men who ars not incapacitated
are job seekers, and the major reason so far observed for their refusal to
participate in WIN, in many areas, was that it was interfering with their
attempts to obtain jobs, Several placements accounted for by tls program
are, in fact, fathers who did not participate becauss of enployment,

The majority of those men who refuse .o participate, in the opinium
of most staffs, are men with such severe omotional or even physical probless,
that WIN would be of little benafit to them.

Thersfore, it seems that about the only loss to be incurred by
eliminating the punitive provisions would be the stigma presently attached
to the program because of those provisions. ’

+ The father is head of the family in 257,700 out of 1,681,000 households,
Of these fathars, over ssventy percent ware determined to be Lacapacitated

by their caseworkers.
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B, CHgl i CARY

Chald care cannog be thought of as little mure Lhan a suppurtive

service available to WIN motlhers. [he unswers to far reaching questious

about child care, the working mother, the relative uerits of parental vers .«
out-of-home care, and the neaning of (hild develoment are ticd to tle 1itwie

and potential success of WIN. In addition, child care nut only puses oue of

the thorniest problems to WIN motlers but also presents vne of the b.sic
paradoxes of WIN and AFiC: It coats more to pruvide '‘quality™ day aie to
children than most states are willing to pay mothers to tuke care of the v wwn
children. Therefore, the covmitment to WIN on a large scale ray tc ult saue

in a transference of funds frum the mothers to (hild care veadours with i1ttle re-

duction in actual costs, except for mothers with <mall fumilies w'0 ¢ 0«

enough to off{ret the costs of the <hild care, or wlv can tind ¢ ive «?:.0  li

be less axpensive to themselves and the state.

Yet, most states have apparently made a commitment to the ¢ uniept
that it {s better to pay to have the mother work, than to pay tie rwther nut

to work. In many states, mothers can obtain allowances which will purtiuse

most of the day care available, and supposedly, this liberal allowance--

coupled to the availability of WIN training--could transform large nusbers

of AFIC recipients into working mothers. It is questionable if this will

succeed and also meet the goal of the legislation:

«v. 1t is expected that the individuals participating

in the program establishied under this part will acquire
a sense of dignity, self-worth, and confidence which will
flow from being recognized as a wage-earning member ¢t

society and that the example of a working adult in these
famflies will have benaficial effects on the children in

such families.

In the first place, it is not clear as to what tie long rarge effects
will be on children, removed from their parent:, and placed in group care.

People are still concerned with the valug of providing day care. lsalth and
education authorities ure continually discussing the merits of all-day care,
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because children growing up in groups are different from children who do not
grow up in groups.* Young children who spend most of their time vith a group

of other children (and "day care’ covers most of & young child's waking hours)
learn to function {n a group environzant; they do not necessarily function
equally well without the gruup. There is a pussibility that "day care” and
other full-tume group facilities for children may develop too confonsing a

group of children--children who are more comfortable in tlie group setting

and who will find {t difftcult to function alone., 7The question i{s also

asked: what's the differer:e between group care in & doy vare center .ud

group care at home (wcaning a fawily where there are many children)! First, most
WIN families are not large groups.* Secondly, a group of children ranging many
years in age is not similar to a group of children within the same Span of years
because children of dl.ffennt ages are at completely different skill levels

and do not participate in the same activities together all day long. The relas-
tionship of 8 three-year-old to his siblings cannot be the sewe as his relation-
thip to other three-year-olds in s day center by virtue of physical differences

alone,
But even mora essential than the conceptual question of group care,

whichis after all the same for mothers who preseitly work as for AFDC mothers
who do not, is the question about the quality of care children may receive

as a result of the WIN program. So long as the compulsory provisions are
contained in the lcgislation, and thers is even the possibility of compulsion,
though it miy not be specifically exercised, the Welfars Department must assume
responsibility for the quality of care which children receive. This respon-
sibility is clearly outlined in the HEW guidalines:

44,3 Planning for Child Carg Arrangemgnts = A mother is not
to bs referred to the Work Incentive Program unless and
until adgquatg **¥ child care arrangements are available.
The agency must tharefore discuss with the mother the

needs of her child and the facilities that are available.

+ 5es, for example, "Childran in Group Day Care, The Effect of a Dual Child-
Rearing Environment,” by Elizatath Preston and Josn Harris, Welfare Planning
Council, Los Angeles Ressarch Report No. 20,

** The mode for the number of dependents in the AFDC household is one, and
the median slightly over two; see Table B-2, Page B-42,

**% Our underliine.
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The mother should recaive «n orientation abiut t.e
types of rhild care availuble so that sle can carry
har role more effectively...

46,1 Agency Considerations = The welfare apancy must be
prepared to fumish adequate* child . are services for
the children receiving %iﬁ whose moLlers o other
child care adults are enga;md in training or employreant
through the Work Incentive Program. In fulfllling this
obligation, it is desirable that & vuriety of methods
of child care be available so that a suitable plin cun
be made for each child, In many loculitiss this wi.l
necessitate plannirg for additional resources of all
typss--family day care homes, group day care homes,
day care centers, homemaker services, and arrangesents
for the care of fhlldren by relatives, frisnds, and
neighbors...

Al]l types of child care used by the agency must meet
applicable Federal snd State requiremsnts.

Day care facilities used for the care of children must

be licensed by the State or approved as meeting the

standards of such licensing and must comply with

standards of the Federal Inter-Agency Day Cars Requirerents,..

In-homs types of child care must meat standards established
by the Stats agency for such care - e.8., hovemaker sarvice,
and care by relatives, friends or neighbors.

46,2 Pargnt Inyolvement - Early discussion with parenta or

parent groups as to the kind of care they would like

for their children is recommended. This can be done

in various ways, tuch as neighborhood discussion

groups, block by block surveys in selected neighborhoods,
meetings with representatives of client groups, and
direct involvement of parents in the planning process.

Before referral to the Work Incentive Prograg,** welfare
worksra will confer with parents individually and in
groups regarding available resources and assist them
in choosing the type of care best suited to the needs

of their children...

Our underline.
** Our underline.
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After the child is enrolled {n & child caze facility
or progrem, there should be periodic discussion with
the parent's evaluation of the plan. Mothers should be
given apportunities to voice any worries or apprehene
sions about thelr children.,..

But there is considerable doubt as to the extent to which this ren-

ponsibility s belng exercised. Latiornal VOICP for (hildren, which {s
publisted ronthly .y the Uay Care and Child Development Council of Ameri.a,

stated ‘n {ts {saue of June 1969:

From the very beginning, there has been concern that
the WIN pProgram might result in & rash of second

rate, custodisl day care programs. It seemed all too
likely that the Congressional pressurs to implement the
manpower training aspect of the program would loave
roum for only secondary cons{daration to be given to
the needs of children.

As of the end of the program's first ysar of operation,
in June, it was still too early to know for sure how
ser.ous the problem of quality was going to bu. Although
some 85,000 children had received care as the result of
WIN, over three-quartars of them were school age, and the
main concern is over the quality of programs for pre-
schoolers.

Further complicating the picture is the fact that no one
(including either the regional or Washington offices of
HEW) seems to have very much informstion on either the
kinds or quality of children's services bsing offared
under WIN. Reports flowing into the Council offices from
around the country indicate & very mixed picture. In

at least some communities, civic and profcssional leader-
ship has rallied to vork with public welfare officiels in
planning top-flight day care programs under WIN. In many
others, however, children have bagn shoved fnto make-shift
arrangements of doubtful quality.

Our own findings raise sven more doubts about the extent to which
WIN mothers may be benefiting themsalves and their families through WIN. 1In
the cities selected for the child care studies, slightly over two hundred
mothers wvere interviewed to determine their naed for child care, what they
were told sbout child care, and how it was obtained. Our results show that
not only did the overvhelming majority(eighty-eight percent) arrangs their
own plans, independent of welfare, but that most (eighty percent) were informed
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by their caseworkers that it was their responsibility to do so, Even rure
discouraging is the fact that tle najority of swthers (eighty-three percent)
who were informed about (hild care by their cuseworeers were left vith tle

impression that they could muke use of uny ~ervice they wanted, approved ~ei-

vices were not required,

That mothers were lcft to thci‘r o devices to ~ecure plans, scre
told it was tleir responsibility to dv »n, and more inportant, that they wete
either told, or thought they were told, hLat any plan could be used, is 1 claar
violation of the Title IV lexislation, tle Regulations uncer Sectivm J2i of
Chapter 11 of Title 4% of the Lode of Federal Regulatiuns, the redoral inter-
agency Family Care Standards, the IEW Guidelines, and a basic concern tur tle
well being o° the children -- the purpuse of the legislation in tle firvst piane.

To say that most Departments nf Welfare were sinply not intere:ted
enough to accept the responsibility would be, however, a gross sisplitication,
There are many reasons why the burden of both effort and responsibility liis
been shifted from the department to the motliers, llese reussons fixline the
inability of depe tients, because of stuffing, to provide the assistunce c.alled
for; the lack of facilities, making such attempts futile; and the desire of
mothers to secure their own care, rather than accept that proffered by :leir
caseworkers, This section will examins this entire qucstion of WIN in rel.tion
to child care, and the problems in carrying out the legislated responsibility

by Welfare offices.
B.3.1 1d Care: 1ts Availabil

Before considering the question of available care for WIN mothers,
soms consideration must be givan to the existence of child care for working
mothers, now ostimated at over 9.5 million.* HIN cannot be studied i~ {sol-
atjon, the AFIX: mother must larzoly use and compote for those resources whish
arg available to all mothers. Basically, the resources fall {nto four standard

*As of 1968 the percent of women in the labor force had reached 37.39% (twenty-
six million) with 9.6 million of these womsn with children under sighteen ysars

of age.
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groups: In-homs cars (or baby-s.tting), The Family Day (are Home, The Group
Day Care Hore, The Day Care Center. Except for the last, the Day Care Center,
it is difficult to estimate the number of formal and informal arrengsments
available. The working mother does not necessarily have to maks use of licensed
wenters, and the existence and usage can only be dcumin_.d by specisl survoy.

One such survey was conducted in Baltimore (1964) where it was found
that seventy-seven percent of the children of working mothers are cared for in
their own hoves; only five percent made use of day care centera. Ths study
determinad moreover that eighteen percent of the care that the mothers had
arranged was "totally inadequate.” To bring this care up to an acceptable
minimal stanuard would cost over thres million dollars in that city alone.*

In our avaluation cf cities, similar obsarvations wers found. In one com-
munity, for example, the Department of Licenses had found that of the 164
identified day care homss in operation, most had not been licensed, and
most plans wers 1llegal.

A special study conducted by the Child Welfare league of America in
six commnities found that:

Day care of any sort is extrewely limited in availability.
Despite ever increasing numbars of working mothers and
widespread desire for a good child care service, the number
of day care centers throught the country have, since the

end of World War I1, remained constant or even declined. In
our study we find that iwo-thirds of all working mothers say
they know of no day care center near them, and an even higher
proportion say this of family day care homes. Many have
searched in vain, **

Why care is so limited is complex. Day carve ceaters presently
accouat for only four percent of children who have been placed in WIN child
care., They need to be made more widely available, and could possibly be
developed by private entorprise. Nearly two-thirds of the approximately

* R-Eort of survei of Resident Horklng Mothatvs and % Day Care of % ¥
un n it vision of Child Day Care, Baltimore

ctty Healt D.paruunt.

**Plorence A, Ruderman, Child Car Yo Mothers, A § Arran
Made for Da*tg Care of Children, York: Child Welfare league of Amsrica,
8) p. .
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4,500 day care centers identified by the Lhildren's Burcau of the Depariment of
Health, Education and Welfare are propriectary--less than ten percent were wholly
supported by public agencies. In fact, recent chains of franchised Jday care centers are
being developed by entreprencurs, some of whuse maln business is scemingly far

removed from child care,” But the nced atill rewmains.

the problem may be one of tinance., It has been cstimated that to
cunply with the Pederal Interagency hay Gare Standards--which are proposcd tor
all facilities serving WIN and welfare children--would cost over two thousand
dollars a year jer child."* This is wore than can be paid by local agencies.
Consequently, centers may be developed by private sources only for nothers who
can pay themselves (since the standards would ot apply). Such centers would
not be available to WIN childien, and facilities would be limited for them
though the situation might improve for the working wother not on welfare.

One of the causes may relate to the fundamental question regarding
group care versus individual care, as discussed earlier. Group care in the
Unjted States i8 usually considered in terms of education, Mothers who lcave
their children in pre-school nurseries, usually in middle- and upper-widdie class
neighborhoods, 4re more corcerred about the training (the middle-class, head-
start program) than about the hours. (In other countrics, familiarity and
acceptance of group .are for younger children are more wideaspread.) In addition,
day care is usually thought of only for the group from the age of three to six.
Care for younyger childien cannot usually be found, except from relatives, while
care tor school age children 18 usually through afternoon sitters, or a latch-
key arrangement. Our study of AFDC mothers has shown an age shift for working
mothers. Since the shift is with increasing age, we can assuwe the children
are also older (see Figure B-2)»** This could be interpreted as showing that as
the children enter school the mother begins to accept and want work. 1t probably
means, however, that informal care is casier to provide at this age.

* The Minnic Pearl Fried Chicken Chain has recently begun opening a string of day
care centers. In addition, advertiscments for franchised day care operatfons

may be found, on occasions, in the Wall Strest Journal.

¥ Information obtained from HEW contract monitor.

*%% Since the area curves for employment and age are both based on 100 percent
of their respective categories, it is not expected that the area under the

curves should be equal.
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Whatever the reason, approved duy care centers, or appruved arrar.e-
monts of any sort are xencrally limited in the United States. ilere are sae
areas which .eem to have adequate facilities, as did twoicities in ocur »uple,
there are other arcas which have virtually no care availible. But nation lly,
and WIN is a national program, there is littls care aveilable outside tle fumily

and informal baby sitting.

B.3.2 Barriers to the Developrent of Child Carg

The development of one type of child care cannot solve all clild « ne
problems: there 1s no one type (center, family day care houes, in-howe sitter)
which fits the needs of all children or the needs of all citfes, 1t miv he thit
several types of care need to be available for WIN mothers. dut at pre~ent,
barriers exist for the development of most forms of child care. liopefully,

many of the barriers are not permanent probleins which will always be part of
the care. They are problems which presently exist and which could be (uped
with in future planning.

B.3.2,1 Barriers to the Development of Family Day Care Homes. There are two

genaral ways of recruiting family day care homes:

Type A, = get the name of a person the mother wants to care
for her child and license that person

Type B. =~ find peoplec who want to care for children in their
own homes (or who can be available to go to the
child's home) and license them

Some WIN programs allow both types of family day care: sone will
"approve" group A but will license only the second group. The term fam ly day

care does not necessarily include both,

B.3.2.1.1 Problems Developing the Type A Care, Caretakers are reluctant to
become licensed. They may rcadily agree to babysit, but when they learn that
it will involve contact and paperwork with the licensing agency, they are
frightened or skeptlc':al and may not want to proceed with the agreement. Baby-
sitting is one thing, but licensed day care, even though it {s partly for the
benefit of the caretaker (to see that she 1is regularly paid,for example) is
quite another, Until word gets around in the community that licensed day care
is "okay", there is apt to be considerable reluctance to this unfamiliar pro-

cedure.
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AFDC mothers in particulsr may be afraid that their check will be
cut off or reduced if they start making money by babyeitting., Project residents
are further restricted as to thiir income.

A further problem is that physical examinations are often required
of mothers who want to care for children in their homes. (Strangely, such
examinations are not required of women who will care for the same children
in the home of the mother.) These examinations must often be secured at the
expense of the mother; there is usually a long delay between the examination
and the approval of results by the licensing authority; and many women simply
do not want to subject themselves to & "personal' examination in order te
care for children. Though examinations themselves cannot be considered a
minor barrier, they are certainly a contributing one.

B.3.2,1.2 Barriers to the Development of Type B Care, Ordinarily homes are

not recruite ' for WIN specitically; they are places which have contacted the
licensing agency desiring licensing, or they are places found by the agency
to be caring for children, and have then been forced into becoming licensed.
In one city, where there has been an effort to recruit family day care mothers
for WIN specifically, the majority of licensed mothers are still from these
other sources. Apparcntly, it is difficult to find a large number of mothers
who wish to became family day care mothers, Day Care Workers cannot spend
their time recruiting whun there are so many other dutieis which need their

attention,

The major d.fficulty, however, is matching up a licensed mother
vitn a motier who needs child care, All cities experience this difficulty,
regardless of the number of available licensed homes.

‘The day care home may be inconveniently located for use by the
WIN mother., ]t may be licensed for children of specified age or sex (the
day care mother cn usually determine the age and sex of the children she
wants to care for), The number of children in the home may be & barrier; the
mother nay be looking for a place to care for two children, and the licensed
home only has space for one. Or the mother's child may be under 2k years
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old vhich would restrict the day care mother (under certsin state lsws) from
accepting any other children, This would consequently restrict her income,

since she cannot accept more children, so she refuses to accept him. The day
care mother may charge more than tie mother can afford, an occasional problem

in WIN,

B.3.2.1.3 Barriers Common to Both Types A and B, iho difficulty most coussonly
mentioned by WIN programs using family day care howes is tle existence of per-
sonality problems between the day care mother and the natural mother, lleir
expactations of each other cause problems which interfers with tle agreeient,
The WIN mother has her own idea of how the child should be .cved for, uand the
day care mother has her own different idea of how to bost care for the child,
Both become dissatisfied to the point where they dislike each other.

One of the betier progrums :,ocognizes this problem and tries Lo make
sure both mothers have come to an understanding before care is begun, but mwost
child care programs do not include such detailed preliminaries. Even in co-es
where the caretaker and natural mother know each other before arranging WIN
child care, the relationship between them does not always remain a good une.

These problems, and others which occur (paywent delays, mothe1s chang-
ing sitters, illness), produce large hidden caseloads, Who takes care of these
problems? Who answers phone calls from the sitters? Who has responsibilicy
for all aspects of child care? Caseworkers and child care workers are only
beginning to learn the full meaning of arranging child care. Program guide-
lines did not seem to anticipate nor specify how to deal with tle increased
caseload due to child care, What usually happens is that the problems in a
child care arrangement build up to a point where the agreement is cancelled
und new plans are established. The WIN/Welfare team may or may not be aware

of such a changa.

Supervision of child care {s at present, lmpossible., Areas of res-
ponsibility are not well defined in most programs and the number of staff is
inevitably too small to find child care for WIN mothers in addition to solving
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problems of on-going care. Furthermore, there is somatimss resentment betwecen
wmothers and caretakers regarding any supervision. Mothers often feel they
should have the privilege non-Welfare mothers have of arranging thair own
child care without anyone saying whether or not it is adequate or suitable.
Particularly where the caretaker is a relative of the child's, the mother is
apt to feel that the supervising person i{s saying, in effect, 'We don't trust
you to miuke adequate child care plans.” Mothers und caretakers do not see
supervision for the purposes {t is intended: to protact thoss involved and
to ussure that services are being, or can be, provided where they are boing
paid for by Welfare,

Generally, family day care is essentially the purchase of sitters.
Welfare should instead by involved in the purchase of a servica.

B,3.2.2 Brriers to the Development of Training Programs for Child Care Aids,
Child care is not universally seen as a desivable job. People who want to

work want a job with prestige, or at least soms fringe benefits., Child care
carriers neither. There exists an attitude that anyons can take care of child-
ren -- that it requiresno special skill or training. Child care aside positions
are among the lowest in salary. There are no pension plans, holidays, lunch
hours, paid vacations, company picnics, or any other fringe benafits, There

is often not even the company of other adults or the enjoyment of talking with

ones co-workers,

Some training programs have learned that trained day care mothers or
<hild care aides do not stay around to service WIN enrollees. Once they are
licensed, day care mothers are quick to get better jobs, expand operations and
negotiate with the general public rather than take only Welfare children (more
profit involved with non-welfare). So unless Welfare can guarantes good jobs
after training, they run the risk of losing ths traineas.

A mid-western city attempts to solve this problem by putting day care
mothers on salary, paying a certain salary regardless of the number of children
placed in the home. There are always a few empty slots, but at least the day
care mothers are available whenever there are WIN mothers who need the service.
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In a few cities theu' aren't enough jobs for child care aider, so when
training programs prepare large numbers of aldes for jobs, they have tc find
other jobs after training. This was the situstion in an eastern city vhers
the few available jobs didn't pay adequately, and Welfare could not guarantee
income for the trained aides. in addition, some child care jobs required civil

service exams which trained aides couldn't pass.

Thus, there are two opposing views of the job: tle uides theinelves
find the job without status, the child care experts consider f{t highly Lipor-
tant. Because of this, & 'mismatch" between qualifications desired and qual{-
fications available results. In one gastern city, for example, & group of
trainees screened out as the best of the class failed to be selected by the
directors of chiid care prograrsas "promising."” Ihe rewards of the position
must be brought in-line with the qualifications desired.

The amount of training given in a short program cannct be extensive,
and child care specialists usually find such programs insufficient for the
trainees' needs. Many mothers have enough problems with their own children;
they do not consider the extra problems they will have to face with the children
who would Le placed under their supervision were they to becoms family day
care mothers or child care aides. It is also unreasonable to expect & mother
with problems suddenly to becoms emotionally stabla, Yet, women with an unsven
temperment with children enter programs to become aidaes.

In an eastern city, vhere thse Department of Health licenses day care
homes, the Public Health Nurses often know of the person to be licensed through
previous contact. In many cases, they feel that person is mentally unstable,
s0 they will not license her for family day care. Hera 1is one city with per-
sonnel interested in child care, wanting to license more homes to assure adejuate
care for more children, providing a free in-service training ccurse, yet held

back by many health factors alone:

) One of the highest TB rates in the county

B-33

275

——, | o it n oy - e



in torms of health and safety

o Many unsuitable hones,
found where six children

for child care; one home was
were sharing one bed

One home which applied for fanily day care was found, acording to the staff
of that city, to tave a dirt floor with a horse in the living roum.

kven Lf mothers weie perfect cay care mothers, they could not necessar-
ily be licensed because of the housing situation. In a westemn city, Welfare
had to move mothers to other housing so that they could becoms licensed to pro-
vide care, A northeastern city moved tome mothers in housing projects down to

the first floor to meet requirements.

The major problem in training aides is reciuiting and kueping enough
people to make the training wortlwhile. It simply is not an efficient or highly
effective way to get quality child care resources. The expense involved in such
4 program dues not seem worthwhile, oven on a long-rangs basis. Training pro-
grams just have not added significantly to the resources which are so desperately
needed,

B.3.2.3 Barciers to the Devclopment of Day Care Centerg. Most of the barriers

to the development of space in large group child care facilities sre related directly
to the small number of such facilities. There are very limited facilities and vhen
WIN buys out a number of slots, fewer non-Welfare mothers can be served. Staff of
public facilitics sce this practice as unfair because they are helping to keep some
mothers off Welfare by providing low-cost chiid care, and WIN only adds to the total
number of mothers nceding child care without adding appreciably to the child care

resonrccs. This is one rcason why it may bo difficult to purchase abundant spaces
The nced is for an increase in the

in already cstablished non-profit centers,

number of centers,
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Many centers are glad to have the gusranteed incoms from Welfare under
purchase of care contracts, but even soms of those centers do not gt vhat they
bargained for., They are somewhat distressed by the {nstability of plans; a
child enrolled while a mother is in Orientation msy not be in attendance wvhen the
mother changes components, and another WIN child may bs put into that slot.

While centers are established to fill the needs of thg mother, they are just as
concerpcd about the needs of the child; they feel that continuity of care {s
important and that the individual child and the group he is in would gain more
from a full-time enrollment, rather than & temporary replacement kind of enrull-

ment,

Child care facilities vhlc.h are established for spacialized care,
sometimes suffer from less than full enrollment. The CEP center in an eastem
city, licensed and funded for seventy-nine, had an enrollmeat of fourteen all
wincer, I1f children of non-CEP parents had been allowri to enroll, perhaps more
efficient use could have been made of the center. The point is that centers
planned only for WIN parents may not be economically feasible. In one city,
for example, Welfare purchased care {n many centers, and has opan slots in
eight centers. There {s no way of assuring maximum use of facilities.

As a successful program in an eastern city has proved, the numter of
day care centers can be incressed, despite financial and legislative barriers,
if enough peopie are committed to the idea. FRegulations can be changed: r.oney
can be appropriated, ‘lhere are barriers of this type, in all citiss. These
barriers may not be as difficult to overcome as the problem of staff. Any
significant increase in child care facilities will readily show up the lack of
trained staff. Directors and hoad teachers are so scarce that problems of
financing and licensing would seem small next to lack of staff. There are
relatively few colleges wad universities which offer majors in Early Child-
hood Education. Of course, if there were more jJobs available for graduates in
that field, and {f the salaries were competitive with other fialds, more colleges
might offer that major. As the situation now stands, the number of graduates
from Early Childhood Education (Child Development Nursery School Mansgement,
or vhatever nams it is given),who have also had a fav ysars experience and could
therefore qualify as Head Teachers and Directors, is too small to mset the pre-
sent need, much less any expansion in the number of facilities,
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One city, which analyzed the barriers to large group care found:

0 not enough outdoor space to meet requiremants
o substandard hous:ng which is costly to renovate
o state regulations for group day care which have met

opposition and have not passed into law

The wajor barrier is still lack of training of staff, There is a definfte
interest among present day care staff to receive further training, but even

that is difficult to fund and carry out,

Another clue to the difficulties in expanding child care facilities
can be seen from the experience of this same city. Opposition to updating and
adopting vegulations for grouj day care came from proprietary operators who
don't want state laws because it would cost them more to operate if they had to
meet wore specific regulations. As mentioned earlier, the same situation
exists with respect to the Federal Interagency Day Care Standards. The
objection is to staffing patterns, rather than to physical facilities.

The problem of physical facilities may be limiting in some areas,
though probably not as critical as would be indicated by the number of times
it 18 used as an excuse. The greatest stated problem is in meeting the
various local ordinances which, according to some staffs, are prohibitive. Sone
eramples are: windows no more than "x" feet from the floor, sanitation facilities
for children, appropriately scaled, sprinker systems, fireproof construction, etc.
Staff feel that in these areas private facilities cannot be profitablycon- ructed
and that the wajority of existing buildings are inadequate.

These problems are most severe f{n the inner city where most welfare
mothers live. Hecause of the problems with the physical facilities and the
pussible unprofitability of centers, few facilities can exist in these neighbor-
hoods--except for OEO proﬁcctt. such as Head Start.*» J

* In one city, a Head Start program had vacanciel, but it was not available
to WIN mothers because of some financisl entanglement,
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Exactly how many of these problems could be overcome if staff were
adequate and 1if day care statf took the initistive to eliminate the prcblems
is difficult to determine, * Some arcas have made successful attempts to
reduce standards; others have not, Few aress, hovever, have the trained
staff available to make & coordinated effort at planning facilities, to mect
with public and private officials, and to examine and liceuse facilities,

One problem is that though most welfare workers are reimbursed by the Jederal
Government for seventy-five percent of their salaries, those involved in
licensing and inspections are not. The result is thet not only {s the
development of centers retarded, but also their licensing and inspecting,

Regardless of the regulations or procedures for ensuring that
adequate child care is made available to the mothers, much depends on the
caseworkers, They are the ona; who often approve the plans. In many cities,
{ncluding some with good support divisions, the caseworker is solely respone
sible for approving the mothers' plans., These caseworkers often have little
knowledge of child care, even in the informal sense. Consequently, all the
elaborate procuodures and regulations are meaningless, if procedures are not

set up in WIN to ensure compliance.

8.3.3 Special Child Care Problems Associated with WIN

In addition to the barriers to the development of facflities, and
the particular problems for the poor wother in the inner city, some special
problems exist for the WIN mother. These problems can be critical to the
program, so much 80 that even in one eastern city where vacancies did oxist in
centers, they were not being used by WIN wothers. In another, family care
centers had vacancies, but mothers did not know of them or use them. This
despite the fact that a special day care unit existed in this programw to heip
mothers, and was physically located along side of caseworkers in the crowded

welfare office.

* In one eastern progran, welfare staff have failed to attend the sessions
arranged by the fire narshal's office to discuss and possibly change day

care ordinances.
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B.3.3.1 feelfngs of Mothers toward Welfare Department, Some Welfare De-
partments justify their lack of involvement in the development of plans with
reasons such 8, "Our first responsibility is to make the wother self-sufficfent
and this beginus with letting her find her own facilities. We can't continue to
hold her hand. . ." Though this is in fact the legitimate feeling of sowe
caseworkers and does apply to some wothers, it secems to be wore often a manue
factured ~eason to avoid providing assistance, or at least to justify why
assistance cannot be provided--though the regulations clearly call for it.

There {8, of course, some validity !y the statescnt, based on ex-
perience whict the caseworkers have hady and on our own observations in tle
field. ‘any mothiers do prefer to develop their own plans, and are in fact dis-
trustful of centers and services which are orfered to thea. They want to knuw
the person providing the care, and they want it in their neighborhoods. Some
mothers simply do not want day care; they are afraid of the training or lack
of it that the children sre receiving. Some arve even afraid that their children
are being indoctrinated in such centers.

These motheis represent a minority of those on AFDC, st least from
our sample. i«-st mottera know 1ittle about child care options. They are
familiar with sitters, relatives, or perhaps in-howe care furnished by friends;
only rarely do they kinow of available licensed family or group day care centers.
Moreover, for many of the mothers on AFDC and in WIN the need i more complex
than can be solved by a simple center approach. '

B.3.3.2 Dissemination of Inforuation, Occasionaliv, the problem is that the
Departments of Welfsre do not know of resources which Jo exist. Some are re-
luctant to becowe in/olved {a the development or analysis of the community. More
often, however, the Jday care section does have adequate infovmation sbout the
city, does analy:ze centers for vacancies and quality, and does publish lists.

Rut the information is not disseminated and is not used. The proviem is more
often disoumination than the lack of 1ists themselves.

Several atead had excellent child care divisions which maintsinnd
accurate and up-to-uste 1ists of all centers. In one ares in particular the
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child care unit not unly listed those available, but also ves respoisible tor

the developuent of many on the list. bNonetheless, the lista, though dissemtuated
to each division, were not being wade available to the casevorkers: they had
little understanding of what facilities were svailable. or how to use thee.

The fact that & city lLias a 4-C piogram does not nece.sarily solve this
problem. Of the four cities evaluated with 4-C programs, many caseworkers--who
are the ones who actually help the mothers--did not know of tlie existence of
facilitien, despite the fact that inforwation was being developed. aseworkers
mus: have a better understanding of what is avatlable, not just tiie child

care unit,

Many prcgrams were gaining an appreciation of the problem of dissem-

inating information and there were sporadic examples of atiempts to alleviate at
least this problem. One city {ntended to place one child care apecialist within

& team of every ten AFDC casevorkers to eusure the presence of an inforwed,
compatent and interested child care person at the point where contact was

made with clients. Other programs were beginning to distribute lists of child
care resources to the persons who could effectively utilize th;-. However, the
great majority of the programs continued to show a disinrcrest or insensitivity
to child development and child care and continued the policy that maintained

that WIN applicants were ultimately responsible for their own child cure arrange-
ments. The "helping hand" {s still not being extended.

B.3.3.3 ES and WIN Coord‘nation. The internal coordination problems within
Welfare do not compare to the problems of coordination between Welfare and WIN/LS.
itany times no child care plans were made for the WIN referrals before sending
the cases to WIN for enrollment; other times the child care plans arranged

prior to referral were only tentative and broke down or disolved by the time

the referral was actually enrolled. This last case was especially evident where
the Wel fare Department was referring more persons than the WIN Program could
possibly enroll. 1f child care arrangements broke down or were disrupted during
the WIN enrollees's active involvement, the WIN team members were often unable
to handle the situation, especially within time to prevent the participant from
missing classes or dropping our provisionally from a component, The channels
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of camwmunicat{on between WIN and Welfare were not cstablished to tolerate crisis
situations such as thease. Again, the WIN participant customarily had to stiruggle
to alleviate the situation, {f possible.

B.3.4 Surmaries of Barriers to Child Care

The problems impeding the development of sound child care for
mothers varied from area to area. In some areas only a few problems could be
identified; in others numercws problems were found, The chart i{n lable B-1
f1lustrates these problems on & project-by-project basis. The chart indicdtes
the existence of services or barriers in the project showd on the horizontal axis

in the categories shown on the vertical axis.

B.3.5 Need of WIN Mothers

Of the mothers on AFDC, over eighty percent have some combination
of school age and pre-school age children for whom some care is probably
required.® Fewer than fifty percent of these households have only pre-school
children, Out of the total of one and one half million AFDC houscholds only
431,800 have pre-school children exclusively; another 615,600 have school
age children exclusively; and 548,400 have some combination of both school
age and pre-school age children -- as shown in Table B-2,** These figures
indicate that the problem for the potential WIN population is not oily for day
care for pre-schoolers, but rather for some arrangement to take care of
children before and after classes, or of some combination of service for
both pre-schoolers and school age children, Similar results obtained for

present WIN enrollees.

The child care services for WIN participants were indicated by
the statistical analysis of the family composition of the enrollee. From
random samples of program participants in the twenty-seven cities, it was
indicated that more than fifty percent of the participants (with the exception
of one program) had dependent children in the pre-school bracket; more than
{ifty percent had school-age children; a small percent had dependent children

* Houscholds without & child older than sixteen,
** Figurcs include houscholds with children older than 16, e.g, A plus A,C.
We assume that care is not required for the "C" group.
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TALLE B-1,

Sumuary of Child Cere harricrs and Procedurcs

PROJECT ANIAS
A e eis rjpefuj wis fo ’ Q
)

HILD CARE INFORMATION
Strucoure oF orgaalaation within sosel Ares
«f% or connectad 10 4t Lo help arringe x x L Botiath
thiid care ¢
SUruclure eals' s but WIN sothers nat X M M e T Sarded at
put in contact with 4t ] ] B ] s ] e thio  tae
FACTLITIES PRUBLING
e me———————
Noare ik of faellities X x | X L 3 § 3 A [}
Fartlitias which are avallible e
resrricted from <% vee, hild care ' X Ix \
ze #taily Linited 1o wne type
av L f aachecred and ur Hicensed
fecrtitios cwresn X s x L L
i+ sed day care rove List not filled X x|x S
LILEXSING mn_._:._:!
Cowplaints made about difficulty in
mesting local standards x x x pex s '
rApaxgs
Delays ia payment Lo mothers
criticsl as prodlem LA RN LN RN U RN ¥
lendor or Parent payment authorized AV P F vy Jve] -]l v v.ilv.v v .
[3}} Untt exlate but all mothers not fn contact with §t. Unit 1s primertly to find snd license homes. It

Provides references to homes=+not services to homes or children needing care.
N Five motherd maintatn licensed homes for WIN mothers exclusively, but few mothers anow of unit.
11, Day care unit for recrulting and servicing licensed day care howes, but avallabdle ones are not locoted

conveniently. |ayment schedule (s low for WIN mothers.
tey otw ualt exists, but (8 not generally anown of, and mothers not teferred there.
(&Y} Specialises In each division keep accurete up-to-date information on L1 <hild cove tosuurces. [Iney act a8

tesources, but WIN mothers not referred 0 thew by casevurkers.
rhy k are not ind d of ¢ or even of Wellare Department's purchese of care. Wellare hao

nu “spproved” sany facilities because they have not gottem arcund te it yet.
th i payment schedule or payaents yet.
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Tutal

Dependents
i Q ) ) S 6 7 [ L Hy n 12 >12 Kouseholde?
Age
GCrowps
4 (0-5 vrs,) 221,360 133,200 52,000 12,070 1,750 100 0 100 0 0 0 0 0 421,100
B (6-1Y yrs.) 157,530 J115,000 ] 70,420| 41,030 | 18,960 7,930 1,950 720 0 0 v 0 (/] 413,600
A, B 0| 68,250 108,260 ] 106,710 70.!]0’ 46,400 | 28,460 |13,200 6,390 3,190 520 100
C (16 yrs, ¢) 70,940 § 12,5°0 1,450 0 0 0 0 0 0 0 0 0
A, C 0 6,190 2,830 1,650 0 0 0 0 0 0 0 0
]
B C 0] 52,260 ] 51,860 42,980 | 28,040 | 12,800 8,450 | 4,340 920 200 300 0
A, B, C 0 (1] 7,310 ] 1Z,680 ] 17,420 | 18,250 | 12,120 |10,100 8,250 3,820 | 1,340 920
Toctal 450,300 187,500 | 294,300 ] 217,100 | 140,200 | 85,500 | 51,000 | 28,500 15,600 1,200 | 2,200 1,000 1,681,000
Households*

1969 AFDC Survey

National Totals:

Population:

Number of Dependent Children
Recipients by Age Group
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past school age; but only slightly under fifty percent had both pre-school
and school-age children,

The implications of these findings are that child care srrangements
must definitely be arranged for pre-schobl schildren; and school-age children
must either have similar arrangements (although only part-tims) or else these
children must be trained to return to their homes and csre for themselves
while their mothers (or [athers) are still in training or at jobs. Those past
school age will normally not require child care but since a large percentage
of the WIN participants had both pre-school and school-age children, the

child care plan for this group is complex and involves such things as Jdifferent

types of care for the individual children or at lsast s "lstch-keoy® plan at
the institution of the pre-school child, allowing the achool-age child to
enter and leave as school begins in the morning and recesses st the close
of the day,

B.3.6 Sumary Considerations Developed from the Study of Present WIN
Mothers

Present WIid enrollees and their children requiring child care
are a unique subset of the total universe of those needing child care
It is important to understand from the outset that the participants enrolled
in the WIN program, especially during the formative stages of each program,
are not representative of other parents and children, or other AFDC parents
and children for that matter, Generalization about child care progras for
future WIN participants and others should not be assumed from the present
observations, or at least should be carefully cousidered within the following

framework.

o WIN mothers have been trangferred from other
training programs (CEP, Title V, NYC) where
they already had made child care arrangements.
Second, in order for the local WIN program to
meet its quota and fill all slots allocated,
mothers with the least problems are recruited
or enrolled, Third, mothers volunteering for
WIN are highly motivated and would most likely
have made child care arrangements irrespective
of the programs' offerings.
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o Any conclusions about the suitability of child
care for WIN mothers are difficult since the
participants have only been in the program
components for & limited period of time. Re-
sults are not yet evident.

0 Some mothers are coerced into the WIN program.
This has powerful implications as to how both
the mother and child will accept the chi}d carc
necessitated,

0 Child care may not be the determining factor in
s mother's participation in the WIN program; more
important is the mother's feeling about working,
This attitude is the major factor influencing the
mother's perception as to whether the arrangements
are satisfactory to her,

1f the mother wants a job and wishes to participate
in WIN, she will make cacrifices in the area of child
care; will go to any length to get child care; may
even pretend to have child care; will have lower stan-
dards of what acceptable child care is; and will heve
& higher tolerance of child care inconveniences and

problems.

The mother who cares first about care of her children
may give up job opportunities if they interfere with
her idea of quality care. Mothers, irrespective of
their priorities, who do not want to participate in
WIN often refuse to make any effort to obtain child
care; are not apt to accept child care plans made for
them or suggcsted to them; set higher standards of
acceptable child care in order to avoid participation;
readily find problems with child care arrangements or
plans; and refuse to tolerate as many inconveniences.

B.3.7 Altornatives

Child care should not be considered in isolation from other pro-
gram considerations., The extent to which child care fs needed depends on
the cxtent to which jobs are available and the hours of work. Mothers need
child care for whatcver hours they are working, Eight-hour jobs require a
mximz of nine or ten hours of child care (to include transportation time
and conversation time to discuss what happened that day). Working women who
are expected to be neat and clesn on the job need time to shop and night jobs

require same daytime care so mothers can sleep.
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An alternative is to consider 8 more flexible job program so that
the child care needs can determine 8 mother's job hours, instead of vices
versa, Mothers with children in school could choose jobs which allow them
to get children ready and off to school--then g0 to work--and be home hetore
children return. Mothers who could find child care for aftermoons u ly could
choose a job for afternoons only, 1f a flexible job market were available,
mothers could be more successful at both job and child care, Hours of cxisting

child care facilities do not correspond 'vith job hours,

Caretakors complained of mothers not picking up their children on
time, Some family day care mothers had to threaten to stop taking care of
the child if the mother didn't arrive on time, or actually did stop the service
because the mother kept showing up hours after the agreed-upon departurs time,

Another alternative would be to backup s step further and consider
the goals of WIN and then approach those goals from a& different direction.
WIN is trying to get mothers into the labor market, but mothers without
determination, without the desire to go to & job every day, will not accept
8 job or will have poor attendance records and will not keep the job for any
length of time. It is obvious that training and job skills are not the only
determination of "unemployability"--a mother's motivation §{s an important
factor, But a mother who has little self-confidence, who is afraid of going
into a strange environment (i.e., any unfamiliar place with unfamiliar people)
and coping with & number of'.nknowns, is not going to be job ready even with
the best day care, However, if the goal is chauged from "providing jobs"
or even 'providing day care" to the goal of providing self-con{idence and
giving mothers the ability to think in terms of working (to move frow an

attitude of "I can't do that" to "I can") the possibility will be opened

of a mother's preparing for work, Until a person reaches that point of be-

lieving she can work, training programs and other job proparations are tutile,
Instcad of providing day care so that mothers can obtain jobs, it might be
more effective (and more efficient in the long run) to concentrate on other

aspects of the wother's life. The Parent-Child Center in one eastern city,

for example, which does not have a goal of getting mothers out to work, has
accidentally accomplished this as a side effect of its program.
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The larent-Child Center is & federally funded (OEC) project which
grew out of conclusions about Head Start-~that children aged four or five
vere already 'too old." That is, things that set limits in a child's devel-
opment have already happened by the time & child is four or five., The PCC
works with infants and toddlers (children under age three) and their parents;
parents andxchtldron attend together, Parents and children experience and
learn tougetier under the direction of trained staf{f., Parents work as agsistant
teachera, Some assistant tcachers participate in the Outreach Program, pro-
viding servicus to homes in their neighborhoods The purpose of PCC is to
help parents be able to take better care of their children. Staff have
noticed that parcnts have changed their attitudes quite remarkably, which
has in turn changed the type and quality of care they can give to their

children,

B.4 OTHER FACTORS LIMITING REFERRAL

There are barriers other than child care which make referral of some
AFDC recipicnts to WIN difficult or impossible. Among those factors cited by
caseworkers in explaining why persons are not referred to WIN, two are mentioned
repeatedly: medical conditions and lack of adequate transportation.

.

B.4.1 Medical Problems

Many persons on AFDC have medical conditions which can hamper or pre-
clude employment. Eyesight and dental problems are common. Case records tre-
quently note the presence of obesity, dizzingss, hernias, chronic exhaustion,
back pain, freguent headaches, and other symptoms and conditions which indicate
the need for medical attention. Information on psy iological problems is more
difficult to obtain and assess; {t {s clear, though, that welfare workers feel
there are many persons on the AFDC rolls who cannot be employed until their
cinot fonal and psychological problems are dealt with. The pressures of trying
to provide for and raise a family in conditions of poverty take their toll.
Among the emotional problems of recipients mentioned by caseworkers are feelings
of personal inadequacy, despondency, withdrawal, and general difficulty in

relating to others.
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In sone areas alcoholiswm appesrs to be a significant probles in regard
to WIN refexrals; sometimes it {8 a particular point of contention between welfare
and BEmployment >ervice personnel, with the ES WIN staff cowplaining that alcoholics
are being referved to WIN even though the program is unsble to offer them meaning-
ful help. In one major East-Coast city, WIN staff claimed that about forty
percent of the men roferred to WIN are alcoholics. Iin that city, as in some others
visited, vocational rehabilitation agencies are not prepared to handle alcoholics,
and welfare workers refer alcoholics (and others with serious drinking problems)
to WIN in the hope that WIN will at least be able to provide Lhem with sowe
services and that participation in WIN may prove to be a motivational factor in

helping them overcome alcohol problems.

‘ Although medical examinations are available, though limited, in wmost
projects visited, the degree to which remedial medical help is avaflable raries
wvidely, Remedial medical programs as a part of the WIN referrsl cycie are r.ure,
but there are cnrollees who received some medical care before being referred
that they probably would not have had otherwise. Some enrollees have received

eyeglasses, hearing aids or dentures.

In some states, however, welfare regulations preclude--or are intere
preted as precluding--expenditures for such itews. In one project visited,
persons needing eyeglasses or dental help must meet the cost themselves and
caseworkers help them budget their grant checks to cover these costs on a moathly
installment basis. Some persons assessed as possible WIN referrals were en-
couraged to have long-overdue corrective surgery perforwed for such conditions

as hernias and back injuries,

In evaluating the degree and impact of remedial medical services in

regard to WIN, several points must be stressed:

o It is evident that more remedial medical attention is being
provided than a look at the WIN Program alone would indicate.

Many persons are given medical help instead of being referred
to WIN; some of these will undoubtedly show up in future
generations of WIN enrollees. In s number of projects,
persons with medical problems are referred to a vocational
rchabilitation agency instead of WIN; this {nformation,

of course, does not appear in WIN records.
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o Many of the present group of WIN enrollees volunteered for
the program, It is not likely they would have volunteered
if they felt themselves unable to participate because of
health problems, Health factors are likely to be mors
significant among nonvoluntary enrollees coming into the

program in the future.

0 Persons with known health problems are frequently simply
"screened out" in the prereferral stage; caseworkers do
not consider persons with health problems as suitable WIN

referrals,

o It secms clear that some of the physical problems which
are coumon among welfare recipients (e.g., obesity, fatigue)
are due at leagt in part to dietary deficiencies. Appropriate
treatment here,may consist less of remedial medical attention
than of {nproved income which would make possible the purchase
of more nourishing (and more expensive) food.

o Help for welfare recipients with psychological or emotional
problems {s generally inadequate and sometimes nonexistent.
Professional counseling is sowetimes available, but extended
psychiatric help is rare.

0 Professionsl help for people with drinking problems is often
uravailable for potential WIN clients; some welfare agencies
g0 ahead and refer them (without WIN's being sble to offer them
relevant survices), while others deem them {nappropriate and
do not refar them., Either way, such people have little real
chance of improving their lives and securing lasting employwent.

In sumnary, because most persons now in WIN were either volunteers
or selected by caseworkers from a pool of available potential referrals, few
people now enrolled in WIN have required or received remedial medical attention.
This situation should change as the program continues and begins to draw on
nonvolunteers and persons with more serious problems. Remedial medicine must

be a part of the program.

B.b.2 Transportation Problems

Lack of transportation readily available to enrollees is a serious
handicap in & number of WIN projects, particularly in rural areas. In some
Appalachian sreas, for exarple, welfare recipients are widely scattered across
counties and it is not unusual for clients to lﬂvc well over an hour's drive
from the town where the WIN Program {s hccd1yartorud. Caseworkers may requira
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a full day to visit one or two clients. Sowe recipients live in areds inaccessible

by automubile., In bad weather, and particularly after snowstorus, these areas
become totally isolated from other communities. Welfare recipients in such
circumstances often have no cars and many have no driver's licenses and have
never driven., In these arvas, in fact, child care {s often not a problem--it
is available frowm other {amily members; transportation is the main limiting

factor for WIN enrollment,

WIN programs in such areas sometimes adopt the philosophy of "lring
the program to the people,” and locate educational and training cowponents as
close as possible to clusters of enrollees, rather than expecting people to cume
all the way to the central WIN program. Schoolhouses and other pudblic buildings
are used for this purpose. This is only a partial solution, however, simie 1n
some areas recipients are too scattered to permit such an approach and no suitable
facility exists, Some programs have plans for instituting various features
aimed at overcoming transportation problems, including:

o driver-training courses for enrolles as
a regular WIN component;

o "WIN-Mobiler"--gelf-contained mobile units c.ftable
for use as classrooms;

o purchase or rental of buses or other transportastion
to get enrollees to components.

Even if the problem of transportation to WIN cowmponents could be
solved, however, the problem of getting enrollees, once they have finished
WIN, to job sites would remain, Many enrollees and potentisl enrollees live so
far from places where jobs are available that no good solution to the trans-
portation problem seems !lkely. Even if such persons are taught to drive and
are able to buy cars, commuting over primitive roads will be difficult in
good weather and impossible in bad.

Since a great number of WIN programs exist in rural areas, the
transportation problem is one of the program's most serious obstacles.
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The problen, moreover, is not confined to rural areas slone. Many
cities are spread out over largs geographic sreas and lack effective public
transportation, In uuch cities, getting enrollees to program casponents is
difficult, and getting them to wmploywent locations may be harder yet. The
asnezal movement of employment opportunity from core cities to suburban areag--
as cxewplified by the rapid goowth of "{ndustria! parks" {n the northeastern
part of the country--works strongly to the disadventage of the {nner-city job
scexer wvho can scarcely sfford to nove to the suburbe to follow the job market
and who cannct find effective public transportation to job locations. In wany
urben areas, the best of the jobs available for relatively unskilled and inexperie
enced workers are located far from core ciLy areas, tantalizingly out of reach of
WIN participants. Rapid tvansit and commuter lines, where they exist, arve
Scheduled to facilitate the movement of suburbanites into the city in the
wosning and out again in the afternoon. The commuter who is trying to travel

on the reverse schedule 18 sometimes out of luck, and even if he can get to
the suburban cossunity where his job {s located, there is no transportation

connecting the suburban commuter station with the job site,

Job developers and other WIN staff in many projects discussed this
problem, and their consensus seemed to be that the remedy lies beyond the power
of WIN to affect and would involve high-level planning and coordinstion and
A virtual reworking of the public transportation system, But it is clear that
in rural avrcas, and to a considerable degres in urban areas as well, transporta~
tion problems hinder both the WIN Program itself and the enrollees' chances for

success on the job market.

8.4.3  Other Problems

Thore are other, less-widespread, problems which fnhibit reforrals
to WIN, Some caseworkers are reluctant to refer persons who have strongly
negative attitudes toward the Employment Service or to other governmental
programs in which they have participated. In such circumstances, caseworkers
often prefer to work with the client for an additional period of time to try
to lay some attitudinal groundwork for WIN,
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Cther recsons commonly given for not referring individuals to WIN
is that they are needed in thelome (to care for an invalid, for example); that
they are too old to benefit from the program; that they do not speak Inglish;
or that they have already failed repeatedly in Job-training programs. 1t is also
the case that some welfare workers are suspicious of the Employment Service and
of WIN and do not consider that they are really dofng recipients any favors by
referring them,

In sumary, caseworkers decide not to refer fndividusle to WIN for a
variety of reasons. To soms degree, thers are indications that it would be
helpful to prepare caseworkers more adequately for their role in WIN, persuade
them of the worth of the program, and keep them involved in enrollees' progress
through the program, This might help to offset caseworkers' reluctance to refer
and help to clarify who can best be helped by WIN. To a greater extent, though,
the factors which lead to the decision not to refer persons aligible for WIN

are very resl problems--particularly medical conditions and lack of transportation--

over which the caseworker has no control.
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SECTION C, PROGRAM OPERATION: THE SERV

The preceding section focused on participation of welfare agencies
in WIN, with particular emphasis on problems affecting referral of AFDC
recipients to the program, This section deals with the structure of WIN as
it is operated by Employment Services in states examined in the study, Pars-
graph C,1 discusees the intake process and the orientstion component, Para-
graph C.2 deals with employability services and the functioning of the team
staffing arrangament., (Also discusased is the "holding" status as it applies
to enrollees.) In Paragraph C.3, education and training are covered; and
Paragraph C.4 highlights WIN job-development activities, placement, and

follow up.

¢l INTAKE AND ORIENTATION
Once & client has been referred to WIN, his referral forms are
sent to the WIN office, and an appointment for an intske interview is scheduled,

Frequently, this appointment is arranged by the weltars staff, but in some
projects the ES WIN staff sends out appointment cards or makes some other

form of contact with the prospective enrollee.
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c.1.1 Getting the Applicant to the Intake Interview

The applicant's failure to appear for the intake interview is a
serious problem with many projects; & minor problem in others. In some,
there has been no di fficulty, and it is rare for a prospective enrollee not
to keep his scheduled appointment, In many, however, particularly in large
cities, more than half the persons referred fail to appear for their initial
WIN interviews, Rcasons cited included confusion or apprehension about the
program, inability to find the office, problcms in srranging or paying for
transportation, und lack of enthusiasm (particularly in the case of mandatory

roferrals).

In many projects, the problem was compounded at the start of the
program by massive referrals from welfare, and inadequate procedures for pre-
paring the applicant for WIN. Even later in the program, as found from the
follow-up visits, failure to appesr remained a serious problem, even though
many of the control procedures had been improved., The problem was gener-
ally fostered by two conditions; one in Welfare and one in the Employment

Service:

(1) The decline of caseworkers' knowledge of the program because
of the lack of continuing training, the turnover in case-
workers, the transfer of cases, and s general decrease in
enthusiasm for the program,

(2) Long waiting periods for enrollment (in some cases in excess
of one year), meaning that the desire of applicants for the
program waned in many cases. In others, the condition of
the applicant had changed over the waiting period and it
was no longer practical (or, in some cases, poesible) for
the applicant to enter the prograam,

The return evaluation visits did show, at most projects, & con~
siderable improvement in intake procedures, and in liaison betwaen the wel-
fare and manpower sgencies, Some had restructured the intake mechanisms
completely. In a large midwestern city, for example, & nevw intake section
had been developed. It was handling all of the intake paperwork, scheduling
interviews, following up on applicants who failed to appear, screening refer=-
rals for appropriateness, and generally relisving the WIN team members of



the intake burden. Even with these beneficial improvemsnts, faflure of persons
referred to appear for enrollment remained a serious problesm.

In nearly all projects, the applicant's failure to appesr {s
reported back to the Welfare Department, whose responsibility it becomes
to assure the individual's appearance at & rescheduled intake meeting., This
procedure is consistent with the WIN guidelines of both Dol and HiW, which
glve Wulfare the responsibility for each clien. until his sctual enrollment
in the WIN program,

In several projects, however, an agreement between Welfare and the
Buployment Service provides for & WIN staff representative, usually the
coach, to mske & routine pre-enrollment visit to the prospective enrollee
at his homa. On this occasion, the program is explained to the client, he
is given directions to the office, and most important, he has his first
personal contact with the project. The coach may offer to meet the enrollce
in advance of the intake interview and accompany him to the WIN office,

This procedure seems to be productive in reducing the incidence of faflure
to appear. In one state, forexample, two projects in different areas of
the state use different procedures for intake: one sends out the coach in
advance of the interview, and the other does not. The project that uses its
coach in this manner has fewer than five percent of its referrals fail to
keep their intake appointments; in the other project, the {igure is nearly
sixty percent. The pre-enrollment visit procedure is probably not the sole
reason for this wide variation: there are many other differences between

the communities and the projects,

c.1.2 Intake

In all projccts, the intake method consists at least of an inter-
view with the person referred, and the completion of the MA 101 and enroll-
wment forms., Aside from that bazic similarity, projects approsch intake in
a variety of ways, which can perhaps be most clearly depicted by describing
two extremss. Neither {s an actual descriptionm of & project, but both describe
features of a number of projects visited:

]
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Pirst Extreme: The prospective enrolles arrives at the WIN
project, which is housed in & large ES facility. He stands
in line at the reception dusk for approximately ten minutes,
When his turn comes, he tells the clerk he is there for WIN,
and she asks him to take & seat, After delay of possibly
fifteen additional minutes, a secretary appears and conducts
him to the area of the building where the WIN staff is located.
She interviews the client and simultsneously completes the
MA 101, next requesting the enrollee to sign the enrollment
card and telling him when to report for orientation. Her
total time spent with him does not exceed twenty minutes,

He never sees any other members of the WIN staff, except as
they may happen to pass the interview desk. )

Second Fxtreme: The prospective enrollee is escorted to the
WIN office W the coach, who has called for him at his home.
He is introduced to the other WIN team membors who will be
serving him and the function of esch staff person is described
to him briefly, The counselor then conducts an intake intere
view, concerning personal barriers to employment as well as
vocational preferences, Portions of the MA 101 will already
have been filled out by the team secretary on the basis of

the referral; the counselor quickly checks these items with
the client and secures the rest of the information requirasd

to complete the form. Any client questions about the program
arc answered, and the enrollment card is filled out and signed.
A second appointment is arranged either for another counseling
interview or the start of orientation, When the enrollee
leaves the office, he will heve spent well over an hour there,
most of it in a one<to-one session with the counselor.

Clearly, the approach described as the second extreme is designed
to secure the enrollce's early interest in WIN and to show him that there
is & group of interested specialists responsible for his program progress.
In all too many projects, unfortunstely, intake procedures are closer to the

first extreme.

The enrollee leaves with the feeling of having been 'processed"

by yet another government program, rather than ths* of having been put in
touch with competent people who can actually help hime A chance to heighten
his interest and motivation has been missed.

In many programs, the time between intake and the enrolles's next
program contact = usually the start of orientation - is brief, ranging
from & few days to &8 few weeks, Where it is longer than two weeks, some
programs provide additional contact by having the coach telephone or visit
the enrollee to keep in touch.
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c.1.3 Orientation

There are two types of WIN orientation: program orientation, and
orientation to the ‘world of work."” Most projects visited combined both
aspects into a single orientation tamponent, although {n same projects the
program orientation was given separately to individuals or small groups by

the WIN teams.

Program orientation consists of an explanation of how the program
functione, what camponents are available, how incentives are paid, the pro-
cedures for grievances, and so forth; it can be given in about an hour.
Frequently, program orientation is given the first moming of the employ-
ability orientation component,

The employability of ‘world of work" orientation is what WIN staff
perscns are alluding to when they discuss orientation. It is normslly a
class conducted daily for & two-week period. Although content varies from
site to site, crientation typically covers a range of topics related to work:
use of transportation systems, how to conduct a job interview, budgeting pay-
checks, punching a timeclock, and so forth, Most projects also have sessions
on methods of using agency and commmunity resources, grooming, and deacriptions
of actual johs, The use of outside speakers, often from local goverumental
or nonprofit agencies, is common; these may be lawyers discussing the Legal
Aid Society or the president of the local Lions Club speaking om good citizen~
ship. Audiovisuals are widely used, and field trips to work sites are frequently

included.

In some projects, the planning and conducting of the orientation
class is the responsibility of the WIN team; others employ an additional
staff for that purpose, Still others subcontract the orientation process to
a private training group, university, Community Action Agency, or other

organization; e.g., the YMCA,

Enrollee response to orientation varies substantially from project
to project; the difference seems to depend less on who is giving the orimta-
tion (i.e., WIN or a subcontractor) than on how relevant the content and
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presantation are to the situations and need of the enrollees WIN projects
that conduct their own orientation gain a clear advantage in that they have
a two-wcek intensive contact with the enrollee. This presents & good oppor-
tunity for mutual understanding and & start on employability planning, Sub=
contracting arrangements vary videly in quality. In several projects, the
orientation was supplicd by nonprofit groups skilled in training and group
dynamics, who related well to enrollees while waintaining an extremely good
1iaison with the WIN program staff. Enrollee enthusiasm was kept high, In
other cases, subcontracting has not been successful,

In one project, orientation had been contracted to the local
Community Action Agency, and was offered in a routinized manner in a formal
classroom situation, It was, in fact, identical to the CEP orientation that
was subcontracted to the samv CAA, Enrollees were quite negative about it,

and absenteccism was high,

This is one major difficulty with orientation: it is, st most
sites, a somewhat standardized, "packaged" operation, whether administered
by WIN or subcontracted to another agency. Exposure {s the same for everyonse,
but WIN enrollees are far from s homogeneous group; and it 1s difficult to
plan curricula that will reach each ons on the appropriate level. A par-
ticular protlem involves the enrollee who already may have had substantial
work experience. In most programs, all cnrollees except those who are judged
imnediately job ready (a tiny minority) are required to participate in
orientation, This places persons who have never worked with others who may
have lengthy work histories (we found persons with more than fifteen years
work experience who vere required to go to orientation). Persons in the former
category may be interested in learning about work shifts and timeclocks, but
experienced persons fecl patronized and insulted to be taught about a 'orld
of work" with which they are already familiar, Enrollee morsle and willing-
ness to participate would be better sustained and encouraged by careful pre-
orientation screening. This would permit mote experienced persons to take
the program orientation only and then move into educational or training

phases as appropriate.
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Unlortunatcly, this approach is not devoid of problams cither,
One pro)cci. in a larye Last Coast city, made screening so bviruc that
peuénl sent to orientation felt they were being singled out .. .- worst
of the cnrollce group and, in effect, punished by being sent to orientation.

Of course, & ncgative in{luence on morale occurred and absentceism {n oricnta-

tion was widespread,

Most projects also use the orientation period for counseling and
administration of aptitude and achievemeat tests. 1t is common for a large
portion of employability planning to be done during the oricntation compouient.
In many projects, two wceks of orientaticn* {s the groatest period of sus-
tained contact between the WIN staff{ and its enrollce at any point in the

program,

Some imaginative — in both positive and negative senscs — oricnta-
tion was discovered during the evaluation., On the positive side, some
projects made effective use of group dynamics techniques, including {nformsl
sessions at which enrollee participation was strong (a number of such scssions
were visited)., At one New England project, the WIN staff, worried that the
regular orientation component was not reaching the youth in the program,
designed and implemented a separate orientation component for youth referrals

only. Results were good,

Equally imaginative but less beneficial was the project in an all-
white Appalachian arca where oricntation had been subcontracted to a group
that specialized in and taught black history and black experience to the

bewildered enrollces,

A problem associated with the unaven enrollnent cycle is the
scheduling of orientation classes. In several programs, visited later in
the study, a "freeze" had been placed on new enrollees because of the over-
enrollment of applicants, and resultant holding periods. Because of the lack

of now cnrollecs, oricntation was not bein3y held, When WIN stsff had been

* This period is not always two weeks. Bmployability orientstion ranged from
one to four weeks in the projects visited,
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specifically designated as “orientation leiders,” their function was ambiguous
during this period., Usually, they became generslists on the WIN tesms,
supplementing the coaches and work and training specialists,

c.2 EMPLUYABILITY SERVICES

At the very heart of the WIN program is the task of providing each
enrollee with the combination of services and components tiat will lead to
his becoming employable == and employed*, The development and activation
of the individual employability plans are a function of the Employment Service

WIN staff.

tmployability planning is both crucial and complicated, It is
crucial because the enrollee's entire WIN expericnce is a function of the
employability plan, and 8 serious misjudgment while the plan is being designed
will greatly decrease the enrollce's chances for program success, as well as
success in the job market. Much is at stake in the development of employa-
bility plans, in terms of the enrollee's motivations, aspirations, and hopes,
and in terms of the resources and effort required to conceive and succead
with such plans, An inappropriate and unrealistic scheme is not only unlikely
to be of help to the enrollee, it may actually be hammful: his expectations
may be raised without good resson, and he may be discoursged and negative as

a result of WIN,
Devising employability plans is complicated because it is necessary
to gauge and coordinate & number of factors, including:
o the necd and vocational desire of the enrolles,

e the potentialities, abilities and handicaps of
the enrollee,

e the options available for education and training, and

o the options availuble for employment,

* This saction presumes that the upplicant needs such services. In many cases,
tmployability Services are a poor alternative to effective “Baployment" Ser~
vices, such as Job Development, PFor example, many persons would not need
GED, Lf employers would accept employees without & high school degree.
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The stated approach of WIN to employability planning involves tne
use of specialists who can bring various background and experience to their
consideration of options for enrollees. The suggested medium for this is
the staffing of projects with teams of five: a counselor, a manpower speclal-
ist, a work and training specialist, a coach and a clerk. Enrcllees are
assigned to teams, up to & maximum of 200 persons per team, The teams are
then responsible for the development and implementation of the employability
plan, and the provision of such services and components as ave required to
carry out that plan. The remainder of this section deals with the provision
of employability plans, scrvices and components by WIN projects,

C.2.1 Team Staffing i .
txperience with the use of the WIN team concept !as varied con-
siderably, Of the twenty-thrce projects visited by AUERBACH, only cight
were not using some form of team staffing*, However, composition of tcams
was frequently different from that set forth in the Dol guidelincs. Some-
times this was required by such pragmatic considerations as lack of staff;
in some rural projects, for example, "teams" were two or three individuals
of various rank and job description, (One site had an interviewer, a coach
and 8 =ecretary,) In other situations, there had been & conscious decision
to alter the staffing pattern based upon work load; exsmples include addition
of an extra counselor to the team, the collapsing of the work and training
specialist a1 d the manpower specialist into s single staff positicn and the
provision of staff support for the coaches by utilizing additfonal cossmunity
aides (this latter arrangement is provided for and encouraged by the Dol

guidelines).

Large projccts tended fo provide various back-up staff i{n addition
to the tcams. Commonly, these included such positions as statistician, work
dnd training supervisor, and special staff for operating the orientation

components. These were, of course, in addition to supervisory personnel such

as WIN managers and their assistants,

* These cight include two rural areas for which the team concept was not
practicil, and one urban arca which later adopted teams.
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In making return visits to projects previously evaluated, we dis-
covered that some projects had changed their original approaches to team
stafring, One project which originally used teams had discontinued the
practice, One which had started without teams had since instituted them,
Some had changed team composition (usually by the addition of a counselor).

In projects where teams were used, the response to this arrangement
by staff was mixed, Both advantages and disadvantages were cited,

€.2,1,1 The Use of Teams: Strengths. The strongest advantage of the team
arrangement is that it permits the kind of individualized employability plan-
ning that the WIN concept calls for. With five specialists involved in & per-
son's WIN progress, there {s less likelihood that an unrealistic employability
plan will be develnped, The team arrangement also decreases the possibility
that an enrollee and the program may be unable to relate to one another -- 1if
one team member has difficulty relating to the enrollee, another team member
may not. The quality of decision-making and program functioning may also be
enhanced by the use of teams, since team interaction can correct an individual

mistake.

The use of a team also provides continuity for the enrollee., With
staff tumover, enrollees sre often shunted from counselor to counselor.
In some of the revisits, we found cases of individuals who had had their
records transferred to as many as four different counselors in a period of
less than eight months, In some cases, the current counselor had overruled
past employability plans, and indicated to the evaluators that the counselors
previously working with the applicant had not understood the problea. The
team approach can: (1) provide a better continuity of service, (2) develop
workable employability plans understood by a number of individusls, who can
explain it to new counselors (in case of t\'xmover), and (3) maintain contact
with the applicant better than the functional approach which transfers the
applicant, and his record to different units as different services are required.
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In principle, the tcam concept should also lead to ciployability
plans of superior quality, since the plans involved 8 number of disciplinecs
and specialities rather than the work of & single individual; some barricrs
to such cooperative employability plan development are discussed below. Such
barriers notwithstanding, many WIN programs do report that the cooperative
nature of employability planning is one of the most important beaefits of
the team systems This team approach is also more consistent with the um-
ployability concept being tested {n a number of local Laployment Service

offices,

Another frequently cited advantage of using teams i{s the morale
factor, Many staff prefer the team arrangament to the more isolated staffing
patterns of other Employment Service work, Indeed, a number of the evalu-
ation reports have cited 8 degree of esprit de corps among team members which
was ol ronsiderable benefit to the program. There is a feeling of sl 1.
responsibility and commitment to enrollees, and a certain enjoyre.. #t crossing
usual professional lines and working clusely with persons of other spo. i.1itles,

Another advantage of teams s the ease of communication, Team
members are usually seated in close proximity to one another, and communica-
tion is a simple matter of calling over to an adjacent dosk, or walking e
few feet, A great deal of informal discussion of cases takes place th.s way,
in addition to the more formal and structured case conferences which are also

held,

(.2,1,2 The Usc of Teams: I'roblem Arcas, Team staffing has not worked sut
A number of probless have

as well in practice as, in principle, it should.
arisen in implementing the team idea. Many of these concern the relative
tasks, responnibilities and puwers of team personnel,
e

An immcdiate point of conflict is the role of the team counselor
in relation to the manpower specialist (more often called the job developer,
or employer relations representative). 1n most WIN programs, at the suggestion
of the guidelines®, the counselor {s the leader of the team, and the validator

* Any member can be tha te=z: leader' the decision is left to local projects.
In a (ew projects, no member .5 des!gnated as administrative leader., The

teams rcport to admiristrative supervisors,
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(1€ oot the main architect) of employability plans, He is generslly, inore-
over, the "boss," exercising supervisory responsibilicy for the rest of the

tean,

In many WIN projects, however, the counselor is, in terms of length
of scrvice, 8 junfor meaber of the WIN team, He may be & new Employment .
Servive w.plosee, recently gradusted from college with little or no adminise
trative vxperlence, Further, he frequently has no career plans with regard
to uwployment Servicea work, he may be planning to go into guidance counscling
or suw other, Letter-paid field, and is unlikely to reswin with the bmploy-
ment Service for more than & few years, Many counselors are women, and some
way be cxpected to leave after brief periods for marriage or childerearing,

The job developer, by contrast, is often & long-time Bmployment
Service vaployce who has coms up through the Civil Service ranks. e has
& long-term commitment to the kmployment Service., He may very well resent
being asked to accept direction from a younger, less-experienced person;
such resentment was discovered in a number of WIN projects visited, Com-
pounding the problem 1s the reluctance of middle-age men to take directions

trom youny woaen,

Another problem with the team arrangement is that some of the
specialists are often seriously under-utilized. In some projects-=particularly
those where the counselor does the intake interviewing—the counselor may be
the only protessional staff person on the team ever seen by the enrollee.
work and training specialists and manpower specislists may make their con-
tributions on the basis of counseling files and other records, without ever
actually seeing or speaking to the emrollee. In some projects, they make
very little contribution in any event, and are simply called on by the counselor
if he wants their advice., The effects of this are demaging, both to the en-

rollee and to WIN staff morale:

o cmployability plans turn out to be one-man
products, and fail to take advantage of the
specialized knowledge about training options
and the labor market which is available to
the team;
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1)

e the counselor 18 vorking at a frantic pace,
rationing his time among enrollees, while
other staff are under-uti{lized; and,

e other staff feel the counselor has, gratu-
itously, been placed in a superior position
where his judgment is respected more than
theirs,

Involvement of coaches in development of employability plans is uot
frequently found; in some projccts the coaches' opinions arc rarcly solicited,
and coachces do not attend team assessment sossions where cnrolleca are in-

dividually discussed.

€.2,1.3 The Use of Teams: Summary. The basic issue in evaluating the appli-

cation of the team concept is less one of teams-versus-no-teams than one of
ensuring that tie values which the team concept was intended to provide are in
fact provided. Formal teams are not the only way to maintain these values, and
the team {dea can be (and has been) ineffectively used. But whether teams are
used or not, the staffing and administration of WIN projects should ensure
that:

o all available knowledge (particularly of
training options and the labor market) is
utilized in preparing employability plans;

o the possibilities and problems of individual
enrollees are considered by a number of <taff
nembers representing different disciplines or
specialities;

e the enrollee understands, preferably by per~
sonal contact with a number of staff perscns,
that these specialists are involved in helping
him;

e adecquate time snd opportunity are allowed for
WIN stalf to develop & working relationship
to the enrollee, and

o thare is frequent communicatiin, informal

and formal, among staff concerning the probe
lems and progress of individual enrcllees.
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Staffing a.gro]oct with teams will not guarantee these values, no
will absenc® of teams preclude them, Tha structure of staffing s probably
of less importance than the general feeling of project staff abou: enrollees,
their expressed concern, and their ongoing involvement in enrolle:s' program

progress.

while the DoL guidelines for WIN do not explicitly require that
the counselor head the WIN team, the provision calliag for the counselor to
“establish a realistic employability plan" is widsly understood to make the
counselor the manager of the tewm, In many casus, it wculd bo far less awkward
to put the manpower specislists in charge of the teams,

c.2,2 The Role of Cascworkers in Emplo)ability Services
Often, the caseworker who reters a client to WIN has useful insight

into the client's situation which can be valuable in the development of an

eamployability plan, The caseworker — particularly if he has worked with

the client over s long period of time -~ may have substantial knowledge of

the client's problems and potentialitirs, and may be in a good position to

evaluate alternative employability posstibilities. The Dol WIN guidelires

say that:

-

Effective channels of commnication should be
established and maintained between the family
caseworker and the employaent service counselor.
Frequent conferences may be necessary to assure
that services are releied to recognized needs,

Precisely the same wordig slso appears in the HEW guidelines (Section
45, Paragraph 2),

The degrec to which such communication and involvement actually
occur varies g.eatly, In some projects, frequent telephone communication
exists between WIN counselors and caseworkers; in a few sites, there are
regularly srheduled uuxonn‘tpr reviewing entollee progress, in which case-
workers participate with the WIN team,
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In other projects the situation ie quite different; communication
between any WIN staff and caseworkers is & very rare event, Keasons for
the lack of liaison are frequently more pragmtic than theoretical; they

include such factors as:

e Caseworkers spend 8 god deal of time avay
from their desks, and are often hard to reach
by telephone. (In one project visited, the
Welfare Department had so few phone lines
that it was almost impossible to avoid & busy
signal when calling in; making outgoing calls
was also difficult since lines were rarely
free,)

e The caseworker's life is a hectic one, and
there {s little time for such activities ss
case review, Most wel.are agencies arv under-
stafted, and caseloads are large. Many case-
worlers {nterviwed said they would lice to
Le involved in the WIN experienca of persons
they enroll, but are simply too husy to find
the time,

o Turnover among caseworkers is extremely high;
rates of rlfty percent annually are not un-
common, and much higher rates obtain in some
communities, particularly in large urban areas.
The caseworker who makes a referral to WIN may
leave shortly thereafter, and the cuieworker's
replacement may not have any knowlecdge of the
enrollee which will be of use to i‘he WIN team.

Such pragmatic considerations do nut sccount for all of the prob-
lems in caseworker-WIN relationships, however. In projects vhere relation-
ships betwsen the local welfars agency and t.s Buployment Service are etrained
to begin with, there frequently is not enough mutusl confidence and trust to
enable WIN teams and caseworkers to fuaction smoothly together. Many case-
vorkers expressed feelings that :ES personnel didn't really understand the
problems of welfare recipients. Thure is also the feeling that WIN has un~
justly supplanted the Title V program, which many welfsre employees fesl
was a superior effort, Thus, part of the difficulty in commmication and
cooperation found on the tesm caseworker level is really a manifestatiocn of
higher-level problems of liaison and interagency friction. The existence
of a single interagency nsnusl could greatly improve the situatiom,

’
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C.2,3 Counseling

Counsuling is a crucial function of the WIN program, Vocational
guldance, ability assessment, p;rsoml problem-solving and motivation are
all aspects of the counseling rcle. The counselor is charged with the re-
sponsibility for the development of employability plans, He is the staff
member from whom requests for testing must originate, and the one who weighs
test results in making employsbility detemminations. He is the one pri-
marily responsible for pulling together all.the services and components
required to carry out coherent empioyability plans for enrollees.

Some counseling was available in nearly every WIN program visited,
whether tecam staffing was in use or not, The few exceptions were rural
sites which had desperately hard times recruiting professional staff, and
had simply not been able to attract counselors successfully. In several
programs, WIN counselors were former Welfare employees who had worked in
the Title V program,

Various problems arose in the carrying out of the WIN counseling
function, A major one was the sheer pace of enrollment and the size of the
caseload, In projects where early enrollment was carried out in a rushed
manner (accompanied, often, by inadequate pre-referral screening), the starte
up burden on the counselor was enormous, This led both to inadequate counsel-
ing (a situation admitted by, and resented by, a number of counselors inter-
vicwed) and to enrollees being assigned to components without preparation
of sensible employability plans. Even where a project is fully enrolled and
in a "steady state" condition, the counselor's time must be severely rationed
if he is to serve a caseload of 200, some substantisl proportion of whom will
have multiple problems,

Compounding this problem is the relative inexperience of some WIN
counselors; many are young, recent college graduates. Soms have coms to the
Baployment Service straight out of college; their own job-hunting experience
18 extremely thin, and their knowledge of the job market weak and acquired
second-hand, They lack the kind of éenmal experience which is helpful, 1f
not necessary, in developing and implementing employability plans. Many
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qualify as counselors because they took psychology and sociology courses in

. college; this is not necessarily adequate equipment for dealing vith problems
of disadvantag:d persons, Special education and training in problems of
discrimination and the Welfare system are rarely part of s counselor's prepa-

ration,

other barriers hinder the counselor's ability to function with tie
WIN population. The counselor's relativa youth sometimes makes it hard for
him to relate to older persons in WIN. In many programs where most of the
clients are black, the counselors gre white, creating another problea in
communication and rapport. Few counselors come from poverty backgrounds, and
they may have considerable difficulty understanding the the world of the
welfare recipient, To some degree, these obstacles are offset by enthusiase
and concern, which many counselors interviewed demonstrated strongly. But
there can be no doubt that it is very hard for a counselor to gain the trus
and confidence of people to whom he is, inescapably, an "outsider.”

The DoL guidelines call for the ccunselor to perform a variety of
functions involving at least two goals: assistance with personal problems
(including "self-image"), and vocational assessment and guidance. A bulance
between these aspects is by no means easy to achieve, since the amount of
time a counselor has for any one applicant is severely limited. Many counselors
try to confront marital problems, alcoholism, landlord-tenant relationships,
legsl problems, health conditions, housing issues, child-rearing concerns,
and 8o forth--but this leads to such a dilution of time and talent that the
net effort is frequently to frustrate the counselor while not really helping

the enrollee's WIN experience.

As presently constituted, WIN makes intensive counseling hard to
provide, Some ingenuity has been evidenced in programs to overcome this
obstacle; for cxample, some programs are making effective uso of group
counseling, particularly for enrollees who are between other components.
Othet programs simply continue counseling until they are convinced & thorough
job has been done; in such programs, dozens of enrollees are in holding

"awaitisg further counseling.”
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1t {s unfortunate, but WIN counseling is at best & kind of compromise
function-~a compromise between & one-shot "assessment"” and the kind of long«
run continuous counseling that many enrollees undoubtedly could use., That
basic situation is unlikely to change; the trick i{s to make the compromise
a8 meaningful and rulevant as possible for the enrollee. Our racommendation
in this regard ccenterson two approaches: (1) focusing WIN counseling on
vocational problems, and (2) re-ctructuring the staffing pattern to sllow

{or two counsclors to a team,

Since WIN is an employability program, the counseling provided aust
be relevant to employment, While a counselor may be able, on occasion, to
help with other problems (or, more likely, to refer the client to the agency
or service which can help), his role is primarily to help the client plan
for & useful sequence of scrvices and components that will end in employment,
Solid knowledge of the labor market, and of educational and training programs,
is often going to be of more use to the counselor than the psychology courses
which have helped to qualify him for his job. There is a clear need to offer
present WIN counselors more training in employment problems, and to recruit
additional counselors whose understanding of training and employment [s
sufficiently detailed to permit good employability planning. The counselor
needs to understand basic education and GED well enough to know whether his
cliant needs them, and can benefit from them, He needs to know what training
is actually available in his community. Most important of all, he needs to
know what his job market {s like. While he hn, other specialists available
to him (the work and training specislist and the manpower specislist) who
presumably understand these areas in depth, there i{s no substitute for the
counselor's having at least enough knowledge to be able to avoid interesting
applicants in nonexistent jobs, or making unrealistic educational and training

plans,

In terms of sheer amount of work the counselor, in most projects
evaluated, is the busiest member of the team, He must have contact with
every enrollee assigned to his team, and this contact will continue throughout

the enrollees' WIN experience, although often intermittently. Programs do
back-jam at the counseling function, and counselors are often hard-put to
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provide more than minimal service. The provision of a second counselor for
each team--already implemented in a few projects visited--is indicated. Di-
viding the caseload betwsen them, two counselors would be able to strike a
saner work pace, and spend more time in the development of well-thought-through

employability plans,
C.2,4  Coaches

In nearly all programs visited, the WIN staff included coaches,
often recruited from the indigenous poverty community, to function as pro-
gram contacts with enrollees. In & few programs, this arrangement was vorking
well, with coaches providing the main enrolles contact with the professionsl
WIN staff, and assisting in the development of employability plans. More
often, however, there was a good deal of awkwardness and coanfusion about
the coaches' role--related by coaches and other staff as well, Many coaches
conplained, with obvious justification, that they were not really regarded
as integral parts of the WIN team, Smglm they are really 'bloodhounds,"”
used primarily to track down enrollees who fail to appear for components.
Hany feel they are not permitted to contribute to employability plan develop-
ment, and that their advice in regard to enrollees is rarely heeded,

The gulf between the coach and other team members is compounded
both by "professional" considerations (since b« lacks degrees and other
qualifications which counselors, manpowar specialists and work and training
specialists must have), and by the frequently encountered situstion where
the team is all whiLe except for the black coach, Team members often fail
to appreciate the contributions cuaches can make., They recognize that he can
80 into neighborhoods and f{nstitutions where they cannot, but they do not
recognize the degrece to which he can holp WIN avoid approaches and policies
which are humiliating or patronizing to the poor. In a good situation, where
the coach is rcgarded as a full-fledged team member, he can provide--and, in
some projects, obviously docs provide--s kind of ongoing '"sensitivity training
for the balance of the staff which is necessary snd invaluable,
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States vary widely in the degree to which coaches can & 'rk their
way up "through the ranks" to other Employment Service positions. In some,
8 career ladder exists which enables a coach to steadily progress to, for
example, & 'counselor aide" position, while at the same time availing him-
self of both in-service and out-service (college) training., 1In others, the
coaches' .s a dead-end role, since all higher positions require college
degrees, lhe irony in this situation--since WIN enrollees are presumably
being prepared for upwardly mobile jobs--is not lost on the coaches. The
change here wi'l have to come in state Civil Service policies, although
programs such as WIN, and the soon to be implemented Public Service Careers
Program, may help to spotlight the need for such reform,

In the projects which take the coaching function seriously, a
number of valuable roles are assigned coaches, They sometimes make pre-
enrollment contact with persons referred, to the point of escorting them
to the intake interview. They participate in the orientation sessions,
sometimes speaking on sensitive subjects (grooming, for instance) which
would not be as well-received coming from other staff. They keep in touch
with the cnrollee throughout his WIN experience, and particularly while be

1s in holding or follow-up status. Some projects provide coaches with cars;

others reimburse them for use of thelir own cars or for the use of public

transportation,

A few projects are also using community aides to augment the work
of coaches, snd several others are planning to create such positions, These
community aides are often WIN enrollees or other welfare racipients (as are
the coaches themselves in some projects), They cun work their way up to

coaching positions; their mobility bevond that is, again, a function of Civil

Service rcgulations,

C.2.5 Holding

According to national WIN reports, approximately 19,000 enrollees
were in holding status as of October , 1969.* This figure is approximately

* The percent of enrollees in holding has been generally declining since last

year. In December 1968, 38.3 were in holding; fn March, 39.9%, in June, 34.4%,

in October, 28.2%. These figures are taken from WIN Program Development and

Skarus, August 1968 through October 1969, USDL,
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twenty-cight percent of those currently enrolled in the WIN Program. Of this

number, 500 are in holding awaiting their first program camponent, normslly
orientation but possibly some other progrsm component., The rust arc in
holding, awaiting assignment to an advanced component,

Since the dala depict the program as " (ruzen”at one point of time,
these fijurcs might be misleading, For instance, encollees may have been
in holding for a wcek or less awaiting the start of a new oricntation group.
These holding cases are probably best considered as 'normal,” However, in
some projects many cases have been waiting, or in holding, for longer periods
of time and pose a crucial problem to the operations of the WIN Program,
These cases are the enrollees who have been waiting for weeks, even months,
for a course to begin or for s slot to become available for training. This
is the most likely explanation for the larger group of enrollees in holding.

The figures for "holding for first compoment assignment” bear
testimony to WIN's start-up problems, and the difficulties of coordinating
the processess of roferral and enrollment with actual availability of components.
They also reflect the experience of same projects where sach new enrollee must
have .. counseling session--thus creating & backlog of persons who have been
enrolled but have not received program services, since demands on the counse¢lors !

time are extensive.

The number of enrollees waiting further components is & more serious
problem, Over seventy-six percent of the enrollees in this category had not
engaged in any form of job training, and 45.3% of that group had completed
only the orientation phase.,* These figures indicate several problem sroas:
lack of adequate planning for a steady progression through the program,
problems in arranging for education and job training, and problems in the

development of jobs for placement,

Educational and training opportunities are usually dependent upon
the schedules of the institution or agency offering them. (An example would
be the common practice of hospitals' offering licensed practical nursing courses

* Shcearer Report on the WIN program, proposed by the Office of Evalus-
tion, Division of Program Review and Analysis, Manpower Administration,
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only twice a year.,) Projects which have training and educational courses
based upon large-class, institutional enrcllment and which lack the flexi-
bility for arranging individual courses, are particularly prone to this
imbalance. The lack of adcquate job development, and educational and trasining
sites, leaves little recourse other than the holding classification,

One problem raised by the large number of enrollees in a holding
status is motivation. Holding means a disruption in the program and in the
achicvement of the goals toward which the emrollee works. Long periods of
delay would cause in any person, particularly for the enrollee who has had
his hopes raised, a feeling of discouragement and disillusionment, For this
rcason, one should expect a high correlation between lengthy holding status

and nonplacement termination from the prograa.

C.2.6 Paperwork

The amount of paperwork generated by the program is a frequent
complaint of WIN staff, The cause of the camplaint is not only the paperwork
which federal reporting requirements call for, but also additional reporting
necessitated by states, or by the nature of the local program itself,

The federal requirements alone are substantial, particulsrly for
those projects--typically the smaller ones--where the responsibility of
preparing statistical sumaries such as the multiple ES reporting forms
rests with the teams rather than with a special statistical unit, The WIN
progras is in some respects, & combination of previous programs. It is an
ES program and various ES forms must be filled out by WIN staff. It is also
an HRD program, and HRD rcporting is required, And above all of this, as a
separate identified program, it has its own reporting, some of it duplicating
other required forms, A particularly cumbersome reporting feature is the
necessity of completing the Change of Status form for cach enrollee each
time he gocs (rom onc component to snother (or from & component into holding,

or from holding back to a component).
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The federal reporting requirements ars only the beginning of the
story. The disadvantaged, particularly in core city areas, have very high
mobility within neighborhoods, and welfars offices and WIN programs have
considerable work just keeping track of changes of addresses and phone numbers.
Preparation of counscling records and logs requircs substantial time, and in
some projects other stal( persons also routinely file case rcports. States
vary in their reporting requirements, but frequently require statiscical
reporting similar to that on the £3S 241 and E8 250 (orums, but in diffcrent
format, Some states have their own Change of Status forws, on different
formats from the MA 113; this means that every change must be reported twice
on different forms. Some require additional reporting, including narratives,
all of which takes time away from service to enrollces.

Although much of the required reporting cen be readily justified--
particularly in view of the unusual interest in WIN as & nev program--the
existence of cumbersome paperwork is & serious morale factor among WIN staff
in most projects evaluated, The burden does not fall to secretaries slone;
professional steff are also heavily involved in preparation of ststistical
compilations, MA 101's, logs, case file entries, etc. Many counselors, for
exampla, estimated that from thirty-to-fifty percent of their time was absorbed

in paperwork.
3

Since much of the paperwork problem is a result of state requirements
added to federal ones, redress is impossible on the federal level alone, States
should investigate the actual paperwork load on WIN staff, and where overlapping
or unnecessary paperwork could be eliminated. It might be, for example, that
copies of federally required, cumulative statistical reports would sutfice
for most state purposes, eliminating the need for different forms which report
the same information. The entire system of tack-on reporting should be re-
considered, The kmployment Services should be able to use one series of
forms, required of all cxisting programs, and useful for all future ones,

A basic series covering services, applicants, and costs could be used for all
programs, with suitable program identification blpcks,

4
1
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C. EDUCATION AND TRAINING

Education and training components are essentisl to the Work Incentive
Program, The majority of applicants are without any significant skill, They
have recoived neither sufficient training nor acquired sufficient work exper-
fence to be considcred as having even 8 minor skill in some marketable ares.
In addicion, a significant number are without high school decgrees and many
are unsble to use tnglish effectively since their achiovement levels are
too often lower than their grade levels.* Ths problem is furthor compounded
because WIN is primarily for women,** Though labor markets in most arcas can
provide some jobs which may be held by men lacking high school degrecs or
previous training, openings are frequently limited for women, Unfair hiring
practices persist with respect to sex, snd traditional concepts of work that
vomen can or should do have been ignored only once, during World War 11. As
& result, a wvoman wvho would like rewsrding work with upward mobility must
generally choose a position in clerical or allied medical fields, These areas
often require at least a high school degree or equivalent, This means that
since women without the requisite education constitute s significant percentsge
of most programs, WIN will have to allow for an extended educational path for
its participants from GED--and in some cases from basic education--through
vocational components. To complete this sequence as the program is presently
constituted will take several yesrs. This {s clearly the best course of action
for some enrollees, but not for all. Unfortunately there is little else that

most projects can do.

* An analysie of characteristics of AFDC recipients shows clearly that the
educational level of present WIN enrollees is significantly better than
that of the general population, indicating a probable downward trend in
the educational level of applicants.

** To understand the requirements of WIN, it is crucial to keep in mind the
great differences between rural and urban areas which exist in both the
populations and the programs. National statistics which show a forty
percent encollment level of males are combining rural areas such as
West Virginis, which are primarily programs for males, with some urban
programs which are, or soon will become after the initial surge of
mandated referrals of males and youths, primarily for women.
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The alternative to extended training and oducation would be to
place women in low-paying positions in services and trades which will not
remove those with more than one or two children from Welfare, Moreover,
such positions are characterized by high turnover and there is a strong
1ikelihood that many women 80 placed will be without employment shortly
after termination, Therefore, unless the labor merket can be significantly
altered through job development and job restructuring (ses Psragraph C.4)
educational and training courses will have to be given to & majority of
present and potentisl WIN enrollees.

c.3.1 An Overview of the Educationsl and Training Componeng Styucturg

WIN is provided with considerable flexibility in establishing
education and training components. Problems early in the programs
limited the extent to which educational and trasining components contracted
These have generally been overcome. , (This wvas determined through follow-up
evaluation visits,) Free from the pressure of bulk enrollment which charsce
terized the start-up of many programs, individual plans are now being imcreas-
ingly emphasized and individual training contracts, as compared with bulk
or class contracts are more in evidence. Many projects have made use of &
significant number of community resources and serve as filter and frading
mechanisms to allow WIN enrollees to take advantage of 8 wide variety of
trasining opportunities. There are, of course, problems ir the development of
an employability plan, as discussed earlier in Paragraph C.2, but the provisions
for the coordination of trainiig progrsms coupled with employability programs

are generslly very good.

WIN is by no means limited to MDTA programs or even courses ia
the public sector, The training available in skill centers, MDTA courses
and vocational high school 1s supplementec by private vocational schools.
The general impression received from the evaluatiom visits,in fact, was
that training options and educational options in most sites were adequate
and desired by applicants. There are, however, problems which were fre-
quently observed in the education and training components and sreas where
significant improvcment can be made,
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CJe2 Baslc rducation and CLD

There is undoubtedly & significant need for edu.ational components
tor enrollecs, a8 is stressed above, Nonetheless, there may be too much
emphasis placed on bringing people up to the l;:vel of employers rather than
tryiug to [ind significant jols that might be held hy workers with less than
high school diplomas, The resson is sjmply that many persons who de not have
high school degrees dropped out of schcol becsuse they didn't like it, They
care to WIN primarily to get jobs and skills--not to go back to school.

Long periods in strictly educational compunents, thirty hours 8 waek, week
after week, can be too long and too severe for many persons not used to such
a routine, and not strongly interested in education,

The extent to which dropouts from education is & problem requires
sowe interpretation, The program i{s not yet old enough to be certain that
& steady-state, dropout pattern has been reached, Many programs are still
dealing with vhat must be considered the better and nore-motivated applicants.
Dropouts may increase, In many programs, both staff and applicants had *
strong criticisme of the present GED and ABE programs. They felt the GED
programe in high schoole re¢flected too traditional an approach and were not
suited ro WIN clierts.

In other programs, Basic Education and GED are used as holding
operations for persons for whom direct vocational plans cannot be made,
This 1is frankly admitted in many areas; counselors and others feel thers is
very little they can do for an untrained and uneducated spplicant. Some-
times dropouts Lrom Basic Ed and GED components are anticipated and’ desired
under the theory that these persons will not require further service and
wmore time will be available for the motivated who make it through the
courses. In other words, such courses sometimes act as & weeding-out
procesa which makes subsequent screening and placement easier for the program,

Alternatives to educational components must be sought out for those
applicants who oxpress no interest in further education not directly linked
to 8 vocational goal., At present, thers are very few programs that couple
education with vocation, but where such an approach is used, it is appar¢ntly
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liked. There are some combined educational-clericsl programs available to
WIN and there ars & few companies which have used this combined approach.
Ideally, the best approach would probably be one that could place an applicant
in an industrial, manufacturing or office envircument where s portion of the
day would be spent in education and a portion of the day in work, Such proe
grams are largely unavailable to WIN; not only because of their scarcity in
the private sector, but also because of the noncompetitive position of WIN
with respect to developing them, (See Paragraph C,3.4.3.)

€.3.2,1 The Quality of Courseys There are many approsches used for Basiec
Education and GED programs, These are largely divided into two general

categories: the programs—particularly for the basic education component-—
vhich are subcontracted to private corporations (such as Westinghouse Lcarne
ing Corporation, Educational Development Laboratories or MIND, Inc.), or

those which are given to local boards of education, The r:lative merits are
disputed by WIN staff members and, for that matter, applicants. Though the
study could not evaluate educationsl components, sxcept in terms of results,
many persons intervieved have raiscd serfous quastions sbout their efficacy.

Few programs could be considered as imovative for the populations
for which they are designed. Too many are part of the normal adult come
ponents in high schools and are designed for s homogencous class structure
rather than for persons of diverse backgrounds. Applicants with widely vary-
ing achievement and learning levels in one project were placed into the sams
basic educational component., The slower students could not keep up with the
class, and dropped out because of discouragement, while the better students
became bored beforec the course reached their level, In one arsa, an adult
basic education class conducted by the school system has ite class for WIN
parents in the grammar school during class hours-~the same grammer scliool
where some WIN enrollees have their children enrolled,

One basic problem with the program is that educational evaluation
is largely divorced from the WIN Program itself. Course evaluation is con-
ducted by the school system and 1s considered to be within the competince
of experts in education, not the WIN Program staff, But, the evalusiion of
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educational components is critical to the program, WIN should have available
to it experts in education for the disadvantaged who can develop experimental
and innovative courses for such applicants, courses which are coupled as

much as possible with clearly defined vocational goals and possibly with
vocational training itself. An evaluation of past experience would be feasible
now because of the wide diversity of classes and concepts to which applicants
have been exposed., Some basic educational programs use novel approaches
devcloped by private corporations, supplemented by visual aids. Others use
more standard readexs and techniques.

In one or tw» areas evaluated, GED was under diiect control of
WIN and was designed for disadvantaged clients. 1ln other arcas, GED was con=
ducted «s & part of the normal adult basic educational progcams in the school
system, Because of the diversity of exposure, an extensive evaluation of
contents and the mesning of courses to applicants should be mnde. Resulting
from such a study, greater direction could be given to the use of both basic
education and GED components. Moreover, statistical. analysis of cesults
°(pnrt1cular1y the analysis of dropouts and successful completion), could
start the focus on approaches which show promise,

c.3.3 Testing

Testing is varied, widely used, and often misused, In too many
inotances testing has been uscd as screening for both education and train-
ing., Some of the tests are patently unsuited for the population served by
WIN., The Intermediate Stanford Achievement Test, which is sometimes used
to measure reading comprehensfon, is biased not only for cultural backgrounds,
but also for certain interests, A person with scientific interests or ex-
perience can answer nearly half of the questions of paragraph reading compre-
hension without reading the paragraphs., Conversely, the same paragraphs
would prove very difficult for persons who have neither scientific interests
nor background, The result is that such tests measure interests, awareness,
and backgrounds as much as they measure reading comprehension, Since the
scores achieved on the SAT often dictate whether a person will be allowed
to obtain training or go into GED or Basic Ed, seriously biased employability
plans may result. For example, in one area at least a fifth-grade achievement
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level on the SAT is required for training; test scores determine whether the
applicant will get what he really wants from the programt training and a job,

Similarly, the General Aptitude Test Battery (GATB) {s widely used
to decermine suitable vocational reas, Where properly used, it is a valuable
tool, 1n cases, however, where the scores are strictly adhered to f{or deter-
mining training, it is more hummful than helpful. Because of the very wide
variation in administration and interpretation of tests (ard for that matter
in tests used) direction at the nationsl level is necded, Exemination of
tests, and guidelines on the use of tests, should be coupled with the evalu-
ation of the educational and training components given to applicants, Too
much variation—without apparent reason—was observed in the field., Experi-
mentation with tests and components is, of course, not bad in itself, but
applicants are being hurt by being subjected to poor combinations of tests

and components,

Nonverbal vocational tests, such as those used by the Jewish Educe-
tional Vocational Service's work sampling program, are probably steps in the
right direction, (A national research project is under way to study this
project.) In addition, attention should be given to developing a better
measure of verbal and numerical skills than presently available,

C.3.4 Voéationll Training

Vecational training is actually divided between institutional and
on-the-job training. Within the institutional training category are public
programs in federally funded projects (such as MDTA), general public programs
provided through vocational high schools and private courses with privately
funded and profit-making vocational schools, whether arranged on a class or
individual basis. This combination of different approaches can yield a pood
mix of opportunities for applicants. Somc areas—particularly rural sitcs—
have limited training opportunities for applicants. The lack of training

opportunities in these cases reflects also a dearth of actual job opportunities.

In many program areas, however, training problems resulted from procedures

which could be corrected,

c-29

823

e




.

Cs3i4.l  Coordination and Funding, From the time the first projects began
in September 1968 until April 1969, sid later in some cases, vocational
components were restricted because adequate provisions had not been made

for funding of courses, obtaining courses, or securing individual contracts
vhere neededs In one of the earliest-starting programs, the first individual
contract was not approved until July 1969 because-of contractual restrictions,
In some programs, tremendous pressure was placed on getting applicants enrolled
in WIN desp:te the fact that no training components were available, none had
been adequately searched out, and few could be obtained for applicants for
many months co come. This produced & variety -/ effects: extremely long
holding pericds, "false" components which camouflaged actual holdings (such
as meaningless work-experience programs), overuse of GED and Basic Ed come
ponents, or increased emphacis on orientation and counseling, even where not
indicated, Though this problem has been largely solved, at least as evidenced
by our follow-up visits, new programs should be planned arownd the initial
availability of program components and jobs,

There are atill some features of coordination which are hampering
the program, but not to the extent observed early in the study., Individual
contracts often require a lengthy chain of approvals, Approval in less than
a few weeks is uncommon; approval after months, typical. During this period
the applicant is often in holding and is anxious about his plan*, One side
effect {s that while the applicant is in holding—whether because of his own
problems or because of program problems—he is not receiving incentives**,
not receiving supplementary welfare allowances, and not able to carry out
child care plans, The combination of these can have & very detrimental effect
on the applicant's ability to remain in WIN and his enthusiasm for it,

C.3.4,2 Course Diversity. Occupations for women are limited, and perhaps
48 & result many programs have adopted & very narrow view of training for
women. Invariably, the great bulk of all training for women is in the

* Some applicants purchased course materisls for programs which were later

disapproved,
*k It is now possible for enrollees to receive incentives for holding periods

not in excess of 30 days,
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clerical, medical or beautician fields, Fo:r example, TABLE C-1 shows the
listing of training slots for four programs, which are typical of most of
those reviewed,

TABLE C-1, A Sample of Tiaining Assigument ‘
Small Projects Large Projccts

Kindergarten Teacher's Aid 2 Hairdressing 1l
Beautician School 2 Clerical 19
Coamercial School 3 LPN 12
(Private) 3 Cook 4
OJT (clark) 1 Stenographer 6
Clerk-Typist 14
Private Business School 10 Art 1
(Clerical) Cosmetology 17

Clerical, Steno and
MDTA Clerical 6 Business 3
LPN and Dental 22
Registered Nurse 4
All Other (Male and Female) 26

The problem is not that so many women are being trained for clerical or
allied medical professions, but that there are numerous others now placed

in Basi. Ed or GED programs for whom such courses are not suitable, The
focus on employability plans for women which stress clerical or medical
training results in far too many women ending up in Basic Ed or GED pro-
grams because of some vague goal for placement in those areas. The woman
who are not able to cope with the rigots of six hours a day of education drop
out and are lost to the program, though these women may have a very sincere
desire for work. (The program stuff too often state thst those who leave
are "unmotivated.") A broader view of jobs for women should be developed,

coupled with an attack on the labor market.

Ce3.40)  On-the-Job Training. The majority of training courses for WIN are
institutional. Though thase have bcen supplomented by individual contracts,
a pressing necd exists for on-the-job training, In most areas, including
some of the largest programs visited, no OJT courses for WIN enrollses have
been procured, For example, the largest program evaluated has staff dedicated
to the development of OJT slots. After seven months no results have been
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produced. The main reason for this is the competition for the limited number
of OJT slots among many agencies and programs, In some areas, the private
sector has been ssturated. The Work Incentive Program finds itself further
limited since its contracting provisions are not competitive with National
Alliance of Businessmcn (NAB) OIT under the MA-4 Contracting provisions .*

The MA<4 contracts, moreover, are usually unavailable to WIN applicants since
the Concentrated Employment Program (CEP) is the prime deliverer of manpower
to !AB and can {ill the slots from its own applicants ,**

In many respects, OJT is the most desirable of all training options,
since it screans for & job at the beginning rather than at the end of train-
ing., The applicants are aware when they are placed in OJT that this is al-
ready a job and that they have a position if they can hold it, Unlike Insti-
tutional Treining, which does not guarantee a placement (and many applicants
express the fear that they will not get a job), OJT has the iacentive of
employment built in. OJT is essential to WIN, but very little in providing
it can be achieved by the WIN teams themselves, The procurement of OJT must
be & coordinated effort at the area level for all programs., This can eliminate
competition among programs and the endless stream of 'developers" to which
some employers are subjected. It could also produce an equitable distribu-
tion of positions among programs such as WIN, CEP, HRD, tha Urban League, etc,

C.3.4.,4 Work Experience, Work experience, when properly used, is a valusble
adjunct to Vocational Training., When improperly used, it is a substitute

for holding, Though work experience does not necessarily have to have a
clearly defined vocational goal, it is sometimes & suitable and acceptable
altecnative to vocational training programs, Some applicents have received
valuable instruction and have ingratiated themselves with employers during
work experience, with the result that they were subsequently hired, Without
the oxposurs obtained from work expericnce they might have had little chance

{or such employment.,

* The ressons why the provisions are not competitive are complex, involving
both the nature of the contract, the money and training period allowed, the
allowable elements the contractor can receive payment for, and the source

of the contract itself.

** A recent directive from USTES provides that CEP is no longer to be the sole
deliverer of manpower to NAB, and provides for NAB-QUT slots to be allocated
to WIN participants, This change had not taken effect during the evaluation,

-
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On the other hand, work experience is often used as & Juwmy holding
operation and consists of little more than having applicants assigned to
offices to do menial work or to supplement other employees. Bven in WIN
program offices, some applicants have been assigned to work experience doing
little more than closing and stamping envelopes for weeks on end. In one
case, an applicant had been doing such triviel work continuously for lo .ar
than the thirteen-week maximum suggested in the federal guidelinrs, In another
program, work expericnca for an applicant consisted of parking and guarding
the staff's cars in the WIN parking lot—a job he had passcd into directly
from the Title V Work Experience Program he was previously assigned to. In

all, he had been parking and guarding cars for well over a yesr.

These cases clearly show that there is & potential of misusing work
experience to shuffle applicants irto meaningless positions for periods of
unofficial holding, Adecquate in-office training is difficult to develop.

Most supervisors in offices do not have the time or inclination to work with
trainees; do not comprehend, in fact, the tasks that actually are required

for jobs; and cannot properly conduct a suitable work experience program
without guidance. A clearly defined objective and & clearly defined study
plan should be requirements for every work experience slot and careful wouitor-
ing should be provided, This is seldom done, Even in some programs which
claimed that such requirements existed, no adequate lessom or procedural plan

could be proiluced,

C.3.5 Absenteeism From Components

! The majority of projects visited wrd‘ experiencing probless with
enrollee absenteeism from formal components, Generalizations about patterns
of absentecism are hard to arrive at, Some projects experienced hsavy abe
senteeism during orientation, with a sharp decline once enrollees entered
edu.ational and training programs., In others, ths pattermn was exactly opposite.
Some sites had noted higher absenteeism among youth, or among women. Many had
no clear idea about absenteeism, since they were subcontracting all formal
components and were not regularly receiving reliable attendance reports.
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1t is clear that patterns of absenteeism are useful clues to enrollee
attitudes toward program components, snd & few projects were bemefitting from
analyzing thess patterns and taking corrective sction. In the project with
high absentceism among youth, for example, a special youth-focused orientation
component had beem devised, Another project had discovered that absenteeism
began to increase as cnrollees neared the end of their trsining componcnts;
sttributing this to anxiety about eatering the job market, the program began
concentrating incressed counscling cfforts on cnrollcea at that point.

Lecause attendance reports arc an important indication of enrollee
intcrest, and — at lcast indirectly — of program impact, all subcontractors
to WIN should be required to submit weckly attendance rcports as & condition
of their subcontracts. These should be snalyzed by program staff to: (1)
8ive an early warning of enrollees who may be drifting away from the program,
and who should ba re-contacted by the counselor or coach, (2) provide an
indication of components which sre unattractive to enrollees, and which
therefore should be re-examinad for relevance, content and suitability for
the client population, and (3) check for patterns vhich indicate that en-
rollees with particular characteristics tend to lose interest in certsin
components. It might be discovered, for instance, that youth do not respond
well to some component, or that older piople do not, or that women do not,
etc, In general, attention to attondsnce and absenteeism patterns can
provide an "early warming system" to re-evaluate components and make correc-
tions before damage to enrollee morale has occurred,

Cole PLACEMENT AND JOB DEVELOPMENT

The purpose of the Work Incentive Program is to place persons in
employment which can enhance their lives, and substantially reduce their
welfare payments, The program must ultimstely be judged on the basis of the
nunmber of persons placed, and the quality of jobs in which they are placed,
Despite this, less attention has been given to the obtaining of good positions
than to most other sreas of the program, The Work Incentive Program was
largely planned around tlLie aumbor of persons on Welfare rolls, particularly
the numbers who could presumably be made employuble, Employability was cone
sidered independent of whether a job could be provided for‘ the applicant,
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1he only "escape mechanism” [rom limited labor warkets was the provision for
the use of special work projects for enrollees for whom suitable work could
not be obtained, and this provision proved so difficult to implement that

only one state used it.

Te verify that inadequate consideration was given to both the
question of jobs in the private sector and the suitable development of special
work projects in the public scctor, one nced only visit projects in aicws
where there are few job openings in any (ields, and where WIN programs arce
devoted to the education of the applicant. Moreover, thst only one state
has implemented a special work project (and this one was hardly a success
within the framework envisioned for such projects), is a further indication
of the lack of planning around outcome rather than intake. The exact extent
to which WIN will be able to secure suitable employment for applicants camnot
be ascertained, despite the pessimistic indication from the lack of planning
based upon the labor market. WIN is a young program, and very few persons

hiave moved through the program to the point of placement.

Statistics to date show that 14,3% of all applicants have hcen
placed, including those still in follow-up®, Of this figure, however, only
one-third have terminated, with two-thirds still in follow-up. There are
encouraging signs in the quality of placements made to date. Most have been

above thrce dollars per hour,

The low level of results, but relatively good mix of jobs could be

optimistically interpreted, First, the small number of placements could be

interpreted as indicating that it is too early in the program to see signi-
ficant results, Second, the fact that many of the placements ave good, both
will-paying and in (ields which do offer wmobility, could be considered as

evidence for a successful placement policy. Such conclusions would be mis-

leading, however, because of the unusual nature of the start-up of this

program,

* Shearer Report,
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In the first place, there was a significant number of Title V
transfers into WIN early in the program, and many placement actions carried
out as part of the Title V program are reflected in WIN -u:ucm." These
Jersons transferred from Title V were already the success class of this
progrem in that they had remained in training for an extended period of time.
Second, many applicants reflected in the early results were Category I, per-
sons who were job-ready, because of the requirement to enroll the mandated
AFDC recipients. Since thcre were a fair number of men relative to the number
of slots*, a much higher percentage of men occupied slots early in the program
than will probably be evidenced later. The males tend to fall into two dis-
tinct categories, those on AFDC-U primarily because they were unable to find
employment prior to unemployment insuiance benefits running out, (but who
are active job seekers), and those males who were, despite being carried on
APDC-U, too incapacitated to work, Many of the early placements reflect the
casy movement of the job-ready males into the labor market, This also accounts,
in part, for a number of the better-paying positions, Many of the women placed
thus far were either graduates of Title V or job-ready (a small percentage

in the total population).

Results to date, then, can also be interpreted pessimistically, Of
terminations processed, over 80% have been for other than placements*X Even
comparing the total number placed, terminated or not, with the dropouts shows
that over 60% of all persons no longer active in a camponent have dropped out.
Of course, these figures should be no more citad as indicative of a probable
long~-range eighty-percent failure rate, than the quality of placements to date
should be used as representing potentisl success.

# WIN enrollments reflect at this time 40 percent male and 60 percent female
distribution because of referral priority, The AFDC statistics show 5 per-

cent male and 75 percent fomale,
** This (igure is obtained by comparing the number of placement terwinations

with the number of dropouts,
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Because of the unusual nature of the start-up WIN enrollee group,
and the results that have been achieved by them, present program statistics
will almost certainly prove to be poor indicators of long-range program
potential., The analysis must therefore deal with the operation of the job

placement and development [unction, to identify potential areas of weakness

and strength,

AUYY Planning and Labor Market Relationship

WIN Cuidelincs, Regulations, and State Plans, arc usually weak on
the subject of available jobs. Though the subject of determining employability
is often mentioned, and all cases of AFDC would have to be assessed to identify
those who could be made employable, the complementary action,{.e., the deter-

mination of the number of jobs into which the employable enrollecs might be
placed, was not clearly specifieds The Dol guidelines do discuss the problem
of finding jobs in the private sector, and the nced for siding companies to
carry out job engineering, which could benefit WIN clients. But except for
the section on category [11 special work projects, and the planning tor labor~
market information, there is little indication that the critical problem with

the program may be not component services, but rather the availability of

suitable employment.

The resulting impression is onc of an availubility of jobs which
can and should be developed directly from employers or obtained {rom other
programs. Perhaps as a result of the lack of attention given to this area,
or the fact that the placement of WIN applicants is the one component which

cannot be completely planned by the Bmployment Service, little sttention was

given to this in individual state plas, Staff size, funding, size of program,

and other details were discussed but very little mention was made of the po-
tential for placement. Morcover, it is also difficull, in many programs, to

find any cvidence of detailed plans being made for placement of applicants,
even now that the WIN program is well along. The position held by most
programs seems to be to take a wait-and-worry attituds and deal with the
problem on a case-by-case basis, Many WIN job developers express great

apprehension about what can be done with applicants once they have come out
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of training camponents; based on preliminary excursions into the private
sector, many projects feel that the problem is largely insurmountable.

In many arcas where the bulk of the enrollees are women, the WIN
staff feel that there {s extremely limited placement that can be provided.
There 1is considerable competition from housewives who are willing to work at
even lower than federal minimum wages--they are supplementing a husband's income-s
which makes it very difficult to develop jobs for the more disadvantaged wel-
faro clients, In somc cases, amployers have strongly resisted the idea of
hiring welfare rocipicnts, By some twist of logic, employers in some areas
feel that giving jobs to persons on welfare is somshow contributing to an
immoral condition, i.0., being on welfare, Some employers have told WIN
staff that persons who have been on welfare are either shiftless or lazy or
have other personality traits which would make them less than desirsble
employees, An attempt to open the doors of & major industry in one WIN
program site resulted in WIN's receiving s letter of full support for the
program=-that is, full support short of actually providing any positions.

Finally, the jobs referanced in the regulations, presumsbly available
from CEP and other agencies, are often not there. For all intents and purposes,
National Alliance of Businessmen's MA-4 QJT jobs are unavailable to WIN re-
cipients in most programs, as discussed above. The result of these problems
has been to limit the jobs available to WIN applicants, in wost cases, to
thoge which can he obtained from the normal Baployment Service files or from
the efforts mady by the local WIN staff,

C.4,2 ~ " Problems in Placement Planning

In many arcas, the short-range possibilities for placement of WIN
gradustes are bleak. Slowdowns in corporate and commerical expansion, coupled
vith sharp decresses in government spending and the resultant cut-back in
employment in defense and civilian ingtallations, lead to greatly increased
competition for fewer jobs, At least for the present, unemployment rates are
climbing--and the impact of that trend on employability programe is predictable,
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There is, therefore, a need for WIN both to bear in hard on job
development, and to plan placement around the actual characteristics and
potentislities of the client group. Placement, projects are already ack~
nowledging, will frequently be the most difficult "compoment” to arrange for
enrollees, and placement planning is going to have to become very specific

and intentional,

Welfare rocipients are not, of course, a homogeneous group. They
vary greatly ia "employability potential" and attractivcness to cmploycrs.
Placanent is quite likely to grow even more difficult as the prounram gocs on,
since the first "generar.on" of enrollecs has included a number of job-re.udy
or virtuslly job-ready malos, and & number of highly motivated fomales who
made child care plans on their own initiative (and sometimes partially at
their own expense) because of their eagerness to participate, and their desire
for employment, There has been both accidental and intentionsl 'creaming"
of caseloads to enroll persons with the highest likelihood of success.

Later "generations" of enrollees will include lass-motivated per-
sons, including persons enrolled involuntarily, and in fact many projects are
already experiencing difficulties with persons who will be extremely hard to
ﬁace successfully, These include persons with physical and emotional
handicaps,* as well as those with little previous education, no previous
training, and no work experience. Making these enrollees campetitive in the
"eight" labor market which prevails in many project areas is perhaps WiN's
most difficult challenge.

Project staff approach these "problem cases" in & variety of ways.
Some bemoan the fact that they must take the mandated categories: {.,e., men
and youths whom they feel are difficult to work with because of emotional or

* Most males on APDC are suf iciently handicapped to limit or preclude
employment, See figure L-1 in Section B,
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physical handicaps inadequately identified at referral.* Some are returned
to Welfare as inappropriate referrals--a difficult determination in the case
of men, since all men on AFDC are supposedly employable. There have been

cascs where "probleus” male enrollees were shuffled into holding or low-level

work expericence components,

The situation with womea i8 somewhat parallel, Those with high
school education who would be attractive to cmployers in terms of attitude,
appcarance and stable child care arrangements are, in many programs, being
moved rapidly and successfully through training components and into jobs,
Others, less job-ready, are being sssigned to basic education and GED, where
no jobeplacement activity 1s expected for some time. Again, many of the
quick "successes” will be able to compete on the job market, but later gener-
ation of enrollees who have come through a longer preparatory process may
find the going rougher, particularly in areas of high unemployment.

Many placcments of women to date have been in good positions,
usually jobs which require some minimum of training and education, at least
a high school degree. This indicates that once the "quality" of the applicants
diminishes, placesent may become more difficult. Some indications of this

trend exist,

In one program, all eligible applicants have been screened and
referred in accordance with the federal guidelines. For those who have been
referred but for whom there are no slots (over 8000 persons), there has b~en
routine referral to HRD centers in the functional ES offices.

* Converscly, placement activities for some men consist simply of quick,
successful referrals to a job, often through the Employment Service; this
illustrates again the extrzme diversity of wmen on AFDC. In two cities
visited, the placament statistics reflected men who had refused WIN
participation because ¢y were employed. In a West Coast city, more
than twenty percent of persons classified in the WIN records as placements
in follow-up were in fact persons who had refused WIN and found jobs
unassisted.
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The number of placements achieved with applicants referred to those offices
is very low, Even the services and trades offices, which supposedly would
have numerous jobs for women regardless of their educational or skill levels,
have not produced significant results with women. It is not clear whether
the reason is a reluctance of clients to accept posi-fons, an attitude on
the part of the intecrviewers or manpower specialists that it is probably best
to wait for WIN clients to get WIN services, or other causes, but results are
not being uchieved, Stafl in many locations are cxtremely pessimistic about
the ability to dcal with other thar the better-equipped clients, and freely
admit to "creaming" of applicants, The justification i{s that in a limited
program it is far better to work with those having potential for succuss than
with those with very little potential, This is viewed by some, particularly

Welfare offices, as discrimination agsinst Jifficult clients. Philosophically,

either position can be held with justification, One must sympathize with
staff who cite case after case of persons in mandatory referral groups who
have been on Welfare for years and have such severe problems that they cannot
be adequately served. Simflarly, sympathy must be given to staff who feel
that the higher calibre clients served by WIN could really have found jobs
on their own, and that WIN is not really reaching those most in need of

agsistance.

The problem again relates to planning, Littlc attention was given
to the widely diverse background and characteristics of persons expected
from the Welfare roles and plans, The p-ocedure cited for handling category
1, cateogry 2 and category 3 enrollees did not cover adequately a policy
for screening, Tacit approval can be inferred for either of two approaches;

referral without screening for probably program success, and referral with

such screening ('crcaming"). Because previous studies have indicated lack
of recsults with certain AFDC clients in training programs, greater attention
must be given to detcrmining cmployability around a realistic set of referral

priorities, and around a recalistic approach to jobs and job orders.
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C.4.3 Staff Structure and Job Development

There is considerable variation in the way in which the staff of
WIN deals with job orders and the labor market. As mentioned previously,
the actual structure of the teams is varied, in sume cases including & mane
power specialist and job developer on the teams, and in other cases, consisting
of a de facto onc-man team: the counselor. Perhaps the strongest reason ror
variation {s the division of work among the counseling and training functions
(the client-oriented functions) and the development functions (the employer-
oriented functions), In the ideal case, the manpower specialist will partici-
pate as a member of some form of a team from the initial assessment of client
potential thrcugh placement. In this way the manpower specialist has more
or less given his stamp of approval to a plan which he then must fulfill with
a valid position. Such an arrangement would also involve the manpower
specialist personally with the client early in his enrollment. In this way,
the client would be aware of individual responsibility for his placement
rather than some nebulous concept of placement through a program. This also
has the adnnusi of ensuring that action begins on a client prior to the
completion of training so that there is not an excessive period of holding
after training because of the lack of a job.*

Cb4.3.1 Problems of Coordination

Even this arrangement is subject to problems. In the first place,
the relationships between the labor market, both public and private, and
individual team job developers can be quite varied, Second, in large project
areas where there are several teams, it is possible for the individual team
developers to operate independently of one another, each interfacing with
the normal Bmployment Service files and with their own battery of employers.

* This is called for in the USTES Program Letter cited earlier, but is too
often not carried out in the field, In some programs which do not use a
team approach, the first indication that someone needs placement is the
transfer of his records to the placement unit,
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In such cascs a WIN project is somewhat like a collection of individus! proe
Jocts cach having a complcte framework of services from initisl counseling
through placement, Not surprisingly, coordination {s a seriois pioblem in
such programs. Redundant visits by rapresentatives of di ffercnt programs

and even different representatives >f WIN to cmployers can result, and has in
fact rosulted, Transfer of suitable job orders between teams has to be carried
out informally, often just by word of mouth or at best,brief inter-office
memoranda, Even in cases where some method of coordination has been imposed
on the tecams, (and this is becoming more and more the case), the problom
remains that the individual manpower specialists or job devclopers are in a
poor position to ¢ffect any major change in the structure of the labor market.
They must deal largely on & case-by-case basis, The total impact on the com-
munity is only perceived in terms of individual actions on individual clicnts,
This is not to fault the manpower specialists, but there is very little that
can be done to alter the structure of the job market on a large scale by
someone whose job is that of a single manpower specialist on a single team

in a single 1cderal program,

Ci4.3,2 Requirement for Coordination of Program Placement Action

Employers do not perceive the difference among the many job programs
for the disadvantaged, and are hardly receptive to che multiple cortacts to
which they have been subjocted because of the proliflcration of programs. Add
to this the proliferation of individual developers within a single program
and the problem is compounded. Thercfore, to ¢ffect action on anything
greater than an individual case, !ob development must be carried out at a
higher level than the Lmployment Service itself by some sort of joint cosemittec
representing all manpower progrems in an area, What is necded is & well-
coordinated group, dedicated to WIN and other programs for disadvantaged
applicants, functioning on a coordinated basis. throughout the project area.
This group could handle manpower planning for and interface with individual
placement and development staff on WIN teams, CEP units, HRD teans, etc.

Of course, the staflf mcmbers themselves could be a part of this group.
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the central requirement is that coordinsted activities be carricd out by

the roup comitted to fulfiliing employability plans with Jobs, This is not
to say that manpower spccialists should cease to be menbers of WIN tcams,
Quite the contra-y, their position as irterface hetween the client: and the
jobs iz crucial te the success of the program, [hey are the ones who should
be able to interpret the client's potential in terms of the lator market,
provide knowledgeable inputs to employability plans, work with the applicant
while he {s cnru.led in components, and reques: and look for suitable employ=
ment for the applicantn. Some of the responsibility, however, for developing
positions must be given to high administrative levels * which can effectively
communicate with employe-s at fairly high levels in businesses and industries,

In a few cases, such & goal his been the excuse for procedures which
place the whole job development responsibility on normal ES offices. These
of f{ices are to be the contacts with employers and are to produce the orders
that the individual team members will subsequently use in placing applicants,
This procedure only works if the ES offices themselves have a strong commit-
ment to the WIN team concept and to the WIN enrollee as well as a backlog of
suitable jobs, which i{s not always the case,

Cu443.3 ‘Inadequate Placement Procedures Becsuse of Staffing

Manpower specialists are sometimes reluctant to work closely with
counsclors or be placed under their supervision. In a number of projects,
thore was in fact no involvement of manpower specialists on the teams at all,
In some there was no WIN job development activity of any kind. In one project,
the team staffing arrangement was not originally used, reportedly because of
civil service complications. Later, when the team plan was instituted, man-
power specialists were still not included--they romained a separate group,
involved with the teams only at the point where enrollees were actually ready
for placement, in one city visited, the teams were initially set up with all
members functioning together and working under the direction of the counselors
——— v .

* As, in fact, called for in ES Program Letters and Guidelines. The procedure

for making the greatest use possible of existing facilities should not be
intexpreted as meaning effort should not be made by WIN, as has been the

case in some programs.
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with the manpower specialists involved in the development of employabilicy
plans, By the time of the follow-up visits, the teams had disintegrated
and the manpower specialisi: now operated independent of the teims under
their own chain of supervision, In other cases, the teams never materislized
and the program is largely focused around client-oriented operations carried
exclusively by counselors,with clients passed on to s placement office when
"ready" or placed directly by the counselor himself, In extreme cascs, the
WIN team, without manpower specialists, is located in one office and simply
refers applicants who are job ready or who have completed training o normal
placement offices for service. These offices have, morcover, traditionally
been unable to effect placements wich disadvantaged applicants, and it is
unlikely thst they will do 8o now simply because a WIN tcam rather than a
Welfare worker refers the applicants to the office.

This situation is very unfortunate, Placeuent {s the key to a
successful program and from all indications is going to be the most difficult
aspect of WiN, The division between the functions greatly lessens the ability

of the program to effect placement and diminishes the applicant's confidence 1n

the program,

Cb b Category III: Special Work Projects

The only escape valve for a possible lack of jobs is the provisiom
for special work projects. These are authorized under section 432 (b) (3),

and called for under section 433:

(e) (1)...the Secretary shall enter into agreements with
(A) public agencies, (B) private nonprofit organizations
established to serve a public purpose, and (C) Indian
tribes with respect to Indians on reservations...

(e) (2) Such agreementc shall provide -«

(A) for the payment by the Secretary to each employer
a portion of the wages to be paid oy the employer
to the individual for the work performed,,.

(e) (4) No wage rates provided under any agreement ontered
into under this subsection shall be lower than the
applicable minimum wage for the particular work
concerned,
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Special work projects have great potential significance for WIN,
since they represent an area for development of jobs outside the “private
sector" vhose openings for WIN graduates are extremely limited in many areas.
It is already clcar in some project areas that private employers are simply
not going to be abl: to handle an inflix of new entry-level employees; some
arc, in fact, in thn process of la.ing off former 'hard-core uncmployed" who
were hired under esrlier manpowe! programs. In thcse same aceas, however,
there is ¢icarly work that needs to be done for the improvement of communities;
auch wiik is usually in the public or nonprofit sectors. In theory, then,
the special works projects should provide a hopeful placement mechanism for
moving beyund a narrow range of private placement options.*

In (act, howover, during the evaluation only one state had imple~
mented the speclal work projects feature of WIN, although other states were
developing plans for them, During the Eirst-round evaluation visits, the
following reasons were cited by project officials for not implementing
special work projects:

(1) The guidelines for the provision of special work
projects were obscure and difficult to understand,

(2) During program start-up, many programs had to
develop components sequentially; {.e., in the
order that enrollees would necd them. In the
frantic start-up rush to secure such components
as basic education, GED, and institutional training,
other options were given lower priority and reserved
for later consideration. These lower priority com-
ponents included special work projects (and, in most
cases, QJT),

(3) Persons responaible for planning WIN projects had heard
of problems in the one state which had implemented special
work projects, and wanted to avofd duplicating that experience.

* Plans for the newly created Public Service Careers program call for the
provision of public sector jobs to enrollees of manpower programs, including
WIN. :
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Un second-round evaluation visits, though, it was lcarned that the majority
of projects re-visited were at least considering special work projects,

and some had plans well-advanceds Now the problem definition had changed--
the main difficulty had to do with funding, Many public and nonprofit
agencies, themselves hard-pressed for funds, did not find the rpecial work
projects funding arrangements sufficiently attractive to varrant hiring WIN
mrollees and providing the necessary supervision for them, There was 8
tceling from both project staff and prospective sponsors of specisl work
pcojects that full federal funding (i.e., the federal government's paying
the full vage of persons placed in special work projects instcad of a
proportion)would make the program much more appealing.*

The one state which did use special work projects as a WIN placrment
mechanism provided less than a model of success. The special work project
was being run very much like a public works project, with AFDC workers duing
forestry and fire-fighting work, for an hourly sum considerably undcr the
federal mir.imum wage, Because of the lengthy hours, working conditions--
enrollees wera driven to the forest in open trucks--and the low vages, the
recipients refused to continue on the project and were ressoved from the
program, (Many have only recently been re-enrolled.) This experience,
though obviously sn isolated example, does show the importance of developing
worthwhile projects., Simply demanding physical labor in exchange for the
'"welfare" check is not going to be a solution to the welfare problem.

CJ‘QS Follow-m

WIN prograns are requirci to monitor the applicant at all stages
of his involvement in the program including placcment. Despite the clcar
requirement, howaever, careful and ongoing monitoring of applicants varies

# Irunically, during WIN's sta*iL-up phase, when projects were too harticd
to be able to institute special work projects, regulations did provide
for full federal funding, This provision was subsequently changed, how-
ever, and now that many projects are in & position to consider special work
projects, the funding provisions are much less advantageous to the sponsor.
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from project to project. In some it is very good, and in one exceptional,’

In many, however, it is virtually nonexistent,

C.4.5.1 C(ompouent Monitoring

Though not strictly follow-up, the continuing maintenance of comtact
with applicants and instructione in components is the first step to providing
the procedures and relacionships which should carry through for the fi-st
six months of placement, Too often, there is no formal procedure for such
contacts, tmce in & camponent, the enrollecs may virtually lose contact with
the main WIN program. Very few programs had any positive control over abscnses--
a [we could not say cven L[ an enrollce was really attending the classcs.

when enrollees are in holding the situation is cven worse, Though
holding periods are supposed to be "down" times during which personal prob-
lems can be corrected, and other services provided, most holding periods are
used for no such purpose, These are simply periods during which the applicant
must wait tor a component and service, and he is lucky if any contact at all

is provided by the staff,

These long periods of unproductive holding are sources of friction
between the ES staff and the Welfare staff, lolding is not supposed to be
"dead" time, and the HEW manual is specific on the point:

(46.6)...Because of this responsibility, the welfare
agency should satisfy itself that the manpower
agency is providing meaningful employability
services to the individual during its so-called
"holding" periods in between assignments to
major program components.

when no service is provided, most caseworkers who are concerned with
their clients become increasingly wary of the WIN program itself. That the
situation is scrious can be 1llustrated by one incident in the field., One
tntervicewer went to the home of the WIN cnrollee who was classified as being
in holding., The enrollee mistook the interviewer for & member of the WIN
staff and said, "“Thank God you've finally come for me."
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Numerous exanples were found where records indicated that the
applicant was in one component, when it was actually learned that he had
not attended for months. In several places applicants were thougat to be
in one class when actually they were in another; in one case not only could
an applicant who was listed as being in a vocational training class not be

found--neither could the class!

C.%4,5.2 Placement Follow-Up

One of the important placement-related components is follow-up.
The goal of the program is not to make plicements but to provide long-term
suitable employment to enrollees. This means that the staff must act as
liaison between applicant and employer during the critical eacly stages of
employment to improve the enrollee's chances of remaiuing on the job, and to
ensure that the applicant does return to the program in the event that the

job is lost,

Despite the importance of this follow-up procedure, it is not
faithfully carried out in wany programs. Some records have shown elap.ed
times of up to six months betwecn any enrollee and program contact. Some
provide, though, more contact with applicants once placed than they did
when the enrollecs were in components. (This usually happens because
follow-up is a separate function, and persons, once placed are transferred
to this unit for follow-up action.) In a few centers, follow-up was
rigorously and faithfully adhercd to, Contacts were made with both esployer
and employee according to a clearly defined time sheet, and each call or
visit, and its results, were recorded, Surprisingly, there were dso problems
with this system. Counselors who were charged with the follow-up responsibilicy
in one project indicated that several employers were not happy about the
calls irom the center, and were suspicious of the reasons--in some cases
they assumed thore must be something wrong with the applicant, To avoid
hurting the enrollee, and damaging the changes of others to be placed in
the sama company, calls were eliminated to these employers--the enrollees
were still called, however, according to the schedule.
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Repzardless of how performed, follow-up not only lets the program
know where the enrollice is #nd how he is doing, but also lets the enrollee
know that somconc is interested in his progress. It also provides him with
an opportunity to complain about service he has received, or to bring up
personal problems which may be inhibiting his progress. I[n many ways it is
as cssential to the program, from the first day of contact through placements,

as any of the other raecognized staff functions.

C.4.5.3 Other ES WIN Considerations

There are other factors in the Employment Service's WIN participation
vhich, although not of the magnitude of other arcas discussed above, do have a
bearing on the effectiveness of WIN projects., Two frequently mentioned by ES
WIN staff during on-site evaluations were: (1) lack of available cash for
enrollces' immcdiate needs, and (2) fnadequate physical facilities for WIN.,

From an administrative point of view, the "rcady cash" problem may
be minor, but from the enrollec's vicwpoint it is scriois, Few programs have
cnough financial flexibility to reimburse program participants for out-of-pocket
expenscs for immcdiate needs such as car fare, a uniform needed for a job, or a
personal emergency. In many prujects visited, staff related stories of enrol-
lecs with desperate immediate needs for small sums of money--usually for trans-
portation, but sometimes for such basice as food, To their credit, many WIN
tecam members have dipped into their own pockets to help enrollees with finan-
cial emergencies. In one large West Coast site, the staff regularly held a raf-
fle, the procceds from which went to a petty cash fund to be used for enrollees'

emergency needs.,

Physical facilitics uscd by WIN programs vary incredibly. In some
projects, officcs arc attractive and spacious, with individual offices provided
for counsclors, and sometimes for other team members as well. In others, the
WIN tcams are located in the midst of a gigantic Employment Service operation,
with no private facilities of any sort, and with overcrowding, high noise level,
and a general air of confusion. Counseling and other intensive work with en-
rollees is extraordiuavily difficult in such circumstances. In a large Midwest
project, ten fully staffed teams shared one huge room, which also included space
for some supervisory personnel. The noise level was so great that counseling

C-50

344



sessions had to be conducted in & near-shout.

Projects also vary greatly in location of facilities. Some large
projects, like the one just mentioned, centralize all WIN staff in & single lo-
cation. Other multi-team projects scatter teams throughout areas. lach approach
has its advantages and drawbacks; basically, the decision of which epproach to
follow involves a "trade-off" between easy program coordination, ard easy access
to the prograa by enrollees. There was no pattern observed of relation between
program effectiveness and facility location; it is likely that the location of the
projects 1s of 1ittle consequence as long as they are not too difficult for ene
rollees Lo reach within reasonable traveling time.
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