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TEEN PARENTS AND WELFARE REFORM

TUESDAY, MARCH 14, 1995

U.S. SENATE,
COMMITTEE ON FINANCE,

Washington, DC.
The hearing was convened, pursuant to recess, at 9:30 a.m., in

room SD-215, Dirksen Senate Office Building, Hon. Bob Packwood
(chairman of the committee) presiding.

Also present: Senators Chafee, D'Amato, Murkowski, Moynihan,
Bradley, Rockefeller, Conrad, Graham, and Moseley-Braun.
OPENING STATEMENT OF HON. BOB PACKWOOD, A U.S. SEN-
ATOR FROM OREGON, CHAIRMAN, COMMITTEE ON FINANCE
The CHAIRMAN. Good morning.
If there is anything this Committee has heard about in its wel-

fare hearings, it is teenage pregnancy, teenage pregnancy, teenage
pregnancy, and the relation between teenage pregnancy and the
likelihood of being on welfare for a long period of time.

We could not have four better experts than we have today to give
us some advice on this. So our minds are open.

We are not exactly sure which way we ought to go. We are talk-
ing about block granting welfare, maybe not block granting it. Or,
if we do, do we set some kind of requirements, such as can you give
welfare payments to teenage mothers, or can you not? It is entirely
up in the air. And what you say to us will probably have more ef-
fect than anything else we may hear in the rest of these hearings.

Senator Moynihan.

OPENING STATEMENT OF HON. DANIEL PATRICK MOYNIHAN,
A U.S. SENATOR FROM NEW YORK

Senator MOYNIHAN. Thank you.
Mr. Chairman, if you would indulge me just a moment to brag

on our staff.
On June 14 last year, President Clinton announced his welfare

proposals in a speech in Kansas City, and he made the point, and
I quote, "At the rate we are going, unless we reverse it, within 10
years more than half of our children will be born in homes where
there has never been a marriage."

And the statement was not much noticed at the time. It was sort
of reported, but never commented on, as if we had gotten used to
an idea that would have been unthinkable just a generation ago.
The illegitimacy ratio had always been about 4 percent, 5 percent.
That ratio started to rise in the 1960's here, as it did in other coun-
tries. It was 10 percent in 1969 and, since then, the rise has been



a virtual straight line that reached 30 percent in 1992, and is pre-
sumably past that point now.

As I think our panel will recognize, the correlations are quite as-
tounding. We have a trend line, and here it is, Mr. Chairman. I
want to put that in the record.

The CHAIRMAN. Without objection.
[The information appears in the appendix.]
Senator MOYNIHAN. We have a correlation of .993 with our

straight line. And I do not think anyone has ever produced such
a correlation. Does anybody here recognize one? Apart from the sun
coming up and the sun going down, that is as close to a perfect fit
as you would get. And it fits with the curve that rises at .864 per-
cent a year, which is almost 1 percent a year.

And we told the President about this. We just worked it out, our
distinguished Javits Fellows and others.

And it is worth noting that the Federal establishment never did
any of this. All those vast bureaus never noted anything happening
out of the ordinary, never produced any correlations, never ques-
tioned this. Never, to my knowledge, did anyone ask the President
where he got this information.

This is the sweep that comes from an exponential curve when it
really begins moving upwards, and we have one of those too. But,
in any event, something altogether out of the range of social vari-
ance is taking place now in the States. It is also taking place else-
where. To what extent, I do not know that I could say, but the ra-
tios are higher in France and England, lower by a tic in Canada.
They are virtually nonexistent in Japan and, I suspect, generally
speaking, in Asia.

But, in the North Atlantic, there has been transformation of the
social system in this regard. And it is still going on.

But the most important thing, as the Chairman said when we
began, is that unless our understanding is transformed this morn-
ing, we do not know much about what is going on.

Just 2 months ago, William Bennett, Glen Lowry of Boston Uni-
versity, and James Wilson of the University of California at Los
Angeles, told the House Ways and Means Committee that there
was little reason to believe that we know how to reverse the rise
in illegitimacy. It can be done, but we have no evidence that it will
be.

So I very much thank you, sir, for having these hearings, and
look forward to our panel.

The CHAiRMAN. Thank you.
We will start in the order that you appear on the witness list.

So we will talk first with Douglas Besharov, who is the Resident
Scholar at the American Enterprise Institute.

If you all would hold your statements to 5 minutes, we will put
your entire statements in the record.

Thank you.

STATEMENT OF DOUGLAS J. BESHAROV, J.D., RESIDENT
SCHOLAR, AMERICAN ENTERPRISE INSTITUTE FOR PUBLIC
POLICY RESEARCH, WASHINGTON, DC

Mr. BESHAROV. Thank you very much, Chairman Packwood and
Senator Moynihan. It is a pleasure to be here.
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I thought I would do two things while I am here: try to set the
stage for the importance of this discussion about teen parenthood;
and then stick in my own two cents about what I think would be
the best policy resolution.

In my prepared statement, I have five charts. And I am going to
talk from them, if you want to refer to them. I apologize to the
large audience if there are not sufficient copies.

The first chart is the growth of the AFDC basic program. And
I point this out to you because we are looking at a substantial
change in reality that occurred sometime between 1980 and 1993,
a one-third increase in the total number of families on AFDC-a
one-third increase.

Now, when this was taking place, our first response was to say,
"It is the economy, stupid." But the Congressional Budget Office
did an analysis about what was causing the increase in AFDC, and
those results are on the next page. According to Jan Peskin and
John Tapogna from CBO, when they analyzed very carefully the
sources of that 30 percent increase in welfare caseloads, they found
that only one-quarter of the increase between 1989 and 1992-only
one-quarter-was because of the economy. One-quarter was for
what they call the effect of other factors. That is largely immigra-
tion, by the way. And half of that increase was because of what
they called family breakdown.

If you look at the chart between 1992 and 1995, they project that
family breakdown will have an ever-increasing effect on the case-
loads, compared to the economy. Indeed, even as the economy picks
up, caseloads will increase because of what they call the growth of
family breakdown.

On the next page, I present the data about what we mean by
"family breakdown." Those of us who are old enough to remember
the 1960's thought of family breakdown as divorce. Divorce has
largely plateaued since about 1980 or 1981. In fact, the number of
families caught up in divorce, and the number of children in di-
vorce, has steadily declined for the last 15 years.

The same is not true for children born out of wedlock. As Senator
Moynihan indicated, almost one in three children in this country
is born out of wedlock. That number continues to grow. This chart
reflects rates. And you see, by the way, for the black rate of out-
of-wedlock births, there had been a 25-year decline from about
1960 to about 1985. And then there was an increase from 1985 to
about 1990.

There are many explanations for that increase. My own, by the
way, is that this is the effect of crack cocaine on our inner cities.
If you look at where those babies are being born, you see a real
connection there.

The larger story, of course, is that the white out-of-wedlock birth
rate continues to increase.

Well, that has had an effect on AFDC caseloads. And that is the
next page. We used to talk about how AFDC switched from a pro-
gram for widows to a program for divorced women. That was true
in the 1960's. AFDC is now largely a program for never-married
mothers. And that has enormous consequences for society because
never-married mothers tend to be younger, more poorly educated,
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and much less capable of escaping the ties, the straight jacket,
really, of welfare. And that is reflected on the next page.

On the next page, I first present data collected by David Ellwood, -
who is now the Assistant Secretary for Planning and Evaluation in
HHS. He compared divorced women on welfare to never-married
women on welfare. And what he found was that never-married
women were three times more likely to be on welfare for 10 years
or more.

My own sense is that this is an understatement of the long-term
dependency of never-married mothers because a woman can have
one, two or three children as an unwed teenager, and get married,
and then divorce afte:" a year, 6 months, or a month. She suddenly
becomes a divorced mother for Census Bureau purposes.

So, never-married mothers are a significant part of the welfare
roblem. Now why do I use- the words never-married when this
earing is about teen mothers? Because more than half of the ba-

bies born out of wedlock in this country are born to women who
had their first baby as a teenager.

So, when we talk about never-marrieds, that cliche that we see
in our minds is right. Not all of them, but at least half, maybe as
much as 60 percent of these never-married mothers had their first
baby as teenagers. So that is a central challenge for welfare reform.

What would I do? Well, I only have about a minute, so that is
easy. I can leave most of this to the rest of the panel.

Let me say a few things. First, when you see a social change like
this, you do have to look at values, stupid. We do have to restore
values. I do not mean values about sexual rigidity or abstinence
until marriage. But I do mean a value about responsible parentage.
And how do you get there?

I think welfare reform helps get you there. It cannot solve the
entire problem, but special rules for teenagers, for 16- or 17-year
olds, are quite appropriate. Something that changes the idea that
welfare is an alternative life style, that people can have babies and
go on welfare instead of finishing their schooling and working, is
central to reestablishing the value of responsible parenthood.

The problem is the behavior. Welfare is only one small answer,
but it is part of the answer.

Thank you.
[The prepared statement of Mr. Besharov and articles written by

Mr. Besharov relating to questions submitted by Senator Pressler
appear in the appendix.]

The CHAiRMAN. Thank you.
Now we will take Dr. Granger, who is the Senior Vice President

for Manpower Demonstration Research Corporation in New York.

STATEMENT OF ROBERT C. GRANGER, ED.D., SENIOR VICE
PRESIDENT, MANPOWER DEMONSTRATION RESEARCH COR-
PORATION, NEW YORK, NY
Dr. GRANGER. Thank you, Chairman Packwood, Senator Moy-

nihan, Senator Graham. It is indeed a pleasure to be able to ad-
dress the Committee this morning on this important topic.

For the past 20 years, the Manpower Demonstration Research
Corporation, and other organizations, have conducted a number of
rigorous studies of policies and programs meant to improve the
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self-sufficiency of young mothers on welfare. This work relates to
the current debates regarding teen parents and welfare reform.

Teen parents are diverse in important ways to policy makers,
and we have some reliable and useful evidence about this group,
and about some successes for at least two-thirds of the members
of this group.

In addition, I want to focus on the fact that it is possible, given
this complex problem, to make some of these problems decidedly
worse by our policy moves.

My testimony is based largely on interim results from three stud-
ies: (1) a New Chance demonstration that I direct, a 16-site study
of a comprehensive set of services for teen mothers who are drop-
outs, and had their first children when they were teenagers; (2)
MDRC's evaluation of the Learnfare Program in Ohio (LEAP) is a
program that uses sanctions and bonuses, manipulations in the
welfare grant level, as well as case management and support serv-
ices to encourage school attendance and completion; and (3) a Teen-
age Parent Demonstration, or TPD, a well-run JOBS-type program
for teens which was employment focused, but also encouraged
school attendance for teen mothers who began the program while
they were in school.

What do we know, reliably, from the demonstration studies that
I have just mentioned? Several things, I think, that are important.

First, complex community-based initiatives like New Chance, or
large-scale reforms like the Teen Parent Demonstration in three
cities, or the LEAP program in Ohio, can be well implemented. In-
deed, LEAP and the Teen Parent Demonstration have changed the
nature of the welfare bureaucracy and how it responds to teen par-
ents.

Programs have increased high school graduation rates and high
school attainment, at least for some. This is important because,
from the intervention studies that I am citing, about one third of
teen mothers are high school graduates. About one third are in
school, and about one third are dropouts. Much of our concern
about the group seems to be driven by a lack of success with just
one third of the population, the dropouts. But we have successes
with students and with graduates.

For example, LEAP and TPD, in some sites, increased the high
school attainment for those people that began those interventions
as students.

As a result of these programs, more teens worked. And some got
higher earnings than they would have otherwise. In both the Teen
Demonstration and New Chance, about 40 percent of the young
women in these studies work.

It belies the stereotype of young mothers sitting at home doing
nothing. Teen Parent Demonstration actually increased those em-
ployment rates across its sample for all of the people who were in
the program group, regardless of whether they were students, drop-
outs or graduates. And, in fact, for the graduates, that increased
participation translated into increased earnings for that group.

These programs have shown that some welfare savings were
achieved. In the Teen Parent Demonstration, welfare benefit levels
were cut by about $15 to $30.

- - - - m - - I U I I



Sanctions and bonuses have been shown to be a useful tool. In-
deed, they do change the behavior of some teens, particularly the
more advantaged dropouts. They have not been particularly suc-
cessful in changing the behavior of the more disadvantaged teen
mothers, the dropouts.

And there have been, as many people will tell you this morning,
no positive effects on pregnancies or births from these particular
interventions.

In my opinion, this is due to many intertwined factors driving
such things as-the illegitimacy ratio, that Senator Moynihan de-
scribed. Poor economic prospects, a desire of these women to
achieve adult status, ignorance about contraception, few marriage-
able men, changing norms that accept unwed motherhood, aggres-
sive males, sexual abuse, and, perhaps, public policies that encour-
age pregnancy and discourage marriage.

This is not the kind of area that calls out for simple solutions.
Three questions, and then I will close. Should teen mothers be

denied cash benefits? It seems like a logical question to pose, given
that many people are believing that cash assistance is encouraging
out-of-wedlock births. Our work suggests that a categorical denial
of public assistance to certain teens will have many effects. Some
women will not become pregnant. Others will abort. Some will have
children and work. Some will have children and marry. And many
will have children and be much poorer.

We do not know the distribution of those effects, but we do know,
by any standard, the last group is going to be very large.

What can we do to reduce long-term dependency? I would sug-
gest four things. Do everything we can to keep the teens in school
and on track to graduation. As I have cited, some of these pro-
grams have shown that they can make a modest difference in this
area.

Second, encourage high participation in JOBS or JOBS-type pro-
grams for teens who have finished school, or who are over 16 and
will not attend school. TPD's performance with graduates and in-
formation from welfare to work studies with older women, such as
California's GAIN program, support that approach.

Third, protect the children. These mothers and children are fami-
lies. Cut public assistance, you cut public assistance for all. Raise
income for one, you raise income for all.

While recommending mandatory programs, I worry about the
families that get their grants continuously reduced for noncompli-
ance. And we have evidence from the LEAP evaluation that such
families exist in fairly large numbers, particularly in the dropout
population.

There may also be negative consequences when changes in child
care are driven by participation mandates. Given the mixed record
for teens, participation mandates will not always produce results.
But, because an obligation to participate in school or work helps
some mothers succeed, mixed success is tolerable if the child care
for the children is of decent quality.

We know that the child care often is not. That suggests, gentle-
men, that policies that set standards of part-time, as opposed to
full-time work are sensible.



And, finally, test new ideas. There is no need to push untest(-'
ideas to national, or even statewide scale. A reasonable dictum
might be, the more radical the proposal, the more necessary the
test of that proposal.

We have learned a lot from the work that I have cited. That
work has been Federally supported. Regardless of the future struc-
ture of welfare, the knowledge generated to date has been useful,
and such funding becomes even more important under a decentral-
ized system.

Thank you very much.
[The prepared statement of Dr. Granger and answers to ques-

tions submitted by Senator Pressler appear in the appendix.]
The CHAIRMAN. Thank you very much.
Now Dr. Rebecca Maynard, who is the Trustee Professor of Edu-

cation and Social Policy at the University of Pennsylvania.
Dr. Maynard.

STATEMENT OF REBECCA A. MAYNARD, PH.D., TRUSTEE PRO-
FESSOR OF EDUCATION AND SOCIAL POLICY, UNIVERSITY
OF PENNSYLVANIA, PHILADELPHIA, PA

Dr. MAYNARD. Thank you, Mr. Chairman. It is a pleasure to have
the opportunity to speak before this distinguished Committee on
one of the most important concerns facing this Nation today.

What I want to do is emphasize some important facts regarding
the causes and consequences of teenage childbearing, and talk a lit-
tle bit about what the research evidence is telling us about the
likely responses of adolescent and teenage parents to various policy
changes that are being contemplated.

As noted in my written statement, my remarks draw heavily on
a major Federally-funded demonstration, the Teenage Parent Dem-
onstration, that Dr. Granger spoke about, which was evaluated by
me and my colleagues at Mathematica Policy Research. However,
I also do draw heavily on the broader literature on this topic.

The high and increasing incidence of teenage pregnancy in this
country is due to three different factors. One is the high and in-
creasing rate of sexual activity among teenagers. The second is a
low contraceptive use rate among sexually active teenagers who are
not yet parents. And the third is a high contraceptive failure rate
among adolescents.

The low contraceptive use rate among teenagers relates to their
impulsive and risk-taking behaviors, and to their early denial that
they are sexually active. This is just adolescent behavior.

The research suggests that the high failure rates, which are dou-
ble the rates for all sexually active adults, regardless of the contra-
ceptive method we are talking about, derives from three sources:
First, disorganization and impulsiveness that characterizes the
lives of many of these young, largely poor, teenagers; the second is
poor counseling regarding the side effects of various contraceptive
methods and a lack of support to help teenagers in their transitions
from one method to another method of contraception and; third, an
unwillingness on the part of many of the males to cooperate with
contraceptive use, at least to do so consistently.

There is no evidence that welfare itself is responsible for the
higher teenage birthrate in the United States, relative to other



countries. And I would call to your attention the fact that our wel-
fare policies tend to be less generous than those of many of the
other industrialized countries with which we compare our birth-
rates.

Moreover, if you look within this country, we see no positive cor-
relation between State welfare wnefits and teenage birthrates. In-
deed, the teenage birthrates had tended to move in the opposite di-
rection from real welfare benefits in this country.

The birthrates have gone up in periods when real welfare bene-
fits have gone down, and vice versa.

The CHAIRMAN. Say that again. The vice versa, say that once
more.

Dr. MAYNARD. In periods of time when the real welfare benefits
have been rising, the teenage birthrate was falling. When real ben-
efits were going up, the birthrate was falling, and vice versa.

The CHAIRMAN. Right. Then it was going down.
Dr. MAYNARD. We were going in opposite directions.
The CHAIRMAN. And this coy: elation, this is statistically solid evi-

dence?
Dr. MAYNARD. It is just looking at time trends, just aggregate

statistics, year to year.
Senator MOYNIHAN. It is here you want to cling to the propo-

sition that correlation is nut causation.
Dr. MAYNARD. That is right. Yes. Teenage birthrates are espe-

cially high among poverty populations, which are groups that fare
relatively poorly in this country, whether or not they have children
at a young age.

What having a child at a young age does is exacerbate the prob-
lems faced by youths in general, and particularly poor youths, in
large part because the poor youths who have births at early ages
have low levels of education, poor job skills, and limited and incon-
sistent support from families and the fathers of their children.

Adolescents are adolescents, and are going to exhibit the risk-
taking and impulsive behaviors that are typical of adolescence.
Those having babies during early adolescence will, by definition,
not have completed school. If you are under 18, you likely will not
have completed school. And most are going to have limited basic
skills. Their chances of completing school and attaining skills that
will prepare them for jobs near or above living wages are seriously
curtailed by the parenting responsibilities. They can be overcome,
but they are curtailed.

And few of these young mothers have male partners who have
the capacity and/or the willingness to help them support their
child. Part of the reason for this is the low level of education and
earnings capacities of these males. And part of it is just a lack of
support ethic.

Preventing early childbearing is going to require successful value
campaigns and resistance training, as well as improvements in the
reliability of contraception for this population.

The underlying problem for teenagers is not information about
and access to contraception. We have had experiments that have
tested that, and that is not the issue.



We do have some promising models that have tested values cam-
paigns and abstinence programs, but we have not had rigorous
tests of these models. We need to do that.

In thinking about effective ways to help those who are early
childbearers, and end up on welfare, onto a path to self-sufficiency,
it is important to understand that employment is really the only
route out of poverty for the vast majority of these teenage parents
on welfare.

Moreover, at least a high school education is necessary in order
to earn a wage that approaches a nonpoverty income for even full-
time employment.

The implication is that effective programs are going to be those
that emphasize employment preparation and support.

Having such programs for males, as well as females, would im-
prove the marriage prospects of these young women, which pres-
ently are exceptionally low, as well as increase the potential to gar-
ner high levels of support from the noncustodial parents.

Unconditional welfare benefits promote dependency, while wel-
fare tied to education and employment mandates will promote tran-
sitional assistance by the truly needy.

We estimate that 5 to 10 percent of teen parents on welfare will
have, or will find, alternative means of support if they are required
to do something active as a condition of getting welfare benefits.

Most of the remaining recipients will indeed actively participate
in school, work or training if there is a severe financial penalty for
not doing so, and if they are given proper supports.

Let me just end by saying that most of the current approaches
to second chance education and training programs have been mar-
ginally effective, in large part because these programs are very
poor quality, and very low intensity.

In fact we have mounting evidence that the GED is not an effec-
tive alternative to a high school diploma, and we ought to really
rethink whether or not we want to encourage that as an alter-
native.

Finally, let me just say that if there is no cash assistance for
these young families, there will be serious consequences for many
of the young mothers and their children. And the best available
evidence suggests that reducing or capping welfare benefits is not
going to eliminate the pregnancy problem. In fact, it is going to
have very modest to no effect.

What it might do is lead to an increase in the abortion rate. If
we had more drastic action, such as totally eliminating benefits for
this population, we may get someie reduction in the birthrate. But
we will also have many young mothers living in circumstances that
we would not like, or they will find means of support that we would
not approve of.

Thank you.
The CHAIRMAN. Thank you very much, doctor.
[The prepared statement of Dr. Maynard appears in the appen-

dix.]
The CHAIRMAN. We will conclude with Dr. Kristin Moore, who is

the Executive Director and the Director of Research at Child
Trends in Washington, DC.



STATEMENT OF KRISTIN A. MOORE, PH.D., EXECUTIVE DIREC-
TOR AND DIRECTOR OF RESEARCH, CHILD TRENDS, WASH-
INGTON, DC
Dr. MOORE. Good morning.
The focus of my remarks is on the prevention of adolescent preg-

nancy. Once a pregnancy occurs to an adolescent, all the available
options are difficult, and impose costs on individuals and society.
Therefore, the prevention of adolescent pregnancy should have high
priority for policymakers.

What is required? Broadly speaking, there are three types of fac-
tors that need to be addressed-information, contraceptive services
and motivation.

By information, I mean education about sexuality that takes
place in the home, the religious setting, the school, or a community
organization that goes beyond the mere clinical facts of reproduc-
tion.

Research to date indicates that the most effective sex education
approaches are ones that encourage both abstinence and contracep-
tion. Numerous studies have found that discussing contraception
does not seem to encourage teens to have sex.

Research has also found that combining messages about absti-
nence with messages about the importance of contraception, when
sex is eventually initiated, is more effective than either pushing ab-
stinence alone, or pushing contraception alone.

By services, I mean accessible and affordable contraceptive serv-
ices. There is no question that abstinence is the most effective way
to prevent not only pregnancy, but sexually transmitted diseases,
including AIDS.

However, there is also no question that some teens are going to
have premarital sex in this country, as in other countries. And th. t
taxpayers, as well as teens, will be better off if teens are protected
from pregnancy, AIDS, and other sexually transmitted diseases.

Despite significant cutbacks in funds for family planning, the
proportion of teens who initiated sex increased during the 1980's.
On the other hand, funding cutbacks have made contraceptive serv-
ices less accessible and less affordable.

Motivation is the third critical component. While sex education
and contraceptive services are needed, and do not seem to cause
teens to initiate sex when they would not otherwise have done so,
the provision of information and services does not address the more
fundamental question of motivation.

How can we increase the motivation of teens? It is my considered
opinion that cutting welfare benefits to adolescent parents will
have little effect on the sexual behavior of adolescent girls, in part
because their pregnancies are unintended, in part because cutting
benefits has no effect on the incentives faced by their male part-
ners, and in part because the research literature so clearly identi-
fies other factors as the underlying causes of early sexual initiation
and pregnancy.

We know from studies conducted throughout the world that eco-
nomic opportunity and educational opportunity are associated with
postponing childbearing. Research on teenage childbearing in the
United States similarly identifies socioeconomic opportunity as avery strong predictor of early childbearing.
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In several reviews of research conducted in the United States, we
have identified four broad sets of factors associated with early
childbearing among adolescent males and females. These are pov-
erty, school failure, being involved in other forms of risk-taking or
behavior problems, and family problems.

While youth having school and behavior problems need structure
and rigor in their lives, purely punitive policies are unlikely to con-
vert them to an abstinent lifestyle, or transform them into diligent
contraceptors.

Teens at risk need to have hope for the future. They need to be
embedded in the structure of incentives that includes negative
sanctions for undesirable behavior, combined with positive sanc-
tions that support and encourage desired behavior.

This structure of incentives needs to be directed at males as well
as females. The fathers of the babies born to teenagers are gen-
erally older than the young mothers. And two-thirds of them are
not themselves teenagers.

The primary method policymakers have to affect male incentives
is enforcement of child support. Fathers, even younger fathers,
should contribute to the support of their children. And, if they are
unemployed, fathers as well as mothers should receive education
and job training, and be subject to workfare to enable them to pro-
vide child support.

If Congress wants to send a message intended to discourage teen
parenthood, child support enforcement would be my number one
recommendation.

Another element in the prevention of pregnancy is the prevention
of subsequent pregnancies. One quarter of all births to teens are
repeat births. Intervention programs find that it is very difficult to
prevent the occurrence of second and later pregnancies.

Several studies have found that repeat childbearing and larger
family sizes predict a higher probability of welfare entry, and a
lower probability of welfare exit.

Consequently, the fact that programs have been unsuccessful in
delaying second pregnancies is disturbing. On the other hand, very
few Americans prefer to have only one child. I suspect that this
very strong preference to avoid having an only child is at least part
of the reason we see so many second births in short order.

Again, it is a matter of low motivation, combined with the dis-
order and difficulties inherent in the lives of young single parents
that leads to pregnancies that are not wanted or intended, but
which are not prevented either.

In summary, there are no silver bullets or quick solutions. How-
ever, we have a number of leads. Sex education can encourage
teens to delay sex and use contraception. But the effects today are
rather small.

Declining funding for family planning services has not resulted
in less sexual activity. Increased support for contraception rep-
resents a good investment.

Finally, rather than focusing a set of severely punitive measures
on younger mothers, public policy should structure a set of positive,
as well as negative, sanctions, including child support enforcement,
that are constructive, and that apply to young men as well as ado-
lescent females.



Thank you.
[The prepared statement of Dr. Moore appears in the appendix.]
The CHAIRMAN. Dr. Moore, I am interested in this chart included

with your prepared statement. I want to make sure I understand
this. You have got the teenage birthrate per thousand females age
15 to 19 going down from 1960 until 1986, in all categories, includ-
ing race.

Dr. MOORE. Yes.
The CHAIRMAN. Thenit starts going up in 1986.
Dr. MOORE. Yes.
The CHAIRMAN. Why is that?
Dr. MOORE. Well, it was a surprise, I believe, to everyone. The

teen birthrate went down substantially from World War II, and
then it plateaued. We were just waiting for it to continue its down-
ward trend. The fact that it started to go up was really a surprise.

And, as Mr. Besharov said, it may be crack in some cir-
cumstances. It clearly has something to do with migration of His-
panics. It may have something to do with access to abortion. It cer-
tainly has something to do with increased sexual activity, family
planning funding.

In other words, it is not one single thing.
The CHAIRMAN. But the thing that intrigues me is that we had

all been operating on the assumption that this was getting steadily
worse from the 1960's onward. Then we go through the 1970's,
hippie free love, and we just thought things were getting worse and
worse. And they were getting better and better until 1986.

Dr. BESHAROV. Wait a minute. That is all teen births.
Dr. MOORE. All births.
Dr. BESHAROV. In marriage, as well as out. The tricky thing here

is that we have had two trends going on at the same time. Total
births, until recently, for teenagers, were going down.

The CHAIRMAN. Right.
Dr. BESHAROV. But the percentage of those births that were out

of wedlock, the percentage that were a direct ticket to welfare, was
going up.

Senator MOYNIHAN. Rate against ratio.
The CHAIRMAN. Thank you.
Dr. GRANGER. Mr. Chairman, could I comment on that-
The CHAIRMAN. Yes.
Dr. GRANGER [continuing]. To perhaps make a confusing issue

more confusing?
The illegitimacy ratio that Senator Moynihan refers to accurately

as climbing, really is driven by three things. One is the birthrate
to single women. The other is the birthrate to married women. The
illegitimacy ratio is in fact arrived at by taking the number of sin-
glebirths and dividing it by the number of total births.

So the birthrate for married women drives this illegitimacy ratio
in a particular way.

Then, finally, the ratio is affected by the relative proportion of
single and married women.

Now, just one comment about teens. What you find is that the
teen birthrate is, in fact, increasing. But much of this illegitimacy
ratio's skyrocketing is due to decreasing marriage rates, in fact
more, perhaps, than the increase in the birthrate.
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That is particularly the case among black teenagers, where the
birthrate has not been increasing markedly across the last 20
years. But, in fact, the marriage rate has dropped considerably.

For example, the illegitimac,- ratio of 15- to 19-year-old black
women right now is 91.7 percent. That means 9 out of every 10
births to a black teenager are to single women.

On the other hand, if the marriage rates had stayed at 1970 lev-
els, that rate would be 64 percent, a huge decrease. I just say this
for clarification, because many things are going on within this ratio
at the same time.

The CHAIRMAN. I just want to make share I understand. The num-
ber of births, therefore, can be level, but the ratio can be different,
depending upon marriage.

Dr. GRANGER. That is exactly right.
Dr. MOORE. That is right. Actually, I might note that I will leave

a packet of statistics for the Committee. But the number of births
has varied far less than the number of marital births. Actually, in
about 1980, the lines crossed. In other words, the number of mari-
tal births has been declining steadily, and the number of non-mari-
tal births has been increasing. And now the number of non-marital
births is 354,000. The number of marital births is 151,000. So there
is an absolute majority. Seventy-one percent are outside of mar-
riage now.

The CHAIRMAN. Seventy-one percent are what?
Dr. MOORE. Are outside of marriage now. Seventy-one percent of

all births to females 19 and younger are outside of marriage.
The CHARMAN. Senator Moynihan quoted statistics in Continen-

tal Europe and Canada not unlike ours, in terms of trends. So this
is not something uniquely American.

Dr. MOORE. That is correct.
Senator MOYNIHAN. Well, sir, I think the panel might agree that

our teenage births are distinctive.
The CHAIRMAN. As opposed to European?
Senator MOYNIHAN. Yes.
Dr. BESHAROV. I think the most striking difference is that, in Eu-

ropean countries, what we are seeing is adults-and I use the term
loosely when I talk about people over 21-who are cohabiting in
long-term relationships. They are the ones who are much more
likely to have a baby out of wedlock in Europe.

So in Europe older couples are having babies out of wedlock, in
longstanding relationships, whereas our out-of-wedlock births in
this country are much more likely to be less long-term. And we
have many more teen births out of wedlock than the Europeans do.

The CHAIRMAN. Let me ask the generic question. Everybody has
views on welfare. Every time you go to a public meeting, somebody
has views on welfare. It does not matter if they have any knowl-
edge about it, they have views on it.

As to whether we should let China build the atomic bomb, very
few people have views. It is distant and removed.

But the general feeling is that something has gone wrong. I look
around this panel, and we are not that far different in age. We
grew up in a different milieu. The woman that had a child out of
wedlock was unusual.



What, over 30 or 40 years, went wrong, assuming the direction
is wrong? It cannot be just our welfare system. Give us some ideas.

Dr. GRANGER. I would like to start that conversation, Mr. Chair-
man. And perhaps this is driven as much by the fact that I have
two teenage daughters, one 16 and one 13, as anything else.

I think one thing that has changed a lot is the nature of the situ-
ation that men find themselves in during this period of time. And
I think that is a factor underlying the decreasing marriage rates
across all racial and ethnic groups.

And I would make the observation that, when we look at things
like "illegitimacy ratios"-and it is a term that I tend to put in
quotes because it is a hard term for me to say-you have got to rec-
ognize that, if we could be doing something about the
marriageability of men, I think we could be doing something sig-
nificant about illegitimacy.

The CHAIRMAN. About the marriageability of men?
Dr. GRANGER. Yes, sir. For example, increasing their ability to

support a family. I think the test of manhood, when you and I were
teenagers, was whether or not you could get a job and go out and
support a family. I think the test of manhood has changed mark-
edly in the last 30 years, as that option has been removed for many
people in our society.

And I think that there is evidence on employment and training
programs, and other policies that in fact would improve the eco-
nomic prospects of men.

I would encourage the Committee to hold hearings, and think
about what we can do for the other side of the equation, 'because
too much of this is placed at the feet of the teenage mother, rather
than men who are teenagers or older.

The CHAIRMAN. Other comments?
Dr. BESHAROV. One thing to think of there is that it is not nec-

essarily all bad. As the parent of a 17-year-old daughter, I am not
sure I would want her to marry the bum. [Laughter.]

Now, part of the change that has occurred is there has been a
sharp reduction in what we used to call "shotgun weddings," which
the Census Bureau calls post-conception marriages. And, we will
have a short test after this to see if you have all these numbers
and ratios down pat.

That is to say, if a young woman gets pregnant today, she is
much less likely to get married.

Senator MoYNIHAN. They were also called "engagement babies."
Dr. BESHAROV. And, in some respects, the decline of marriage is

a sign of the greater empowerment and freedom of women to make
an alternate life choice. And I think that is for the good. We should
not forget that.

Having said that, we should look at the other factors that are
driving this: We have a society that is progressively investing less
of its time in children in the middle and upper class. So why not
in the welfare class?

I use the phrase "irresponsible parenthood" because I think there
is something about that here. We used to say that you should have
enough money before you have a child, male or female. And here
I agree with Bob. That is gone.



In the 1930's, the entire country reduced its birthrate because it
was broke. You do not see that now. What you see instead, among
many of our opinion leaders, is a notion that, just because someone
does not have money, does not mean they should not have a full
family. That is a tough nut to crack, but I think that is where the
problem is.

You may remember that Marion Barry, about 6 years ago, was
forced to apologize when he said to a woman on welfare who had
13 children, "Maybe it was time for a breather." He had to go on
the Donahue show and apologize.

There is a question here of what we believe about the rights of
people to have children. And that is connected to welfare and wel-
fare benefits, and so forth. If we do not come to terms with that,
we should not be surprised if the more helpless in our society have
not come to terms with it.

Dr. MOORE. I would like to respond to your question on two lev-
els.

I think you can make a distinction between a sexual revolution,
which has happened among all Americans, among affluent teen-
agers, as well as low-income teens. And that is driven by a change
in values. You can see it reflected in the media, in the behavior of
adults, as well as children. You can also see it in the alterations
of role of women, and in the value of marriage. Delayed marriage
and childbearing is a really major change that has occurred across
all socioeconomic groups in this society.

And you can also look at the changes in the underclass. There
I think it is quite a different phenomenon, in partstrongly driven
by male opportunities for employment. The most promising hypoth-
esis is the "nothing to lose" hypothesis. If you have nothing to lose,
then why would you go to the effort to abstain from sex, and to
contracept diligently year after year after year? I think that is the
single most important difference across the two socioeconomic
groups.

Dr. MAYNARD. Let me add just one thing to this. Part of the prob-
lem is the economic and social segregation in this country that has
taken place in the last 20 years. We now have high concentrations
of poor people in our inner cities. And, in these communities, there
is a new norm. Welfare has indeed, for many young people, become
an entitlement, and an acceptable alternative.

When faced with bearing a child, you Lave little education, you
have no earnings potential, your family may or may not be willing
to support you, may or may not be able to support you, welfare is
there, and it is just acceptable as a way of getting through that dif-
ficult period.

That was not the case 20 and 30 years ago. Welfare was the last
place you went. And a large part of this is the community, and the
fact that nobody in an inner city area has employment opportuni-
ties, whether male or female, and these young women certainly do
not. And the easiest and best option for many of these young moth-
ers is welfare.

The CHAIRMAN. Senator Moseley-Braun, you had a question?
Senator MOSELEY-BRAUN. Thank you very much, Mr. Chairman.

I have a question.
Senator MoYNIHAN. How are you feeling?
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Senator MOSELEY-BRAUN. Miserable. Thank you for asking.
My question is this. This conversation is really fascinating, and

I want to thank the Chairman for giving us this opportunity to
have this debate this morning. The emphasis on teen pregnancy,
it is like the new catch phrase, and everybody has gotten excited
about teen pregnancy.

It seems to me that teenagers have been getting pregnant for a
long time. This is not new. What is new, however, is that, for the
individual, the education and employment opportunities get short
circuited by teen pregnancy. And, for society as a whole, we have
the welfare costs on the one hand, and what it means in terms of
social disintegration on the other. So it has got different con-
sequences now than previously.

Everybody has been dancing around this a little bit, in terms of
the issue of marriage. To what would you experts attribute the cb-
solescence of marriage as a primary building block of our social or-
ganization? What has made the marriage rates go down? Is it just
employability, or the economic prospects of males, as one of the
witnesses testified? Or is there more to this trend. Is it that young
people do not see marriage as being a necessary part of the pro-
gram to form a family unit before starting off and having a family?
There were always steps in this, and our society was predicated on
those steps.

There are those who say, well, it is the marriage tax, and the
fees for getting married. I am serious, I have heard folks talk about
the fact that there are all these impediments to marriage. If we got
rid of the marriage tax, if we got rid of the fees the counties charge
for marriage licenses, if we made it easy-if you could just jump
over a broom, or something, at home and be done with it-would
that help to resolve some of this?

Would enforcement of child support help? So, two questions. To
what do you attribute the obsolescence of marriage as a primary
social institution? And what can we do improve incentives for mar-
riage among young people?

Dr. MOORE. I will begin. I do not believe that marriage is viewed
as obsolete. I think most adolescents, when you ask them, do plan
to marry. They think it is an important social institution.

Senator MOSELEY-BRAUN. Well, obsolescence in terms of a predi-
cate to having a family.

Dr. MOORE. Yes. Most adolescents do think you should be mar-
ried in order to have a family, by the way.

There is a certain subgroup who view the desired age at first
birth is younger than their desired age at first marriage. But that
is still a subgroup.

I think, despite the fact that they wish to marry, there is a great
distrust of marriage. And I think that marriage is the thing that
has changed more than fertility, really.

They have seen changes in the marital behavior of adults. As di-
vorces become more and more common among adults, adolescents
have been watching. And those who are from disrupted families
themselves are even more distrustful.

So, while they want to marry, they are thinking very hard about
whether or not it is a solution to their problems. They are watching
the experience of older people. It is also not required, by the com-



munity any longer. It is not forced on adolescents. I think the val-
ues of the larger community about marriage have very clearly
changed.

Also, there is the economic opportunity element of this. And I
think that is not trivial either. What are the gains to marriage for
some populations?

Dr. MAYNARD. Let me say that, in working with a population of
about 6,000 young mothers in three cities, we heard over and over
again-and, I would say, by the vast majority of these young moth-
ers-that marriage was not in their futures. They did not aspire to
marriage.

Let me just read you a couple of quotes of what they say. This
is fairly typical. "It don't seem like no marriage is going to work.
I don't want to go through that. Two months later, he gets to see-
ing somebody else, then he ain't got no money or assets for you to
collect." Another one says, "When you're single, it's better. They
treat you so much better when you're not married."

And, if you look at the work of Eli Anderson, who has spent a
lot of time with young males

Senator MOYNIh'N. Elijah?
Dr. MAYNARD. Elijah Anderson, yes. He puts the other side to

this, which is, why are the young males behaving in this manner
that does not really make them a desirable marriage partner?

He attributes part of it to the economics. If the young man can-
not keep house, as he calls it, he cannot provide for the woman and
her child, he finds other ways to act out his manliness.

Senator MOSELEY-BRAUN. And their child.
Dr. MAYNARD. And their child, yes.
So I think one of the distressing facts is that these young women

we were working with, who were all first-time teen mothers on wel-
fare, did not aspire to marriage. They did not see this as something
to look forward to.

Because the young men were not a reliable source of support
they did, in fact, treat them better before they moved in and got
married. These men are very controlling.

Dr. GRANGER. Senator, I think you rightfully point out that this
is not being driven by one thing, but the many things you have
heard about. You have heard some positive things from Doug
Besharov like increased economic opportunities for women. In fact,
it is a trend toward later marriage, across the age span.

If we look at the "illegitimacy ratios" for all women of childbear-
ing age, 15 to 44, the increase there almost uniformly is being driv-
en by decreasing marriage rates, rather than increasing birthrates
among older women.

So I think that, when we speak to this issue, we speak to it from
a variety of different vantage points, all of which hold some truth.
I think the central thread that has run through our remarks is
that it has something to do with the economic opportunities for
males, perhaps more than anything else.

And, if I was going to make my bet on something to do, I would
focus on that. You take a look at the increasing real wage dif-
ferences, particularly between high school graduates and college
graduates, or, more importantly, between high school dropouts and



high school graduates, you see greater wage disparity now than at
any time within the last 40 years.

It seems to me that the answer is to try and figure out how to
keep young men and women in school, finishing school, getting an
education, and moving into the labor market.

Dr. BESHAROV. Well, I tend to disagree a little bit. First of all,
I agree with everything that has been said, to a point. And, cer-
tainly, what Bob said about the importance of increasing earnings
is central.

However, it is also the case, 1 believe, that among African-Amer-
ican men, those with more education have reduced their marriage
rate more than those with less education. Which is to say, it is not
just a function of earnings; there is something else in the air.

Which is to say, fewer of us are getting married, for many rea-
sons. There are many different strands of this. You should not look
for one answer. We have all given various ones.

I just want to tell you one story. I was in Cabrini Green a few
months ago. There are men there living with their women and
their children, and trying to do the best they can in those cir-
cumstances. And what I found so useful was to ask them, what
would happen to their financial circumstances if they married?

So you can talk all you want about this other stuff, but the fact
of the matter is that, almost universally, when I asked these cou-
ples what would happen to their financial circumstances if they do
what we want them to do, which is get married, invariably their
total family income would go down, by as much as a third.

They are likely to lose their apartment. They are likely to lose
this benefit and that. I sat with one woman who told me she was
going to get married. And she calculated for me how her child care
benefit would go down, her cost of child care would go up. Her rent
would go up, and so forth and so on.

So there is a tremendous marriage penalty built into our current
welfare system. I cannot tell you whether it is 2 percent of the pop-
ulation or 20 percent that would be affected.

But the reality is that we do have a marriage penalty out there
that sticks out like a sore thumb in our policy discussions. And we
should realize that.

The CHAIRMAN. Senator Moynihan. Then Senator Graham.
Senator MOYNIHAN. Mr. Chairman, I think we have heard re-

markably consistent testimony about complexity and caution.
I think we have to be a little bit open about this, open as you

dare be. Which is to say that a more or less liberal establishment
has presided over the onset of something like social calamity. They
were hoping it would not happen, hoping it would reverse, hoping
maybe nobody would know about it. And now, all of a sudden, it
has lost all authority. And we have seen from the House side a pro-
posal to solve this problem, coming out of the Ways and Means
Committee, simply by repealing Title 4A of the Social Security Act.

If you have no welfare, by definition, you have no welfare prob-
lem. Right?

And that has happened. Something that could not have hap-
pened 5 years ago has happened. And it is making its way over
here. And our response is going to be very important.



Almost the only defense we have is that we do not know enough
to make changes of that consequence.

And, Dr. Granger, you estimated that, if we adopt the Committee
bill in the House, which would deny all benefits to teenagers, you
would put about 2.6 million children at risk. Assuming that some-
body would look after a quarter of them, you would still have 2 mil-
lion children who would probably be much poorer-I mean des-
titute in the most emphatic terms.

Would that be the general consensus of this group? Doug
Besharov does not seem to agree.

Dr. BESHAROV. No. I think that is fiddlesticks. We are talking
here about parents 18 years old and younger. And, as I under-
stand, although the Republican bill on the House side shifts from
day to day, what we are talking about is a denial of cash benefits
to that newborn child for so long as the mother is under 18. That
is the latest iteration of this.

Let us walk through that for a second. Medicare continues. Food
stamps continue.

Senator MOYNIHAN. Medicaid.
Dr. BESHAROV. Medicaid, excuse me. Medicaid continues, WIC

continues, food stamps continue. Just the cash portion of AFDC is
denied the mother until she is 18.

Now, where would I want my daughter to be if she went and had
that baby? I would want her living with me. What is the financial
harm that has occurred? We have denied cash benefits to a child.
Seventy percent of these mothers, or 60 percent, are already on
AFDC. So there is a payment to that family. We would deny only
the cash benefit until the mother turns 18.

That will create financial hardship, but it is not going to create
social catastrophe. That kind of penalty or sanction is not the sort
that drives people to the barricades.

I was talking to a mother whose daughter had a baby
Senator MOYNiHAN. I am not talking barricades. That kind of

talk does not work any more.
Dr. BESHAROV. Good. I was talking to a mother-
Senator MoYNxiHAN. It drives them into the ground.
Dr. BESHAROV [continuing]. Whose child had had a baby out of

wedlock. And I said, what is the plan? And she said, "I am fighting
as hard as I can to keep my daughter off welfare." She said, "Every
day when my daughter goes to school, her friends say why don't
you go on welfare?"

And the mother said to me, "I know what will happen if she goes
on welfare. It is the wrong direction in life." So this mother was
fighting against it.

I can think of better things to do, but we should understand that
the Republican plan is trying to address a serious problem. We
have not heard any answers today about how to handle it. And to
address it in the way that most parents would handle this, which
is say: stay at home, finish school, take care of your kids, get a job,
and we are not going to finance you in a separate apartment. Al-
most all American parents would say the same thing.

I am not sure that is so unreasonable.
Dr. GRANGER. Senator Moynihan, just to clarify, there are fiddle-

sticks, and then there are fiddlesticks, I guess.



The estimate that I included in my written testimony had to do
with last week's proposal, not this week's proposal. Last week's
proposal was to deny benefits for a lifetime to children born to
minor mothers, and perhaps to mothers up to 20.

Senator MOYNIHAN. This week's version is, after 5 years, every-
body is cut off.

Dr. GRANGER. That is right, sir.
Senator MOYNIHAN. Do you agree with that? _
Dr. BESHAROV. Sure.
Senator MOYNIHAN. Oh, all right.
Dr. BESHAROV. What do you do with unemployment insurance?

There is a cutoff.
And everyone is cut off only from cash benefits. We are talking

about a cliff. We are talking about self-sorting. We are talking
about a plan that is trying to send a very strong signal. Five years
is a long time. As long as non-cash benefits continue, it seems to
me not so unreasonable.

Senator MOYNIHAN. Thank you very much, Mr. Chairman.
The CHAIRMAN. Senator Graham.
Senator GRAHAM. Thank you, Mr. Chairman.
I wish to express my appreciation for what has been a very

thoughtful and informative panel.
One of the papers indicated that 9 out of 10 teenage pregnant

mothers did not want to be pregnant, that it was involuntary, but
that it responded to certain frustrations or expectations or desires
for adulthood, or other motivations.

What are some other things that society might emphasize, make
more readily available, that would fulfill the needs that lead to the
unintended and undesired pregnancy, other than pregnancy?

Dr. MOORE. I would respond to that with my statement. We do
find in. study after study that the vast majority of pregnancies to
teens are unintended for any reason. And the question is then, why
do so many get pregnant?

And there is a very interesting study done by Dr. Lori Zabin in
Baltimore, in which she found that those teens who wanted to get
pregnant and those teens who sort of did not care were equally
likely to get pregnant. It was only the group of teens who really
really did not want to get pregnant who were successful in avoiding
pregnancy in that community.

And I think that is one of the things that makes me emphasize
the importance of motivation so strongly. It takes a great deal of
motivation for kids in disadvantaged circumstances to avoid sexual
activity or to use contraception diligently.

And I think that process begins at a very young age. I think the
approach that needs to be taken to prevent any teen pregnancy ac-
tually starts with preschoolers. You want kids to start school ready
to learn. And that involves things like WIC and nutrition pro-
grams, adequate quality child care and preschool programs. It in-
volves adequate education during the elementary years.

In other words, kids who are not experiencing school failure, who
are not experiencing extreme poverty, probably involves helping
families to communicate with their adolescents and create that
structure of incentives that I talked about.



I think, in other words, that the process of providing that motiva-
tion starts very young, and then continues through the adolescent
years when kids are hopefully enrolled in good strong education,
and see the prospects for jobs out there.

It is absolutely true that a lot of the kids in disadvantaged com-
munities do not see the house with the white picket fence or a good
job, or a marriage at all in their futures. They have nothing to lose.

Senator GRAHAM. Any other members of the panel want to com-
ment on that?

Dr. GRANGER. Senator, just one other observation. One of the
things that seems to be a common thread running through some
demonstrations and interventions that have made a positive dif-
ference, both for young men and women, is the presence of some-
body who gets to know this kid, and stays with him or her over
time.

It is the kind of case manager that probably existed in the Teen
Parent Demonstration. I think this is remarkable, given that these
were people who worked for the welfare bureaucracy, people that
generally are viewed as somebody that is only concerned with in-
come maintenance.

I think that there are other smaller studies, such as the Quan-
tum Opportunities Program, that appeared on the front page of the
New York Times the other day, that attribute the success more to
the ongoing support by an individual, and perhaps to the financial
incentives, or other kinds of services.

So I suggest that the one thing that public policy might take a
look at is how to foster programs like that, and to foster knowledge
about them.

Because it seems to me from my own background, and probably
from yours, that some ongoing relationship with an older person
who has taken a personal interest in my life, was something that
was dramatically shaping.

Dr. MAYNARD. Let me just comment on that. There are two stud-
ies from the medical intervention field of testing weekly home visi-
tation as a way to prevent repeat pregnancies among high-risk
mothers, young mothers.

And these are the only intervention programs that have been rig-
orously evaluated, and show to significantly reduce the incidence
of repeat pregnancies. Part of the reason we think these program
models are effective, whereas the more traditional case manage-
ment models have not been effective, is because of the attitudes of
the medical profession, which is to be dictatorial and bossy in what
you tell people to do. You tell them to take their medication, to use
their contraception, and use it regularly, and just stay in their face.

The home visitors are there weekly. With funding from the De-
partment of Health and Human Services, we are now testing the
application of this model to the teen parents in the welfare case-
loads. We will see in the next few years whether or not this is ef-
fective.

The other thing that I want to emphasize is that we still have
some ways to go on the technology. We have passive forms of con-
traception in Norplant and Depo-Provera, but both of these have
significant side effects. And we are not doing a very good job of
counseling our young people in how to respond to those side effects,
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and to get them to maintain contraception while they are in transi-
tion between one method of contraception and another.

What happens when you get the side effect is you stop taking
your pill, or you do not go back for your Depro shot. You have the
implant removed, and you do not immediately pick up another form
of contraception.

So we find a very high repeat pregnancy rate, even among teen-
agers who are contracepting. The contraceptive failure rate is very
high among pill users, among condom users. It does not matter
what the method is.

So we should work on the technology as well.
Dr. BESHAROV. Senator, if I had one non-welfare solution-and I

think most of the solutions here are non-welfare solutions-it
would be better high schools and, more particularly, high schools
that are much more committed to what we once called vocational
education, and what is now called Tech/Prep.

The CHAIRMAN. It is called what?
Dr. BESHAROV. Tech/Prep. You will hear about it from Ed and

Labor. That is the new phrase. I am happy with Voc/Ed. I went to
a vocational high school, Brooklyn Tech. It did me just fine, thank
you.

But most of the young people we are talking about make it to
the 9th and 10th grade. They are still in school. They leave because
there is less there for them than outside. And I think that is in
part because we have let them down when it comes to the kinds
of jobs they can reasonably expect to get.

So I think the best non-welfare solution-and, unfortunately, it
is not in the jurisdiction of this Committee-is the high schools and
job-related education.

Senator GRAHAM. Mr. Chairman, if I could just make-
The CHAIRMAN. Yes.
Senator GRAHAM. -three quick comments. We used to have in

rural America, under the county agent system, a program very
similar to the one you just described. It was related to providing
assistance to rural women and mothers in child care and other
areas. I think that might be a model that we should look at in
urban America.

Second, in terms of better high schools, particularly vocational,
the Chairman and I wee discussing our common knowledge of a
high school in Portland, Oregon which has utilized the community
as the training center. They do not have automobile mechanics in
the high school They send the students to the best automobile me-
chanic shop in the community, so that they are learning on the
best equipment.

But they are also learning the culture of work, that you have to
be there on time, how you relate to your fellow employees, those
kinds of things that are extremely important, as well as indicating
by direct association, what the possible future is of employment in
this area.

So I appreciate your comments. And, whether it is in the jurisdic-
tion of this Committee or not, it is still a good idea.

The CHIRMAN. Interestingly, the school you mention is in subur-
ban Portland, Clackamas County. It is a win-win-win.

R ---- I
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To begin with, there are not enough good auto mechanics around.
So the training is immediately useful. If you are trained at all well,
there is a job, and a pretty good paying job. The school district can-
not afford the equipment that most of the automobile dealers have,
so you get better training when you are off site than on site. And
it has just worked out as a win-win perfectly.

Senator Murkowski.
Senator MURKOWSKI. Thank you, Mr. Chairman.
I want to commend you and the professional staff for arranging

this.
To hear the witnesses reflect on the reality of loss of benefits, un-

less we change the system, so to speak. And then the question of
how do you change the system?

Having raised a family, I am convinced that you do the best you
can. But, clearly, with those who are dependent on welfare, that is
not adequate.

I would like to ask each panelist to respond to the generalization
that drugs are the scourge of the low-income inner city. As a con-
sequence of those drugs, it fosters a welfare system. And we need
to address the rampant drug dealing which, unfortunately, this ad-
ministration has certainly softened its position on. We have had no
major statement from the President on it, no pressure.

And then the other part of the equation, if you will, is that we
provide a public education, and that education offers young people
an opportunity to prepare themselves for a lifestyle free of welfare.
They should take advantage of that, pay attention, go to school,
learn something.

Or is that process of instilling in the welfare recipient, or the
child that comes out of that environment, that that is not the thing
to do any more, or we should not take advantage of this opr r-
tunity? Or is the other side of it that we are giving them such a
poor education that they do not regard it as an opportunity to try
and pull themselves up by their bootstraps, so to speak?

Is that the responsibility of the NEA and our Congress, or the
local school boards, or who? I wonder if you could enlighten me on
the effect of drugs and education, as it addresses the dilemmas
that you are proposing to this august group, who does not have the
answers either.

Thank you.
Dr. BESHAROV. Drug use is a very serious problem in this coun-

try, particularly for the disadvantaged.
There are various estimates of how many people who are on wel-

fare are disabled by their drug use. I use that word because, you
know, we all use drugs. I had a little coffee this morning. I enjoy
a glass of wine every now and then. But, in terms of disability, the
estimates range from 10 percent to as many as 25 percent of wel-
fare caseloads are disabled by their substance abuse problem.

That is a terrible problem, so much so, if my memory serves me
correctly, that under the Family Support Act, participation in a
drug treatment program was the equivalent of participating in job
training. I think that was one of the ways you could satisfy the
participation requirements. Have I got that right?

Senator MOYNIHAN. I am not sure on that.
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Dr. BESHAROV. Or have I got it wrong? If not, it is close. That
is how serious a problem it is.

Senator MOYNIHAN. You nre quite right about the range.
Dr. BESHAROV. And, Senator, about your question of who failed

whom?
I do not know. I think it depends. As you can tell, I am a real

advocate of vocational education. There is a national survey of
what has happened to vocational education. And the interplay you
have heard here is typical of the findings of that commission, which
is Voc/Ed is alive and well in the suburbs. Where it has shrunk is
in the inner city.

So, here in D.C., there is no organized, mandatory program to
teach young people office skills or business skills. Those are the
kinds of jobs these young people can get, and they are gocd paying
jobs.

Instead, it is mandatory that every child in the D.C. school sys-
tem take an SAT preparation course, even though less than 55 per-
cent of the entering freshman will even graduate high school, let
along go to college.

Well, I think we have let these kids down. I am not prepared to
blame them until we get our act together.

Dr. GRANGER. Senator, two comments on the drug issue. I do not
know what is the tail and what is the dog here.

It seems to me that poverty drives drug use, in part because of
despair and people using drugs, and part because of the economics
of selling them. And I think to suggest that drugs are necessarily
driving poverty may have the relationship turned on its head.

And I do know that, in the New Chance demonstration that I di-
rect, we worked with 2,200 young women who were dropouts, on
welfare, had their first children as teenagers.

When people did not participate, we asked the case managers
why they did not participate. Substance abuse was not a common
reason. What was fairly common-in fact, in the casc of more than
half the people-was that non-participation was related to home-
lessness, being one argument away, if you will, from being out of
the house, or out of a place to live.

Now, does drug use feed into that? It may well. Obviously, it is
a complicated story.

Is it an issue of public education? I do know that, among this
group of young women, 40 percent of these young women left high
school before they became pregnant. They did not become pregnant
and then leave high school. They left high school before they be-
came pregnant.

And I think that there are very promising changes going on in
secondary education reform. Doug has mentioned one of the models
that falls under the general rubric of school-to-work transition pro-
grams. It is something called Tech/Prep. There are Career Acad-
emies. There are other kinds of approaches out there.

We at MDRC are actually doing a study of one of them, called
the Career Academy. They seem to be very promising. What I
would hope is that they are not narrowly Voc/Ed in their focus. It
seems that the best ones serve tough kids that will not graduate
without some help, and then try to open up opportunities, rather
than steering kids narrowly toward any one particular profession.



So the Career Academies, which are State-funded in the State of
California, do envisage post-secondary enrollment as an outcome,
rather than just going directly into the labor market.

There are important things going on. Education and labor are
partners in that legislation, and I think it has high promise.

Senator MURKOWSKI. Mr. Chairman, would you allow Dr. May-
nard and Dr. Moore to respond to my questions on drugs and edu-
cation?

The CHAIRMAN. Yes.
Senator MURKOWSKI. Thank you.
Dr. MAYNARD. My response on the drug issue is based on my

working with a sample of young mothers first coming onto welfare.
At the time that these teenagers first come onto welfare as moth-

ers, significant numbers of them do not have serious drug prob-
lems. Some of them do. I would put the number more down in the
10 percent range. That is not to say they do not use drugs, but we
did not find this to be a major problem coming in. As they get
older, it becomes a bigger problem.

On the issue of the schools, I would probably be less optimistic
than either Mr. Besharov or Dr. Granger about what we are actu-
ally doing in the way of school reform today. Everybody is reform-
ing schools, everybody is testing new models of education. The re-
search that is coming out on these programs is not that encourag-
ing.

The operational studies of school reform initiatives are showing
that very very little is happening for millions of dollars of effort
and years of work.

My experience, working with a number of school districts that
were involved in implementing innovative programs, some of them
vocational education programs, some of them alternative schools,
some of them in school enrichment programs, was that we still
have not turned the corner in terms of setting higher expectations
and being insistent that we will address the many needs of these
young people who are falling out of school.

I have been in demonstration vocational schools where the teach-
ers talk openly about their low expectations for the students, be-
cause of their backgrounds. So I hope we can turn the corner here,
but I do not think we have done it yet.

Dr. MOORE. Just quickly, I would similarly comment that I think,
to prevent teen pregnancy, you really need to do the same things
you do to prevent drug use and school dropout. You want to im-
prove the early environments of children, help them start school
ready to learn.

I agree that we do not know exactly how to pull that off. I am
a little surprised that none of us have mentioned anything about
the amount of media consumption that kids do, and how they
spend their time. But I think improving the schools, vocationally
and in every way, is an important component of solving all of these
problems.

Senator MURKowsKI. Thank you.
The CHAuRMAN. Senator Bradley.
Senator BRADLEY. Thank you very much, Mr. Chairman.



Thirty percent of all the children born in America are now born
to unmarried mothers. That number is how much? Do you know
what that number is?

Dr. BESHAROV. How many children that is?
Senator BRADLEY. Yes, how many children is that?
Dr. BESHAROV. About 1.3 million.
Senator BRADLEY. So, about 4 million are born every year, and

1.3 million are born to unmarried women. Of that, about what,
500,000 are born to teenagers and, of that, 300,000 are born to un-
married teenagers? So, this is the scope of the problem.

As Senator Moynihan has pointed out, the illegitimacy rate in
England is-31 percent, and in France it is 33 percent. So this is
not simply an American phenomenon, although the nature of it is
quite different. And the distinguishing characteristic in the United
States is that it occurs so young, and in such a concentrated area.
Is that correct?

Dr. BESHAROV. Yes. That is right.
Senator BRADLEY. If that is the case, I would like each of you to

give me the most radical thing that you would do to change this
because you cannot continue to posit that, if an increasing percent
of the unmarried mothers are too poor, too young, and too unloved,
that you are going to have any prospect of turning it around.

So, what is the most radical-bold, if you choose to use that word
instead of radical-thing that you would do to turn this phenome-
non around?

Dr. MOORE. Well, I have a couple of things.
I would really focus efforts and attention on the males. As I men-

tioned earlier, two-thirds of the fathers are over the age of 20.
Many of them are unemployed, but many of them are employed.
They are able to pay child support, and really ought to.

I think we probably ought to be tougher even on those who are
under the age of 20, insisting that they attend school, and that
they in some way contribute and take responsibility for the child.
I do not think we are going to make progress unless we deal with
the male side of this equation.

Senator BRADLEY. Would you go so far as to say that, if a child
is conceived, the father should have 15 percent of his wages for 18
years dedicated to the support of that child?

Dr. MOORE. I do not know if 50 percent is correct.
Senator BRADLEY. Fifteen percent.
Dr. MOORE. Oh, 15 percent.
Senator BRADLEY. Fifteen. The Wisconsin number is 17 percent

for one child, 25 percent for two children.
Dr. MOORE. Yes. I do not know if that is exactly the precise per-

centage should be-
Senator BRADLEY. So this should be a very clear message to any

father-
Dr. MOORE. Absolutely.
Senator BRADLEY [continuing]. Who fathers a child, that 15 per-

cent of your wages are going directly to support the child.
Dr. MOORE. I think this is a very important thing.
Senator BRADLEY. All right.
Dr. Maynard, what is your idea on this?



Dr. MI, ARD. I would change the accountability system all
around. I would insist that, if a young woman has a child, she
knows who the father is, she should acknowledge who the father
is. I would not provide any type of cash support to anybody who
did not help us through that process.

And I would be worried there. Especially among young teens,
there are significant incidents of rape and incest. We need to worry
about those. It is one thing to say we do not have to establish pa-
ternity, but it is another thing to turn our faces and not look at
those families, and think that that teenager who has borne a child
as a result of rape or incest does not need our help.

So I would insist on the accountability of two parents to make
contributions. I would insist that kids stay in school if I am going
to provide support to them. If that really is not an alternative, or
acceptable to the teen, I would probably allow employment as an
alternative. But I would not allow nothing. You have made a choice
to have a child. You need to work towards supporting that child.

And I would put much greater accountability on both the welfare
system and the schools for insuring that there are no valid reasons
for non-participation in these activities, leading to self-sufficiency.

Senator BRADLEY. All right.
Paternity establishment as a condition for receipt of benefits
Dr. MAYNARD. Yes, for receipt of benefits.
Senator BRADLEY [continuing]. And requirement of school or em-

ployment?
Dr. MAYNARD. Yes.
Senator BRADLEY. All right. Dr. Granger?
Dr. GRANGER. My suggestion will make it possible for those men

to pay 15 percent. I would enhance the Earned Income Tax Credit
to the point where, if you are working full time, you will have earn-
ings that will get you to 185 percent of the poverty line, with a slid-
ing marginal tax rate.

When people cannot get such wages from the private sector em-
ployers, some form of subsidy would do more than anything.

Senator BRADLEY. Would you have a different tax rate for mar-
ried?

Dr. GRANGER. Yes, sir. What we are doing, Senator, we are
studying such an approach in Canada at the present time. It is
called the Self Sufficiency Project. There the Canadians have put
serious money on the table, topping up earnings for full-time em-
ployment, so you do not get a work reduction that would offset the
value of the credit to society.

In fact, what we are finding, in a very preliminary way, is that
this is much cheaper than people might imagine because you do get
welfare savings and people leaving public assistance because a
lower wage job is now, in fact, a living wage.

Dr. BESHAROV. Senator, I know the assignment is bold, but I do
not do bold. I have seen too many bold ideas go the wrong way, and
I worry about all these suggestions.

Child support, I think, is a can of worms. That 15 percent does
not go to the child; it goes back to the taxpayers. That creates an
incentive for all sorts of unhappy relationships between mother and
father, father and child. And I would be glad to talk about that.
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If I were doing one thing though, the one area that I would ex-
plore is what I was talking about with Senator Moynihan before.
And that is a system that encourages self-sorting. We cannot de-
cide who is disabled, who is unable to support himself or herself.
In very few Government programs do we do that. When we do, we
get in trouble.

So something like a cliff after 5 years, not a total termination of
benefits, but a reduction of benefits that forces people to look to the
future, and plan accordingly. It seems to me that this is an appro-
priate area for policy inquiry. Notice that I did not say do it. But
we do that with unemployment insurance, and there are problems.
But it is a terrific sorting mechanism. Comes that cliff, and a lot
of people find jobs.
Senator BRADLEY. Could you imagine any system or form that

put a major incentive for marriage and for work not costing money?
Dr. BESHAROV. I have not seen them work out the numbers, but

I think that Governors like Weld of Massachusetts
Senator BRADLEY. He just shifted them to the disability rolls,

That is all he did. He just moved them from welfare to disability.
Dr. BESHAROV. No, no.
Senator BRADLEY. So talk about the real issue.
Dr. BESHAROV. No, no. I am getting to that part of it.
I think the idea of saying to someone who applies for welfare, we

are going to give you day care, we are going to give you medical
coverage, and we will give you some other added income while you
work, as opposed to getting a check is something worth inquiry.

Now I started off by saying I do not do bold because what I have
found is that, whenever you try one of these plans, what seems to
work in one State does not exactly work someplace else. But I
think there are new approaches to how we respond to welfare that
are beyond-I hate to use the word-the paradigm of job training.

And there are many things happening out there, as people are
talking about block grants, that are worth inquiry. I am not pre-
pared to endorse one or the other. Will some of them cost more
money? Some of them will cost marginally more money. Some will
cost tremendously more money. That is why the Governors want
food stamps.

Senator BRADLEY. Thank you.
The CHAIRMAN. Senator D'Amato.
Senator D'AMATO. Thank you, Mr. Chairman.
Senator Murkowski touched on a very interesting point, and I

think one that is more important than some of the panelists indi-
cated. And I was going to touch on the relationship between drug
and alcohol addiction, not just casual use, to the teenage pregnancy
rate.

Columbia University did a study in 1994 by the Center for Addic-
tion and Substance Abuse. They indicated that 37 percent of the
young mothers between the ages of 18 and 24 had a serious drug
or alcohol problem, 37 percent of all those young mothers who are
on welfare. I certainly think this is a valid study. And I have had
some experience, going back to the 1960's, working then in the
Children's Court, which became the Family Court in our State.

And, if you want to see child support, you had better get into the
real world. I want to know how you are going to order a 16-year-



old to pay 50 percent of his non-earnings to support a chil&. I
mean, it is just not going to be.

And I want to know what job he is going to hold. He is not even
in school; he is in and out of school. Or the 20-year-old who does
not work, and is a drug addict or an alcoholic in addition.

! know this all sounds great to say that we are going to order
him to pay this support. Well, you order somebody to pay 50 per-
cent. Fifty percent of nothing is nothing.

Senator BRADLEY. Fifteen percent.
Senator D'AMATO. Well I heard the 15 percent, but I also heard

someone else say 50.
And, by the way, if you are going to do something, I would say,

if somebody had employment, I would put it to them and make
them pay a substantial portion of whatever they earn. If they had
a job, I certainly would.

But then, let me tell you something, there is a thing called en-
forcement. And I lived with this. I prosecuted the people who did
not pay. You have to send the Sheriff out to track them dovn. You
talk about filling up your county detention facilities and city deten-
tion facilities for nonpayment, you will do it pretty quickly there.

Now I am not suggesting that we should allow the system to con-
tinue, but the system has broken down, it is not operating. The
American public is fed up, as well they should be.

I think the President's system has encouraged an attitude of
nomesponsibility. We had a guy called "The Cisco Kid." He had 30
some odd children born out of wedlock. It was a joke. And he held
a high-paying job. He was a tire changer, a great mechanic, worked
for one of the big construction companies. He had about six dif-
ferent women who claimed his paternity. He did not duck his re-
sponsibility.

There would be the judge, and here would come the Cisco Kid
who, back in those days, earned about $300 a week plus, and how
much could you order for the 15th child? And they would withhold
another $2 a wee from his salary. The Sheriff would regularly go
out and pick him up, and bring him in, because that money went
to the county welfare department to help defray the cost of his chil-
dren.

That is the most graphic example that came to my mind. Obvi-
ously, Cisco Kid was not his name, but that was what they gave
him. I guess he was pretty quick on the draw, and he had all these
children.

I will just tell you one thing, if you do not tackle alcohol and
drug abuse in this community, and if you are not serious about it,
it certainly does exacerbate the problem. I do not say that alone
will turn it around but, if you have a youngster who is 14 or 15,
and she is getting high with the rest of her friends, she is going
to get herself into a situation where she will have a little baby
born. And where does she go from there?

And you talk about homelessness, Dr. Maynard. The chances are
that they are thrown out of the house because the mother cannot
handle the situation where some youngster of 14 or 15 comes in,
and she is high, and brings in all kinds of other people.

Mr. Chairman, I can only say to you that this question has many
many aspects.
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Mr. Besharov spoke about education, trying to peg education to
vocational training in certain communities where that is not avail-
able. I think it should be available. I am shocked to hear you say
that in the District of Columbia there is no vocational education,
but rather a mandatory program designed to help everybody go to
college. You are not being practical.

So there are a whole series of things that have to get done. I do
not know if passing any one bill is going to do it. But we are cer-
tainly watching a situation that continues to deteriorate. And it is
much worse today than when I worked in the family courts 30
years ago.

The CHAIRMAN. Senator Rockefeller.
Senator ROCKEFELLER. Thank you, Mr. Chairman.
If we posit-and this is National Center for Health statistics, the

other side of Senator Bradley's statistic-that 70 percent of births
to teenage girls were fathered by men that were 20 years old or
older-

Dr. MAYNARD. Right.
Senator ROCKEFELLER. Right. That is the other side.
Back several years, the National Commission on Children did a

survey of parents and teenagers at risk, and particularly teenage
girls. And what came through was an extraordinary time deficit
problem. The kids said that they did not really have adults, par-
ents, to talk to. The parents did not have time. There was nobody
there to talk to.

And, in fact, 60 percent of the parents of the teenage mothers
said that they regretted this, but they simply did not have enough
time to talk, because they were trying to balance some of the other
facets of their lives. And the business of talking is the business of
mentoring, and it takes place over many years. And it is an incred-
ibly important aspect of this.

Now there are two things. One, we talk a lot about, how to en-
courage responsibility in teenage girls. The question that one of
you touched on is how do we encourage responsibility in adult men
who make teenage girls pregnant?

And, secondly, in countries like Canada-as Dr. Maynard men-
tioned, the Self Sufficiency Project-and Great Britain, and others,
that only have half our teenage pregnancy rate, what are they
doing about dealing with men who impregnate teenage girls and
the whole spectrum of the time deficiency problem, which simply
cuts off communication, and puts people into islands of blackness?

Dr. GRANGER. Senator, I am afraid I am just no help to you on
the issue of international policy and adult men as they relate to
teenage women. I do know that the statistic that you quote is accu-
rate.

Senator ROCKEFELLER. But, do you think other countries are
spending more public money on this problem?

Dr. GRANGER. I think that the social support system in most of
the other comparison countries is greater, and it usually is used to
argue that, in fact, social support systems are not driving the ille-
gitimacy rate.

So, for example, if one looks at Canada, which has a much higher
level of social assistance for people "on welfare," you do not find the
illegitimacy rate at the same level as you find in the United States.



What I do know is that, the younger the woman, the greater the
age difference between her and her partner. And I know that many
of these men are considerably older than the young women that
they impregnate.

The surveys that we do, Senator, do not really get at this, partly
because I am working within the welfare system, and our focus is
on the women. But, if you go to the works that Dr. Maynard re-
ferred to the Committee, by Elijah Anderson in Philadelphia, I
think you get a little closer to it.

He paints a picture in work that Doug actually edited, and it was
published by AEI, that suggests that until yu start to change the
economics for these men, what you are going to end up with is men
acting out their manhood in ways that are entirely inappropriate.
And I think that is the best answer I have seen.

I have seen it in Dr. Anderson's work with black males. And I
have seen it in a companion article in the same volume with white
Catholic males. The exact same phenomenon is occurring in two
different communities. So that is where I would focus.

Senator ROCKEFELLER. Any other comments, Dr. Maynard?
Dr. MAYNARD. Well, let me just say that the striking inter-

national comparisons are really on the birthrates, the differences in
the teen birthrate, as opposed to the out-of-wedlock issue. So we
need to keep that distinction straight.

I, too, want to defer on the international, what other countries
are doing for men, I do not know.

But I did want to pick up on the mentoring aspect. Mentoring
is an intervention strategy that has gotten a lot of attention in this
country. We have a lot of mentoring programs. Some are being
evaluated, and some are just running on large scale. They are very
very difficult and expensive to set up. It sounds cheap because the
labor of the mentor is free, but the matching process is very dif-
ficult. The mentors are often unreliable, and the matches often do
not work. We really have no research evidence to suggest that
these programs are effective in achieving the outcomes that we
want.

So it may be that we have not implemented them well, and
maybe we have not researched the ones-that are doing a good job.
But we really do not have a solid research base to say that vwe
should go large-scale mentoring.

Senator ROCKEFELLER. Mr. Chairman, I would just posit this
point. I have been working on this National Children's Commis-
sion. We went to see a lot of mentoring. I remember one at Cabrini
Green in Chicago, which is working very well.

I do not know whether it was a group brought in that worked
well, so that we could see that. This is run by Catholic nuns. You
know, people want people's behavior to change--men over 20,
young girls, young men. And they want it to be done through en-
forcement, through punishment. One could make a case on the im-
pact television and some of the acts of sexual activity on that.

So it is an interesting question about whether more public money
produces a better result, or whether in a sense, as you elliptically
indicated, more public money does not necessarily produce a better
result. And I think, as we work our way through this, it is going
to be very interesting. Try another program, maybe it will work.



And you are suggesting that sometimes it does not. Mentoring is
a huge program, and it is meant to work.

Dr. MAYNARD. Well, we also have some evidence that more
money does not necessarily produce better results.

Senator ROCKEFELLER. Yes, but at some point we have got to-
Dr. MAYNARD. Right.
Senator ROCKEFELLER [continuing]. Go one way or another.
Thank you, Mr. Chairman.
The CHAIRMAN. Senator Chafee.
Senator CHAFEE. Thank you, Mr. Chairman.
If this question has been asked, please let me know, because I

had to be at another hearing.
Mr. Besharov, there is a study out called "Sex and America's

Teenagers," which concluded that teens use contraceptives as effec-
tively as adults and, therefore, are not at any more increased risk
of unintended pregnancy than adult women. Now I do not know
whether you agree with that or not. But, as I understand it, that
is what the study said.

But my question is, what do you think of the current Title X pro-
grams, the family planning programs? Could improvements there
contribute some assistance in the problems we are discussing here
today?

Dr. BESHAROV. As far as I know, there is no rigorous scientific
evaluation of the effect of Title X programs on the actual contracep-
tive practices of-young people. What I do know about the usage of
those clinics, for example, is that, by and large, first usage of a
Title X clinic is when a young woman thinks she is either pregnant
or has an STD. Then she comes in for either a pregnancy test or
STD treatment. And it is only after that the Title X clinic gets to
the issue of contraception.

There is, of course, Medicaid funding that has filled in much of
the gap in the reduction in Title X. Whatever we do about Title X
clinics, and paying for contraceptives and the making of contracep-
tives available, that is a very small part of this problem. That is
not to say it is not a problem.

But, when one looks at the behaviors involved, when one looks
at the value of the programs that MDRC and Mathematica evalu-
ated, these were programs that were spending hours with young
mothers in family planning programs, passing to them as many
contraceptives as they could possibly carry home-and I am only
exaggerating a little bit.

And yet the birthrate of the mothers in those programs did not
go down. In fact, for various reasons, it seems to have been up a
little bit in the programs that offered this intensive family plan-
ning. I cannot help but conclude, as Imogene Coca used to say, "It's
bigger than both of us."

Which is to say, it goes beyond the availability of contraceptives
to the behavior of the young people involved. And, I think it is safe
to say, you could quadruple the funding of Title X and not make
a meaningful dent in this problem.

Senator CHAFEE. Do the others agree with that?
Dr. MOORE. I would like to respond to that. I think that the

funding for contraceptive services is only a part of the problem, as
well. But, I think it varies with the motivation of the teen.



Senator CHAFEE. I missed that. Did you say motivation?
Dr. MOORE. It varies by the motivation of the teen. If you have

teens who, for whatever reason, have become sexually active, and
they really do not want to get pregnant, they will do whatever is
necessary to obtain contraceptives.

Teens who do not care one way or the other, you can put a
school-based clinic right in their high school, and they will not go
in the door.

It is the teens who are in that middle group, who are somewhat
motivated, where I think access really does make a difference. The
cost and accessibility of contraceptives can make a difference. And
the cutbacks in Title X funding during the 1980's seem to have re-
sulted in a real reduction in outreach and counseling on the part
of clinics. They are so overwhelmed, they are not even trying to get
additional clients in the door.

Senator CHAFEE. Dr. Maynard?
Dr. MAYNARD. Well, our research certainly shows that access and

availability of family planning services is not the solution to the
problem of repeat pregnancies among those who have already had
a first birth.

We had 80 percent of our young mothers contracepting with
some method, most of them on a notoriously ineffective method,
and we had two-third of them pregnant again within 2 years to 30
months. They are ineffective contraceptives.

The statistics you cited regarding the contraceptive effectiveness
of teens versus adults is a little bit misleading when we are talking
about the welfare population, because the contraceptive failure rate
is much much higher among poor individuals than it is among
higher-income individuals. And, for the most part, we are dealing
with poor teens.

Senator CHAFEE. My time is just about up.
I would like to follow up on a question Senator Rockefeller asked

about the males.
We all talk about getting some responsibility into the males. It

seems to me that the responsibility should extend beyond financial
responsibility-and, in all too many instances, they cannot contrib-
ute, they are unemployed, or whatever the situation might be.

It seems to me that they should be forced-I do not know how
you would do it-to get more involved with more of the parenting
responsibilities, looking after a sick child, or being home when
there are problems. Is there any experience on how you do that?
And, obviously, these are unmarried fathers.

Dr. MAYNARD. We have a lot of experience in that, both in the
work Bob has done, and the work we have done. About one-third
of the fathers do participate in the rearing of the children when
they are young. This is for the young teens. As the children get
older, the fathers tend to drift away.

Also, the fathers are not reliable providers of child care, for ex-
ample, for the same reason that they are not marrying and settling
down. They also are not there every day. And adolescents have a
lot of problems in relationships with one another. So what is a sta-
ble relationship with a male today, is not a stable relationship to-
morrow.



So we have found it very difficult to encourage and promote in-
volvement of the fathers in the rearing of these children, beyond
that with which the mothers are comfortable.

Dr. GRANGER. Senator, I do not have anything to add to that,
other than to observe that, once young poor women have children,
it is very likely that they will have more children. That is the story
that comes from the intervention studies we have described to you
today. It is probably driven by larger macroforces than the welfare
system per se. But it is certainly the story.

And I guess I would offer two things. One is that, if there is any-
thing that should be tested, it should be other interesting ap-
proaches, outside of the welfare system, to prevention of first preg-
nancy, rather than prevention of the second or third. I think that
is a more promising way to go than what we are trying to do.

Senator CHAFEE. And you were pointing out, Mr. Besharov, that
Title X does not get those people. Title X does not get people before
they are pregnant?

Dr. BESHAROV. Well, it could. It is legislated so that it could.
What I was saying is that the young people do not come in. And
there are many reasons for that. I did not mean to say erase the
program but, as you look at what has an impact here, it is not that.

While I have the mike, let me just say that I would disagree a
little bit with what Bob just said about second births.

What both Dr. Maynard and Dr. Moore said is, I think, very im-
portant. Having one child is not nearly as devastating to a young
person's future as having two or three. Now, we not know
whether that is cause or selection, but it is the case that young
women who have one baby out of wedlock do much better than
those who have two and three. So it is an appropriate aspect of
welfare policy to focus on questions of fertility here.

Secondly, if Senator D'Amato had been in the room, I would say
that most of the teens we are talking about are not heavy drug
users. They become drug users later in life, after years of being on
welfare. I will emphasize, after years of being on welfare.

So, if you are talking about interventions and the failure of our
welfare system, there is another o:e. We know that a certain per-
centage of these young mothers are going to get in trouble on
drugs, and yet we do nothing preventive about that.

Senator CHAFEE. Thank you, Mr. Chairman.
The CHAiRMAN. Senator Conrad.
Senator CONRAD. Thank you, Mr. Chairman.
I am sorry I have not had a chance to be here for this whole

hearing, but I was in another committee, of which I am a member.
I have had a chance to review a summary of your testimony. I

would be interested if you were to advise the Committee, and to
tell us the thing that you absolutely think we should do, and some-
thing we should not do. What would those things be?

I would be interested in what each of the witnesses have by way
of advice. If you wanted us to remember one thing that, at the end
of this process, we should have accomplished, and one thing we
should not have done, what would it be?

Dr. BESHAROV. I will start. Caveat child support. It is much more
complicated. There are relationships between these men and
women that go far beyond anything we understand, and can quan-



tify. And, before we get in there, and have any kinds of rules, we
should understand it much more carefully.

Whenever everyone in Washington plays the same tune, you
should worry. So I would worry about simplistic answers to child
support enforcement.

Second, I feel as if I am over at the House now. There are not
a lot of great ideas. You have listened to us. The administration's
bill last year was not all that impressive, I think, to anyone.

The fact is that there are no great ideas out there. And this no-
tion of letting the States have some degree of flexibility to experi-
ment, I think is important.

So, be careful about child support. And let more experimentation
take place.

Senator CONRAD. All right.
Dr. GRANGER. One thing that you should do is recognize that

there is a need to sort this out more. And we ought to learn from
the kind of experimentation that Doug Besharov just encouraged,
at the State level.

Experimentation for experimentation's sake does not aggregate
to any kind of information that other Governors or other Senators
could use. So I would have some kind of ongoing support for a gen-
eration of information from this experimentation.

I think what you should not do, particularly focused on teen
mothers here, is decide that a child born to an unwed teen mother
is somebody that is going to be denied public assistance for the rest
of that child's life. Nor should you, in a more micro way, decide
that the only way that young family can get public assistance is if
that woman is working 35 hours or more.

It seems to me that the issue for young women is to try to get
them in school, keep them in school and, quite frankly, when we
are talking about very young children, keep them around in the life
of that child to some degree, while they are working or participat-
ing, so that young family can get off to a good start.

I know in the rush to be tough on employment, or to be tough
on participation, proposals now seem to be that the only form of
participation that will be appropriate is full-time, 35-hour partici-
pation.

A 17-year-old woman with a 2-year-old child is going to find it
pretty hard, and it is going to be very costly to support that family
participating in 35 hours a week of work.

Senator CONRAD. All right. Dr. Maynard?
Dr. MAYNARD. My number one recommendation to you is to es-

tablish high expectations for these young mothers, all of them,
early. Do not let people come onto welfare and have exceptions, and
collect benefits before you determine that they should be out work-
ing towards their futures.

And set the expectations for both the individuals and the system.
Child care should not be a barrier for any young mother. It is not
that costly to provide child care. Many of the teen mothers have
access to free child care.

We found that 40 percent of our young mothers could rely on
family members. And family members are much more willing to
provide care when their babies are infants. What States tend to do
is shy away from serving teens with infants because of the high



cost of infant care. What they miss is, if they wait a year or two,
there are two children to care for, not one, and the grandmothers
are no longer willing to provide the free care.

So I think we need to get in there early. We need to establish
expectations that the check is not for nothing. The check comes
with strings attached, and they are very simple ones-that you are
working towards promoting your own self-sufficiency, and you
should contribute to the highest level.

Senator CONRAD. And something we should not do?
Dr. MAYNARD. What you should not do is to make excuses for

people, and to assume that large proportions of the welfare popu-
lation, particularly teens, cannot contribute to their own support
and the support of their children, that they cannot attend school.
They can do all of those things, but they can do it only if somebody
is there to help them when things go wrong. Lots of things go
wrong.

So what you should not do is to assume that those who do not
go to school are lazy or uninterested in going to school, or that
those who do not keep their appointments with the caseworkers are
not being responsive. Assume that there is something going wrong,
and you need to investigate and find out what that it. And just in-
sist that you, the welfare system and that client can deal with that
program.

Senator CONRAD. Dr. Moore?
Dr. MOORE. What I would do is demonstration studies that are

strongly evaluated. I think there are lots of things going on out
there. We just do not know whether or not they work, because they
have not been rigorously evaluated. We have lots of opinions, and
very few facts, on what works. And I think a very rigorous program
of demonstrations would be extremely productive.

What I would not do is cut benefits for young children. I think
cutting child care, WIC nutrition, preschool would be a mistake.
That would be a sure way to produce another generation of adoles-
cent parents.

Senator CONRAD. Thank you.
The CHAIRMAN. Pat?
Senator MOYNIHAN. Thank you, Mr. Chairman.
I think we have learned-I certainly have learned-a great deal

this morning. I would commend to all present, and my colleagues,
Douglas Besharov's very eloquent Brooklyn summation, "I do not
do bold."

Over the 30 years since the onset of this situation, it has grown
worse by the year. We have begun to learn, through the Manpower
Demonstration Research Corporation, that some results can be
found, not dramatic.

Yesterday we read the original text of Peter Rossi's iron law,
which is that the expected results of an evaluated social program
will hover around zero.

And he said hover around, because they can as often be negative.
Mildly negative is mildly positive, as Dr. Maynard mentioned.

And, in the urge to be tough, we just have to respect how little
we know, and how much we have failed, and how we have denied
the failure, or tried to avoid it, or hoped it would turn around. It
has not.



And we have sudden urges to be tough on employment. Now, in
the case of the mother of an 8-month-old child, is it best for that
child that the mother be working? I do not think that is the experi-
ence of any parent in the room.

In the Family Support Act, we said that the obligation to begin
employment training or work began at 3, with the State option for
1. But surely we know enough about child development to know
that taking a child away from its mother, and putting the mother
into a marginal job, is not necessarily a wise social investment at
all.

And our capacity to move forward with experimentation and
evaluation is there. It is in place. You represent it right here, all
four of you. But to expect to transform this dazzlingly complex so-
cial development with one bill, and in 5 years, is beyond my under-
standing of the process.

Does anybody disagree. I see Dr. Moore nodding ruefully. That
is about where we are, is it not?

Dr. MOORE. Thank you. Yes.
Senator MOYNIHAN. Speak up.
Dr. MOORE. Yes. Thank you. I appreciate the fact that I think

you understood what people are trying to say, which is that it is
complex. And there is no simple solution.

Senator MOYNIHAN. Yes. Dr. Maynard?
Dr. MAYNARD. Well, the one point that I would like to raise is

that, if you put yourself in the position of being a teenage mother,
living on welfare, living in a depressed neighborhood, it may actu-
ally be a very positive experience to be out of that home, with your
child in the care of someone else for a certain number of hours a
week.

We found that we were dealing with universal first-time mothers
in three of our Nation's most depressed cities. And we found the
mothers appreciated that. They viewed it as somewhat of a respite.
So I think we need to be a little bit careful.

It was not 35 hours a week, typically, but it was significant out-
of-home activity. And the care was not Cadillac care, but the care
was probably equal or slightly better than what the mothers them-
selves wouldprovide.

Senator MOYNIHAN. And cost as much as the mother's earnings.
Dr. MAYNARD. Well, the question really is investment. Do you

want to do nothing in the way of investment for these young moth-
ers until they have their second child, until they do get engaged in
drugs, and so on?

We also did not see any detrimental effects on the children of
these young mothers who, by changes in the welfare laws in these
cities, were required to engage in out-of-home activities.

Senator MOYNiHAN. Some for half-time?
Dr. MAYNARD. Nominally, our mothers were supposed to be in

,. out-of-home activities about 30 hours a week. I would say, on aver-
age, they were probably out there more like half time.

Senator MOYNIHAN. Dr. Granger?
Dr. GRANGER. Senator, I think one of the reasons that it is daz-

zlingly complex is because of the fact that the population we are
describing is much more complex than we would like to typically
describe.



So, as we think about policies, particularly for teens, I think it
is important to remember that, iihdeed, many of these young moth-
ers are high school graduates. Many of them are in school, but
some of them are dropouts. It is important to craft policy responses
to play to those different populations, rather than to assume some
sort of homogeneity that just does not exist out there.

The other thing is that I do think there are some important
things we can do before young women are on welfare. If I would
leave you with one thing, it is perhaps Doug's acknowledgement
that taking a look at the schools, and taking a look at interesting
programs within the schools, seems to me to be the way to go.

Senator MOYNIHAN. Yes. But, according to Frances Coleman, we
have a lamentable sequence of carefully managed studies, and find
that our capacity to change schools is so very limited.

Douglas Besharov, is that not the case?
Dr. BESHAROV. It is certainly the case. But we should remember

the old story about the drunk looking for his keys under the lamp-
post. Someone came up and asked, 'What are you doing?" And the
drunk said, "I am looking for my keys." And the passerby said, "Let
me help you. Where did you drop them?" And the drunk says,
"Over there in that dark corner." So the passerby says, "Well, why
are you not looking over there?" And the drunk says, "Because the
light is better over here."

If the problem is over there, let us worry about over there. I said
that I do not do bold. I do not. But I do do bills, which is to say,
I think it is within the reach of the Congress this year to do mean-
ingful work in welfare. I do not like to call it welfare reform.

There is, I think, an opportunity for fresh thinking, without get-
ting revolutionary.

I think that we can drop or at least modify the old paradigm of
job training, and maybe you will get a job, and guaranteed child
care, and so forth.

These are other approaches to dealing with welfare. And I think
they are within your reach this year.

Senator MOYNIHAN. I very much think that. I very much share
that view, as long as we do not posit that a bill will put an end
to this problem. There is no such thing.

Thank you, Mr. Chairman.
Senator CHAFEE. All right. Senator Graham.
Senator GRAHAM. Thank you, Mr. Chairman.
One of the questions that we will be wrestling with is whether

the tradition of a Federal entitlement to these programs should be
replaced with a series of block grants to the States.

In terms of the kinds of goals that you have been discussing, par-
ticularly underscoring the fact that we are dealing in large areas
of ignorance as to what actually makes a difference, which ap-
proach would you recommend?

Would you recommend total block grants to the States, elimi-
nation of the Federal entitlement, as we know it today, or the Fed-
eral entitlement, with some modifications from the status quo, or
some other relationship between the Federal Government and the
States?

Dr. BESHAROV. I have given this some thought, Senator. The no-
tion of an entitlement has two dimensions. One is the entitlement



to the client, the recipient, and the other is an entitlement to the
State. And I think they call for very different policy responses.

First, I think we all feel that there is an obligation to meet the
needs of recipients and their children, and I want to meet the
needs of recipients, as well as their children.

The question is, does that mean an entitlement? Or does that
mean a responsibility to do something with and about that recipi-
ent?

I think what we are hearing from the Governors, and from many
people, including some of the people at this table, is that there are
approaches to what we broadly call welfare reform that do not in-
volve an automatic guarantee of a check every two weeks.

So, in that regard, the notion of an entitlement may not be as
important as moving towards new ways of responding to the needs
of these clients.

I said there was a second dimension of this word "entitlement,"
and that is entitlement to the States; that is, for Federal assistance
when caseloads increase. And here, as I am sure most of you know,
you have to make distinctions between and among programs.

The need to provide protection to the States, upside protection
for increased caseloads, is very different than AFDC, food stamps
and Medicaid.

Food stamps is very much driven by the economy. If the economy
turns sour in one region of the country, food stamps go up, and can
go up big time.

At least in recent years, we have not seen the same impact on
AFDC. AFDC, as I said in my prepared testimony, is more related
to demographic issues, family breakdown. It is increasing, but not
because of-

Senator MOYNIHAN. And most demographics change in an up-
ward direction very sharply, do they not.

Dr. BESHAROV. That is right. But they do not seem to be related
entirely to the macroeconomic factors that we have involved.

Medicaid, as far as I can tell, is driven by the creativity of State
budget officials. Whatever they can dump in there pushes those
numbers up.

So, to me, you have three different issues or needs, when it
comes to the entitlement for States. And it seems to me that, if we
are going to give States more flexibility, the entitlement nature of
AFDC has to end. Because, if it does not end, the States will abuse
AFDC the way they abused the social services program under 4(b)
in the past, the way they have abused every other open-ended enti-
tlement that we have given them.

We have capped every open-ended entitlement when we have
given them flexibility. You cannot give them flexibility and give
them an open-ended entitlement.

Therefore, to oversimplify, and let my colleagues, speak, the fix
is going to have to be a cap, plus something that ratchets up the
total amount of money, whether it is based on the economy for food
stamps, or demographics for AFDC, or whatever. But there is a di-
rect relationship between the amount of discretion you give a State
and the need to cap that entitlement.

Senator CHAFEE. Senator Bradley.
Senator BRADLEY. Thank you very much, Mr. Chairman.



Well, this is the second or third of the series of these hearings
on welfare. And, I must say, there are a few things that I think
are increasingly obvious. One of these is that we have to be_ firm
about pathology.

There was a time when the fact that there were single parents,
who were too poor, too unloved, and too young, was not thought to
be a serious problem. It is now admitted to be a serious problem.

So, firm on pathology; taking Senator Moynihan's point, modest
on our capacities to be able to produce the result that we would
like to see, given any kind of policy mix; unimpressed by orthodoxy,
meaning to try to experiment in as many different ways as pos-
sible, within the context of an overall direction.

And the last is most difficult, and that is restraint in our political
rhetoric. Because it is so easy and take this issue and demagogue
it. And the more you do that, the less likely you are to get at the
other three aspects that I talked about.

And it is a question of whether the subtle adjustments, and the
experimentation, and the willingness to be modest about what re-
sult we can have, and yet firm about the pathology, that occur in
an atmosphere where the cry is that, if we simply eliminate the ad-
ditional child benefit, that this will solve welfare.

So, with that as the preamble, let me focus you specifically on
New Jersey, because we are in the midst of an experiment in New
Jersey. And the purpose of the experiment is to try to move people
out of welfare. And the experiment, in real terms, amounts to this.
If you are a mother with two children, and you make $8,000, you
will lose welfare as soon as you make more than that. That is what
the law said before the experiment.

The experiment now says that you can earn up to $15,000 and
not lose welfare. So there is now a major incentive for work.

The previous law also said that, if you were married, you lost
welfare. Now you can earn up to $21,000 as a married couple, and
not lose welfare. So there are major incentives for work, and for
marriage.

On the other side, if you are on welfare, and you have another
child, you lose the per-child benefit, which is $64 a month. So you
lose $760 a year, but have the opportunity to gain, nearly $15,000
a year if you work and get married.

Now this seems to be a reasonable experiment. Do any of you,
based upon your experience, want to predict its outcome?

Dr. MAYNARD. Well, let me take the first cut here, being a resi-
dent of New Jersey and, I guess, the only who qualifies on that
count.

I think w,9 are going to see very little impact in the short run
on the birth of additional children, which is where the focus of
this-

Senator BRADLEY. All the focus.
Dr. MAYNARD. All the focus has been on this.
Senator BRADLEY. That is why, every time I talk about this, I

talk about work and marriage, so that people will have the under-
standing that there is a context here.

Dr. MAYNARD. Right. And I think it is unfortunate that that has
been the focus. First, the $64 a month is not a large sum of money.
Second, the evidence that is in right now suggests, at best, a very



small impact on the birthrate. And that impact can only go down,
as the data have improved.

The work incentives should have a positive impact on work ef-
fort, and movement off welfare. The real question is, what is the
State doing to promote this? The fact that these provisions of the
plan are not in the newspapers, they are not on the minds of peo-
ple in New Jersey, I wonder if they are on the minds of the welfare
recipients and the people who are in the service organizations
charged with helping these recipients move off the rolls.

So, I think the real question there is implementation. They are
certainly provisions in the right direction.

Dr. GRANGER. Just to add that I live in Montclair, New Jersey.
I do indeed qualify for New Jersey citizenship too.

I think that Rebecca is right. The entire focus in the public dis-
course has been on the family cap element of this intervention. I
think it is not going to have much, if any, independent effect, in
part because of the marginal interaction between cash benefits and
food stamps.

Indeed, that $64 is probably $44, rather than $64, because food
stamps rise. I have seen the affidavit prepared for the State about
the impact of that cap. I agree with Dr. Maynard that indeed, in
an early look at it, at best we have about a 1 to 1-1/2 percent de-
crease in birthrates.

And, in fact, if that is occurring, it is occurring for all the factors
you identified, not because there happens to be a family cap pulled
out of the rest of that bundle.

So, as a taxpayer, and a resident of New Jersey, I would hope
that the political discourse shifts toward the work incentives and
away from the family cap. I think it will make the proposal much
more all-encompassing.

We have seen, in the programs we have run, many teen women
trying to work, many teen women starting to work, many teen
women falling out of those jobs after they start to work.

And the kinds of proposals that New Jersey is trying out are a
step in the right direction for making that work.

Senator BRADLEY. Yes. Doug?
Dr. BESHAROV. My own calculations about what it takes-
Senator BRADLEY. Particularly with reference to the marriage as-

pect, because you were talking about that earlier.
Dr. BESHAROV. My own calculations of what it takes to bring a

mother on welfare with two children into the labor force is that,
nationally, she has got to be able to earn at least $18,000, if not
more.

And I have passed through New Jersey, used to summer in New
Jersey, and I know that it is more expensive to live in New Jersey
than other parts of the country. So my guess is that that break-
even point is higher than $18,000 a year.

That is a heck of a nut to crack, because their human capital is
not high enough to earn that much, unless it is supported work,
or unless they take a lower paying job and work at it for enough
years so that they make more.

So $15,000, although it seems a lot compared to their welfare,
their cash AFDC benefits, is not enough, I think, to draw them into
the labor force.



In terms of marriage, it is a funny provision. As you know, you
cannot marry the father of the Children; you have to marry some-
one else.

I think we are going to have to swallow hard, and recognize the
nature of the somewhat loose parental relationships that have de-
veloped, and create legal structures that reflect them.

You asked before whether they will cost more money. They will
cost more money, but there are other things that are connected
with these programs that can be terminated, or whatever. And I
am not talking just about aid to aliens. I am-talking about loads
of other programs associated with all this, like the hidden revenue
sharing that child support provides to the States, not the welfare
recipients, that you could well use to fund some kind of anti-mar-
riage penalty.

Senator BRADLEY. To do what?
Dr. BESHAROV. To fund something to reduce the anti-marriage

penalty.
Senator CHAFEE. Senator Rockefeller.
Senator ROCKEFELLER. Thank you, Mr. Chairman.
I was really struck by what Senator Moynihan said about the

complexity of all this, and the fact that no one thing works. Also,
how it is that we change our own views as we learn more.

When I was with the Children's Commission, I was really hard
bitten on child support assurance, and then use the gradual phas-
ing down of AFDC as money came in from the Government, a two-
for-one phase down. The Government would provide a minimum for
fathers who would not support.

And then I found myself, as I think Senator Bradley did also, as
a couple of years went by, looking more at the questions of medi-
ation and visitation of fathers who felt themselves unable to have
a chance to see their children, and were therefore angry about pay-
ing support. And the earlier point that was brought up where, if
you just take 15 percent of the salary, that can affect relationships.
You get the money, but it can also affect relationships, which are
important.

I was at three town meetings over the weekend. And I absolutely
romise you that the popular view is that the solution to all prob-

ems in America is simply to end welfare, end Congressional perks,
and end foreign aid. And that is it. If you do those three things,
all other problems solve themselves. This is the incredible way we
have of looking at things.

Senator MOYNIHAN. Foreign aid, which is 18 percent of the budg-
et.

Senator ROCKEFELLER. Yes.
Senator MOYNIHAN. Yes.
Senator ROCKEFELLER. You mention $18,000 as a working wage

that could support a mother with an out-of-wedlock child. Who is
going to get an $18,000 job? You cannot get that.

I remember Senator Moynihan, again with the Children's Com-
mission, going up to New Haven and looking at Jim Corner's exper-
iment up there, which is being paid for by a foundation, not by the
school system. We walked in and here were these five or six fourth-
and fifth-graders, eyes just sparkling. There was no question that
could be asked where all hands did not go up. And the mothers



were involved, the principal was strong. The line had been laid in
the sand, teachers were motivated.

And I remember one father, sort of plastered against the wall,
immobile, trying to get outside the wall. But he was there, some-
body told him to be there, maybe because we were going to be
there. So I could not decide if that was a majestic experiment,
which had been pulled off by Jim Comer, who was with us for that
week in New Haven, but which might not work in Washington or
other places. So I could not tell. So, again, that is the complexity
of it.

I have been to some CDF dinners, where they have spectacular
children, who have overcome unbelievable problems. And they
highlight them, and make them into heroes and heroines. And 1al-
ways go away from that feeling worse, because you know that is
not the way it is with most. Therefore, the question of expectations
is falsely raised. And we are almost lulled to do less, as opposed
to being inspired to do more.

I do not know if it has been discussed here this morning, but the
whole question of our vast tolerance, First Amendment inspired I
suppose, of 3,000 to 4,000 sexual incidents in movies and TV that
the average teenager will see during the course of the year, no
mention made of it.

You can spend billions on AFDC and other things, but not a peep
about that. In the Children's Commission, in fact, we were pro-
scribed as to what we could talk or write about. It was a piece of
legislation; it was not a Presidential Commission, it was legisla-
tion. We were not really allowed to talk about values.

And I was the chairman, and just said the heck with it, we are
going to write a chapter on values, the Bush administration, the
far right, far left, everybody in between. Everybody agreed on the
whole report, 32 to nothing. I think part of the reason was that we
did take on values, the larger problems in America, that make all
of this complex, that relieve us from our own sense of personal re-
sponsibility.

And the use of the term "personal responsibility." We do that so
easily. I found myself doing that over the weekend, talking about
if we only had more of a sense of personal responsibility, personal
accountability in this country, everything would work out. It is so
easy to say.

Then try to figure out what it means for the father who never
is there, and the mother who is trying, who makes it for the first
year, tries to get the $18,000 job, ends up with the meaningless job
that discourages and demeans her more than in the first place.
And yet, on top of all that, we have to do something.

I have seen Donald Cohen up at Yale take a four-year-old child
who is terrified about people sitting around him, and work that
child into talking about his dreams, and the horrible things that
came out of what those dreams were, and what the effect must be
on that child as he grows older. Then you try to multiply that child
by 15 or 20 million children, and what the child has experienced
prior to the age of four.

Mr. Chairman, I am obviously not asking a question, but I am
just establishing the vast complexity of this, and the enormous re-
sponsibility we have as we do this, to do it responsibly. I want to



say boldly but, I guess, my key wozd is responsibly. That for the
actions we take, we have some sense that they can work, that we
allow flexibility, and that we understand that this probably is a
problem unique in human history, in terms of America, because we
are both so rich and so permissive, unlike most other societies. And
I will stop there.

Senator CHAFEE. Let me see if everybody agrees, because this
was Mr. Besharov's statement that seemed to ring true with me,
but I have limited experience. So would you just answer yes or no.
Do you agree?

That is that, once the mother has the second child, the chances
of getting her off welfare and on a successful path, if you want to
use that term, are greatly reduced. Would you agree with that, Dr.
Granger?

Dr. GRANGER. Yes. With Senator Moynihan's caveat that correla-
tion and causation sometimes do not send you in the right direc-
tion.

That is true. The more kids, the more difficult it is to get off of
public assistance.

Senator CHAFEE. In other words, the thing goes up-
Dr. GRANGER. It may be driven by something else.
Senator CHAFEE. What would you say to that, Dr. Maynard?

Would you agree?
Dr. MAYNARD. Yes.
Senator CHAFEE. Dr. Moore?
Dr. MOORE. Yes, although we have not followed them for 10

years. One of the other possibilities is that they get their childbear-
ing out of the way, and then they move into the labor market.

I am hopeful that what these programs do is reduce the birth of
third and fourth children.

I think it is a matter of timing. They are all going to have at
least-

Senator CHAFEE. All right. I can only speak from my own State's
experience. We have limited capable social workers, we have only
got so many jobs that are available. We do not have jobs floating
around for everybody.

What would you think of a program that said, we are going to
put our maximum effort on the mother who has had her first child.
Get her quickly. The first child is born out of wedlock, a typical sit-
uation where she is from a broken home, the father has dis-
appeared. So there she is, with not much education.

So we would decide that this is the group we really want to con-
centrate on, and do everything we can to discourage her from hav-
ing further children, go all out on helping her get child care, a job,
everything for self-esteem. Now what would you think of that? Just
say that we will do the normal things for those who have had more
than one child out of wedlock, but give the extra effort to this
woman I have described. Is there any future to that? What would
you say to that, Mr. Besharov?

Dr. BESHAROV. I think that is an important place to focus our at-
tention. But what Dr. Maynard and Dr. Granger were reporting on
was that, in our efforts so far to grab hold of that young mother
and get her to do something different, we have been, at best, just
a little successful and, at worst, irrelevant to their lives.
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I think that is the place to look.
Senator MOYNIHAN. That is, just a little successful, and largely

irrelevant?
Dr. BESHAROV. That is what I think.
Senator CHAFEE. Well, that sounds very discouraging. What

would you say, Dr. Granger?
Dr. GRANGER. I would make two comments, Senator. One is that

the tests you have heard about, about modest effects that come out
of our work, are always the new thing against the status quo. Say-
ing, for example, that a new program that is requiring people to
stay in school and/or participating in work is having a modest ef-
fect, it is being compared to what else is going on. So that does not
mean that the services per se are bad ideas.

Having said that, I think that, inevitably, if you focus on mothers
who have had only one child, you will be focusing on younger moth-
ers, as a rule. I think focusing on younger mothers gets you to the
right population, if you are interested in trying to impact on long-
term welfare receipt. I think it also gets you to the population that
is the toughest one to move, on average.

So, if anything, one's expectations, one's political discourse, have
to be more modest, more tempered. If that is the direction you are
going, I think it is the right direction to go.

Senator CHAFEE. Dr. Maynard?
Dr. MOORE. Well I think, if you have limited resources,_I would

definitely advocate working on the front end of the problem, and
trying to stop the problem as soon as possible.

It is true that the interventions we have tried have had only
modest effects, but they are in the right direction. A major failing
has been our inability to prevent the second birth. And we are, at
this point, trying some additional modifications to the intervention
model, to try to get at that issue.

We still need to experiment with what this model should look
like. But it seems not to be in our best interest, if we really want
to change the culture of welfare, or whatever we substitute for wel-
fare in this country, to let people sort of flounder in that system
for 2, 3, 4, 5, 10 years, before we actually come in and try to do
something to help them out.

So I would say, with modest limited resources, absolutely target
the first-timers.

Senator CHAFEE. Dr. Moore?
Dr. MOORE. With limited resources, I would target prevention of

the first.
Senator CHAFEE. Well, as I understood the issue, yes, we all

agree with that-prevention of the first. But, as I understand it,
you are not going to get the young woman to come into a Title X
family planning facility, so how are you going to do it?

Dr. MOORE. I would just like to comment that European coun-
tries are much more successful in that. Our birthrate is 61, and a
country like Norway has a birthrate of 15. Other countries are suc-
cessful in preventing teenage childbearing. And, actually, they are
successful in preventing teenage pregnancy. So I think it can be
done.

Senator CHAFEE. How do they do it?



Dr. MOORE. A variety of ways. They have limited differences. I
think that is one of the most important emphases.

Senator MOYNIHAN. Or you start by being a Norwegian.
Dr. MOORE. I do want to point out, though, that the white birth-

rate in the United States, the non-Hispanic white birthrate, is also
appreciably higher than the birthrate in-any European country, or
Canada, or Australia. So it is not just a race problem.

Senator CHAFEE. You mean the out-of-wedlock birthrate? Is that
what you are talking about?

Dr. MOORE. Yes. Well, the overall birthrate. But they also pro-
vide contraception for teens in those countries. They are actually
opposed to early sexual activity but, once kids reach their middle
teens, they may argue that abstinence is a good idea, but they pro-
vide contraceptives too.

Senator CHAFEE. Well, Mr. Besharov said that you could take
these things, throw them out there, and a young person could take
home a wheelbarrow load, and it would not make any difference.

Dr. MOORE. Well, I think that is why I focused much of my state-
ment on the issue of motivation. I think, in the United States,
there are substantial portions of the population that are not moti-
vated, but not all teens. Many teens do prevent pregnancy. They
are very successful. But, among disadvantaged teens, motivation is
a real issue. They do not see why it makes a difference to them.

Dr. BESHAROV. If I could say, I was focusing on what we could
do for welfare recipients, but I do not want you to think that I be-
lieve we should not be making efforts with young teens who are ei-
ther not sexually active, or who are sexually active and not
contracepting.

I do believe we should art, there. I am not sure that the vehicle
is this Committee. And I am not always sure that the vehicle is the
Federal Government. But I hope I will not be interpreted as saying
not to try anything there. It is just that we focus there so much,
and yet we have this other group who are in our programs, which
is the first-time mothers, and we have not given them the kind of
attention that we should.

Senator CHAFEE. Thank you, Mr. Chairman.
Senator MOYNIHAN. Thank you, sir.
Can I just speak for this side, to say that you can see how inter-

ested we are, and how much we have learned. We are very respect-
ful of small, modest results. That is the Lord's work and, with any
luck, will be our future.

We have a lot of legislating to do.
Thank you, Mr. Chairman.
Senator CHAFEE. Well, thank you. This is an excellent panel.
I have been spending a great deal of my time watching double

toe loops and triple jumps, as the world skating championship has
been on. I would give this panel a 6.0, 6.0, 6.0. [Laughter.]

[Whereupon, the Committee recessed at 12:02 p.m.]
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Mr. Packwood, members of the committee, it is my great pleasure to come before
you today to discuss the importance of teen parenthood to welfare reform.

As the nation debates the consequences of family breakdown, all single mothers
tend to be lumped together as if they are a homogeneous group. Much of the com-
mentary after former Vice President Dan Quayle's comments about Murphy Brown
giving birth out of wedlock, for example, reflect this simplistic perspective. But sin-
gle mothers are not all alike, and the failure to make distinctions between femEile-
headed households created by divorce and those created by the birth of a child out
of wedlock has obscured the nature of the problem.

There is good reason to be concerned about the condition of female-headed fami-
lies. Almost half of all female-headed families with children under 18 have incomes
below the poverty line. This is almost five times the poverty rate of two-parent fami-
lies with children. Three-fourths of all time periods spent on Aid to Families with
Dependent Children (AFDC) begin with the creation of a female-headed family.

This new form of poverty is not caused directly by racial discrimination or by
structural deficiencies in the economy, but, rather, by a major and troubling change
in the behavior of American parents-the creation of single-parent households.

Over the past 25 years, the number of female-headed families almost tripled. In
1965, there were 2.8 million female-headed families with children, compared to 8.2
million in 1992. If the nation had had the same proportion of female-headed house-
holds in 1985 as in 1959, there would have been about 5.2 million fewer persons
in poverty. According to a special Census Bureau report, the poverty rate for black
families would have been 20 percent in 1980, rather than the actual 29 percent, if
black family composition had remained what it was in 1970.

Family breakdown and ensuing poverty give ever indication of worsening. If
present trends continue, about 60 percent of all children born in 1980 will spend
part of their childhood in a family headed by a mother who is divorced, separate.A,
never-married or widowed. Some social scientists predict that, in the next genera-
tion, half of all children will be born out of wedlock, and that half of all children
born to married parents will see their parents divorce before they are 18.

Out-of-wedlock births and divorces impoverish hundreds of thousands of American
families. The median income for female-headed families is about one-third that of
intact families. In 1993, the median family income for children living with both par-
ents was $43,578. For children living with their mothers only, however, median fam-
ily income was $12,073.

Lumping all poor female-headed families together is a deeply misleading rhetori-
cal convenience. Hidden by aggregate statistics about their poverty and social dys-
function are substantial differences among female-headed families. As the following
Census Bureau statistics establish, families headed by divorced mothers are, in gen-
eral, doing much better than aggregate statistics suggest, and families headed by
never-married mothers much worse.

" In 1993, the median family income for never-married mothers with children
under the age of 18 was $9,292, compared to $17,014 for divorced women with
children.

" Marital status also explains the in, .. ne disparity between .*,itR and black fe-
male-headed families. In 1993, the r.edian income of black ier ale-headed fami-
lies was only 64 percent of white female-headed families, $9,J versus $14,589.
But controlling for marital status, the gap narrows to about 25 percent. The rel-
evant figures are: $11,868 for divorced black mothers and $18,512 for their
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white counterparts; for never-married black mothers it was $8,744 and $10,112
for whites.

9 When one considers that 66 percent of all out-of-wedlock births occurred to
young women between the ages of 15 and 24 in 1988, it becomes easier to see
why their financial situation is so much worse than their divorced counterparts.
Never-married mothers are on the average 10 years younger than divorced
mothers. The average age range of never-married mothers is 20 to 29; for di-
vorced mothers, it is 30 to 39. The age spread for this second group is lower
than it might otherwise be because it includes many unwed mothers who
marry, but only for a short time.

Never-married mothers are also, on the average, much less educated. Only 61 per-
cent of never-married mothers have a high school diploma compared to 83 percent
of divorced mothers. This latter figure, too, is pulled down by the number of for-
merly unwed mothers who subsequently marry.

Thus, age, lack of education, and other demographic factors combine to give never-
married women much poorer -ob prospects. In 1993, 58 percent of divorced mothers
worked full-time, and an additional 12 percent worked part-time, but only 28 per-
cent of never-married mothers worked full-time, and 11 percent part-time. And their
lack of work experience is only exacerbated by the fact that young, single mothers
have little chance of completing their education or acquiring job skills while having
to care for a child.

IS THIS "MURPHY BROWN?"

These demographic differences between unmarried and divorced women translate
into dramatically different rates of AFDC utilization. A much higher proportion of
unwed mothers go on welfare than do divorced mothers. According to AEI's Nick
Eberstadt, almost three-fifths of children born out of wedlock in the United States
were on AFDC in 1982 compared to just under a third of children of divorced moth-
ers. In fact, children o never-married mothers are three times more likely to be on
welfare than are children of divorced mothers.

Teens have the worst prospects of all unmarried mothers. In 1988, 65 percent of
teen mothers were unmarried at the time of their first child's birth, compared to
15 percent in 1950. According to a Congressional Budget Office report, 77 percent
of unmarried adolescent mothers were welfare recipients within five years of the
birth of their first child. Sixty percent of AFDC mothers under the age of 30 had
their first child as a teenager.

Never-married mothers not only go on welfare in greater numbers than divorced
women, but they also stay on longer. While divorcedwomen typically use welfare
as a temporary measure until they get back on their feet, unmarried mothers be-
come trapped in long-term welfare dependency. In a study of welfare mothers, Nich-
olas Zill, formerly of Child Trends, Inc., and his colleagues found that 43 percent
of long-term AFDC recipients were 17 years old or younger at the time of their first
birth, compared to 25 percent of short-term recipients.

According to a study by Harvard's David Ellwood, about half of the new entrants
to AFDC will be off welfare within four years, most within two years. The other
half, however, are on for much longer--on average, almost seven years. More than
any other single factor, marital status determines whether a woman entering AFDC
will become a long-term recipient. Forty percent of naver-married mothers will re-
ceive AFDC for 10 years or more, compared to 14 percent of divorced mothers.

Levels of child support also vary markedly between these two groups of single
mothers. In 1987, 77 percent of divorced mothers received child support awards,
compared to only 20 percent of never-married mothers. The average annual pay-
ment to divorced mothers was $3,073, while the average payment to never-married
mothers was $1,632.

Divorced mothers and their children suffer less severe poverty for shorter periods
of time than do never-married mothers and their children. This is not to say that
post-divorce poverty is not a serious problem; it is. But much more than a divorce,
an out-of-wedlock birth to a young mother seems to be a direct path to long-term
poverty and welfare dependency.

The economic consequences of our high illegitimacy rate seem beyond debate. It
is one thing when a divorced, high profile television newswoman on a sitcom has
a baby without her ex-husband's financial support; it is quite another when a teen-
ager or a young mother on welfare does. The difference, to put it bluntly, is money.

Acknowledging this dichotomy between divorced and unwed mothers is the first
step toward developing effective social welfare policies. Both groups deserve our at-
tention. But policies developed for each need to be based on a realistic understand-
ing of the deep differences between them.
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Distribution of AFDC Children
By Basis for Eligibility, 1969-1991
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Out-of-Wedlock Birth and Divorce Rates
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Causes of AFDC Caseload Growth
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lice aides and receptionts for a commu-
nity nonprofit agency. mail clerks for city
agencies, assistants in day-cr programs
for children or handicapped aduts.
helper in pubic wars depsruents
sweeping Lad repairing streets. and Pr-
damg t city parU. And, although the
work requuremesi did not aminediately re-
duce caseloads. the value of the services

ender to h rith other savings' e.
ceeded the program's cost to twayers t
dree of the four sts.

Dspte the real vLe of the sav'ric
p dd. Such a program would be very
expmszv. But because of Its prophylactic
inlpo the work requirement could be
aped to new app n oy. The long
phu-In period would sharply lowr Initial

-ad allow modcatoes in program
saes and adminisUltio bausd on what Is
learned d g the st stags of imle-
mmtgdmn

ON hopes thai meb aediti raise the
a= a&d therefore. the eaployabl ty of

am reckipen The fundam tal putr-
poe of mndated r. mower. should
be to rals the inownsileM levd of being
a welfare by reqtfrng these Ym
womn In be somteplace--doing something
aucltie-eery day. The object would
be to Macage their yager sister And
Fm oIta thiking ta a life on welfare
is ma gaative option. Strengtmid child-

pon enforcment would increase toe
Inmvenc lvil for their boyfiends
'sh got tm parent but descibing
lw to ad eve ta ead is a complicad
")wc for anohe day.

w. Deswro a a chdar a Ue Axen-
aM Md"g twoo m W~aoto and

g k po - f qpolbc po"o et the
O~kesityLH fflgLef
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The Contraceptive Gap
Millions for Cosmetics, Pennies for Better Birth Control

By Douglas J. Besharov

L INDA HAD an abortion at age 17, her

first baby the next year and two more
by the time she was 21. With hundreds

of thosands of unwed mothers like Linda
who seem to have made welfare a way of life,
the public and politicians are clamoring for
tougher welfare rules. Proposals to deny
benefits to rmrs, to deny additional bene-
fits for additional children, to time-imit ben-
efits altogether, to go after deadbeat dads
and so forth. are all demgned to undo the cul-
ture of illegtmacy that has taken hold in so
many low-income communities.

Why are there so many Iindas Culture

Doug1aBeAaro is a resident sxoiar at the
Anerican En rpnseInstitute and visiting
profmor at the University of Maryland's
S&oo of Public Affairs Karen Gardiner, a

warch asso at AEL assisud in the
preparation of this artid.

and poverty play an undeniably powerful
role. Western European countries, with
rates of teen sexual activity as high as ours,
for example; have rates of teen pregnancy
and parenthood diat range from a half to a
sixth of the American rate. So a tougher re-
spon to irresponsible parenthood will un-
doubtedly make a difference

But to stem the tide of out-of-wedlock
births, another powerful factor must also be
addressed: the inadequacy of current contra-
ceptive methods. It's not that available birth
control methods don't work. they just don't
work well enough for the group most at risk.
If contraception were easier and more reli-
able. pregnancy rates would likely drop.

Consider Linda's history. She tried con-
doms, but, as she told her counselor at a
D.C. Planned Parenthood clinic, "they failed.-
Then she tried the pill, but she found its side
effects debilitating. Two years ago, she had
Norplant inserted in her arm, but she again

8" CONTROL, C2. CoL 1
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* suffered from severe side effects. A few
months ago she had the implant removed.
Given her problems with hormonal methods.
Linda is unwilling to try Depo-Provera. At
age 25. she has now decked to be stenlized.

Linda is not alone. In a 1988 study, wom-
en told researchers from the National Cen-
ter for Health Statstics that about 60 per-
cent of their pregnancies were nintended.
In an Alan Guttmacher Institute study the
year before, about half of all abortion pa-
bents said that they had been practicing
birth control during the month in which they
became pregnanL

ow unreriable are existing methods?
Based on various studies. James
Trussedl of Princeton University esti-

mates that the failure rate in clinical trials
(usually involving married couples) was ody
0.1 percent for the pill. 2 percent for the
condom and 6 percent for the diaphragm.
However. the failure rates among "typical
users" were substantially higher. 3
for the pill. 12 percent for the condom and
18 percent for the diaphragm.

Poor won are 50 percent more likely to
report that they experienced a ccztamtve
faire than are middle-dass women. Still.
problem with bath control are e
throughout society. What's going on.

By now, the many ways that a can
fail shud be well known. But the reasons
fat high. failure rates among pill usrs are
lem ohvmus. The made birth contrai pill
coins much lower dosages of estrogen
than the pill used in the 1960s and 1970s.
While the newer pils caue sagni6omtly
ewer sue effects they also require n re
pxme use Misng even just Woe pill is an
inmtabm to pregnancy, as Patty Aleman,
fzeriy a nw-psractitixtne at the Capitol
WVom's Cenm relates. "One cole g fresh-
man,,- m anabortio and said she was

taking the pill When I pressed he about it,
she said, 'Welt. I did miss three days.'"

The lifestyles of many iow-.oome women
make it harder for them to use the pill con-
stty. VrVa C4toof. a former social

worker in in-city Boston. found that many
of her client lived in crw households
where pills got lost. Often there was no
money to replace them ismedi.ately Others
moved from place to pbw and would forget
to take their pills along.

Other women, like Linda, suffer side ef.
fects from the pill-and, if they have high
blood pressure, may slightly increase thew
risk of stroke. Although the pil'a ide effects
are real, they have become exaggerated in
the minds of many women. For example, a
Galup pod comxsued by the American
College of Obstetricians and- Gynecologists
found that 75 percent of women surveyed
believed that the pill caused seriouss health
problems." One-third thought pills caused
cancer while an additional 30 percent
thought plls were lnked to heart attacks and
strokes. Actually. women who have used the
il have a lower rate of eidometrial and
ovarian cae than women who have never
used it.

The intzwnterk device (MX although
among the safest and mnt effeve (99 per-
cent) of c aceptives also waters from an

undeserPvedly negative reatsnio 71e Dal-
kim Sheld has not been sold k over 20
yes, yet the catastrophic problem caused
by it-pelvic iflammat disease and sub-
sequent ifertility-still luger in the minds
of nmy women. Today, oy 2 percent of
U.S. wat u birth count use the IUD.
In Western Europe, the IUD is 10 to 20
times more plar.

Well-founded or not, sach health concerns
deter many woce from using the pill or
IUD. Anomalol, poor women tend to be
more r r ned about these -le effects and
lem likely to tolerate thm tn their rmiddle-

lass counterparts.
Men don't help matter Their aversion to



condoms is well-known. Seventy-five percent
of 20- to 39-year-old men interviewed by re-
searchers at Battelle Human Affairs Re-
searc Center in Seattle. for example, said
that condoms reduced sensauon. But some
disadvantaged men don't want their girl-
friends to use contnception either. Kay
Armtong, research director of the South-
easem Pennyivania Family Planning Asso-
c=tioa studied women in drug treatment
programs. she found that many of the wom-
en were afraid to use birth control because it
unplies something negative about the rela-

timash p." in the words of one clienL
According to many women m Armstrong's

study. birth control is often equated with
presumes and trading sex for drugs. "Some
women preferred to hde their use of contra-
ceptives and avoid their partners'
wrath .... One woman's partner cut up the
condoms and sponges she had received from
the family pDznnmg counselor, noted Arm-
strong.

For men who have had few successes in
Life, getting a girlfriend pregnant can be a
way of showing masculine prowess like 'so
many notches on one's belt" according to
Eah Anderson, a Universiry of Pennsylva-
rua sociologist who studied disadvantaged
black teem an a Philadel neighborhood.
Patricia Stern. a graduae student at Penn.
found that control was also a central theme
mn the sexual relations of white inner-aty
vnwhs. "Boys 'get giri pregnant' to keep
thm from beingg wW' other guys," she not-
ed.

is it an wo then, that inda decided
to be sterilize Again, she is not alone.
Univesty of Pemaylvama sociologist

Frank Furstenberg conducted an 18-year.
longtunal study of 322 prnardy low-m-
come women an Baltimore who gave birth as
teenagers. He found that, by their late twen-
ties and early thirty an astounding 57 per-
cent of these relatvely young women had
been sterilized.

Many people are uncomfortable with the
idea of sterilization. espemaay when poverty
and race are evolved. Our history of invohun-
tary sterlizaon comes too easily to mind.
B&A that s not wha is hapmtn

Lorraine Klerman. the director of the Ma-
ternal and Child Health Program at the Uni-
versity of Alabama. descrbed how the inner-
city adolescent mothers she has studied
since e the 1960s had a set number of children
un mind. After that, "They got tired of get-
ting pregnant, they got tired of having abor-
uons so they got sterilized."
In fact, stenlization is the most common

form of contraception in the United States-
for all racal and income groups. Of women
ages 15 to 44 who use birth control, 40 per-
ce= rely on female or male sterilization. ac-
cording to the National Center for Health Sta-

As they pass their prune childbearing years,
even larger proportions of women rely on
male or female sterilization: 47 percent of
women in their early thirties. 65 percent of
wmen in their late thutis and an astounding
73 percent of women in their early forties.

Sterilization rates do not differ by race.
They are about 40 percent for both white and
black women. The similar overall rates, how-
ever, mask an important racial difference:
White men are 14 times more like to have
had a vasectomy than are black men.

Nor does sterilization differ by family in-
come Forty-one percent of women with fami-
ly comes below 150 percent of the poverty
line rety on stenbztm compared to 36 per-
cent of women with family incnes above 300
percent of the poverty lie.

But sterliion is no answer for women
who have not yet completed their cildbear-
n& let alone for those who have noo even be-
gun.

For a whnie, many people thought that Nor,
plant might be a pa. Norplant is 99 per-
ocn effective at preventing pregnazcy does
not rF qti a daily de sion-or male approv-
al: and is fully revesble It is not., however,
approprate for women who have sex sporadi-
caly (like teenaers) and does not protect
ama sexually transmitted diseases. More
importantly, Norpiarts popularity seems to
have dropped sharply in the wake of media re-
ports desribing the difficulty some women
have had in gettaig the = a removed, and
with the avadabiLity of Depo-Provera, the
three-month tincabile contraepuve. But the
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latter, because of its short period of efficacy.
does not provide the same level of protection.

For young teens abstinence is surety the
best way to curb out-of-wedlock births. But
only 12 percent of out-of-wedlock births are to
teens under 18, only 30 percent to those un-
der 20. Premarital sex seems to be here to
stay, so if we are going to reduce the number
of out-of-wedlock births (as well as abortons).
we need to offer Americans better contracep-
techoes.

A fi t priority should be an educational
camp to rehabilitate the IUD and
the pll But a tecdnobpml fix is also

necessary. Unfortunately little is being done
to develop better ctraeepuves Only one
pharmaceutical company still conducts re-
search on improved methods of birth control:
the federal government adds a scant $38 mil-
lion annuay for cn'trcep-i ve research Com-
pare that to the estimated $600 million spent
to develop new cosmetics, fragrances and toi-
letries, and you can see where our prionties
really are.

In 1990, the Natioal Academy of Sciences
Committee on Contraceptive Development
concluded, "The product babiity crisis which
has emerged over the last decade has clearly
limited the interet of the American pharma-
ceutical industry in the development of new
contraceptive products. The extensive in-
house research programs that most compa-
ues maintained until the mid."70s are a thing

of the pat."
Reforming welfare to engage more re-

sponsible chidbearig is finally on the public
agenda. But the high steization rates among
ail Hiome grouM demonstrates the parallel
need for improved contractives, for the
middle class as well as the poor.

A better codomn would be a good pace to
stamt. Given the hosft many rnm to the
condoms currently avaihble and the gowing
problem of AIDS and other se my transmitted
diseases real impovements in barrier forms of
c c are oely need As Dr. Vanes-
sa CuDS of the Francis Sc t Key Medical
Center in Baltimore only ha-okngly says,
"What we need is a condoin that make sex so
wonderfi that evay wll wt to we .

WeL, you get the idea.
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By DouglasJ. Bahar

FTER ALMOST a year of study, an administra-

tion working group has prepared its initial report
on how to fulfill President Clinton's promise to

"end welfare as we know it.* The report starts un exact-
ly the nght place: the 30-year growth in out-of-wedlock
births, especially among teenagers. and its relation to
persistent poverty. Unfortunately. the report fails to
pusue the logic of its own anays:s.

The bulk of long-term welfare recipients are young,
unmarried mothers, most of whom had their first baby
as teenalers. About 50 percent of unwed teen mothers
go on weUare within one year of the birth of their first
child and 77 percent within five years. according to the
Congressional Budget Office. Almost half of those on
the tolls for three or more of the past five years suted
these-fanies as unwed teens.

With poor prospects to begin with. these young wom-
en have further limited their life chances by systemati-
cally undermivestng in themselves-by dropping out of
school. having a baby out of wedlock and not working.
Theadmnnistratnon working group assumes that an ex-
panded educational and job tramnig program will help
larit numbers of them become economically self-
uihieni.

Past experience suggests this is wishful thinking.
Evn richly funded demonstration programs have found
it exceedingly difficult to improve the ability of these
mothers to care for their children, let alone to become
economically self-sufficilent.

A six-county evaluation of California's program. for
example. found that over two years. average earnings
for single parents increased by 20 percent-three or
four times the usua experince for such programs. Still
total earnings reached only $4.620. The county with
the greatest improvement. Riverside. was able to in-
crease earning by $2.099. although average total earn-
mgs over two years were still less than $6.000. The
welfare rolls declined by only 5 percent in Riverside.
ad by a statistically insignificant amount across all of

the other counties.Whv don't job training programs cut welfare
rolls? Although many suffer from design flaws
and administrative weaknesses. the main prob-

len is that-for poorly educated young mothers-such
program cannot break the financial mathematics of life
on weUare. The average annual earnings for female
high school dropouts are extremely low. In 1992. 18- to
24-year old dropouts working full-time earned about
$12.90( a year: 25- to 34-year-olds earned about
514.W. (Note that in 1992 the poverty line for a fama-
b' of thrt* was $11.186.)

Even utn *.I- help of the current Earned Income Tax
Credit (EIICI ant other means-tested programs. earn-
en at thee levels net. after payroll and state taxes and
work expen.-! only 515.563 and 515.617. respective-
', The rr;.or expansion in the EITC pushed through by
President Clinton will. when fully implemented in 1996.
raiie these numbers significantly-to $17.022 and
$16.948. But trS increase will not be enough to break
the hold ol welfare. (Anomalousiy. under the Clinton
EITC. the lower-earnrng mother will actually take home
more money than the hiener earner because of the way
bw its decline with additional earnings.I

A.weiare mother without any work experience prob-
abiv coudn t match even tnee earnnis records. but it

Dek,wi esm u a reideasti arkoiur at t A menca':
iat rrpo Onw it aw sod rLa II RR PrMFes ao rt t1w
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Escapng te Dole

For Young Unwd Mot/WIs, IWlfare Reform

Alone CnI Make Wrk Pay

she could, she still might decide it didn't pay to work.
Her current benefits-even ignoring the average
$4,307 in Medicaid for which a welfare recipient with
two children is eligible-leave her only some $2,674
worse off than the lower-salaried mother and $2,728
worse off than the higher-ea g mother.

In other words, should she be lucky enough to get the
kind of job held by others of her educational attainment.
she'd be working for a net wage of only about $1.50 an
hour. And to gain that, she'd have to sacrifice not only
leisure tune but the chance to hold down a job in the in-
formal economy (in which unreported income is earned
through anything from handiwork to iegal actnities).

Even with the expanded EITC. after deducting the
costs of benefits and of going to work, the net hourly
wage would be only about $2.30 or less. If s young par-
ent were to go to work under these circumstances, it
still wouldn't be for the money.

Hence, the EITC would have to be much larger to ac-
tually "make work pay" for unwed mothers. But by
1996. the credit will already cost about $18 billion a
year. Besides being very expensive, a further increase
would create other distortions and inequities. Substan-
tial benefits under the EITC are available only to low-
income workers who have children. At some point, their
fellow workers will question why those who have had
children without being able to support them should get
such a large government subsidy while those who have
played by the rules do not.

And the larger the credit, the greater the incentive
for abuse. Tax experts such as the Urban Institute's
Gene Steuerle warn that the EITC is already so large
that it provides an expensive incentive for people to
overreport their earnings so as to get the maximum
credit.

Thus. Clinton's off-stated goal of making work pay
will not work for most unwed mothers. Recogninng
this, both he and his working group have proposed to
time-limit" welfare. If. after two years, a welfare moth-

er does not get a pnvate job, she would be placed in a
public job. The idea is that the job will both give her
work experience and serve as an incentive to get off
welfare since she will have to work anyway.

Although there is much merit to such mandatory
,A ork experience. creating a viable program is not eaty
First. community service jobs are very expensive Iw.
create and administer. CBO estimates indicate thit

I
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monitoring each job would cost t3.3O0 annually, and
sjay care would cost $3.000 per participanit-and per-
hap4 much more. That means the cost of a mandatory
work program would average $6,300 per participant.
Sue the average Aid to Fanihes with Dependent Ch-
dren tAFDC) grant is about $5.000 per year. welfare
costs for those in the work program would more than
double-without recipients receiving any increase in
payments to them.

Second. mandatory community service will likely en-
gender much opposition. When Sen. Russell Long (D-
LA.) proposed the ik in the 1970s. it was promptly la-
beled "savefare" by welfare advocates. Hence, the ad-
minstration is under intense pressure to deliver 'real
jobs' at -decent wages." But doing that would not only
make the program even more expensive-it could also
make it a magnet to attract and keep more young moth-
ers on welfare. To counter that, the Clinton planners
are also considerng a plan to tune-limit the community
service program as welL After a set penod. possibly 18
months. the mother would go back on regular welfare.
although perhaps at a somewhat lower level-a feature
that will also stir controversy.

ecause our ability to help young women become
self-sufficient once they have become mothers is
so limited, the best strategy is to focus on post-

posnig parenthood until these women are financially
ad emotionally ready. Thi is what leads many people,
suc as my colleague Charles Murray, to advocate end-
ing welfare altogether.

The president's working group did not contemplate
suc a radicl solution, but it does make a long-overdue
connection between out-of-wedlock births and welfare
dependency. Some options being considered by the
group make sense. For example. providing contracep-
tive services to all AFDC recipients. prohibiting higher
welfare payments for additional children born on wel-
fare and requiring teen mothers to complete high
icbool would all help discourage young mothers from
having another child.

But the elfects are unlikely to be dramatic, and they
would do little to prevent the initial birth-which puts
ihe mother on welfare in the first place. For this. the
group is considering school-based sex education, con-
dom distribution and abstinence programs. Again, the
ivadable research suggests that such efforts have mod-
rst impacts, at besL

The association between poverty, poor school perfor-
mance and poor life prospects on the one side and out-
of-wedlock births on the other is too obvious toignore.
As University of Pennsylvania sociologist £.ijAh Ander-
son notes. -Most middle-class youths take a stronger in-
terest in their future and know what a pregnancy can do
to derail it. In contrast, many inner-city] adolescents
see no future to derail-hence they see little to lose by
having a child out of wedlock.' The dearth of good jobs
in the inner city, he argues, leads peer groups to em-
phasize sexual prowess as evidence of manhood, with
babies serving as proof.

Because those young people who have the moat to
look forward to are the mcst responsible about their
sexual practices, it does not .eem an overstatement to
say that good education d re*d opportunities in life are
the best contraceptives. In fact. innovative programs
like Best Friends in Washington base their appeal on
the connection between sexual ptictices and opportur-
ty. This program uses weekly gr)up sessions, with an
adult moderator, in which teen gits discuss boys, rela-
tionships and self-respect.
"We don't tel them that having stx is immoral, says

Elayne Bennett. founder of Best Friends. 'Instead. we
tell them, 'If you want to get some place in life, you
need to have a plan. This plan must include fishing
school, and that means that you must not get pregnant.'
And we tell them, 'The only guaranteed way to avoid
pregnancy is to abstain from sex.'"

or this message to really take hold, though, young
people need to feel that they have opportunities
beyond low-paying, sporadic work. And this

means a return to serious vocational education in our
high school

The current emphasis on college preparatory courses
in high school and on academic-like Obasic skills' in job
training programs leaves many disadvantaged youth
without the skills for the well-paying jobs that are now
available. Worse, seeing how few graduates from their
neighborhoods seem to get good jobs makes them feel
they have nothing to gain from staying in schooL In high
schools where more than three-quarters of students fai
to graduate, what sense does it make to push 100 per-
cent of the student body through college preparatory
course

While everyone would like to see disadvantged chil-
dren grow up to be lawyers, doctors and accountants;
or at least white-collar workers, the unalloyed truth is
that most-like most Americans-are destined for
more modest careers in service, clerical or manufactur-
ing occupations. What is needed is renewed emphasis
on vocational skills in high schools, supplemented by en-
hanced job-counling and yb-ding services and men-
toring programs. This includes the newly popular 'ap
prenticeship" programs, although the two-plus-two
approach (two years in high school followed by two
years in a training program or community college)
comes too late for those who have already dropped out
and may require too great an investment of time and
energy for many others.

Reforming educational institute . us, of course. may be
even harder than reforming welfare. But that is where
the solution lies. We should not try to fix welfare if the
problem is caused by the education system. In the ab-
sence of good high schols-and good vocatioal educa-
tion for young people who do not do well in classroom
settings--no approach to welfare reform wil work.
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rapped in the Day-Care Maze
Can the, GOP Rescue Kids from a Byzantine System?

:BY DuLgb J. Beshav
r WO-YEAR-old Andre was going to

I have a bus) day. After spending the
.5.morning'at L~1e Keys of Life Cld De-

veonent Center oan 12th Street NW, he
was supposed to mie a crmstown trek to
anoher day care facility in Kalocama. In-
stead, he was run ove by the bus that was to
take him there and died in a hospital bed a
few hours later.

Andre's death was a rare tragedy, but it
highlights a very common problem: Over the
het30 years. Congress Was created a patch-

wok of nearly one hundred separate chid
care programs that forces children to bounce
from one falty to the rext and wastes
scarce child care dollars by creating unmec-
* -y overhead and btmeucracy.

Given the general Republican anipathy
toward federal social programs, advocates
for the poor fear thew. programs will be gut-

* ted by the incoming Congress. But there is
good reamonto think that the GOP willactu- .

ally bring some much-eeded reform to what
has become a confing mam of social wel-
fare programs. The Rkpublicans, less vested

* in the esing system since it was mostly
created by Democrats. are poised to proose
a series of huge block grants in such areas as
job training. nurition, social services and
child care that could greatly streamline the
current byuantine structure

How bad is the child care situation andwthy would a block grant make se Over
the pat 20 years, federal funding for child
care services has rsen sharply, more than
dotibling toS8 billion in the past four years
alone. This increased funding has given rim
to no fewer than 93 different federal pro-

See DAYCARL C2. CoL 1
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grams, administered out of I I agencies and
20 separate offices. The Department of Edu-
cation alone, according to a new study by the
General Accounting Office, has six offices that
uid child care programs.

Nearly all of these programs serve essential-
ly the same population of low-income children.
Head Start, the largest with a budget of $3.3
billion, serves children from families whose in-
come is below the federal poverty line; the
Child and Adult Food Program ($1.3 billion)
subsidizes meals and snacks for low-income chil-
dren in child care; Child Care and Development
Block Grants ($893 million) give states funds to
assist low-income families; AFDC/JOBS Child
Care ($528 million) provides assistance to chil
dren whose parents are on AFDC and either
working or in a job training program. And the
list goes on.

With so much overlap, one disadvantaged
child could be eligible for as many as 13 pro-
grams, the GAO report noted. Unfortunately.
the funds from those programs pan through
numerous federal, state and local agencies-
that can't or won't pool their funds to serve one
child.

Worse, since eligibility is based on the work
status of parents, children can be forced to
leave a program in mid-year-if morn or dad
gets a job or loses one, enters a job training pro-
gram or completes one, goes on welfare or
leaves it. Lucky children will qualify for another
program, if there is room, but even then they
will likely suffer a disruptive setback to their
preschool development. 'This is the revolving
door of publicly funded day care, says Richard
Ruopp, former head of the Bank Street College
and director of the National Day Care Study.

'The turf battles were just horrible," re-
counts lean Layzer who, as executive director
of a Massachusetts commison on early child-
hood programs, was charged with developing a
plan for a universal system. there was early
childhood money all over, in welfare agencies.
in social service agencies, in education agencies,
in mental health agencies and in places you
would never expect No one wanted to give up
even a small program in order to create a uni-
fled system."

As a result, most communities are left with a
disconnected array of small programs ihat often
keep the child only part of the day. This is par-
ticularly burdensome to parents who work and
is precisely why children like Andre are bused
from center to center. Few children suffer An-
dre's fate, of course, but many young preschool-
ers pay a heavy emotional tol for all the moving
around they are forced to endure.

annoying as it is for the families, .the mo-
rass of programs is a nightmare to ad-
minister. "Child care providers spend

more time trying to coordinate programs than
operate them," protests one agency executive.
Fitting the various pieces of funding together is
like trying to complete a huge jigsaw puzzle.
Needless to say, federal funds don't simply flow
in: Each comes with its own complicated appli-
cation and approval process that forces many
programs to employ at least one fullime staff
person to coordinate funding and document eli-
gibility-resources that would be better spent
on the children.

To their credit, both the Bush ard Clinton ad-
ministrations tried to make it easier for locali-
ties to integrate the various federal funding
streams, but their ability to do so was sharply
limited by the explicit statutory language that
created most of the programs.



How did we get so many child care progans
in the first place? Often, advocates dided that
the only way to expend services was to create
yet another program. This happened in nay
social programs. For example, Sen. Edward M.
Kennedy (D-Mass.) said he was "responsible for
tagging job training on anything that went
through here," claiming this was the only way
to expand such program wuder Reagan and
Bush. Perhaps so, but the programs were added
wnder Republic and Democratic presidents
alike.

The real answer is that every congressional
fiefdom seemed to need its own cld care, job
training or other social welfare program. Take,
for example, the notorious process that four
years ago led to the creation of the At-Risk
Child Care and the Child Care and Development
Block Grant programs. Essentially, these pro-
grams are the product of a fight for power over
the issue of child care between the House Edu-
cation and Labor Committee and the House
Ways and Means Committee. Neither commit-
tee would give in, so the dispute was resolved
by creating two new day care programs, one for
each committee-but each serving the same
pool of kids.

Repeat this process many times over and you
see why six congressional committees and 11
subcommittees now oversee the major child
care programs.

Child care is not the only area of federal so-
cial welfare spending that has turned frito an ir-
rational maze of dionted program. There are
154 job training programs, 71 social services
adnd child welfare program and-depending on
how you count them-hundreds if nutritional
programs, housing programs and health pro-
grams. Like child care, each comes with slightly
different eligibility rules and services, but tre-
mendous overlap. The result) Immense ineffi-
ciencies and confusion in the communities
where the services are actually provided.

Under a federal system like ours, it is some-
times necessary to establish funding in A way

that makes clear oui. national priorities. but
there is no justification for the current cacopho-
ny of programs. Right now we have a disparate
array of programs that havo grown ii size and
complexity like cobwebs in the nooks and cran-
nies of committee jurisdiction-all because
Congress has lacked the central leadership to
prevent individual comnittees from becoming
policy entrepreneurs.

Since the 1970s, reformers have repeatedly
criticized the patchwork o( separate federal so-
cial welfare Rograms and have called for the
creation of fewer and more flexible funding
streams. Up to now, however, their efforts
have come to naught-because each program
had its protector in the we-entrenched con-
gressional establishment. Even President Clin-
ton's much-vaunted effort to "reinvent govern-
ment" did not take on the congressional
satrapies that such micro-programming has cre-
ated.

he incoming Republicans are vowing to
clean out the congressional cobwebs built
up over four decades. And it looks like

they will.
"From here on, I want to review issues, such

as child care, on a system-wide basis, instead of
program by program, as has been the case for
the past 40 years. says Rep. Bill Goodling (R-
Pa.), aon-to- a of the House Eco-
nomic Opporft formerlyy Education and La-
bor) Committee. 'It's ridiculous how all these

.programs got created-individual members
looking to bring home the bacon with a new
program, or one program being split in two just
to satisfy petty jurisdictional quabbk-s."

The Republicans are now rushing to develop
legislation that would transform scores of exist-
ing programs into a series of social welfare
block grants. The leadership hopes to move
these bils in the first days of the new Con-
gress-before the new majority becomes in-
vested in the status quo.

Opponents are already calling these block



grants nothing more than a fancy exase to cut
spending. They claim that all we'U get is Re-
aganism revisited-with a vengeance. To an
extent, of course, they are right. Some Republi-
cans are taldng about using the bock grant ap-
proach to just deep cuts in social spending.
But forces of moderation are likely to limit any
reductions.

State governors, .specially the 30 Republi-
cans, have a powerful voice on Capitol Hill these
days. Most have expressed a willingness to see
.ending reduced in return for greater fleidbili-

ty to adnunister programs as they see fit. New
Jersey Gov. Christine Todd Whitman, for exam-
pie, has said that she could accept a 5 percent
cut in welfare spending in return for greater au-
tonomy. But the governors have also signaled
opposition to any cuts beyond what would be
gained from saving administrative costs. After
all, they would be under pressure to fill the gap
in any budget shortfall created by reductions in
federal fuilding.

Senate Republicans too are likely to support
block grants--but, more moderate than their
House counterparts, they also wil be wary of
undermining programs for the disadvantaged.
Sen. Nancy Kassebaum (R-Kan.), who will take
over from Kennedy as chairman of the Commit-
tee on Labor and Human Resources. has
warned: -'he point of block grants and program
consolidation is not so much to save money-al-
though that may happen-but to make pro-
grams work more effectively."

There is good reason, therefore, to hope that
the Republicans will free localities from the
straightjacket of federal bureaucracy without
unreasonably cutting financial support. If that
happens, then disadvantaged children will be
the real benefciaries of the new block grants.
And even some liberals may conclude there is a
positive side to the changeover in Congress.
Who knows, they might even hold their coUec-
five noses and cheer.
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The end of welfare
as we know It?

DOUGLAS J. BESHAROV with AMY A. FOWLER

O NE OF THE loudest-and
most bipartisan-rounds of applause during Bill Clinton's 1993
State of the Union address came when he reiterated his prom-
ise to "end welfare as we know It." During the campaign, Clinton
repeatedly sui that welfare benefits should be time-limited,
awl that, after two years of job training and education, welfare
recipients who can work should be required to do so. -We
have to end welfare as a way of life." he told Congress and the
,ition. "aml make it a path to independence and dignity."

Clinton's rhetoric taps into a deeply held feeling among the
public aid politicians that long-term welfare dependency is a seri-
ous and growing social problem. And It Is. We often hear that
about half of all new recipients are off the rolls within two years.
This is true-bitt only because of the high turnover among short-
term recipients. At any one time, about 82 percent or all recipients
are in tihe midst of spells that will last five years or more. And
about 65 percent are caught up In spells of eight years or more.
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This reality propelled a decade of progressively more intense
efforts to reduce welfare dependency. First came the state we]-
fare-to-work demonstration projects of the early 1980s, then the
Family Support Act in 1988, and, most recently, the state-initi-
Mtild welfare reforms of 1991-92.

(liniton's campaign promise could le tlie next step in this
evolutionary process. But the details of his proposal have never
been spelled out. Any number of missteps-caused by mis-
jtdgment or political compromise-could cripple the program
or, worse, could lead to even higher levels of welfare depen-
deli c'.

Welfare then and now

Uint i lie tid-1960(s, welfare agencies tried to regtulate the
conduct (some called it the morals) of their clients. The man-
in-the-house rule, along with the infamous midnight bed checks
to enforce it, were only the best known of an array of poli-
cies clesigucld to keep welfare others on the straight and nar-
lOW.

Tlin came a perild of reaction against this paternalism. The
eiar, we were told, 'are just like everyone else. All the), lack

is imiiv, -lThis attitolde reached its high-water mark with talk
almniat 1 liegative income tax and lie Nixon adminis ration's pro-
posed Family Assistance Plan.

HY (lie 1980s, Iowcver, the political and intellectual consen-
sus had turned again. Rising anxiety about the dependent and

sc'lf-destrictive lbeliavior of lhe poor--be it school dlr -i t rates,
t(vei pregnancy, nonwtrk. or drug addictioni-gave liberals as
well as conservatives a gnawing feeling that more decisive ef-
Iforts to reshalzpe the behavior of welfare recipients were needed.

it \%%s in this context that Senator Daniel Patrick Mcivnihan
introduced die Family Support Act. The Act, passed by a )emo-
craltic Ccngress and signed by lonald Ileagan, was tihe first imiajoir
over atl of the Aid to Families with Depi dent Children pro-
gram (AFD(:) site its inception in 1935. It seeks to miove wel-
fare recipients into jobs-first, by making the receipt of benefits
contingent on participation in education and employment pro-
grams; and second, by providing transitional health benefits and
child care to those returning to work. Hence, its name: "JOBS,"
f)r Job )lwcirtiiitie's and Basic Skills Training Program.
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Although mandatory education, Job trainipg,* and work pro-
grams are at the heart of the Act, the-obligations it places on
-recipients are actually quite modest. Liberals in Congress in-
tensely opposed any work or training mandates, so a compro-
mise was struck that requires participation by just 7 percent of
mothers who receive AFDC (often for just twenty hours a week).
By 1995, mandated participation will rise to a cap of 20 per-
cent. Exempt from even these minimal requirements are large
groups, such as mothers with children under age three (or age
one, at state option).

Unfortunately, since the passage of the Family Support Act.
AFDC rolls have risen, not fallen. AFDC rolls are higher than
at any other time in our history. In August 1992, almost 13
million people were on welfare. That Includes one in seven
American children. Most startling, In just over three years (from
July 1989 to August 1992), welfare caseloads rose by 27 per-
cent.

The usual explanation given for this Increase is the economy's
weakness since the passage of the Act. While the impact of the
economy is undeniable, the fact Is that the upward trend in
welfare cases began before the recent economic downturn and
gives every indication of continuing afterward. Careful research
by a nusmher of analysts Indicates that much of the Increase in
AFDC caseloads has been caused by the growth in out-of-wed-
lock births among young, disadvantaged women. Thomas Gabe
of the Congressional Research Service, for example, found that
the rise in unwed mothers accounted for over 70 percent of
the additional welfare families that appeared between 1987 and
1991.'

This should come as no surprise. About half of unwed teen
mothers go on welfare within one year of the birth of their first
child. More than three quarters end up on welfare within five
years.

LAmg-terin welfare dependency is worsening because, for thirty
years, out-of-wedlock birth rates have been steadily increasing.
Between 1960 and 1989, the number of children born out of
wedlock tripled. One In four American children is now born
out of wedlock.

1Gabe used a database that reflected half of the total Increase In AFDC cases.
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The states react

Toward the end of 1991, into this mixture of rising out-of-
wedlock births and concomitantlv rising welfare caseloads, came
mounting budget deficits caused by the recessionary economy.
In state after state, governors started desperately looking for
places to reduce spending. It was only a matter of time before
the budget cutters turned to welfare programs.

As ore looks back, tie situation was like tinder waiting to be lit.
Three governors provided the spark: one the moderate, Democratic
governor of Maryland (close to the nation's capital, so that his plans
were widely noted by those working for the national media); an-
other the conservative, Republican governor of California (the
nation's largest state); and the third the liberal, Democratic gover-
nor of New Jersey (located near the media center of New York).

It November of 1991, Maryland Governor Donald Schaefer-
facing a daunting budget deficit-proposed an across-the-board
30 percent reduction of welfare payments that would not be
restored unless parents proved that they had paid their rent,
kept their children in school, and obtained preventive health
care for them. 2

Two weeks later, Governor Pete Wilson of California pro-
posed that AFDC payments no longer be increased with the
birth of additional children. lie also proposed that grants to
teenage mothers be given only if the teenager were living with
her parent or legal guardian, with the grant going directly to
the adult. Another provision of Governor Wilson's plan, known
as "Cal [Learn," would have awarded teenage parents a $50 in-
crease in their monthly AFDC grant if they attended high school
arid, conversely, a $50 reduction if they dropped ou1t. 3

Wilson's proposals also included significant reductions in ba-
sic welfare funding: Grant levels were to be reduced 10 per-
cent for all recipients, with an additional 15 percent reduc-

2As enacted, this became a monthly sanction of $25 for recipients whose children
are not vaccinated or In school, and small financial bonuses for families that receive
annual check-ups ($20 per person in the family) and for pregnant women who
receive prenata care ($14).
3Similar "learnfare" programs had been In operation in Wisconsin since 1988 and
in Ohio since 1989, but neither was widely known to the general public or the
national media.
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tion1 alter six mouths for fiimilies headed by an a1)lc-lbtdi'(l
U~luIlt. "4

Within weeks of Wilson's proposal, Wayne Bryant. the oitgo-
iuig Speaker of the New Jersey State Assembly, proposed his own
welfare reform plan. Bryant's plan gained the media spotlight in
part because lie is a black man whose district includes Camden,
the state's poorest area; half its-residents are on welfare. After
some initiA! hesitation, Governor James Florio became a strong
backer. The final plan, as enacted in January 1992, eliminates
the increase in a mother's AFDC grant following the birth of an
additional child.

In addition, New Jersey's plan seeks to promote employment
b) allowing welfare families to earn as much as a quarter of
tiir monthly grant (depending on family size) and still receive
full benefits. It also abolished the "100 hour rule," which termi-
nates the benefits of recipients in two-parent households if the
parents work over 100 hours per month. Finally, the plan con-
tains a "Wedfare" component, which in some cases allows a
woman to retain a portion of her welfare grant after marriage.

To the surprise of 'nany, these proposals (sometimes called
the "New Paternalism") received largely favorable reviews in the
press, despite the hardships they might inflict on recipients whose
behavior did not change. Even the New York Times, for ex-
ample, called the New Jersey proposals, including the cap on
benefits for additional children, "a compassionate, realistic blue-
print for dealing with an intractable problem."

Once it became clear that these three governors could pro-
pose drastic changes in welfare programs without being labeled
anti-poor, racist, or worse, politicians in other states followed.
Within months, governors and legislators in more than half the
states had introduced similar legislation. The proverbial cat was
out of the bag.

Some observers have attributed this spate of "get tough" wel-
fare proposals to simple budget cutting. Clearly this motivated
some of the states. But focusing only on possible budgetary
savings underestimates the scope of sp1l)ort for these proposals,

4Wilson proposed his plhm as part of a larger referendum on state spending, which
was defeated this fall. In its place, the legislature passed a weaker law to reduce
AFDC grant levels by 6 percent and create work Incentives for AFDC-UP
('unemp oyed parent') recipients.
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which is rooted in the public's worries about welfare dependency
and its desire that something be done about it. In fact, many of
these proposals were estimated to cost more money, at least in
the short-term. This was certainly true for plans to encourage
work or marriage by Increasing earned-income allowances and
loosening the "10 hour rule."

Unlike past efforts to reform welfare, this one was not led by
Washington. Instead, in what comes close to being a spontane-
otis, grass-roots movement, governors and other state and local
officials were the key movers. Liberals and conservatives alike
supported these proposals, attesting to their widespread appeal.

As president, George Bush offered support to these state
proposals, but he did not put forward major initiatives of his
own. While there were good reasons to be wary-some of the
id'as being heralded as the answer to welfare dependency had
been tried before and had failed-Bush missed the political drum-
beat. Candidate Clinton did not.

The Clinton plan

Throughout his campaign, Bill Clinton vowed to "end wel-
fare as we know it." In an oft-repeated formulation, he prom-
ised to "provide people with the education, training, job place-
inent assistance, and child care they need for two years-so
that they can break the cycle of dependency. After two years,
those who can work will be required to go to work, either in
the private sector or in meaningful community-service jobs."

As proposed thus far, Clinton's plan would take the essential
elements of the Family Support Act and give them a stronger
bit('. The Act does not force participants to work, simply requir-
ing what is often a short stint in job training or other activities.
Clinton, on the other hand, wants recipients to receive a full two
years of training and education, which could include college
classes. At the end of these two years, Clinton would require
.recipients to work or leave welfare, whereas nov they can re-
ceive benefits indefinitely. Finally, all welfare recipients would
be subject to the new riles, as opposed to only 20 percent under
current lav.

Clinton has succeeded in refocusing national attention on
the problem of long-term welfare dependency. Like the state
welfare reform proposals, his plan appeals to a large swath of
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the public. But it will be expensive; the Clinton campaign esti-
mated that new welfare expenditures will total $7 billion a year
by 1996. Moreover, there is no assurance that the plan will
work. Here are some of the pitfalls Clinton faces:

A new welfare trap? Improving the skills of welfare moth-
ers is essential. Without more to offer employers, many moth-
ers will never be able to earn enough to support themselves
and their families. This is a major reason why they are on
welfare in the first place.

Unpublished documents from Clinton's campaign estimate that
the expanded job training he proposes will reduce welfare
caseloads by 14 percent over four years. This modest claim
seems reasonable-if the two-year rule does not become an en-
titlement to two years of training and education.

But that is a big if. Clinton has promised to give welfare
recipients up to two years of education, job training, job place-
ment assistance, child care, and additional health coverage. Will
this promise act as a magnet, attracting more people to welfare
and keeping them on longer-so that they can get the ben-
efits? There is some evidence that this happened in California
before budget problems forced the state to trim the educa-
tional benefits in its welfare-to-work program.

Advocates of the two-year time limit say that it will reduce
welfare dependency. However, maximums have a distressing ten-
dency to become minimums. If the hundreds of thousands of
new recipients who now quickly leave the rolls lengthen their
spells to take advantage of a new training entitlement, caseloads
will explode.

And why two years? Presumably because of the often-stated
datum that half of all new recipients are off welfare within two
years (see above). But there is no magic line at two years. It is
just a convenient measure of dependency. Many recipients go
off after much shorter periods.

One hopes, therefore, that the two-year time limit will not be
applied literally but, instead, will be used to signal a new,
overarching commitment to discouraging long-term dependency.

Can training do it? Those recipients who are already mo-
tivated to Improve their lives, such as most divorced mothers,
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will probably do well under Clinton's plan, especially if they
are allowed to attend college or community college while re-
ceiving benefits. But, to make a real dent in welfare depen-
dency, the training will also have to help unwed mothers, who
form the bulk of long-term welfare recipients.

That will not be easy. Years of inactivity leave their mark.
These young mothers, who start with poor prospects, further
limit their life chances by dropping out of school, by having
babies out of wedlock, and by not working. As a result, they
do not have the education, skills, or work habits needed to
earn a satisfactory living.

For many young mothers, training-at least as we now pro-
vide it-is too little, too late. Even richly-funded demonstra-
tion programs find it exceedingly difficult to improve the abil-
it), of these women to care for their children, let alone to be-
comie economically self-sufficient. Earnings improvements in the
realm of 6 percent are considered successes for poorly edu-
cated young mothers with sporadic work histories. (Most pro-
grains don't even try to work with fathers.)

California's welfare-to-work program is a case in point. In
1985, the state established the Greater Avenues for Indepen-
dence (CAIN) Program, an education and training project for
women. A six-county evaluation found that, for single parents,
average yearly earnings increased by only $271. The county
with the greatest improvement, Riverside, was able to increase
earnings by about $1,000, but average total earnings in River-
side were still less than $2,500-not nearly enough to lift these
single mothers off welfare. The welfare rolls declined by only
7 percent in Riverside, and by a disappointing 3 percent in
the otler counties.

Make-work jobs? After two years of education and job-
training, most unwed mothers will still not be able to support
themselves. Subjecting them to a work requirement will mean
that a large proportion will end up in semi-permanent "com-
mnnity-service jobs," a euphemism for having them work to
carn their welfare benefits (usually at the minimum wage).

The Clinton campaign estimated that under its reform plan,
about 1.5 million young mothers would be required to take
such jobs. Such a "workfare" program might, by itself, lower
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caseloads. One of the few systematic evaluations of workfare
took place in Ohio. Welfare recipients in eight counties were
subject to a twelve-hour-per-week work requirement. For those
in the welfare program for fwo-parent households, AFDC-UP,
at least one adult was required to work up to forty hours. Af-
ter five years, AFDC caseloads were 11 percent lower than
wold have been expected based on the experience of other
counties in the state. AFDC-UP caseloads were a third lower.

A work requirement might also reduce the attractiveness of
welfare for young people with poor earnings prospects. If young
people know that the welfare agency is serious about mandat-
ing work, they will be less likely to view AFDC dependency as
a possible life option. Over the long run, this could change
behavior substanltially--as the implications of the unew regime
sink into the consciousness of disadvantaged teens.

At least in the short run, however, a workfare program
Would be much more expensive than the current system, be-
cause of added costs for administration (to establish and moni-
tor job placements) and child care (to free mothers to work).
Clinton staffers estimate that monitoring each job would cost
$2,100 annually; child care would add $1,300. The additional
cost of $3,400 per family is about equal to the average AFDC
grant.

The biggest question, of course, is whether these would be
real jobs, or simply the make-work jobs of the past. The Ohio
program operated in only eight counties and was forcefully ad-
ministered at the state and local levels. Conducting such a pro-
grain on a nationwide scale will be nuch more difficult . Apply-
ing workfare to just half the welfare caseload could require a
program at least five times the size of the present JOBS pro-
gram, which the states have had great difficulty administering.

If the Clinton administration does succeed In Introducing a
national workfare program, it will take extreme shrewdness-
and good luck-to avoid a replay of the results of CETA, the
Comprehensive Employment and Training Act. Between 1973
and 1984, CETA spent $60 billion dollars, and was widely per-
ceived to be a failure. Lawrence Mead of New York University
summarizes: "CETA was troubled by scandals. Loc-al govern-
ments often used the slots for political patronage or to rehire
displaced public employees, rather than give people with more
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serious work problems a chance. [It) also had little impact on
the intended clients, and this was more damaging in the long
run.

The "slavefore" label? Key members of the welfare policy
eslallislt.nit have never liked the idca of requiring the poor
to work at low-paying jobs to qualify for welfare benefits. To
,liscrclit arlicr efforts to impose work requirements, they la-
boled them "slavefare."

This argument strikes a responsive chord anong Americans
whoi feel partially responsible for the situation facing these moth-
crs mid ambivalent about imposing "further hardship" and "our
V:l~t." on them. Buit if not our values, whose? Certainly not
those of a teenager who, by having had a child she cannot
support, has already demonstrated that she does not make the
xviwvst oif dv(cisiOnls.

SIouig (il)poiliou to the workfare component of Clinton's
plain has already surfaced among his liberal constituencies. Given

hlin!on's ver' visible commitment to the idea, he is unlikely to
aloi .n(1i it, bIt he could well bend to pressure and emasculate

(lie work requirement by a(l(ling various qualifications and ex-

I'he temptfion to exempt? The opening would be Clinton's
phrase "those who con work wii: be required to go to work"
(elidis added). As David Ellwood, assistant secretary-desig-
tiat(' at the Depart ment of health and luman Services, has
writeii: "it wmold not be diffiiIt to create a set of exe inl)tions
dat led to jtst I0 Ier(''t of the caseload being re(plired to
\irk "' e lf)0.ilh' e'xemptions? Mothers with clhildreni under
thr,~' , ,otlurs still ini high schom: (or any school, for that mnat-
I,'0. ,Iifise wil lI psychological problemss or drug and alcohol ad-
dictions, and e'vei those wo are "socially" or employmentn"
dlisabhl)i .

This wold be a mistake. Mandated community service may
In' tw ' way to build the job skills and woik habits of
I1bo. who cannot supl)ort themselves in the regular job soar-
kht. Inactivitv is bad for everyone: it can he devastating for
Ihos only loosely connected to the labor market. Child abuse.
li- g .hnsi'. . amd ;a Ihst of social prol,lems are associated with

lM
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long-term welfare dependency. A work requirement will help
to reduce their levels.

Nevertheless, the problems of some young mothers will pre-
vent them from satisfying even the minimal obligations of a
part-time community service job. That's why Judith Gueron,
president of the Manpower Demonstration and Research Cor-
poration, the prime evaluator of much of the last decade's wel-
fare reform programs, warned in the New York Times last year:

I think that if we introduce time limits on welfare, we'll have
more women and children living in Grand Central Station.... There
are a great many welfare recipients who are very marginal in terms
of their ability to work. Some are clinically depressed, or were
abused as young women. This is not a group that just needs a
good kick to get their act together.

But continued idleness would be an unwise accommodation.
Their lives desperately need the structure that only the larger
society can provide. These young mothers may need a modern
version of the nineteenth-century settlement house, where coun-
seling, education, child-development and parenting services, and
other activities to structure otherwise idle time are all provided
under one roof. The base for such a program could be the
expanded Head Start program that everyone seems to support.
Head Start professionals call this approach "two-generational pro-
gramming."

Will we sanction? Most welfare recipients will not partici-
pate in these programs willingly, and many will drop out. Hence
society, through welfare agencies, ntust be prepared to monitor
compliance with work requirements and to sanction noncompli-
ance.

But this is not simple. When Candidate Clinton spoke of
cutting off benefits to mothers who fell to meet work and
training requirements, most voters probably assumed that he
meant to cut off all payments to them. But Clinton has been
consistent in saying that it is only the mother's portion of the
AFDC grant, and not the children's, that will be cut. Food
stamps, Medicaid, housing, and other-benefits would remain
untouched.

Clinton may be overestimating the power of such a nar-
rowly delimited sanction. In fact, we already have some Idea
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of how such a sanction might affect the behavior of young
mothers. Between 1987 rind 1991, the Department of Health
nnd Iluman Services operated the Teenage Parent Demonstra-
tions in Camden and Newark, New Jersey, and in Chicago,
Illinois. These projects required that all teen mothers partici-
pate. If they failed to do so, they were subject to a reduction
of tlheir welfare grant by the amount allocated to the mother,
generally a third to a half of the family's grant, or about $160
per ioirth.

The projects required participation in education, job-train-
ilg, and work-placement programs. No exceptions were made
for inothlrs with very yomng children or mothers still in

The first step was registration for the program, which in-
('lli(l ]I I pielin liilrv session during which the mothers took a
li,,,ic skills test an(d nmet program staff. There were high rates
f0 compliance withorit he imposition of sanctions because the

threat was real and readily apparent to the mothers. Over 30
percent of the teen mothers care in after receiving notice of
the prgr:nm, and another 52 percent came after they were
warned of a possible reduction in their grant. Six percent had
to he penalized leffore they would come in. and the remaining
12 percet never came at all.

After the iniitial assessment, the teen mothers were required
to p it ici ate iii workshops, pr lic school classes, and educa-
ion anid training I"rograins--activities that would presumably
be included in the first two years of the Clinton plan. At this
point. p:articil)ation fell off sharply, dropping to aboilt half I''en
Iis low l(,c! of at endance was obtained only bv heavy sanc-
tioning. Sixty-tm percent of participants who remained received
formal I wainiigs, w ile 36 percent had their grants reduced for
at least one urnonith.

\lh thik seeming lack of concern about receiving a fill wel-
fare grant? Some think it is because these womeii are unable
to lilow through with activities in their own economic inter-
est. This is partly true, but there are also other forces at work.
A study of welfare recipients by Kathryn Edin and Christopher
Jenicks found that AFDC and Food Stamps accounted for only
57 percent of their income. The rest came from friends, rela-
tives. a ini absent fathers (21 percent). unreported work (10 ier-

cent), Supplemental Security Income and foster care (6 per-
cent), Illegal activities (3 percent). and other (3 percent). The
evaluators of the Teenage Demonstrations believe that the moth-
ers in their programs also had additional sources of support. It
may be that some young mothers have decided that they do



not really need the money, or that it costs too much in for-
gone income to attend the programs.

There is another possibility, which is more disturbing: The
young mthers came Into the programs, willing to try them
out, but did not like what they saw. That would help explain
the difference between rates of initial and subsequent partici-
paliou.

In any event, the Teenage Parent Demonstrations give us an
indication of what it might take to enforce compliance with
Clinton's plan. Most young mothers will come in during the
initial stages for an assessment, but they are unlikely to con-
tinue participating without real prodding. And, despite multiple
warnings, almost 40 percent will suffer at least one reduction
in their grants. From 10 to 20 percent will simply drop out-
acquiescing in a semi-permanent reduction In their grants rather
than participating.

Will we, as a nation, be willing to accept the trade-off of
some possible harm to the children whose parents do not
participate In return for the benefit to those whose parents
do? And will the program really benefit those who partici-
pate?

These are tough questions, but they do not mean that we
should retreat from Clinton's proposal. They do mean, how-
ever, that caution is in order. The history of social engineering
is strewn with examples of perverse and unintended consequences
from even the most promising of programs. As all sides In the
welfare-reform debate have come to agree, we need carefully
controlled experiments to determine the effects of new poli-
cies.

Before closing, we should give Incrementalism its due. When
the Ftnily Support Act was passed in 1988, many were disap-
pointcd that it did not impose greater obligations on welfare
recipients. No one who participated in that debate would have
predicted that four short years later a Democratic president

and a Democratic Congress would be poised to adopt a time-
limited welfare system coupled with a universal work require-
nient.

We can now see that the Act codified a fundamental shift in
public and professional attitudes. It legitimized discussions of

behavioral poverty and of government's right (and obligation)
to do something about it. By doing so, the Act opened the

door to a second, much more ambitious wave of reform. Un-

less Clinton really fumbles, this is a tale to give incrementalism
a good name.
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PREPARED STATEMENT OF HON. ALFONSE M. D'AMATO
Mr. Chairman, I am pleased to join you this morning as we continue to examine

welfare reform options in our committee.
This is the fourth hearing we have held on the subject of welfare reform this year,

and the first to focus specifically on teen parenting and its effect on long-term wel-
fare dependency.

The facts surrounding this issue are sobering:
-Births to teenage mothers are at record levels. In 1992, there were 517,635

births to teenage mothers-and more than 70.5 percent of these births occurred
outside of manage.

-Half of all adolescent mothers--and three-fourths of those who were unmarried
when they gave birth-end up on welfare within five years of the birth of their
first child; most experience multiple spells of dependency-8 to 10 years on av-
erage.

-The increase in teenage births exacts an enormous economic cost-roughly $34
billion annually to cover the costs of AFDC, Medicaid and Food Stamps for fam-
ilies begun by unmarried teenagers--to say nothing of the enormous human
costs.

I hope this hearing will help us to better understand the reasons behind the rise
of teenage pregnancy in our nation, to more fully grasp its costs and consequences,
and to explore strategies to mitigate its effects, and to prevent its continued rise
in the future.

PREPARED STATEMENT OF ROBERT C. GRANGER

Good morning. I am Robert Granger a Senior Vice President of the Manpower
Demonstration Research Corporation (MDRC). During the past twenty years, MDRC
and other organizations have conducted a number of rigorous tests of roams de-
signed to improve the self-sufficiency of young mothers on welfare. Tank you for
the opportunity to discuss with you how this work relates to current debates regard-
in teen parents and welfare reform.

Let me begin with my sense of how a sizable portion of the general public prob-
ably views this subject. While polls suggest that this vision is not theprevailing one,
it seems to be capturing the tone of much of the current political discussion. The
view is something like this: greenss are having babies they can't support and are
dropping out of school. While we don't want to punish their children, these mothers
don t deserve our public support. In fact, that public support probably encourages
this behavior. Since nothing we've tried seems to work, why dump more money into
programs? Why not save the money and discourage this behavior?" This is a compel-
ling set of generalizations, and like many generalizations they contain elements of
truth. But they are much more wrong than right.

I am going to suggest, contrary to the apparent views of many, that teens on wel-
fare are diverse in ways that are important for policymakers; that we have some
reliable and useful evidence about policies for teen parents on welfare; and that this
subject encompasses some complex problems that we could easily make much worse.

For the past several years, I have been directing MDRC's New Chance Dem-
onstration, a large national study of one approach to self-sufficiency for teen moth-
ers on welfare. The core of this testimony is a synthesis of the early results from
this study and two others that are also still in progress: MDRC's evaluation of
Ohio's statewide LEAP (Learning, Earning, and Parenting) Program and the Teen-
age Parent Demonstration (TPD), funded by he U.S. Department of Health and
Human Services and evaluated by Mathematica Policy Research, Inc.

First, a caveat. On questions such as "who are the teens" and "what do we know
from demonstration programs," there is a clear story. But in answering questions
such as "how might we weaken the trend toward births to unwed teens" and "should
unwed teen mothers be eligible for cash benefit3" there is much more uncertainty.
Research provides some clues, but these and many other questions about the con-
sequences of various policies related to welfare, teen parents, and their children
push beyond what we reliably know. This suggests caution and concern about the
unintended consequences of certain policy options.

WHO ARE THE TEENS ON WELFARE?

Nationally, there are approximately 380,000 teen mothers on welfare (8 percent
of the caseload). This number is an undercount because some teen mothers on wel-
fare are not identified as such because they are "embedded" in their own mother's
welfare case, but it is the best number we have. While we do not have detailed na-
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tional information on the characteristics of these teens, information from evalua-
tions of intervention programs gives us a feel for the diversity of this group. Fromthese studies, we estimate that about one-third of the teen mothers on welfare are
high school graduates, about one-third are in high school, and about one-third are
dropouts. Among the dropouts, some left school recently (especially the 16- and 17-
year-olds); others left school long ago, in many cases before they were pregnant.
This distinction regarding the school status of teen mothers is important because
we have had some success with two-thirds of this group: the graduates and thosein school (henceforth "students"). Beyond this, the samples in the intervention stud-
ies suggest that the typical teen mother on welfare is about 18 years old, has not
been married, has one child (who is about a year old), and reads at approximately
the eighth-grade level.

These statistical averages mask considerable variety. For example, New Chance
served only mothers who were ages 16 to 26, had their first child as a teenager,
and were school dropouts. Their average demographics look like the picture painted
above. But among the New Chance teen mothers, approximately one-third had corn-
pleted less than the tenth grade, one-third had completed the tenth grade, and one-
third had completed the eleventh grade or more. Nearly two-fifths had left school
before their first pregnancy, with the rest having left school afterward. One-third
never received AFDC while growing up, whereas about one-fifth received it nearlyalways; and while one-fifth hoped that their children would get as far as high school
graduation, four-fifths hoped that their children would complete college or graduate
school. Clearly, there are big differences-even within this group of dropouts. When
we add in the current students and high school graduates, we get still more diver-
sity. More importantly, as I will discuss shortly, the differences are policy-relevant.

WHAT DO WE RELIABLY KNOW FROM DEMONSTRATION PROGRAMS?
MDRC and others have been studying different approaches to welfare policy for

unwed teen mothers, using research methods that provide reliable information
about the effects of those approaches. For example, the New Chance Demonstration,
the LEAP evaluation, I and the Teenage Parent Demonstration are all studies based
upon random assignment of individuals to two groups. In this kind of study, one
group (the "program" group) receives the intervention being evaluated, and the
other group (the "control" group) does not. Follow-up comparisons of the two groups
provide unbiased estimates of the effects of each intervention. The differences in
outcomes between the program and control groups are referred to as "impacts."
Each of these studies is in mid-stream, with more news to come. 2 But the findings
to date are quite consistent: some modest successes for high school graduates or cur-
rent students and less encouraging (but instructive) results for dropouts. Before
these findings are described, here is a snapshot of each intervention.

New Chance. Developed by MDRC and supported by a broad consortium of public
and private funders, this demonstration tested a program model intended to im-
prove the economic prospects and overall well-being of low-income young mothers
and their children through a comprehensive and intensive set of integrated services.
New Chance targeted families headed by mothers aged 16 to 22 who gave birth dur-
ing their teenage years, were on welfare, had dropped out of high school, and did
not have a diploma or GED (high school equivalency certificate). The program ran
as a demonstration between 1989 and 1992 at 16 locations in 10 states (12 sites
are still operating). New Chance primarily serves young women who volunteer for
the program, although some participants fulfill the participation requirements of the

'The evaluation of Ohio's Learning, Earring, and Parenting (LEAP) Program is being con-ducted in 12 counties in Ohio. At this point, 12 months of follow-up data are available for theentire research sample, and approximately 30 months of data are available for the portion ofthe sample in Cleveland. (The Cleveland sample is about 25 percent of the whole research sam-ple.) The Cleveland data are important because they include sufficient follow-up to fairly testLEAP's effect on educational attainment. Such data will be available on the entire sample in1996. Throughout this testimony, the LEAP follow-up data presented are all from the Cleveland
sample.2 For example, further information will be available on LEAP this summer (including the first
news about the economic and employment effects), and in early 1996 MDRC will report on the
three-and-a-half-year follow-up in New Chance, covering employment, earnings, welfare, and
child development effects. The U.S. Department of Health and Human Services is scheduled to
release five-year follow-up results on TPD in 1996. Those results will include economic and child
development outcomes.
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federal-state Job Opportunities and Basic Skills Training (JOBS) Program by par-
ticipating in New Chance. 3

LEAP. Developed by the Ohio Department of Human Services and operated since
1989 by county Departments of Humarr Services, LEAP is an unusual statewide ini-
tiative that uses a "package" of financial incentives and penalties, along with case
management and some support services, to promote school attendance among preg-
nant and parenting teenagers on welfare. The program requires teenage mothers
and pregnant teens who do not have a high school diploma or GED and who are
on welfare to stay in school or, if they have dropped out, to return to school or enter
a program to prepare for the GED test. It offers both positive and negative financial
incentives for them to do so: A bonus is added to the household's monthly welfare
grant to reward good attendance, while the grant is reduced to penalize poor attend-
ance or drri ,iing out. By improving the teens' school attendance in the short term,
LEAP seeks to increase the likelihood that the teens will complete school and, in
the longer term, find jobs and leave welfare. 4

TPD. Funded by the U.S. Department of Health and Human Services this dem-
onstration, like the LEAP program, offers an opportunity to study the effectiveness
of mandatory-participation programs for teenage parents. Operated from late 1987
to mid-1991 in Newark and Camden, New Jersey, and in the southern part of Chi-
cago, the demonstration was aimed at all teenage mothers with one child who were
first-time recipients of AFDC. The young mothers were divided almost equally into
those who were in school at the time they were enrolled in the program, those who
were dropouts, and those who had already graduated. The teens were required to
work or participate in job search, training, or education programs; failure to register
for the program or to comply with this requirement could result in a sanction re-
moving the teen mother's portion of the AFDC grant. In addition, the teen mothers
received case management and child care and transportation assistance. 5

The interventions differ in illuminating ways. Think of TPD as a well-imple-
mented, highly mandatory JOBS program or teens. As a JOBS-type program, it tar-
geted dropouts, students, and high school graduates and tried to move all toward
self-sufficiency by enforcing a participation mandate. LEAP is an example of a
"learnfare" model (but one with rewards and some services as well as penalties),
and therefore also enforces a mandate: that students and dropouts stay in (or return
to) school and finish. New Chance, targeted on the dropouts, is a comprehensive and
integrated package of services and generally serves volunteers. Thus, in these three
studies, ve have three approaches to serving dropouts (mandatory JOBS, learnfare,
and comprehensive services for volunteers); two approaches to students (mandatory
JOBS and learnfare); and one approach for graduates (mandatory JOBS). What
have we learned so far across these studies?
* Such interventions can be well implemented. All three projects have been well

implemented. This is no mean feat 'yen New Chance's complexity and the
scale of LEAP and TPD. LEAP and TPD successfully created changes in the
welfare system, turning it from an income maintenance system for adults to one
that identified teen mothers (sometimes teens embedded in thb.- parent's wel-
fare case) and-responded to their behavior. In addition, LEAP showed that it
is possible to create cooperation between the welfare system, schools, and com-
munity organizations.

* The programs produced increases in high school graduation rates and GED at-
tainment. The news from the mandatory programs suggests that they can make
a positive difference in rates of high school completion for teens who begin the
interventions while still in school. This is the story for LEAP in Cleveland and
at one of the three TPD sites (Camden). It is not a simple story because success
is not guaranteed: TPD decreased high school graduation rates in Newark and
made no net difference in Chicago. While there has been some success, the abso-
lute levels of graduation rates found in these studies are worrisome (e.g., about
one-fourth of those who were initially in school in the LEAP group in Cleveland
went on to graduate). The mandatory progams have not been successful in get-
ting dropouts to finish GED programs or high school. New Chance, on the other

3 See Janet C. Quint, Denise F. Polit, Hans Bos, and George Cave, New Chance: Interim Find-
ings on a Comprehensive Program for Disadvantaged Young Mothers and Their Children. New
York: MDRC 1994.

4See Dan bloom, Veronica Fellerath, David Long, and Robert G. Wood, LEAP: Interim Find-
ings on a Welfare Initiative to Improve School Attendance Among Teenage Parents. New York:
MDRC, 1993. See also David Long, Robert G. Wood, and Hilary Kopp, LEAP: The Educational
Effects of LEAP and Enhanced Services in Cleveland. New York- MDRC 1994.

See Rebecca Maynard, Walter Nicholson, and Anu Rangarajan, Breaking the Cycle of Poverty:
The Effectiveness of Mandatory Services for Welfare-Dependent Teenage Parents. Princeton, N.J.:
Mathematica Policy Research, 1993.



hand, serving volunteers who expressed a desire to get a GED, has raised GED
attainment 16 percentage points (37 percent for the program group compared
to 21 percent for the control group).

* More teens worked, and some got higher earnings than they otherwise would
have. In Both TPD and New Chance, over 40 percent of the research sample
worked during the follow-up period. TPD, the mandatory JOBS-like progam,
increased employment rates about 5 percentage points for dropouts, students,
and graduates alike. New Chance emphasized earning a GED as a prelude to
employment, and at the first follow-up, the program was found not to have
made a significant difference in the employment rate. But the fact that over 40
percent of the mothers in each intervention were employed at some point belies
the stereotype of teens just sitting at home doing nothing productive. There is
no news yet from LEAP on this issue.

While TPD raised employment rates across the sample, the increase in em-
ployment led to higher earnings only for one group: the teens who were high
school graduates when they began the program. For them, the employment rate
increase translated into a modest earnings impact ($38 per month, on average).
TPD did not significantly affect earnings for the dropouts or those who started
as students. It remains to be seen whether the investment New Chance partici-
pants made in getting GEDs will translate over time into increased employment
and earnings.

" Some welfare savings were achieved. Welfare reform programs can create wel-
fare savings in three ways-by increasing earnings, by administrative practices
or other policies that lead recipients or would-be recipients to avoid the system,
or by grant reductions (sanctions). TPD reduced average benefit levels across
its sample on the order of $15 to $30 per month for different groups. From look-
ing at earnings, employment, and sanctioning data, it appears that earnings
were driving the reductions for the high school students and graduates in the
sample, while sanctions were a significant factor in the reduction in AFDC
monthly benefits for the dropouts.

While TPD reduced average monthly benefits, high percentages of the teen
mothers were still on AFDC at follow-up in TPD and New Chance (no AFDC
information is yet available from the LEAP study). In New Chance, approxi-
mately 80 percent of the sample were on AFDC 18 months after they entered
the study; in TPD, about 70 percent were on AFDC 24 months after entering
the study. Neither intervention reduced the proportion of program group mem-
bers who were on welfare at the follow-up point.

" Program staff think that financial incentives are useful, but some teens do not
respond. TPD and LEAP both use the possibility of AFDC grant reductions as
a tool to shape behavior; LEAP uses bonuses also. The dollar amounts of the
sanctions in the two programs are quite different. In LEAP, a sanction is $62
per month (as is a bonus), and the benefit level for a mother and one child in
Ohio during the time the research sample came into the program was $274 per
month. In New Jersey in early 1991 (when TPD was in operation), the monthly
benefit for a mother and one child was $322 per month and a sanction was
$160. At the TPD site in Chicago, the comparable monthly grant was $268 and
the sanction was $166.

Staff in both TPD and LEAP have described how sanctions are a useful tool
for shaping behavior, and the rates of sanctioning in each program show that
the tool was used to a considerably greater extent than has been found in wel-
fare programs for adults. 6 In TPD, more than one-third of the program group
members had their AFDC grants reduced one or more times for failure to com-

ly with ongoing requirements. In LEAP, bonuses or sanctions were requested
or 94 percent of the program group members in Cleveland.

Sanctions are in the same family of policy options as "family caps" and pro-
posals to deny benefits to unwed teen mothers: They are all ways of tying the
amount of public assistance to behavior. Given the current focus on such poli-
cies, it is useful to go behind the TPD and LEAP sanctioning numbers a bit.
The story is one of a distribution of effects: Some teens respond, but some teens
get sanctioned continuously. This implies that the latter group's behavior is not
changing and that the net effects are an income loss to the family and a reduc-

6For example, the recent evaluation of California's JOBS program found that 19 percent of
participants were referred for a sanction (county estimates ranged from a low of 2 percent in
Alameda to a high of 34 percent in Los Angeles). The actual rates of sanctioning were estimated
for only three of the six study counties and ranged from a low of 0 to a high of 6 percent. The
recent evaluation of Florida's JOBS program showed that 24 percent of participants were re-
ferred for a sanction; however, only 3 percent were actually sanctioned for nonparticipation.
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tion in welfare expenditures (but unknown effects on other public costs such as
foster care).

There is evidence in LEAP that high rates of continuous sanctioning occur,
and that they occur disproportionately for the dropouts. Within LEAP, about 10
percent of the sample experienced no bonuses and frequent sanctioning. Only
4 percent of the teen mothers who were students when they entered LEAP in-
curred frequent sanctions compared to 22 percent of those who had dropped out
by that point. (It is not possible at present to pull the TPD data apart. However,
the overall rate of high sanctioning in TPD-about 10 percent-was close to the
rate found overall in LEAP. It may be that the dropouts in TPD had a much
higher rate than that.) The distribution of effects suggests significant caution
regarding some of the current proposals to deny benefits, because the distribu-
tion implies that the manipulation of benefit levels may not change behavior-
but will substantially reduce income-for some significant portion of the teens.
The large-scale programs have not been expensive. TPD was modest in cost,
and LEAP is quite inexpensive. TPD cost, on average, about $2,200 per year
per program group member. This total was composed of direct program costs
of about $1,400 per year and about $800 per year in costs borne by the other
agencies that supplied some TPD services. In all three TPD sites, the major
share of resource costs (40 to 50 percent) was associated with case management
and support services. The direct cost of LEAP in Cleveland was $537 per teenrer year. Approximately 65 percent of the amount was for case management
including transportation reimbursement to teens) and about 35 percent was for

child care.
" To date, there have been no positive effects on pregnancies and births. For some

time, the average size of welfare families has been dropping. For example, the
average size was 4.0 persons in 1969 and 2.9 persons in 1992. But one of the
reasons why teen mothers have longer welfare spells is that they have larger
families. Perhaps no other area generates more consternation; most Americans
(myself included) believe that people should not have children if they cannot
support them.

Research has identified many intertwined factors that contribute to the rising
rate of unwed teen pregnancies and births. Examples include poor economic
prospects, a desire to achieve "adult" status, ignorance about contraception, poor
marriage prospects, aggressive males, changing norms that accept unwed moth-
erhood, sexual abuse, and public policies that encourage early pregnancy and
discourage marriage. All these reasons are part of our current policy discourse,
and all are accurate to some degree.

Regarding births to unwed mothers, the most powerful finding from New
Chance, TPD, and other interventions for young mothers on welfare is that
none has increased marriage rates or decreased repeat pregnancy and birth
rates. Typically, two-thirds of the young mothers have a pregnancy within two
years afer entering the intervention; there are no marriage effects; most of the
pregnancies are characterized as "unintended;" and most of the pregnancies re-
sult in live births. This was the case for mothers in New Chance (a comprehen-
sive, supportive program with family planning) and TPD, where pregnancy
brought a temporary exemption from program requirements but subsequent
nonparticipation brought nearly a 50 percent reduction in the AFDC cash bene-
fit.

SHOULD UNWED TEEN MOTHERS BE DENIED CASH BENEFITS?

It is easy to understand why this question is being posed. Because people are con-
cerned that cash assistance encourages out-of-wedlock births, it may seem that de-
nying benefits could both save some money and lessen the problem. The interven-
tion literature cited above is clear: A variety of welfare reforms have not made a
difference in the rate of repeat pregnancies. This inability of welfare interventions
to reduce the rate of either repeat pregnancies or births to unwed young mothers
is consistent with the findings that are commonly cited on this subject: The com-
bined real value of monthly benefits and food stamps has fallen sharply in the last
20 years, while the rate of births to unwed women has risen. Those births are part
of an international increase in births to unmarried women of all ages and income
levels, and that trend seems to be driven by forces such as an increase in the ability
of women to support themselves and a decreasing ability of men with limited skills
to support a family. Cross-national comparisons find lower teen pregnancy rates in
countries with richer public assistance programs (e.g., Canada). The proportion of
15- to 19-year-olds who are married has fallen by more than 50 percent in the last
20 years. All this suggests that welfare policy is not driving this engine.
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MDRC's work with young mothers suggests to me that if we implement a policy
such as denying cash benefits to children born out of wedlock to young mothers,
some young women will not become pregnant; others will abort; some will have the
children and work; some will have the children and marry; and many will have chil-
dren and be much poorer. The distribution of these effects is not known, but every-
thing we do know tells us that the last group will be large. Regarding the current
caseload, approximately 28 percent of the children receiving AFDC were born out
of wedlock to teen mothers. That is about 2,660,000 children. Assuming that this
policy change could cut that number by a quarter-an extremely high estimate,
given the various findings described above-there would still be 2,000,000 children
who would probably be much poorer. A categorical denial of public assistance to
those families is a risky step to take when the consequences of a misstep could be
more homelessness and deprivation and the potential for success is unknown.

WHAT CAN WE DO TO REDUCE LONG-TERM DEPENDENCY?

Up to this point, my testimony has focused on research findings. In these conclud-
ing remarks on policy implications, I move into the territory of my personal opin-
ions-views shaped by research, but personal nonetheless. It seems to me that the
welfare interventions that have been rigorously tested have produced some solid an-
swers to the question of reducing long-term dependency-not sea-change, sound-
bite, silver-bullet answers, but strategies that have empirical support. This list
could easily be longer, but four items seem central.

" Do everything we can to keep teens in school and on track to graduation. LEAP
and TPD have shown-at least in some sites, with those who entered the pro-
gram while still in school-that it is possible to use the welfare grant, along
with case management and other support services, to increase both attendance
and graduation. While welfare policy can increase participation in school, it can-
not guarantee that the time is productively spent. This reminds us how directly
teen mothers are influenced by policies and practices in such areas as edu-
cation, employment, and health.

* Encourage high participation in JOBS or JOBS-like programs for teens who
have finished school or who are over 16 and will not attend school. TPD's per-
formance with graduates, as well as findings from well-run JOBS programs for
older women (such as the GAIN program), support this approach. The data from
these studies also underscore the conclusion that many particip ants will still be
on public assistance after several years, especially those who do not finish high
school.

" Protect the children. The mothers and their children are families: Cut support
for one and you cut support for the other; raise income for one and you raise
it for the other. Policies that demand participation in school and then employ-
ment for teen mothers seem to increase the positive effects of well-run pro-
grams. But, fundamentally, my reference point is the children, and my primary
concern is the improvement of their lives and life chances. While recommending
mandatory programs, I worry about the children in families that get their
grants continuously reduced for noncompliance. There is no ready answer, but
protection probably takes aggressive case managers, who can judge whether a
young mother cannot participate in school or work-or will not. The first case
calls for an exemption (usually temporary) and regular review. The second may
demand child welfare se, vices.

There also may be negative consequences when changes in child care are driven
by participation mandates. Given the mixed record with teen mothers, participation
mandates will not always produce results. But because an obligation to participate
in school or work helps some mothers succeed, mixed success is tolerable if the child
care for the children is of decent quality (remember, with teens we are talking about
very young children). However, we know that much of the current care is not good
for children. This suggests that policies that set a standard of part-time, rather than
full-time, work are sensible.

* Test new ideas. There is no need to push untested ideas to national, or even
state-wide, scale. A reasonable dictum might be, "The more radical the proposal,
the more necessary the test of that proposal." Solid studies of welfare interven-
tions have taught us a lot. Some of the lessons help us see where to go; others
raise cautions regarding untested proposals. Whether welfare retains its current
structure or becomes a state-administered block grant, policymakers will still
need to use every resource wisely. In either environment, it is possible to put
policies to the test if there is a way to support such work. The knowledge gen-
erated to date has been federally supported, and such funding becomes even
more urgent under a decentralized system.
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Thank you for the opportunity to share my thoughts. I welcome your questions
and reactions.

MANPOWER DEMONSTRATION
RESEARCH CORPORATION MEMO
Three Park Avenue, New York, NY 10016 (212) 532-3200 Fax: (212) 684-0832
Re pOfmi U3ro. Ke wny Sg, Sam Frucumco, CA 9410 (415) 711-3 Fax: (415) 711-30

To: Bruce Anders U.S. Senate Committee on Finance Date: April 3, 1995

From: Bob Granger

Subject: Responses to written questions posed by Senator Pressler regarding the Committee's
hearing on Teen Parents and Welfare Reform, March 14, 1995

Below are responses to the questions posed by Senator Pressler. I would be pleased to discuss any of the
responses with the Senator or members of his staff.

Broad Welfare Reform Policy Goals

1. Like many of my colleagues here, I have been Involved In several welfare reform efforts
during my tenure In Congress. In each of these debates, we keep coming ba,* to he same
questions. Namely, how do we move from welfare dependency to work and self-suffidency?
We've tinkered with the system around the edges, yet we're back again at square one.
What will It take to permanently change the welfare system and the trend of Increasing teen
pregnandes?

Answer

Perhaps we are not back at "square one," although the public hopes the current system will
substantially change. MDRC's work on programs for adults (e.g., our evaluation of California's
JOBS program, called GAIN or many state programs in the 1980's), plus our work on programs
for teen parents, shows that it is possible to change the message of welfare to make it much more
focused on work and thereby produce welfare savings while increasing employment and earnings.
Furthermore, programs such as GAIN, LEAP, and the Teenage Parent Demonstration, have
shown that it is possible to change the way the welfare bureaucracy treats adult and teenage
recipients.

It is true that these programs do not seem to be affecting the rate of teen pregnancies or the
proportion of those pregnancies that are out-of-wedlock. To ask welfare policy to drive these
rates is a tall order and nothing we know says that it is possible. Rather, pregnancy and marriage
rates seem to be affected by larger economic and social trends, such as the real wages available
to low-skilled men and the general incidence of poverty, particularly in urban communities.

2. We all agree on the need for IncreLsed state flexibility. States clearly understand their needs
and should be given the freedom to find Innovative and targeted solutions. One of the
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central questions In deciding how to send welfare reform to the states Is, NWhat, If any,
federal mandates should the states operate under?*

- Should any federal strings be attached to block grant or entitlenent funds for the
purpo of combating teen pregnancy?

Answer

I would not attach Ostrings" expressly designed to combat teen pregnancy. Such strings imply
that we know how to use welfare policy to improve this problem. We do not. Because of this,
there is an urgent need to encourage learning from new ideas.

Ibis raises a more general point that pertains to the many open questions regarding the best way
to structure welfare. It appears, regardless of the details, that states will soon have much more
flexibility to try new ides. Studies of state innovations during the past 20 years have shown that
it is possible to get clear answers about whether or not certain policies and programs improve
self-sufficiency and are cost effective. While the research findings do not always support
politically motivated positions, they have provided a growing body of information about what
works - and bow.

Much of this research has been required and funded as part of the current 1115 waiver process;
a set of procedures that states, perhaps rightfully, feel is too constricting. However, if states are
encouraged to innovate, it is critical that the situation not reduce to a lot of variation with no
reliable way to sort out what works, how it works, and for whom.

In a block grant environment, it is hard to imagine that states will conduct solid evaluations of
reforms without some help. Thus, the federal government can continue to play a vital role by
assuring some authority that requires certain changes be evaluated, and that provides some
funding to do so. One idea on funding might be a higher federal match on state dollars, e.g.,
90%110%, for evaluations that promise to add important information.

It is also very difficult, even within current law, for states to mount and evaluate radical new
approaches. Many are calling for such "sea changes,' but most would encourage testing of such
ideas on a limited basis before the changes become state-wide or federal policy. The federal
government can continue to play a role here by providing special programmatic and evaluation
resources to support ideas that truly "break the current mold."

On a final note, several of the questions you pose in this interrogatory wi be addressed by on-
going studies of state waivers. Future legislation should encourage that such studies are
continued and completed or the public investment in this work will be lost.

IN | I



Teen rogrms,

Much of the national debate over welfare reform has focused on teen pregnancies.
However, South Dakota is unique In that we have a much lower percentage of teen
pregnancies. South Dakota averages 21.6 births for each 1000 young women aged 12 to 18.
The national average is 74.3 per 1000. However, our overall poverty problem is much
greater - we have the lowest wages In the country, which affects mothers of all ages.

- Should states have the flexibility not to target their program to teenage mothers?

Answer

Yes, states should have such flexibility. We know that unwed teen mothers often rely on welfare
for extended periods of time. We also know Viat situations vary by state, and some states may
decide to phase-in reforms with other groups (perhaps using a location-based strategy). Such
innovations should be encouraged.

2. Most of the research on teen pregnancy has focused on urban areas. Most demonstration
programs, such as the New Chance program, also have concentrated their effort In urban

- What can you tell us about the state of ten pregnancy In rural areas? Have any
reform programs targeted young women in rural areas?

- How do rural areas differ? Do these areas need different solutions?

Answer

Unfortunately, very little. No New Chance or Teenage Parent Demonstration sites were truly
rural.

In a much more circumscribed-study, Dr. David Old's study of a visiting nurse program with a
rural sample ib Elmira, New York has shown some promise. With a population of very poor
mothers, his intervention reduced incidences of child abuse and positively affected the rate of
repeat pregnancies. He is currently replicating this relatively small study with a larger research
sample in Memphis, Tennessee.

Rural and urban areas do differ and may well demand different solutions. This suggests
supporting legislation that preserves flexibility.

3. 1 am also Interested In trends In teen-age pregnandes among American Indian. South
Dakota contains three of the five poorest counties In the nation. Shannon County, which
contas the Pine Ridge Indian Reservation is the poorest county In the country. Fifty-eight
percent of our AFDC recipients are American Indians. Clearly, this population has special
needs which require creative and targeted solutions.
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- What can you tell us about trends in tem-age pregnancy among American Indians?

- How do these trends compare to other minority groups?

- How can we best serve this special population?

Answer

I do not know about research related to teenage pregnancy and American Indians. However, I
agree that this situation is special. As implied in your question, it seems appropriate to focus,
perhaps for this group and others, on general poverty issues in addition to welfare reform.

4. Current welfare policy contains an Inherent disincentive to marriage and a sound family
stndure. Women are more likely to receive benefits if they are unmarrieJ and pregnancy.
The result Is an entire class of children at home without fathers or male role models.

- How can we reverse this disincentive to a sound family structure?

Answer

It is clear, from work by Sara McLanahan and others, that children do better - on average -
with two parents. Most of the reason why is economic. But some of the reason is implied by
the strengths that two parents can provide as role models.

States should be encouraged to try reforms that encourage marriage and family formation.

Re atej.y in my opinion, the welfare system should send messages about paternity establishment,
and should in amnst cases require minor mothers to remain at home (not establish their own
residence unless theia safety or the safety of the children requires such a residence). However,
the area is complicated a=4 I encourage you not to seek simple, drastic solutions that might create
more problems than they svlve.

Child Care

South Dakota has a surprising claim to fame. We have the highest percentage of working
mothers with children under the age of six In the Untied States. Quality child care obviously
Is an Important variable In the welfare equation.

How should reform deal with the need to provide quality and readily available child

care to those who need It?

Answer

What we need from welfare is a system that provides a floor of temporary support while it
eacouages employment and self-sufficiency. The system should also recognize its "clients* are
mostly children. In my opinion the welfare system should provide sufficient child care funding
(perhaps in the form of vouchers to parents) so that they can 'purchase" safe, reliable care.

WR
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P11EPARED STATEMENr OF REBECCA MAYNARD

I am pleased to have the opportunity to testify before this committee to help in-
form you in your delibe-ations regarding national policies for addressing the prob-
lem of teenage childbeaing. I will address each of the four questions posed in
Chairman Packwood's letter to me of March 1, 1995. However, I will devote particu-
lar attention to the lessons from demonstration programs involving teenage moth-
ers. More specifically, I wili pay particular attention to what we know about the re-
sponsiveness of teenagers to interventions aimed at preventing early childbearing,
as well as ways of mitigating the adverse consequences of early parenthood for those
who do not delay childbearing. The most detailed source in information about the
characteristics of teenage parents on welfare and their responsiveness to program
interventions is the Teenage Parent Welfare Demonstration, sponsored by the U.S.
Department of Health and Hunan Services between 1987 and 1991.1 However, this
knowledge base is enriched by 'he results of a number of smaller, more narrowly
targeted demonstrations, as well as from national data bases.

I stress nine important conclusons from this body of research that relate directly
to your questions:

(1) The single most important factors accounting for the adverse consequences of
teenage childbearing are their youth, their low levels of education and job
skills, and the limited and inconsistent support they receive from the fathers
of their children and from their families.

(2) Reductions in the teenage pregrancy rate will be achieved only through a com-
bination of successful efforts to lower the rate of teenage sexual activity
through values campaigns and resistance training and improvements in the
reliability of contraception for tl is population. We have not yet demonstrated
on a large scale effective abstinence programs or programs that promote use
of more effective contraceptive methods for this population.

(3) Employment is the only route out of poverty for most teenage parents on wel-
fare. Thus, public policies for them should emphasize employment preparation
and support. Earning a wage abo e the poverty level, even through full-time
employment, generally will require at least the basic skills of a typical high
school graduate with no college experience.

(4) Unconditional welfare benefits promote dependency. An estimated 5 to 10 per-
cent of teen parents on welfare have or will find alternative means of support
if required to participate in an education or employment program in order to
receive maximum benefits. Most of the remaining teens on welfare will par-
ticipate in such programs, but only if there are real consequences of failing
to work actively toward attaining self-sufficiency.

(5) Welfare programs requiring teenage parents to contribute directly to the eco-
nomic support of their families or to actively prepare to do so can promote
increased contributions to family well being by the young mothers, with no
identifiable adverse consequences for the children. Serious financial sanctions
are effective in promoting cooperation among those who truly need the wel-
fare support and in encouraging those with alternative means of support to
use those other sources.

(6) Traditional approaches to second-chance education and job training are mar-
ginally effective, at best. Among the r,!asons for the limited success of these
programs is their low quality and limited access for this low-skilled popu-
lation.

(7) Support services, such as child care and transportation, are essential for pro-
moting education and employment among teenage parent welfare recipients.
They are, however, less costly to provide than generally assumed. The higher
cost of infant care needed by a new welfare recipient is less than the cost of
care for the two children most have within two years of coming onto welfare.

(8) We have no direct evidence to address the question of the relative merits of
cash versus noncash benefits for this opulation. The one study that has ad-
dressed this question in the context of targeted welfare programs serving pri-
marily adult recipients suggests that in-kind transfers have slightly higher
target efficiency.

What we do know is that if there is no assistance for these young families, there
will be serious consequences for many of the young mothers and their chil-
dren. The best available evidence suggests that reducing (or capping) benefits
will not eliminate the pregnancy problem. It probably will not even reduce the

iThis demonstration is being evaluated by Mathematica Policy Research, Inc., under a con-
tract with the Assistant Secretary for Planning and Evaluation, U.S. Department of Health and
Human Services (HHS-100-86-0045).



birth rate to poor women much. It also will not directly alter the earnings
potential of these young mothers.

There is no evidence that the exceptionally high teenage birth rate in the U.S.
relative to other countries is due to our welfare policies. Our welfare policies
tend to be less generous than those of most of the other industrialized coun-
tries. Within this country,, we see no positive correlation between state wel-
fare benefits and teenage birth rates. Moreover, we have seen the trends in
teenage birth rates moving in the opposite direction from trends in real wel-
fare benefits.

HIGH RATES AND LONG DURATIONS OF WELFARE DEPENDENCE

The likelihood that teenagers engage in unprotected sex, become pregnant, and
give birth are highly correlated with multiple risk factors. These factors include
growing up in a single-parent family, living in poverty and/or in a high-poverty
neighborhood, having low attachment to and performance in school, and having par-
ents with low educational attainment. For example, white teens living in single-par-
ent households are twice as likely to become teenage parents as those in two-parent
families; black teens living in single-parent families are one and a half times more
likely to become teenage parents (Zill and Nord 1994). These probabilities increase
even more fur those with ow educational aspirations, low aptitude test scores, and
parents with low education levels.

High poverty rates and longer periods of dependency are caused by a
combination of greater income needs, lower earnings potentials, and less
support from other sources. Teenage childbearers have more children than older
childbearers and have these children over a shorter period of time. This increases
their income needs and adversely affects the likelihood of their school completion
and, relatedly, their subsequent employment and earnings prospects (Nord et al.
1992; Rangarajan et al. 1994; Grogger and Bonars 1993; Geronimus and Korenman
1993; Hoffman et al. 1993; and Ahn 1994).

These early childbearers are increasingly likely to be single parents and
the sole providers for themselves and their children. Five years after giving
birth, most teenage parents are unmarried. This fact reflects a precipitous increase
in the incidence of out-of-wedlock births among all age groups (U.S. Department of
Education 1993). Only about 30 percent of these single mothers who give birth as
teens live with adult relatives, and less than one third receive any financial assist-
ance from the noncustodial fathers of their children (Congressional Budget Office
1990). In part, the low levels of support from family members and their children's
fathers reflect the low employment and income rates of these other individuals.

Early childbearing reduces silnificantly the probability that young
women will complete their schooling and thus weakens their employment
prospects substantially. Just over half of all teenage mothers complete their high
school education during young adulthood. Many of those who do complete high
school have especially low basic skills (Strain and Kisker 1989; Rangarajan et al.
1992; and Nord et al. 1992). As a result of their low basic skills and the
compounding effects of their parenting responsibilities, they have limited employ-
ment opportunities and opportunities primarily restricted to the low-wage market
(Berlin and Sum 1988; Cohen et al. 1994; Moore et al. 1993; Hoffman et al. 1993;
and Rangarajan et al. 1994).

Consequently, poverty rates for this group are extremely high, even for
those who are employed. Five years after giving birth, 43 percent of teenage
mothers are living in poverty (Congressional Budget Office 1990). Although poverty
rates are especially high among those living on their own (81 percent) and those
not employed (62 percent) the rates are still relatively high among those who are
employed (27 percent) and those living with a spouse or adult relative (28 and 34
percent, respectively).

Nearly half of these young mothers, and 77 percent of those who were un-
married when they gave birth, end up on welfare within five years after
becoming a parent. moreover, the periods of welfare dependence are substantial
for those who go onto welfare. Over 60 percent of initial welfare spells last two or
more years, and 40 percent last at least four years (Gleason et al. 1994). In addition,
most teenage parents experience multiple spells of dependence, which in total aver-
age 8 to 10 years (Maxfield and Rucci 1986; Ellwood 1988; and U.S. House Ways
and Means Committee 1993).

These high poverty rates are accompanied by numerous other life-com-
plicating factors, some caused by poverty and some contributing to its per-
petuation. Teenage parents are disproportionately concentrated in poor, often ra-
cially segregated, communities characterized by inferior housing, high crime, poor



schools, and limited health services. The teenagers often have been victims of phys-
ical and/or sexual abuse. For example, recent studies of Washington State welfare
recipients estimate that half of those who give birth before age 18 also have been
sexually abused, and another 10 percent or more have been physically abused
(Roper and Weeks 1993; Boyer and Fine 1992). A national study indicates that near-
ly 10 percent of all females ages 18 to 22 have experienced involuntary sexual inter-
course by the age of 20 (Moore 1994). This underscores the importance of flexibility
within the welfare system to allow alternative living arrangements for some teenage
parents.

LESSONS FROM DEMONSTRATION PROGRAMS FOR WELFARE MOTHERS?

The lessons from prior research fall into three categories: (1) lessons about the
population that becomes dependent on welfare-their potential to support them-
selves and their children, the nature of the support they have available from their
families and partners, the reality of various means out of poverty, and their interest
and ability to control their fertility; (2) the effectiveness of various other model pro-
grams aimed at addressing the consequences of early childbearing; and (3) what the
research tells us about the prospects for prevention efforts.
The Population of Teenage Parents on Welfare

Teenage parents on welfare are diverse in terms of their barriers to and
strengths for attaining self-sufficiency. As with teenage parents in general,
most of those on welfare live in poverty, often in dangerous neighborhoods, and
many have no or few role models in their communities to guide them toward social
and economic independence. Yet, the mothers and their social settings differ sub-
stantially in terms of the specific barriers they face and the resources they have
available to promote their self-sufficiency and help them control major life decisions,
such as their fertility.

At the time of the birth of their first child, roughly equal numbers of teenage par-
ents on welfare have completed high school, are still in school, or have dropped out
(Maynard 1993). Overall basic skills levels are low, averaging about eighth-grade for
reading and math. Roughly one-quarter have skills at the sixth-grade level or below
and one-quarter have tenth-grade skills or higher. Still, one-third of those graduat-
ing from high school have reading skills below the sixth-grade level. Yet, at the
other extreme, about one-fourth of the teenage parents coming onto welfare have
fairly strong basic skills and could be expected to move into the work force or post
secondary education with modest levels of transitional assistance.

Support from family members and other adults is limited for many teen-
age parents on welfare. Currently, only about half of the young mothers on wel-
fare remain at home with other adults (usually a parent) who could provide eco-
nomic and social support; less than 5 percent live with the fathers of their child.
Some choose to live independently; others do so to escape abusive or otherwise in-
hospitable home settings. Regardless of living arrangement, only about 30 percent
receive any child support from the noncustodial fathers, and less than 20 percent
receive support regularly. Support from family member and the fathers of the teen-
age parents children tends to be highly unstable.

Employment is the surest means of escape from welfare and poverty. It
also provides teenagers with the highest probability of staying off welfare, as mar-
riage rates are low and falling. In one large scale study, only 12 percent of first-
time teenage parents leaving welfare within two years did so as a result of marriage
or cohabitation. Nearly ha left as a result of employment, and 41 percent left for
various other reasons, such as administrative closings and geographic mobility. One
fourth of first-time teenage parents on welfare who gained employment within two
years of coming onto welfare were living in poverty, as contrasted with more than
95 percent of other teens (Maynard 1993).

The pattern of recidivism was similar for those leaving due to marriage or em-
ployment (Gleason et al. 1994). Nearly 30 percent returned to welfare within six
months and two-thirds within three years. Although high these rates are well below
the rates for those leaving for other reasons such as residential mobility or adminis-
trative actions. More than half of this group returns to welfare within six months
and 90 percent return within three years.

Fertility control is a major barrier to self-sufficiency for most teenage
parents on welfare. Teenage parents understand the negative im plications of hav-
ing additional children before they are able to provide adequately for their own and
their children's economic support. They try to act on this knowledge by postponing
future childbearing, but they fail miserably. The majority of young mothers on wel-
fare are adamant about not wanting more children in the foreseeable future, giving
all the right reasons:
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It's different when you don't know, when you don't have a kid. I know how
hard it is with one-how in the world would you make it with two?
I just want to get into school and to work. I really don't want to take time off
for no more children right now. I'm not ready for it now. When I have my own
place, a full-time job, but not right now.

After the first child, most teens on welfare do use contraception (83 percent)-
most often a relatively effective method like the pill or an IUD (75 percent) (May-
nard and Rangarajan 1994). However, most also are pregnant again within a rel-
atively short time. About one-quarter will be pregnant within a year after the birth
of their first child, and about half are pregnant again within two years. Moreover,
most of these pregnancies (75 percent) are carried to term.

The clear implication is that many who are using "effective" contraceptive meth-
ods are not using them "effectively," for a variety of reasons:

I didn't plan it, and then again I kind of knew that it was going to happen be-
cause I wasn't like really taking the pills like I was supposed to. I couldn't re-
member every day to take the pill. And, I still don't.
I really don't want to take time off for no more children right now .... But,
I'm allergic to birth control pills.
My boyfriend thinks it (the pill) has something in there killing him.

These statements were made by teenage parents who participated in a program
that provided family planning workshops, counseling, and services to teenage par-
ents on welfare. The statements also were made by adolescents who have short time
horizons, tend to take risks, and often act impulsively and in response to peer pres-
sure.

Marriage Is not a serious goal for many teenage parents on welfare. The
young mothers cite a number of reasons for their lack ot interest in or hope for mar-
riage, including the unreliability of men, their own desires for independence, and
the impermanence of marriage among their peer group and more generally within
their communities.

It don't seem like no marriage is gonna work. I don't want to go through that.
Two months later, then he gets seeing somebody else. Then he ain't got no
money or assets for you to collect.
When you're single it's better. They treat you so much better when you're not
married, you know . . . .When you're single, it's honey this and honey that.
When you're married--do this, do that.
I want to be on my own, because you can never depend on a man .... Plus,
if I go home with money, he and me is going to be arguing. So, it is best to
be independent, because you never know that you and that man is going to be
together forever.

These types of statements, from a study of teenage parent welfare recipients (Polit
1992), are fairly typical of the reactions of teen parents in other recent studies (An-
derson 1994 and Quint et al. 1994a).
Field Test of a Reformed Welfare System for Teenage Parents

In the late 1980s, the U.S. Department of Health and Human Services launched
a social experiment to test the implications of a major change in the welfare system
for teenage parents. This experiment, commonly referred to as the Teenage Parent
Welfare Demonstration, was a large-scale field test of a mandatory Job Opportuni-
ties and Basic Skills Training (JOBS)-type program for first-time teenage parents
on welfare. The cornerstone of the intervention was case management to guide and
support the young mothers in active participation in jobs or activities preparatory
to jobs, such as education or job training. By design, the program was modest in
cost ($1,400 per participant-year) and operated through state welfare departments.
The programs provided universal coverage, in that all first-time teenage parents on
welfare were required to participate in the demonstration (or a randomly selected
control group). There were no exemptions from participation, and temporary defer-
rals were discouraged.

Demonstration programs operated in three sites-the cities of Camden and New-
ark, New Jersey, and the South Side of Chicago. Over the course of two and a half
years nearly 6,000 teenagers in these cities who had their first child and were al-
ready receiving or started to receive welfare were enrolled. Half were randomly se-
lected to participate in a new welfare regime requiring them to engage in approved
self-sufficiency-oriented activities or to risk a reduction in their welfare grants of
about $160 a month-the enhanced services program. These young mothers also re-
ceived a fairly rich bundle of support services to facilitate and promote their compli-



ance with these requirements. The other half of the mothers received regular wel-
fare services.

An ongoing, multifaceted evaluation of the demonstration is tracking the 6,000
young mothers longitudinally through administrative data and personal interviews.
Throughout the four-year operational phase of the demonstration, researchers also
conducted extensive on-site observations and individual and group interviews with
program staff. Additionally, flocus groups were conducted with the young mothers,
and researchers conducted extensive case reviews with the program staff who as-
sisted specific mothers during their participation in the new welfare regime. Special
sub-studies examined child care needs and use and assessed parenting and child
outcomes.

High participation was achieved only through the use of the financial
sanction policy. About 90 percent of the eligible young mothers participated in the
JOBS-type programs- the vast majority of those who did not participate left welfare
relatively soon after being notified of their participation requirements. Yet, the high
participation rate was achieved only with persistent outreach and follow-up by pro-
gram staff and reliance on sanction warnings and grant reductions. Over two-thirds
of all program participants entered the program only after one or more sanction
warnings had been issued. During the course of the demonstration two-thirds of the
participants received one or more sanction warnings, and one-third had their grants
reduced for noncooperation with participation requirements. Grant reductions were
very effective in prompting the young mothers to resume their self-sufficiency ori-
ented activities.

The demonstration had statistically significant but modest effects in pro-
moting school enrollment, job training, and employment. It also reduced wel-
fare dependence. During the two years after enrollment, those receiving the en-
hanced services and subject to participation mandates were in school, job training,
or employed 28 percent more of the time than those subject to regular AFDC poli-
cies. The largest gains were in school enrollment-a 13 percentage point increase
from 29 to 42 percent. Gains in employment and job training rates were in the 4
to 5 percentage point range. Nearly half of those in receiving the enhanced services
had some postenrollment employment, and just over 25 percent participated in job
training.

The reformed system led to statistically significant, but small, increases in earn-
ings and reductions in welfare. However, the size of the average earnings gains ($20
a month, or 20 percent) was tl.e same as the size of the average reduction in welfare
benefits ($20 a month, or S percent), leaving the mothers no better off financially.

Only those who found 4 ,'s experienced significant reductions in poverty.
Only one-fourth of those who were employed two years after enrollment were poo-,,
as compared with over 95 percent of those who were unemployed. Too few (less than
10 percent) got married or established stable relationships with male partners to7-
contribute significantly to poverty reduction.

Neither the mandatory participation requirements nor the financial sanc-
tions had adverse consequences for the children of these young mothers.
The mothers were generally able to find child care they were comfortable with and
care that did not seem to be inferior to the care the mother herself would provide
(Kisker et al. 1990). Moreover, about 40 percent of this care was provided at no cost;
the remainder cost about $1 an hour, on average.

Those mothers attending school or training or who were holding jobs generally ex-
hibited parenting skills that were comparable or better than other mothers. Consist-
ent with this finding, measured developmental outcomes during their late preschool
years for children whose mothers who had participated in the demonstration when
the children had been infants were comparable with outcomes for children whose
mothers received welfare under the old rules (Aber et al. forthcoming).

Major reform of our child support enforcement policies will be necessary
to increase support from noncustodial fathers. Enhanced child support was a
major part olthe conceptual design for the demonstration welfare policy. Two sites
increased paternity establishment rates by about 10 percentage points, but these in-
creases did not translate into increased child support payments. Payments and
awards were very low in all three demonstration sites for both those receiving the
enhanced services and those receiving the regular welfare services. Awards aver-
aged about $120 to $140 a month; payments averaged less than $50 a month. In
large part, the failing in this area was due to low cooperation by the local child sup-
port enforcement agencies who were skeptica! of the pay-off. However, the limited
financial benefit for the mothers (up to $50 a month) and low earnings of the fathers
also contributed to the poor results.

The reforms also failed to reduce the incidence of repeat pregnancies and
births. Over half of the young mothers were pregnant within two years after enroll-
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ing in the study sample, and two-thirds were pregnant again by the end of the first
wave of follow-up data collection, which averaged about 30 months after enrollment.
Yet, all programs offered workshops in family planning as well as trained case man-
agers who provided family planning counseling and support to the teenage parents.
The young mothers were simply poor contraceptors. Most who got pregnant carried
the baby to term and few felt any stigma associated with having another child while
still on welfare.

Other Demonstration and Program Initiatioes for Teenage Parents
Over the past 10 years, several other demonstrations have tried to help teenage

parents improve their basic skills and employment prospects and, thereby, mitigate
the long-run adverse consequences associated with early childbearing. These have
included special schools for pregnant and parenting teenagers; employment and
training programs for disadvantaged youths; alternative schools for at-risk students,
with special accommodations for parenting teenagers- community-based education
and training programs, some offering substantial social support services; and health
and social services delivered by home visitors.

The research on these other program models aimed at mitigating the con-
sequences of teenage parenting also provides little guidance for developing
effective interventions. The results of six especially noteworthy programs for
teenage parents (in addition to the Teenage Parent Welfare Demonstration dis-
cussed above) that have been evaluated recently are summarized below.

Job Start was a 13-site demonstration of education, vocational training, and sup-
port services for disadvantaged, young school dropouts. The demonstration operated
between 1985 and 1988 and served about 1,000 youth's between the ages of 17 and
21; about one-fourth were teenage parents. The program, which was evaluated using
an experimental design, increased significantly and substantially completion of the
General Education Development (GED) certification requirements (Cave et al. 1993).
However, it failed to increase earnings and led to large (13 percent) increases in re-
peat pregnancy rates.

New Chance was a national demonstration of small-scale, intensive, and com-
prehensive service programs for teenage parents on welfare who had dropped out
of school. Between 1989 and 1992 the programs provided education, training, and
extensive social support services for up to 18 months to 1,400 volunteers. The pro-
grams, which were evaluated using an experimental design, also increased the inci-
dence of GED attainment significantly. However, they had significant negative im-
pacts on employment and earnings and significantly increased the incidence of both
repeat pregnancies and abortions (Quint et al. 1994b).

Project Redirection was a four-site demonstration of comprehensive services for
teenage parents age 17 or younger. Between 1980 and 1981, community-based orga-
nizations provided a variety of services, including education, training, mentoring,
job placement, child care, family planning, anI parenting training to over 300 volun-
teers. The evaluation, based on a comparison site design, suggests that these pro-
grams led to modest (but significant) increases in earnings, had no impact on edu-
cational attainment, and large (20 percent) increases in birth rates (Polit and White
1996).

Ohio Learnfare is a state welfare program designed to kcoep teenage parent wel-
fare recipients in school through a system of financial incentives and penalties.
Some sites offer intensive case management and special support services to facilitate
school retention, but the majority provided only minimal case management services.
The early results from an experimental evaluation indicate that the program signifi-
cantly increases the likelihood that in-school youths will remain in school and it
prompts youth who otherwise would not return to school to do so (Bloom et al.
1993). However, there was no added benefit to the more intensive case management
and support services. Results for earnings or repeat pregnancy rates are not yet
available.

The Teenage Parent Health Care Program was an intensive, health-' ',sed
intervention for mothers under age 17 and their infants. It had no program E - ices
or component directed at promoting education or employment goals. Rather, it pro-
vided intensive case management by trained medical social workers for up to 18
months after delivery. The program served about 120 mothers ani infants in the
late 1980s and was evaluated using an experimental design. It had ro measured im-
pacts on school enrollment. However, it did reduce significantly (by 57 percent) the
incidence of repeat pregnancies (O'Sullivan and Jacobson 1992).

The Elmira Nurse Home Visiting Program was a demonstration of nurse
home visitation for socially disadvantaged women bearing their first child. The pro-
gram served a total of 400 women, 47 percent of whom were teenagers. This pro,
gram, which was evaluated using an experimental design, reduced significantly the



incidence of repeat pregnancies and showed hints of increasing employment rates
for the teenage mothers (Olds et al. 1988).

None of these programs has succeeded in changing these young mothers' life
courses dramatically. Yet, each provides important lessons to complement those
from the Teenage Parent Welfare Demonstration.

All of these programs for teenage parents faced major challenges in get-
ting young mothers to participate and remain in the programs. Only pro-
grams with welfare-linked participation requirements accompanied by financial
sanctions-Ohio's Learnfare program and the Teenage Parent Welfare Demonstra-
tion-reached significant portions of the target population. Even these programs
had to work diligently to recruit and retain participants, including judicious use of
sanctions.

The impacts of the interventions on human capital development, employ-
ment, and fertility control have been modest, at best. Programs that focused
on human capital development and support were successful in promoting GED com-
pletion. However, GED attainment did not, in turn, lead to increased earnings or
economic well-being (see also Cohen et al. 1994).

None of the employment or welfare-focused programs succeeded in help-
ing young mothers take control of their fertility. Only the two small-scale
demonstrations of medically focused interventions with home visiting or extensive
medical social work services show promise in achieving family planning goals. How-
ever, these programs did not generally succeed in addressing the economic needs of
these young mothers and their children.

Prevention Programs
In response to the persistently high rates of teenage childbearing in this country

and the worsening consequences for early childbearers, there have been numerous
demonstration and program initiatives aimed at encouraging teenagers to delay sex-
ual activity and/or childbearing. These include school-based health and education
programs, as well as communit wide efforts.

None of the school-based health programs has proven to have major im-
pacts on the teenage pregnancy and birth rates. The research highlights only
a few programs with promise for reducing sexual activity rates, increasing contra-
ceptive use among those who are sexually active, and reducing overall pregnancy
rates. "There is not sufficient evidence to determine if school-based programs that
focus only on abstinence delay the onset of intercourse or affect other sexual or con-
traceptive behaviors, . . [or whether] school-based or school-linked reproductive
health services, either by themselves or in addition to education programs, signifi-
cantly decreases pregnancy and birth rates" (Kirby et al. 1994).

The most promising programs in this category provide clear messages on
values. They also offer specific strategies and skills for resisting peer pressure to
engage in sex and for using contraceptives effectively after youths become sexually
active. Several promising models warrant further study, including the Children's
Aid Society Teen Pregnancy Primary Prevention Program in New York and the
Teen Services Program in Atlanta (Howard 1985). The former offers strong repro-
ductive health education and counseling in the context of a more holistic approach
to addressing the needs of teenagers from disadvantaged backgrounds. The latter
program is a school-based initiative that combines reproductive health education
with strong values development, stressing the importance of abstinence or protected
sex for those who are sexually active. However, these programs have not been either
rigorously evaluated or successfully replicated.

CASH VERSUS IN-KIND BENEFITS

We have not systematically tested the merits of substituting in-kind bene-
fits for cash for poor teenage parents. The best available evidence on this point
comes from a more general literature on various types of welfare policies and pro-
grams. The literature suggests that noncash benefits are a bit more effective than
cash in achieving specific goals, such as improved nutrition, better quality housing,
or better access to needed health care (Currie 1994). However, the tai.et efficiency
of a comprehensive package of in-kind versus cash benefits depends critically on the
ability of the policymakers to define appropriate mixes of in-kind benefits for indi-
viduals who have very different needs.

A policy of eliminating benefits for teenage parents will indeed leave
many of these young mothers with few options for supporting themselves
and their children. The termination of welfare would prompt some families to pro-
vide additional support of their parenting teenage children. However, many of these
families have limited financial means themselves; too many also do not provide
homes that are supportive and safe for these young mothers and their children.



Similarly, some of the fathers could be encouraged to contribute more under a no-
welfare policy for teenage parents. Yet, many of the fathers have limited work skills
and few good job opportunities in their communities. For example, among a large
sample of first-time teenage parents on welfare, more than 40 percent of the fathers
of the young mothers' children had not completed high school and less than half of
them were employed shortly after the birth of their child (Gleason et al. 1993).

THE CAUSE OF THE HIGH TEENAGE BIRTH RATE IN THE U.S. AS COMPARED WITH OTHER
COUNTRIES

The rise in the incidence of teenage pregnancy and childbearing in the U.S. is
largely a function of increases in the incidence of sexual activity and reductions in
abortion rates. Teenage pregnancy and birth rates have been rising fairly rapidly
over the past five years. In 1992, there were 62 births per 1,000 teenage girls, com-
pared with only 50 births per 1,000 in 1986-a 24 percent increase (Moore 1994).
During this period, the proportion of out-of-wedlock births to teenagers increased
from 61 to 69 percent (13 percent).

Most of the increase in pregnancy and birth rates can be Explained by the contin-
ued rise in the incidence of premarital sex among teenagers (up from 44 percent in
1985 to 52 percent in 1988), and by a decline in the abortion rate among teenagers.
Indeed, a recent study reports a substantial increase in the hoth the rate of contra-
ceptive use and its effectiveness (Alan Guttmacher Institute 1994). However, these
strides forward have not kept pace with the rising sexual activity rates and the de-
cline in abortion rates. This is especially true among low income families and teen-
agers, for whom the contraceptive failure rate is about double the national average,
regardless of the method.

Adolescent childbearing is largely the result of unprotected sex among
adolescents who, as a group, are prone to impulsive behaviors and risk-tak-
ing. Eighty-two percent of teenage pregnancies are unintended, and 69 percent of
births to teenagers are the result of unplanned pregnancies (Moore 1994). A typical
explanation is: 'It simply happened." For example, among first-time teenage parents
on welfare, over one-fourth had never used any form of birth control prior to having
their first child, and more than two years after giving birth, half reported not using
any contraception during their last intercourse even though over 80 percent had
used contrace ption (Gleason et al. 1993).

Teenage birth rates have more to do with poverty than with the generos-
ity of welfare benefits. For example, New Hampshire has the lowest teenage birth
rate in the country (33:1000-a rate comparable to that in Great Britain), but it
ranks 33rd in generosity of welfare benefits. At the other extreme, Mississippi has
the absolute lowest AFDC benefit level, but has the second highest birth rate
(86:1000). Moreover, as AFDC benefits increased throughout the 1970s and 1980s,
the teenage birth rate fell. As welfare benefits began to fall in the 1990s, the teen-
age birth rate began to rise. The one study showing a significant relationship be-
tween benefit levels and the birth rate finds only a modest relationship and only
for whites (O'Neill 1993).

Reductions in teenage childbearing will have compound benefits associ-
ated with lowering even further the rates for subsequent generations. Teen-
age childbearing not only interferes with the education and employment prospects
of young mothers and their prospects for marriage, but it is associated with lower
quality home environments for children (measured by factors such as children's
books in the home and reading to children) (Nord et al. 1992; Zill and Nord 1994).
All of these factors are strongly related to the teenage childbearing among subse-
quent generations. Indeed, nearly two-thirds of first-time teenage parents on welfare
have mothers who also gave birth during their teen years (Maynard et al. 1993).
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PREPARED STATEMENT OF KRIST[N A. MOORE, PH.D.

The focus of my remarks is on the prevention of adolescent pregnancy. Once a
pregnancy occurs to an adolescent, all of the available options are difficult and im-
pose costs on individuals and/or on society. Therefore, the prevention of adolescent
pregnancy should have high priority for policymakers. The U.S. teen birth rate was
nearly one-quarter higher in 1992 than in 1986. Moreover, the current U.S. teen
birth rate (61 births per 1000 females aged 15-19 in 1992) is the highest teen birth
rate by far among comparable industrialized democracies. We need to do some hard
and clear thinking about ways to prevent adolescent pregnancy.

What is required to prevent adolescent pregnancy?
Broadly speaking, there are three types of factors that n~ed to be addressed:
-information,
-- contraceptive services, and
-motivation.
Information. By information, I mean education about sexuality that takes place

in the home, in a religious setting, a school, or a community organization that goes
beyond the mere clinical facts of reproduction. Research to date indicates that the
most effective sex education approach is one that both encourages abstinence and
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also discusses contraception. Numerous studies have found that discussing contra-
ception does not seem to encourage teens to have sex. Research has also found that
combining messages about abstinence with messages about the importance of con-
traception when sex is eventually initiated is more effective that either pushing ab-
stinence alone or pushing contraception alone.

Services. By services, I mean accessible and affordable contraceptive services.
There is no question that abstinence is the most effective way to prevent not only
pregnancy but also sexually transmitted diseases, including AIDS. However, there
is also no question that some teens are going to have premarital sex in this country
as they do in many other countries, and that tax payers as well as the teens will
be better off if teens are protected from pregnancy, AIDS and other sexually trans-
mitted diseases. Curtailing funds for family planning during the 1980s doesn't seem
to have had much effect on adolescent sexual behavior. Despite significant cutbacks
in funds for family planning the proportion of teens who initiated sex increased
during the 1980s. On the other hand, funding cutbacks have made contraceptive
services less accessible and affordable for some teens, and the teens who are the
least likely to surmount barriers to access are the teens who are the least motivated
to prevent parenthood.

Motivation. Motivation is the third critical component. While sex education and
contraceptive services are needed and do not seem to cause teens to initiate sex
when they would not otherwise have done so, the provision of information and serv-
ices does not address the more fundamental question of motivation.

Teens who are bound for college or another form of post-secondary education, who
look forward to good jobs and a comfortable family life, will postpone havingsex or
diligently use contraception in order to avoid pregnancy (and, if they do become
pregnant, the majority have abortions). Teens who lack hope for the future are like-
ly to drift into sexual activity at a young age; they may not avail themselves of con-
traceptive services even when services are made readily available in a school-based
clinic. These kids are taking risks with AIDS; it is not surprising that they are tak-
in risks with regnancy as well.

he notion o "drift" is very important here. We know from numerous studies that
the overwhelming majority of pregnancies to teenagers, particularly those to unmar-
ried adolescents, are unintended in fact, nine in ten pregnancies to unmarried teen
are unintended). Thus, there is really much more common interest between policy-
makers, taxpayers, parents, and teens than is commonly supposed. Most adoles-
cents, even those who experience pregnancy, don't want or intend their pregnancies.
Rather, they seem to drift or be pressured, or even coerced, into sex without much
consideration of the long-term consequences. It isn't that they are seeking preg-
nancy in order to qualify for welfare benefits, or for any other reason. The problem
seems to be that the teens who experience pregnancy are not seeking or planning
for much of anything. It takes a lot of motivation to resist pressures for sex, or to
obtain a method of contraception and use it consistently and correctly over time.
The fact is that the probability of pregnancy among sexually active couples who do
not use contraception is very high; about nine in ten will experience pregnancy in
a year's time. Moreover, even among that majority of teens who do use contracep-
tion, failure rates are high, particularly for young, poor and single women. Thus,
in the absence of substantial motivation, pregnancy is, unfortunately, quite likely.

How, then, can we increase the motivation of teens?
It is my considered opinion that cutting welfare benefits to adolescent parents will

have little effect on the sexual behavior of teens, in part because their pregnancies
are unintended, in part because cutting benefits has no effect on the incentives
faced by their male partners, and in part because the research literature so clearly
identifies other factors as the underlying causes of early sexual initiation and preg-
nancy.

We know from studies conducted throughout the world that economic opportunity,
educational opportunity, and opportunity for women are associated with postponing
childbearing, longer intervals between births, and smaller family sizes.

Research on teenage childbearing in the United States similarly identifies socio-
economic opportunity as a very strong predictor of early childbearing. In several re-
views of research conducted in the United States, we have identified four broad sets
of factors associated with early childbearing among adolescent males and females.
These are: poverty; school failure; being involved in other forms of risk-taking or be-
havior problems; and family problems. Analyses that we have recently conducted
among a sample of white high school students illustrate the magnitude of these fac-
tors. Among a sample of eighth grade girls, we found that only 1.6 percent had a
birth during their high school years if they aspired to graduate from college, if their
parent was a college graduate, and they ad no serious behavior problems. On the
other hand, among eighth graders who only aspired to complete high school or less,
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who were described as having at least one behavior problem at school, and whose
parent had no more than a high school education, 28.5 percent had had a baby four
years later.

I do not mean to imply that programs must necessarily get all teens through col-
lege. The point is that teens need to have some hope for the future. They need to
be embedded in a structure of incentives that includes negative sanctions for unde-
sirable behavior combined with positive sanctions that support and encourage de-
sired behavior.

In addition, this structure of incentives, which combines both positive opportuni-
ties and negative sanctions, needs to be directed at males as well as females. The
fathers of the babies born to teenagers are generMly older than the young mothers,
and two-thirds are not themselves teenagers. The primary lever policymakers have
to affect male incentives is enforcement of child support. Fathers, even younger fa-
thers, should contribute to the support of their children, and if they are unemployed,
fathers as well as mothers should receive education and job training and be subject
to "workfare" to enable them to provide child sup port. If Congress wants to send
a message intended to discourage teenage parenthood, child support enforcement
would be my number one recommendation.

Another element in the prevention of pregnancy is the prevention of subsequent
pregnancies. Intervention programs find that it is very difficult to prevent the occur-
rence of second and later pregnancies. Indeed in the United States, the occurrence
of repeat births to teens climbed 12.5 percent between 1985 and 1992. Several stud-
ies have found that repeat childbearing and larger family sizes predict a higher
probability of welfare entry and a lower probability of welfare exit; consequently the
fact that programs have been unsuccessful in delaying second pregnancies is dis-
turbing. On the other hand, very few Americans prefer to have only one child, and
I suspect that this very strong normative preference to avoid having an only child
is at least part of the reason that we see so many second births in short order.
Again, it's a matter of low motivation, combined with the disorder and difficulties
inherent in the lives of young single parents that leads to pregnancies that aren't
wanted or intended, but whici are not prevented either. Data from a small-scale
study in Baltimore indicates that, after several births, many young mothers resort
to abortion and then sterilization to finally control their fertility. [National data in-
dicate that 64 percent of black women and 54 percent of white women with less
than a high school education had been sterilized in 1988.] The difficulty of delaying
second births strengthens, for me, the importance of delaying the first birth.

In summary, while there are no silver bullets or quick solutions, we have a num-
ber of leads. Sex education can encourage teens to delay sex and use contraception,
but the effects to date are rather small. Declining funding for family planning serv-
ices has not resulted in less sexual activity; and increased support for contraception
represents a good investment. Finally, rather than focussing a set of severely puni-
tive measures on younger mothers, public policy should structure a set of positive
as well as negative sanctions, including child support enforcement, that are con-
structive and that apply to young men as well as adolescent females.

At present, the precise model for implementing such a structure of incentives is
not clear. We have learned a great deal from the demonstrations that have been
implemented to assist teens who are already parents. We need to learn more about
how to prevent teenage pregnancy in the first place. Between 1995 and 2005, the
number of females aged 14-17 is going to increase by 1.2 million. We need to reduce
the rate of teenage childbearing before this surge in the number of adolescents
pushes the number of teen births even higher.
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PREPARED STATEMENT OF HON. JOHN D. ROCKEFELLER IV

Mr. Chairman, as this Committee discusses welfare reform, I am struck by the
gaps between what we know as facts and what we do not really know that much
about.

This hearing deals with a problem-or a phenomenon-that can be described
through all kinds of figures and facts. The United States is a country, though not
the only country, where an astonishing number of teenagers become pregnant. That
fact leads to other trends, like our high infant mortality rate, the overlap with out-
of-wedlock births, the greater likelihood of the children growing up in poverty and,
possibly, lives of misery or despair.

Teenage pregnancy is not limited to cities. It is happening in every state, in the
most rural and the most urban sections of the country, including West Virginia. De-
spite everything that's known about how to not get pregnant, children are continu-
ing to have children throughout America. In fact public assistance is more generous
in other countries, and yet it is our country that bas one of the higher rates of single
motherhood and the highest rate of teen pregnancy, among the industrialized world
according to some recent studies.

When I chaired the National Commission on Children, we talked to teenage par-
ents-and their parents. We never came up with a single approach to reduce the
number of teenage parents and out-of-wedlock births. We concluded that the an-
swers lie in better public policy and private action. Before teenagers reach the abil-
ity to have children, they themselves need to develop aspirations and expectations
that make getting pregnant unacceptable to them-not just to the rest of us.

The statistics about teenage pregnancy tell us that their children are the ones
who face all kinds of peril. Children in homes headed by a mother alone-who has
not finished high school or married the child's father-are children who are going
to have a tough, tough time growing up.

This is what we know.
My sense is that we do not know-and we should admit it-the sure-fire way to

reduce teen pregnancy and out-of-wedlock births.
I agree that altering the welfare system is one of the ways to try to change the

facts about teenage pregnancy. But it is just one of the ways.
Cutting off any kind of assistance to teen mothers or slapping on other kinds of

penalties may convince some teenagers to not get pregnant. I think we're guessing
it will do that. But the same changes will also hurt the children of the parents who
do choose to give birth, potentially making their lives even harder.

I look forward to using this hearing to collect ideas on how to achieve the right
balance. Denying AFDC benefits is on the table as a "stick." Are there other "sticks"
to consider, and what about "carrots" to encourage more responsible behavior?Senator Daschle has introduced a bill with some of us that requires teen mothers
to live at home with a responsible adult and stay in school to still get AFDC bene-
fits. That seems like an idea whose time has come. Doing more to promote child
support enforcement and insisting that young men take responsiblility-both finan-
cially and emotionally-for every child they father is another.

But as we candidly discuss the issues of teen pregnancy and family breakdown,
I think we must keep in mind that many answers begin in the home, and in commu-
nities where parents and caring adults pass on basic values of personal responsibil-
ity to teens. Laws and policy might help in promoting morality and hope, but others
need to do their share-from the entertainment industry to toy manufacturers to
citizens generally.

Welfare reform is a chance to promote the right balance of programs and policies
to move parents from welfare to work. And at the same time, I hope we can ensure
that children will be not punished or harmed for what is not their fault.

And by balance, I mean the combination of steps that reflect fundamental Amer-
ican values of personal responsibility and work for parents with our concern for chil-
dren. This is a framework for reform that deserves bipartisan support, and could
help make a difference for both teen parents and their children.
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INTRODUCTION AND DESCRIPTION OF ORGANIZATION

Chairman Packwood, Ranking Member Moynihan and Members of the Commit-
tee, I am Mar et Pruitt Clark, President and Executive Director of Advocates for
Youth (formerly the Center for Population Options). On behalf of Advocates for
Youth, I am pleased to submit testimony for the record of the Senate Finance Com-
mittee's series of hearings on welfare reform. Of special interest to my organization
is the topic of "Teen Parents and Welfare," the subject of the hearing held on March
14, 1995.

Advocates for Youth, a not-for-profit agency here in the nation's capital, was
founded 16 years ago with the mission of increasing the opportunities for and abili-
ties of young people to make healthy decisions about their sexuality. We provide in-
formation, education and training about adolescent reproductive and sexual health
to youth-serving professionals, policymakers and the media.

In light of Advocates for Youth's mission and the work our organization does with
and on behalf of young people, particularly in the field of teen pregnancy prevention,
our organization has a strong interest in government policies directed at adoles-
cents, be they parenting or non-parenting teens. To this end, I would like to share
some observations which I hope you will consider as you proceed through the dif-
ficult process of analyzing the shortcomings of and improving the welfare system so
as to facilitate sustained independence.

You will note that I do not use the terms "illegitimacy" or "illegitimate" in my
testimony. Simply put, no child should be called or considered illegitimate. Obvi-
ously, not all children are born to married people. But in a country where, ideally,
the circumstances under which or into which an individual is born should not deter-
mine that person's identity or life outcome, labelling children with such a pejorative
term is a step backwards in the realm of public plicy debate. I will, therefore, use
the terms "too-early childbearing" and "out-of-wedlock birth(s)" to describe the situa-
tion at issue.

FEDERAL GOVERNMENTS ROLE IN ASSISTING FAlILIES WITH DEPENDENT CHILDREN

The Majority in the House of Representatives has stated that its recent welfare
reform efforts are aimed at restoring the family, reducing out-of-wedlock births, con-
trolling welfare spending and reducing welfare dependency. Indeed, the federal gov-
ernment has an interest in and responsibility to promote the general welfare of soci-
ety. It is not, however, within the purview of government coercively to prevent un-
married women from bearing children. Likewise, the government should not de facto
force women to bear children. To do either intrudes upon the individual's right to
control her own reproductive health.

There is an a propriate governmental interest, however, in the well-being of chil-
dren, their health and the equality of opportunity afforded them. This means that
where needed the government should play a role in helping to. ensure that children
have the resources they need to be healthy and safe-including access to services
that provide essentials such as food, clothing, shelter health care, a safe home and
community. In the context of welfare programs, specifically Aid to Families with De-

*Dr. Clark received her doctorate in sociology from the University of Texas at Austin. She
has served as a state leg" lator in the Maine House of Representatives and as the Executive
Director of the Maine Adolescent Pregnancy Coalition.
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pendent Children (AFDC), the government would abdicate its responsibility if it
were to withhold financial assistance to families for meeting children's basic needs.

CAUSES OF ADOLESCENT PREGNANCY AND CHILDBEARING

Since its inception in 1980, Advocates for Youth has studied the issues of unin-
tended teenage pregnancy and out-of-wedlock teenage childbearing and effective
ways to address both issues. You will note that I refer to these as two distinct issues
because, although they are clearly related, each has unique causes and solutions.
Teenage pregnancy does not necessarily lead to teen childbearing. Those cases
where it does provide some important information about the complex problem of
teen childbearing.

The punitive proposals contained in the House of Representatives' "Personal Re-
sponsibility Act, originally H.R. 4 and subsequently reintroduced as H.R. 1214, are
based on the mistaken notion that there is a direct causal relationship between wel-
fare dependency and out-of-wedlock births, particularly births to teens. We know
that welfare, including AFDC, is not the cause of teenage pregnancy and childbear-
ing. Poverty poor schools, inadequate health care, lack of access to family planning
services, laci of knowledge about sexuality, sexual abuse, parental neglect and lack
of hope for the future are some of the myriad causal factors underpinning this na-
tion's escalating number of teenage pregnancies. Welfare may enable many young
women to support the results of poor decision-making or non-decision-making, in
some cases. But AFDC cash payments themselves do not prompt the majority of ad-
olescent girls to become pregnant or to give birth. Once we debunk these myths and
appreciate why young women, especially poor young women, become pregnant and
have children, then we will be able to move toward stemming the rising tide of too-
early childbearing.

The first step in addressing the problems of adolescent pregnancy and childbear-
ing is to acknowledge the reality of teenage sexual activity. The statistics on teenage
sexual activity should be of some help in that regard. Approximately one-third of
15-year-olds in the United States have had sexual intercourse. Thirty-two percent
of females and 68 percent of males age 16; 51 percent of females and 67 percent
of males age 17, and 70 percent of females and 79 percent of males age 18 report
having had intercourse." Looking at rates of sexual activity broken down by race
and ethnicity we see the following trends. Among unmarried 15- to-19-year-old
males, 81 percent of African Americans, 60 percent of Latinos and 57 percent of Eu-
ropean Americans have had sexual intercourse. 2 For unmarried females ages 15 to
19, 61 percent of African-Americans, 49 percent of Latinos, and 52 percent of Euro-
pean Americans have had sexual intercourse. 3 Research has shown that the young-
er a woman is at the time of her first sexual experience, the more probable it is
that the encounter was forced, that is, took place without her consent. Seventy-four
percent of women who had intercourse before age 14 and 60 percent of women who
had intercourse before age 15 report that it was involuntary. 4

The decline in the average age at first intercourse has coincided with a rise in
the average age at first marriage. In 1950 the average age at first marriage for men
was 23 and for women it was 20. Four decades later the average age or men is
26 and 24 for women. 5 Reflecting the worldwide trend toward marriage at an older
age (if at all), the likelihood that a young woman will have intercourse before get-
ting married has almost doubled in the past thirty years. 6 In light of these changes,
it is highly unrealistic to expect that young people will wait until marriage to be-
come sexually active, and indeed, they do not. Therefore, the responsible approach
is to provide access to reproductive health information and services to ensure that
unintended pregnancies and unwanted births do not result once teens become sexu-
ally active. In addition, for some young women, African Americans in particular, the
prospect of marriage is rapidly diminishing due to high unemployment rates and the
lack of educational and labor opportunities for African American men. Still, for some
oung women, enhanced economic independence along with changing gender roles

has made the desirability of marriage questionable.
Compared with other industrialized countries, the United States has the highest

adolescent pregnancy, abortion and birth rates, with 43 percent of all adolescent fe-
males estimated to experience at least one pregnancy before they reach the age of
20. 7 In 1989, an estimated 1,050,040 females under the age of 20 experienced a
pregnancy. In 1989 the pregnancy rate for females under 20 was 118.8 per 1,000
women up from 98.9 in 1973. 8 We know that approximately 2,800 adolescents be-
come pregnant each day: 1,300 will give birth; 1,100 will terminate the pregnancy;
and 400 will miscarry. 9 Three quarters of all unintended pregnancies occur to ado-
lescents who do not use contraception. 1o
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Teen birth rates and marriage rates in the United States must also be considered
in a larger global context. This country does not fare well when compared with other
industrialized nations. In countries such as Sweden and the Netherlands, where the
national government has made a philosophical and monetary commitment to family
planning and comprehensive sexuality education, teen pregnancy rates and birth
rates are significantly lower than in the United States. Yet the level of sexual activ-
ity among adolescents in those countries is similar to that in our country, indicating
the beneficial effects of social and financial commitment to prevention and education
instead of punishment when addressing teen sexuality.

TEENAGE CHILDBEARING AND WELFARE DEPENDENCY

This brings us to the relationship between too-early childbearing and welfare de-
pendency. Contrary to the current negative rhetoric about teen mothers and the as-
sertion that welfare benefits encourage young women to get pregnant, statistics sug-
gest otherwise. Most teenagers do not want to become pregnant. In fact, at least
80 percent of teenage pregnancies are unintended, resulting from a variety of fac-
tors including peer pressure lack of self-esteem, poor communication between
adults and adolescents, lack of understanding of reproductive health, lack of access
to family planning information and resources, insufficient access to alternative con-
structive recreational activities, sexual abuse, or coercion arising from the signifi-
cant age disparity between some young women and their partners. As a nation, we
could make significant strides toward reducing the number of teen pregnancies by
funding youth programs that are sensitive to and treat the multidimensional nature
of the problem.

The causal relationship some have drawn between financial incentive and child-
birth does not reflect an informed understanding of adolescents. Young women do
not, as a general rule, have children in order to receive AFDC benefits or in order
to set up their own households. If the incentive relationship between welfare pay-
ments and out-of-wedlock teen births were true, then we would expect to see higher
teen birth rates in those states where AFDC payments are highest and lower birth
rates where the payments are low. That is, the bigger the AFDC check the more
likely an adolescent would be to have a baby. In fact, the numbers do not support
this theory. For example, in 1990 the average AFDC benefit received per recipient
in the state of Connecticut was $206. The pregnancy rate (births per 1000 women)
in the 16 to 19 age group in Connecticut that year was 38.8. Compare this with Mis-
sissippi, where the average per person AFDC payment in 1990 was $40, less than
one-fourth of the amount in Connecticut. Yet Mississippi's pregnancy rate was 81.0,
more than twice the rate in Connecticut. Alaska made an average payment of $246
per person. The pregnancy rate for 15- to 19-year-old women was 65.3. Louisiana,
m contrast, paid AFDC recipients $56 each on average. Yet the state's pregnancy
rate was 74.2, higher than Alaska's. The average payment in both Arkansas and
Tennessee was $66. The birth rates for women age 15 to 19 were 80.1 and 72.3,
respectively. In contrast, Massachusetts paid each AFDC recipient $204 on average.
Yet the birth rate was a relatively low 35.1. 11 These numbers are consistent with
research indicating that teenagers are not motivated to become pregnant and give
birth based on the potential for minimal financial gain.

The issue grows more complicated, however. While the majority of teenage preg-
nancies are unintended, as many as half of young women who become pregnant un-
intentionally are ambivalent about pregnancy and even about taking active steps to
avoid pregnancy. 12 That is, they take an alarmingly indifferent "shrug the shoul-
ders" approach to some very important life decisions. Again, the key to dealing effec-
tively with teen pregnancy and early childbearing is to address young women's in-
difference about the future by providing options for the future in the form of edu-
cational resources and employment opportunities.

EFFECTIVE ADOLESCENT PREGNANCY PREVENTION STRATEGIES AND PROGRAMS

Efforts to reverse the growth trends in the number of unintended teenage preg-
nancies and too-early childbirths should not be just part of welfare reform, but
should be the focus of a larger national policy initiative to give young people the
attention, services and resources they need to be self-sufficient before problems
arise. The focus cannot solely be on young women because they are only half of the
equation when it comes to making babies. Male involvement at all levels must be
part of the formula for solving these problems. I will outline below some of the steps
we must take if we want to give all young women and men the chance to have
healthy, productive futures.

We know that the first link in the chain of both issues is teen sexual activity.
Young people-male and female-should be encouraged to delay sexual activity
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until they are prepared to assume the obligations that it can bring. This means
equipping adolescents with tools beyond "just say no." We have to teach adolescents
how to say no. At that same time, many teens need to be given reasons to say no
to early sexual involvement. Particularly in economically-depressed neighborhoods,
adolescents need alternative recreational activities and other incentives not to en-
gage in high-risk behaviors.

We must also encourage responsible behavior by those young people who do
choose to be sexually active so that they will be at lesser risk for experiencing sexu-
ally transmitted diseases, HIV/AIDS and unintended pregnancy. As other industri-
alized nations have found, encouraging adolescents to delay having sex and inform-
ing them how to protect themselves should they choose not to delay are not con-
tradictory goals. Rather, they complement each other because they respond realisti-
cally to the range of social behaviors in the adolescent population.

If we want young people to become responsible citizens who make thoughtful deci-
sions about important life matters--educational pursuits, family formation, child-
bearing-then we have to treat young people accordingly. They will live up or down
to our expectations. Responsible adults-parents, relatives, teachers, guidance coun-
selors, coaches, ministers, volunteer mentors, concerned friends-must help young
people develop good decision-making skills which include identifying a desired goal,
evaluating the merits of that goal, weighing the costs and the potential gains, con-
sidering the potential outcomes.

These are not "pie in the sky" ideas. There are concrete ways to bring them to
fruition. First, federal resources should be directed at comprehensive school- and
community-based youth service programs. These are places where young people
learn social and academic skills, family-life education, family crisis intervention
counseling, pre-employment training, conflict resolution and violence prevention
skills, and participate in athletic and artistic activities. Examples of successful pro-
grams that could serve as model programs include: Meharry Medical College's "I
Have A Future" program in Nashville; the Family Life Education and Adolescent
Sexuality Program of the Children's Aid Society, created and run by Michael
Carrera in New York City; and Grady Memorial Hospital's "Human Sexuality, Post-
poning Sexual Involvement," run by Marion Howard in Atlanta. (I would be happy
to provide information about of other programs if any of the Committee members
are interested.)

Since we must attack these problems from all angles, other approaches include
the promotion of abstinence-based (but not abstinence-only) sexuality education be-
ginning no later than the fourth grade; funding for peer-based and adult mentoring
programs for young people at highest risk for pregnancy, STD and HIV infection.
In addition, adults, particularly those in the communications field, must send con-
sistent messages that say early adolescent childbearing (as opposed to teenage sex-
ual expression) is wrong.

Finally, other critical areas where the federal government can make a difference
in reducing the number of teenage pregnancies and births include continued support
for Title X; elimination of the Gag Rule and the Hyde Amendment restricting wom-
en's access to abortion counseling and abortion, respectively; increased support for
school-based and school-linked health centers which provide reproductive health
services; and removal of restrictions on condom availability.

CONCLUSION

Advocates for Youth objects to any anti-family, anti-youth, and anti-poor approach
to reforming the welfare system. We hope that, in contrast to the House, the Senate
will take a more thoughtful, compassionate and realistic approach to this serious
issue. The guiding goal of welfare reform must be to help people become self-suffi-
cient and to achieve sustained financial independence for their families. This means
making sure that young people acquire marketable job skills and ensuring that
there are jobs that provide not just a "survival wage" but a living wage. It also
means that young people must be given adequate support to make it to the job mar-
ket with their health intact and without premature responsibilities, such as children
of their own.

Those of us who work with and on behalf of youth urge policymakers to abandon
the flashy and empty political rhetoric and pay attention to the real reasons adoles-
cents become pregnant and give birth. Once this country makes a true commitment
to invest in human capital, starting with our youth, the results will be born out
positively in the welfare system and our other safety net services.
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STATEMENT OF THE NOW LEGAL DEFENSE AND EDUCATION FUND'

I. "CHILD EXCLUSION" PROPOSALS

Some members of Congress have focused on "illegitimacy" as a purported cause
of poverty. Among other things, these members propose to address "illegitimacy" by
denying Aid to Families With Dependent Children ("AFDC") to children born to teen
mothers out-of-wedlock. As discussed below, this proposal and others like it that
condition receipt of welfare benefits on birth status are (1) unconstitutional; (2) un-
supported by relevant social science data; and (3) likely to harm children.

Unconstitutionality
In Levy v. Louisiana, 391 U.S. 68 (1968), the U.S. Supreme Court first struck

down a statute discriminating against "illegitimate" children. In Levy, the Court
asked "[wihy should the illegitimate child . .. be denied . .. rights which other citi-
zens enjoy?," and held that such denial was unconstitutional. The Court has
reaffirmed this view in subsequent cases, particularly when the purpose of the dis-
crimination is to affect the behavior of the child's parents. For example, in Clark
v. Jeter, the Court invalidated a classification burdening illegitimate children for
the sake of punishing the illicit relations of their parents, because "visiting this con-
demnation on the head of an infant is illogical and unjust." 486 U.S. 456, 461 (1988)
(O'Connor, J.) (quoting Weber v. Aetna Casualty and Surety Co., 406 U.S. 165, 175
(1972)). Indeed the Court has often held that

imposing disabilities on the illegitimate child is contrary to our basic concept
of our system that legal burdens should bear some relationship to individual re-
sponsibility or wrongdoing. Obviously, no child is responsible for his birth and
penalizing the illegitimate child is an ineffectual-as well as unjust-way of de-
terring the parent.

Weber, 406 U.S. at 175 (Powell, J.); see also Trimble v. Gordon, 430 U.S. 762, 769-
70 (1977) ("we have expressly considered and rejected the argument that a State
may attempt to influence the actions of men and women by imposing sanctions on
the child born of their illegitimate relationships . . . [C]hildren can affect neither
their parents' conduct or their own status").

NOW Legal Defense and Education Fund is a legal advocacy organization committed to pro-
tecting women's rights, founded by members of NOW in 1970. NOW LDEF co-chairs the Child
Exclusion Task Force, a coalition of nearly 100 diverse organizations opposed to proposals that
would eliminate AFDC benefits for children. That coalition, which includes pro-choice and pro-
life groups, children's rights, civil rights and women's rights organizations and religious groups,
is committed to defeating welfare reform proposals that include a child exclusion.
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The "illegitimacy" provision of the PRA violates this established Supreme Coult
case law by denying benefits to children based on a birth status which they cann t
control, in order to deter behavior by their parents.

Ineffectiveness
These "child exclusion" proposals rest on the assumption that benefit levels are

determinative of poor individuals' childbearing decisions, i.e., that denying benefits
will alter these decisions. However, numerous studies have demonstrated that child-
bearing decisions are much more complex, and are not significantly influenced by
AFDC benefit levels. In light of this data, the denial of benefits to poor children
born out-of-wedlock is unlikely to be effective in achieving the drafters goal of deter-
ring teen pregnancy. Instead, as set out more fully infra, it will simply harm inno-
cent children.

The scholarly studies concerning the effect of benefit levels on welfare recipients'
birthrates and childbearing decisions are numerous and remarkably consistent in
their conclusions. Most recently, Greg Acs of the Urban Institute has published data
indicating that receipt of AFDC has a "quite modest" impact on first births and out-
of-wedlock births, while other factors such as education and demographic character-
istics are much more likely to significantly affect women's childbearing decisions. 2
Further, Acs notes that the impact of supplemental AFDC for additional children
on the decision to bear children is "statistically insignificant." 3

In short, "welfare simply does not appear to be the underlying cause in the dra-
matic changes in family structure of the past few decades." 4 This marked absence
of a significant relationship between additional benefits and births likely holds true
for those not receiving AFDC as well. Significantly rates of out-of-wedlock births
have been rising in all sectors of the population anA internationally at comparable
rates; AFDC is not certainly not driving this trend among upper class parents or
parents in other countries.

Harm
While these child exclusion proposals are more extreme than any currently in ef-

fect, the experience of AFDC recipients subject to New Jersey's exclusion of children
born to mothers receiving welfare is instructive. 3 The exclusion of children based
on "illegitimacy" will likely have the same impact on poor families.

In New Jersey, the significant AFDC reductions that occur when an excluded
child is born have had a demonstrable impact on the life of the newborn baby, her
siblings, and the child's parents. Families in New Jersey have experienced particu-
lar difficulty in obtaining adequate housing because their AFDC grant has been re-
duced to a level that is far below rents typically charged for suitable housing in
their communities. Because New Jersey AFDC recipients must use all or nearly all
of their AFDC for rent, the child exclusion has led to evictions, loss of housing, and
homelessness.

The benefit reduction from the child exclusion has also affected AFDC recipients'
ability to obtain other essentials of daily living for their babies and other children,
such as medicine not covered by Medicaid, utilities, clothes, diapers, toiletries, fur-
niture, and transportation. The inability to obtain these basic necessities has had
a direct effect on excluded children's health. For example, one of the plaintiffs in
C.K v. Shalala could not afford over-the-counter medicines to treat flu, earache,
fever and diarrhea suffered by his baby. Further, affected AFDC recipients often
have insufficient food for their children, because food stamps do not meet a full
month's costs.

These extreme hardships are all caused or exacerbated by denial of subsistence-
level AFDC benefits to excluded ciiildren. The same hardships and harm to children
can be expected to arise if the "illegitimacy" child exclusion is adopted.

2 Gregory Acs, The Impact of AFDC on Young Women's Childbearing Decisions, 14, 21 (The
Urban Institute, Washington D.C., 1993).

3 Id. See also William J. Wilson & Kathryn M. Neckerman, "Poverty and Family Structure,"
in Sheldon H. Danziger & Daniel H. Weinberg, eds., Fighting Poverty: What Works and What
Doesn't 249 (1986) (comprehensive studies reveal no relationship between receipt of welfare and
pregnancy; in fact, several studies indicate that welfare recipients are less likely to get pregnant
than non-recipients).

4 David Ellwood & Mary Jo Bane, The Impact of AFDC on Family Structure and Living Ar-
rangements (Working Paper No. 92A082, 1984). See also Congressional Budget Office, Sources
of Support for Adolescent Mothers 43 (1990) studiesis of the effects of AFDC on the fertility of
female teenagers find no evidence that benefit levels encourage childbearing").

s NOW LDEF, with the Legal Services of New Jersey and the ACLU of New Jersey, rep-
resents a class of plaintiffs challenging New Jersey's child exclusion provision in the case of C.K.
v. Shalala, No. 93-5364 (NHP).
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Alternatives
Rather than focus on measures that punish children for their birth status, sound

public policy should focus on alternatives that will provide long-term options for
poor teens. As Marian Wright Edelman of the Children's Defense Fund has said,
"the best contraceptive is a real future."

Our education system fails to fully meet the needs of women and girls, especially
those from low-income families. Research shows that most teen parents were per-
forming poorly in school prior to their pregnancy. Poor grades, dropping out, and
low self esteem have all been linked to sex-biased stereotypes as well as teen preg-
nancy. Policymakers should focus on positive programs to encourage girls to achieve
by providing viable training and job opportunities, the possibility of a college edu-
cation, and resources to enhance child and youth development. Access to family
planning counselling should also be a component of a comprehensive program to ad-
dress teen pregnancy. If girls view their life options as limited, early motherhood
appears to be more attractive. Child exclusion proposals will only serve to limit the
options for both teen mothers and their children.

II. MANDATING THAT TEEN PARENTS LIVE AT HOME

Prominent among the welfare changes currently being advocated is a proposal to
require "minor mothers" to live at home with a parent or other responsible adult.
States are currently allowed this option under the Family Support Act of 1988, but
only a handful of states have chosen to implement it.

As explained below, such mandating that teen mothers live at home ignores the
realities facing young mothers on welfare. Indeed, it could be harmful to dictate ado-
lescent mothers living arrangements.
A. Myths about Adolescent Mothers

The idea that living at home or with another adult alleviates the problems facing
teen parents is based on several myths about teen mothers and welfare benefits.

* Myh: Welfare Encourages Adolescent Mothers to Set Up Independent House-
holds
Reality: The great majority of teenage mothers already live at home with their

arents or with another responsible adult. A Congressional Budget Office study
as shown that 82% of all unmarried mothers between the ages of fifteen and

seventeen lived with their parents or relatives during the first year after the
birth of their child. 6

T2Sign ificance: This proposal may be addressing a problem that doesn't exist.
* Myth: Parents or Guardians Will Provide a Healthy Supportive Environment

for Teen Parents
Reality: A significant proportion of pregnant teenagers have a history of phys-
ical or sexual abuse by members of their families. 7 A study done by the Na-
tional Center on Child Abuse and Neglect found that of the teenage mothers
they interviewed, 66% reported they had been sexually abused, while 54% of
those who had been abused had been victimized by a family member.5 Data
from another study shows that of those pregnant teens who had been physically
abused, 40% had expeienced abuse during pregnancy. 9 Physical abuse, accord.
ing to this study, was also more likely to come from a family member rather
than a boyfriend or spouse. 10
Significance: Given these statistics on physical and sexual abuse the 18% of
all unmarried minor mothers who decide to live independently of their parents
or guardians may be choosing the safest alternative available to themselves and
their children. Requiring adolescent mothers to live with their parents against
their will could expose both teen mothers and their unborn or infant children
to continued abuse.

6 Congressional Budget Office, Sources of Support for Adolescent Mothers, 19 (September,
1990).

7 Abbey B. Berenson, Virginia V. San Miguel, and Gregg S. Wilkinson, The Prevalence of
Physical and Sexual Assault in Pregnant Adolescents, 13 Journal of Adolescent Health (1992);
Mona McCullough and Avraham Scherman, Adolescent Pregnancy: Contributing Factors and
Strategies for Prevention, 26 Adolescence (1991); Rosemary S. Hunter, Nancy Kilstrom, and
Frank Loda, Sexually Abused Children: Identifying Masked Presentations in a Medical Setting,
9 Child Abuse and Neglect (1985).

8 U.S. Department of Health and Human Services, Administration - Children and Families,
Deborah Boyer and David Fine, Victimization and Other Risk Facto, 'or Child Maltreatment
Among School Age Parents: A Longitudinal Study, No. 90-CA-1375, (Washington, D.C.: U.S.
Government Printing Office).

9 Berenson, supra, at 467.
10 Id. at 468.
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" Myth: Parents or Guardians are in a Position to Provide Financial Support to
Teen Mothers
Reality: %;ome pregnant teens are unable to live with their parents or relatives
because parents may be unwilling or financially unable to provide for a preg-
nant teen in their hcmes. In a study of pregnant teens done by policy analysts
Martha M. Dore and Ana 0. Dumois, when pregnant teens were living at home,
livingig arrangements tended to be precarious and crisis-prone, with clients
constantly threatened with expulsion.' I' A mother who is still raising her own
children may not have the physical or financial resources available to allow her
daughter and grandchild to live at home.
Significance: Mandatory live-at-home proposals will increase stress on families
that are already under tremendous stress.

" Myth: Teen Parents are Unable and Unwilling to Accept the Responsibilities
of Caring for a Young Child
Reality: Sociologist Arline Geronimus has found that contrary to popu-
lar belief, many teen parents have had extensive child care experience
and have made long-range plans for the future care of their children.
Such teens faced the births of their children with a practical awareness
of the demands of infant care as a result of their extensive participa-
tion in the child care activities of their families. This experience en-
abled them to plan for their own futures. According to Geronimus,
mostt had concrete plans for how, with the help of their families, they
would continue their education and work."'2 In contrast, those pregnant
teens who had the least child care experience were predominantly white and
had come from nuclear households. Many of these teens felt that despite their
inexperience, they were expected to be the primary, independent caretakers of
their children.
Significance: It is not welfare benefits, but social and familial expectations
that encourage teenage mothers to set up independent households and become
the full-time primary caretakers of their children. 13

" Myth: Increased Education will Reduce Welfare Dependency of Teens.
Reality: While education is an important component of efforts to addresspov-
erty, for black women the difference between educational attainment and in-
come is modest at best. Those women who delay childbearing are barely better
off than those who had children as teenagers. "Black women [have] poor em-
ployment prospects regardless of whether or when they had children."'14 Higher
educational attainment, in this case, may not result in either increased employ-
ment possibilities or increased income. Requiring adolescent mothers to live at
home will not decrease their need for welfare benefits.
Significance: Rather than focusing on punitive measures for minor parents,
welfare reform should instead aim to improve education and job training pro-
grams, and increase job availability for mothers on welfare. Particularly when
it results in employment and increased income, increased education can only
help women avoid welfare dependence.

B. Conclusion
Ultimately, requiring adolescent mothers to live with their parents or other rel-

atives in order to receive welfare benefits will not address the causes of poverty that
young, single mothers face every day. This policy may instead require teen mothers
and their children to live in situations where they could become the victims of phys-
ical or sexual abuse.

Regardless of state or federal requirements, if a pregnant teen has a good rela-
tionship with her parents or relatives, and they are willing to support her she often
makes the decision to live at home rather than to set up an independent household.
By second-guessing her decision and requiring her to live at home, the government
may be placing a teen parent and her children in a potentially abusive situation.

If we want to enable adolescent mothers to become self-sufficient members of soci-
ety who are able to support themselves and their children, welfare reform efforts
need to focus on improving educational and job training opportunities available to
teenagers and women on welfare, rather than on punitive measures that will re-
strict the alternatives available to teenage parents. A list of model programs across

11 Martha M. Dore and Ana 0. Dumois, Cultural Differences in the Meaning of Adolescent
Pregnancy, Families in Society 96 (1990).1 Arline T. Geronimus, Clashes of Common Sense: On the Previous Child Care Experience
of Teenage Mothers-To-Be, 51 Human Organization 326 (1992).

13 Id. at 328.
14 Diane Scott-Jones and Sherry L. Turner, The Impact of Adolescent Childbearing on Edu-

cat ional Attainment and Income of Black Females, 22 Youth and Society 50 (1990).
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the country that are accomplishing these goals, leading to long-term economic and
educational gains for teens, is attached. Congress should adapt the strategies and
lessons learned by these programs in developing sound welfare reform policies di-
rected at teen mothers.

.4.%D EDUCATION FND 99 HUDSON STREET, NEW YORK, NY 10013-2815 (212) 925-6635 FAX (212) 2Z6-1066

Model Programs for Pregnant and Parenting Teens

Community Services YMCA Services for At-Pak (STARI Fanmis

The Sunset Teen Parent Program of Dallas. Texas is a component of a At-Risk Families
ISTAR) program administered by the YMCA. The program tapped community resources to help
teen parents by leasing a child care center in a local church near the high school. Thirty parenting
students aged 14 to 24 end eighteen children are enrolled In the Sunset Teen Parent Program and
partcipate in weekly support groups that focus on life skills, job readiness and parenting and an
eighteen month mentor program where teen parents are matched with nurses and social workers.
The program staff includes: a Director, an Assistant Director of the Child Care Center, a Parent
Education Director and several volunteer nurses from area hospitals. Funding is provided by United
Way. the Cluldren's Trust Fund (State monies), YMCA fundralsing and other private grants.

Contact person: Liz Dawson
601 North Akard
Dallas, TX 75201
(214) 954-0655

New Vistas School

Opened in 1990. the New Vistas School for pregnant and parenting mothers in grades 10
through 12 is a Minneapolis Public School housed at the Honeywell, Inc. corporate headquarters.
Twelve otganizations provide services to the school. The Minnesota state University provides staff
time. off ets a cntical thinking class and facilitates visits to college campuses. Big Brothers and
Sistei s provide an on-site social worker. IBM donated computer workstations and offers instruction.
Honeywell provides space for-the school as well as maintenance, utilities, staff time and general
program management and oversight. Hennepin County pays for child care and the Health
Department Center offers an on-site well baby clinic. Phillips Tender Loving Care provides free
transpontoon for students and their children to medical appointments.

New Vistas has implemented an academic program that caters to the needs of parenting
students. The cwnculum addresses health care, counseling and parenting education, and students
lodow individualized academic plans to obtain a high school diploma. The school operates on a
tnmester system which allows for more flexible scheduling. Students spend 1/3 of their time
working with computers. Students are able to start school later in the morning than a regular
school program. One special program requires parenting students to spdnd a day in an
intergenerational activity with their children in the child care center. Another program matches
parenting students with mentors employed at Honeywell.

# Model Programs for Pregnant and Parenting Teens - 1 *
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Families First

For over 100 years, Families First has provided family counseling and social services in
Atlanta, Georgia. Presently in ten sites, programs offer individual and family counseling, adoption
services, foster care, group homes, domestic crisis intervention and an employee assistance
program. Programs for teen parents include counseling, social service referrals, parenting education
and family planning. There is a group home for eight pregnant and parenting young women with
counseling and childcare services.

Families First sponsors pregnancy prevention sessions with teenagers and their parents and
conducts seminars on the prevention of teen pregnancy, single parenthood, child abuse prevention
and other family related issues in schools, churches and workplaces. The agency is staffed by
fifteen social workers and one nurse. Four of the social workers operate out of area schools.
Funding is provided by United Way and other agencies.

Contact person: Don Davis and Peggy Baird
1105 West Peachtree St., NE
Atlanta, GA 30309
(404) 853-2800

Manpower Demonstration Research Corporation: New Chance Model

This New Chance site is one of sixteen MDRC sites across the country and one of three in
California.

The New Chance program, located at Eastern Union High School in San Jose, serves welfare
recipients ages 17-22 who are either teen parents or who had their first child during their teenage
years. All have dropped out of high school. The program serves approximately 100 women a year.

Students take classes to prepare for the GED exam, participate in vocational skills training
and work as interns. Also offered is a job placement assistance service, as well as follow-up and
support on the job. New Chance participants ive health education services, life skills training and
individualized case management counseling. They also participate in family planning and parent
education workshops. There is free child care and transportation.

Evaluation: This site is routinely evaluated by the MDRC. The education component of this
program was the most successful. In the first year of the program, 20 students lived their GED, 30
in the second year and 25 are expected to ive their diplomas this year. This site has had one of the
highest number of GED recipients among the MDRC sites. They have had more difficulty, however,
with job retention and school to college transitions.

Contact person: Mary Jacobs
Eastside Union High School District
Independence Adult Center
625 Educational Park Drive
San Jose, CA 95133
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Very few pregnancies have occurred among participants in this program. In 1990, of the
250 clients that had been served since the program's founding, only 5 girls became pregnant and
I boy fathered a child. Less than 10 percent of the participants have dropped out of school and
a number are enrolled in Hunter College. All youngsters have part-time jobs and most have bank
accounts.

Contact person: Gloria Daniels
Director
855 Co!umbus Avenue
New York, NY 10025
(212) 865-6337

Youth Impact CenterLemroon Avenue Bridge -

The Center is a multiservice agency in Dallas, Texas which houses 24 programs in one
building. The programs provide a full range of services - daycare, counseling, case management,
family life/sex education services and abstinence programs. They offer both prevention and
intervention efforts, all of which are bilingual and multicultural.

Contact person: Truman Thomas
4135 Office Parkway
Dallas, TX 75204
(214) 827-4343

# Model Programs for Pregnant and Parenting Teens - 5 $


